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CHAPTER I
INTRODUCTION
The great towns are rapidly overgrowing and destroying the
scenes of natural beauty adjacent to them. People escaping
from the towns are as rapidly occupying for private purposes
the remoter spots of special beauty. (Doell, 1968)
--Charles Eliot, Landscape Architect
Proponent of the Boston Metropolitan
Park System
1891
Environmental Planning
Environmental planning may be simply defined as "the collaboration of professionals and individuals to improve the quality of
man's life and surroundings."

It is both a study of the values man

places on himself as well as the natural environment and a problemsolving process that, through planned and orderly development, can
allow man to live with nature in the face of inevitable change.

Envi-

ronmental quality is "a value orientation that describes man's relationship to his surroundings ...

But environment also includes man.

Thus, what we call environmental problems are really human behavioral
problems stemming from human values and ethics.
By its nature, planning is for the future.

It is a process of

gathering information to facilitate rational decision-making among
alternatives.

The purposes of planning are threefold:

1.

to meet events man expects to happen,

2.

to accomplish things man wants to happen,
1

2

3.

and to avoid or prevent things he does not want to happen.

(Gold, 1972)
In an article titled "Park Planning for the Future," Donald G.
Brauer states:
Today, as never before, there is no such thing as "not planning." Ignorance and inaction have the same devastating impact
on the future as does positive action, even when that action is
incorrect or incomplete. Today is the future in planning terms,
and today is when tomorrow's planning decisions must be made.
( 1972)
Of the six distinct functional types of environmental planning
that Semour Gold lists, we shall be most concerned with aspects of the
following two in the course of this study:
Urban and Regional Planning - the arrangement, form and function
of land use, housing, transportation and community facilities in an urban context.
Institutional Planning - the innovation of new institutions and
the development of existing ones to carry out social goals.
A plan per se is more than a concept.

It implies implementation

or the commitment of resources to attain stated objectives. (1972)
Thus, it is important to state that this thesis should not be considered
as a plan.

It is, rather, an examination of social attitudes and values,

legal mechanisms and institutional arrangements which are potential
bases for implementing the above-mentioned types of physical and policy
planning in the Texas metropolitan environment.
Urbanization, the Metropolis and Open Space
Land is America's primary resource and is the reason for its
settlement and prosperity.
taken it for granted.

In its plentitude, American's have long

However, land is not infinite in supply and is

subject to damage and irreversible alteration.

"It may be leached,

3

eroded, blighted, polluted, desiccated, flooded, carted away, or encased in cement ...

Through the process of urban development, or urbani-

zation, land is subjected to all these happenings in one way or another.
Rutherford H. Platt describes the result as 11 an urban landscape
teeming with humanity but ecologically more barren than a desert ...
However, oases exist in the form of backyards, public parks, regional
forest preserves and other preserved natural areas.

These larger par-

cels of open land insure a continuance of the natural processes they
represent and they afford the benefits of scenic views and recreation
opportunities to members of 11 the landless urban populace ...

Whether

bordering or within urbanized lands, such functional open spaces exist
only because of deliberate public or private actions which have spared
them from development. (1971)
In filling out the metropolis, as during the great postwar expansion of suburbia in the 1940's and 1950's, William H. Whyte says,
"we treated 1and as though we vJere in fact on the frontier."

The re-

sult was and presently is the generation of a great deal of public
awareness of the effects of urbanization on the landscape, or our living
environment.
Whyte, like many other trend observers, believes that the bulk
of significant future population growth will occur within existing
metropolitan land areas.

That prediction 1n

m~nd,

he advocates saving

open space for what it will do now as the best way to enhance the structure of the future metropolis.

Be it for recreation, nature sanctuaries

or visual aesthetics, Whyte warns that our options on open land are expiring, and we must 11 USe it or lose it."

Indeed, land which will become
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metropolitan open space will have to be preserved in the near future.
Borrowing his book's title, open space in and near the metropolis will
soon be the last landscape for a majority of Americans. (1970)
Ian McHarg poses the question of whether or not we can afford
the indulgence of reserving natural-process lands to capture their demonstra.ble social values.
abundant ...

His answer is

11

lndeed we can:

land is

And in saying so, he includes metropolitan areas.

ingly, one may be led to ask,

11

Accord-

What is the problem? ..

The problem lies in the form of growth.

Although there are

potential metropolitan open spaces, urbanization always proceeds at
their expense.
are scarcest.

As a result, open space is most abundant where people
In the process of subdivision, there is an impulse to

find more natural environments; this in turn has destroyed natural
areas.

And the paradox is self-evident, because getting back to nature

has been an important objective of this greatest of all population
11

migrations,•• suburbanization.

This type of growth is shown to be to-

tally unresponsive to natural processes.
/

Optimally, McHarg suggests that there should be two systems

{interfused within a metropolitan region.

One system would be the natu-

ral processes preserved in open space; and the other, the pattern of
urban development.
growth is

11

However, another problem caused by metropolitan

the lack of institution which diminishes the power to effect

even local decisions ... (1971)
Metropolitan Government
As centers of population, commerce, industry, culture and thought,
metropolitan areas of the United States embrace most of our greatest

5

resources.

However, the quality of life in metropolitan America is

generally poorer than desired.

All residents of the metropolis are

affected in varying degrees by crime, slums, minority discrimination,
physical ugliness, environmental pollution, and inadequacies in education, transportation facilities and recreation areas.
Compounding such problems is the fact that most metropolitan
res1dents are served by at least four distinct kinds of local governments- county, municipal, school district and at least one special
purpose district or public authority.

This existing fragmented and

overlapping system of metropolitan government has often contributed to
the severity of problems, often stands in the way of even partial solutions, and generally does not serve people well.

Fragmentation results

in the failure of local communities to unite in the solution of area'

wide problems which seriously undermine the quality of metropolitan
life.

One of the principle failings of fragmented metropolitan govern-

ment is its inability to take a regional overview in matters of planning .
• (CED, 1970)

Metropolitan Texas
Likewise, residents of Texas metropolitan areas require an enormous number of governmental services.

Many of the needs for those

services transcend existing political boundaries and would be more effectively provided through an area-wide scheme.

However, the greatest

response to the metropolitan problems of Texas has been the creation of
more and more units of government on an unorganized and piecemeal
basis. (TRL, 1967)
Reflecting on Whyte's phrase, the metropolis has certainly filled

6

out in Texas.

At the turn of the century, more than 80 percent of the

state's population of just over three million was classified as rural.
In 1970 the situation reversed, with nearly 80 percent of 11,196,700
Texans residing in urban areas.
figure of 73.5 percent.

This compares higher than the national

During the 1960-1970 decade, six of the 24

Texas metropolitan areas accounted for over 90 percent of the state's

.

total population growth.
Texas cities have also been able to expand spatially.

State

policy has been favorable toward annexations and new incorporations.
In the 1960-1970 period, Texas cities of 5000 or more population
annexed 542 square miles.

Forty-five of the 56 Texas incorporations

which experienced over 100 percent growth in the 1960's, are suburban
neighbors of the state's four largest metropolitan areas.

In the same

decade, 148 new incorporations were established, mostly within existing
metropolitan areas.
However, a study of eight of Texas• major cities indicates that
they have continued to expand in physical area faster than their population growths.

The trend of urbanization has been to settle in lower

density areas; although their boundaries have greatly increased, the
population densities for those same eight central cities have declined
since 1950.

This dispersal and distribution trend is even more pro-

nounced on adjacent lands outside the boundaries of metropolitan area
central cities. (TUDC, 1971)
Considering this continuing urbanization and growth process and
the fact that the state's metropolitan areas are .. politically balkanized, 11
the Texas Urban Development Commission (TUDC) has recently advanced
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several policy recommendations toward an urban growth policy.

Among the

objectives of suggested policy are:
1.

To guide growth trends in the state's rapidly expanding met-

ropolitan areas "in such a way as to prevent abuse of the natural environment,

di~courage

aggravated social and economic disparities between

communities, and allow governmental services to keep pace while maintaining quality."
2.

To make every effort "to preserve, maintain and enhance the

environmental quality of the state's larger central cities."
3.

To incorporate "urban design considerations into the govern-

ment decision making structure."
~\~).

4.

To develop "policies and mechanisms to ensure more adequate

open space and recreation facilities for urban residents."
5.

To acknowledge "a legitimate public interest in the pre-

servation of the state's natural resource base and enhancement of the
physical environment in the urban growth planning process."
The Commission also defines urban design as a broad activity
which provides the link between planning concepts and plan implementation.

Following urban planning, potential contributions 'of the urban

design process are the same as its objectives:

to structure urban

development in a way that provides suitable integration with the natural
environment, and to provide for the psychologieal needs of Texas urban
living through aesthetic spatial relationships and pleasing forms.

This

design process, the Commission believes, should become a vital part of
overall planning efforts and should be expressed through public institutions and policies. (1971)

8

The Thesis
The core of this thesis is embodied in an excerpt from Charles
Doe11•s authoritative book, Elements of Park and Recreation Administration. (1968)

Professor Doell provides a statement on the Detroit metro-

politan area, a part of Thoughts on Several Subjects .. which he left
11

with a seminar at Michigan State University:
The problem of supplying park service as well as several
other governmental functions in the whole metropolitan complex
is a distinct challenge to the ability and understanding of all
the professionals involved. There is also present a formidable
challenge to the various political subdivisions for each to not
only shoulder their respective responsibilities, but to coordinate and complement their work with that of their neighbors.
Generally speaking, no adequate solutions have been found. The
way to efficient and effective metropolitan governmental services
has not appeared. . . .
Such frustrating situations as this will sometimes confront
you men when you are in practical Park Administration. What do
you do? You cannot ignore problems like this without shirking
some of your responsibilities as an educated man, as a responsible
park administrator, as a civic leader. Your intelligent analysis
and your thoughts must be applied to every problem in your own and
in related fields, if you are to render the kind of service that
your education demands . . . .
Need
The need for this thesis has been gradually and implicitly demonstrated.

Texas metropolitan areas have the same general characteristics

as those in other parts of the nation.
than most.

Indeed, they are growing faster

And through the processes of urbanization and incorporation,
.,..... ·.~~

they are spreading into the remaining open lands within and beyond their
political boundaries.

-- .......

~·

These continuing activities have been one focus of the Texas
Urban Development Commission.

It has called for effective implementa-

tion of urban and regional planning to provide open spaces for human
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needs, to prevent abuse of the natural environment, and thus to enhance
the environmental quality of Texas metropolitan areas.

Furthermore,

these needs should be met through effective public policies, mechanisms
and institutions.
Scope
Even a superficial review of the abundant literature indicates
that open space and open land are broad terms.

In their function, they

may improve environmental quality or preserve natural processes and
thus satisfy human needs and values.

In actual occurence, they repre-

sent a wide variety of form and function.

However, as we shall see,

open lands do not become bona fide open spaces until they have been
preserved as such.

Likewise, there are several general methods of open

space preservation, including but not limited to:

public laws; regula-

tions and institutions; private group action; ownership and citizen
advocacy; and combined or quasi-public means.

And within each of these

methods is a plethora of organizational arrangements and purposes.
Thus, it is intuitively obvious that there are broad possibilities of ways and means to accomplish open space preservation in Texas
and in other states.
used.

Some are in force, but others are rarely if ever

These conclusions indicate that this thesis must necessarily have

a specific scope of investigation.
The literature review will examine open space in the metropolitan
context and will cover the main forms of public institutions which have
open space preservation functions, both in the national and Texas settings.

These subjects, however, only serve to set the scene.

The scope

of this thesis is to examine county government in the metropolitan

10

complex and its potential as a means to provide a variety of kinds of
public open space.
Purpose
Therefore, the purpose of this thesis is twofold:
1.

To review the county function of open space preservation in

general and in selected metropolitan regions of the United States.
2.

To prepare guidelines based on the above study which would

enhance the potential of county government as an effective institutional means of preserving open lands in Texas metropolitan areas.

CHAPTER II
REVIEW OF LITERATURE
The Metropolitan Phenomenon
General
The Bureau of the Budget classifies the population areas of the

.

United States as either metropolitan or nonmetropolitan.

Metropolitan

territories are found within areas defined by the Bureau as "Standard
Metropolitan Statistical Areas,. (SMSA's).

In general,

11

a metropolitan

area is an integrated economic and social unit with a large population
nucleus."

Each SMSA contains at least one of the following:

1.

One central city of 50,000 or more inhabitants.

2.

Two cities having contiguous boundaries and constituting

a single economic and social community with a combined population of
50,000.
Additionally, an SMSA includes the county in which the central
city is located and adjacent counties that are characteristically metropolitan and are integrated economically and socially with the centralcity county. (USDC, 1970)
. However, one group of authors presents a wider definition of
metropolis and implies that the SMSA is merely a label or tool of the
bureaucratic statistical procedure.

This group puts more emphasis on

the function and location of metropolises. (Duncan, et al.; 1960)
Hans Blumenfeld describes the metropolitan phenomena as a new
form of human settlement, the emergence of which is a rare event in the
11
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history of man.

For some 5000 years, all civilizations have had two

predominate types of settlement:

the farm village and the city, the

latter of which was inhabited by a small minority of the population.
But country people have begun to migrate to the city, and more
and more of the population has become urban.

On the other hand, there

is also a migration from the central city to the suburbs.

The trends

represent an urbanization of the general population but a decentralizing tendency within the urban areas.

It is the interaction of these

two which Blumenfeld says has produced the new form of settlement called
the metropolis.

It is no longer a city'of the past, nor is it the

country. (1965)
Vance and Smith emphasize the relationship between urbanization
and metropolitanism:
Whereas urbanization may refer to any aspect of population agglomeration, metropolitanism should be reserved for the organizational
component that great cities impose upon the urbanization process.
Any city with a large population is usually referred to as a
metropolis, but it may be well to point out that while all metropolises are large cities, not all large cities are metropolises.
Population size is a concomitant; function is the keynote. (1954)
In general, some characteristics of all metropolitan areas can be
described.

Each has a heavily populated and intensely developed land

area and a central city or cities which is the population, economic,
social and governmental center of the area.

However, the central city

is not necessarily spatially central, nor doesoit provide an allencompassing government for the area.

Common needs are present, and

extensive economic and social relationships are found between the central and suburban areas.

It is the existence of this interdependence

which marks the metropolitan entity.

13

All metropolitan areas are different in area, population, com-

munity attitude, politics, spatial arrangement and social-economic composition.

The metropolitan area has boundaries which are hard to define

because the area ignores politically established boundaries in its
growth.

It leapfrogs geographic features and the smaller communities'

jurisdictions.

~

Thus, it is hard to precisely define a metropolitan

area; it cannot be delineated solely in terms of law, geography or size.
The United States was traditionally a rural nation, and urbanization proceeded slowly until the 20th century.

The 1920 census revealed

that over half of the national population resided in urban areas.
the 1929 Depression, the process has continued to accelerate.

Since

Thus, the

transformation of the U.S.A. from urban to metropolitan has occured much
faster than from rural to urban. (Bollens and Schmandt, 1970)
The metropolitan phenomenon is expected to continue.
55 percent of the nation's population was metropolitan.

In 1940,

Today, residents

in metropolitan areas account for over two-thirds of the total population.

Furthermore, the figure is expected to exceed 70 percent by 1985;

and the great majority of this increase will occur within existing
metropolitan areas. (CED, 1970)
As of 1970, SMSA's in the United States numbered over 240.
(USDC, 1970)

SMSA's are found in 47 of the 50 states.

Eight states

list 80 or more percent of their populations as metropolitan, but 28
states have a metropolitan population numbering less than half of their
total residents.

Regional differences are illustrated by a listing of

the percents of metropolitan populations in the four major regions of
the U.S.:

(CED, 1970)
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Northeast
- 79 percent
West
72 percent
North Central - 60 percent
South
- 48 percent
Texas
Urbanization in Texas has been discussed in Chapter I.

A pro-

gressive summary of the state's total population classified as urban is
presented by the following periods:
1900 1920 1940 1960 1970-

(TUDC, 1971)

less than 20 percent of just over 3,000,000
over 30 percent
nearly 50 percent
over 75 percent
nearly 80 percent of over 11,000,000

It was not until the 1950 census that urban population exceeded
rural in Texas.

Since then, as in the national case, the dominant popu-

lation trend has been migration to and growth of metropolitan areas.
Texas presently has 25 SMSA's, more than any other state.
SMSA's are shown in Figure 1.

Texas

These areas include over 80 percent of

the state's population. (OG, DPC; 1973a)

Six SMSA's - Houston,

Dallas~

San Antonio, Fort Worth, El Paso and Austin - accounted for more than
90 percent of the state's total population increase in the 1960-1970
decade.

However, in the same period six other Texas SMSA's lost popula-

tion, and five reported increases of less than ten percent. (Texas
Almanac, 1971)
The Texas Research League concludes that about the only characteristic metropolitan areas of Texas have in common is their ability to
meet SMSA criteria.

In terms of

populatio~,

growth rates, economic

activities, governmental structures and socio-economic and other demographic characteristics, all are very different.

Also, most of these

characteristics are divergent from corresponding national averages for

15

1.
2.
3.
4.
5.
6.
7.
8.

9.
10.

11.·
12.
13.
14.
15.
16.
17.
18.

Amarillo
Lubbock
Wichita Falls
Sherman-Denison
Texarkana
Abilene
Fort Worth
Da 11 as
Tyler
El Paso
Odessa
Midland
San Ange 1o
Waco
Austin
Bryan-College
Station
San Antonio
Houston
6X)l4

v

<116

15(7

@
19.
20.
21.
22.
23.
24.
25.

Beaumont-Port ArthurOrange
Galveston-Texas City
Laredo
Corpus Christi
McAllen-Pharr-Edinburg
Brownsville-HarlingenSan Benito
Temple-Killeen

Fig. 1.--Standard Metropolitan Statistical Areas of Texas
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metropolitan density.

The Texas figure is only slightly over half of

the national average. (1967)

This process of creating a widely distribu-

ted population was also discussed in more detail in Chapter I.
Metropolitan Open Space
Utility and Function
Congress has defined open space land as:
. . . any land located in an urban area which has value for (A)
parks and recreation purposes, (B) conservation of land or other
natural resources or (C) historic, architectural, or scenic purposes. (Housing and Urban Development Act, 1965)

/rather,

One author stresses that open space is not vacant space.

It is,

a use of land, air and water on a tract which (1) is relatively

free of manmade structures, (2) resembles or is natural landscape,
(3) is relatively free of vehicular traffic, and (4) effectively contrasts in size and use-density to surrounding areas and land uses.
(J. Davis, 1963)

The utility of open space should be regarded as a multiple, not a
single-function, land use.

Open spaces for recreation are needed be-

cause a combination of shorter work weeks and rising incomes is allowing
our expanding population to become leisure oriented and to spend more
time on outdoor recreation activities.

Open spaces are often vital in

maintaining a balanced relationship between man and the natural environment, and they may be provided through effective ecological planning.
Incorporated into the urban design process, open spaces provide scenic
contrasts which are essential to the pleasing appearance and liveability
of the metropolitan region. (Rockwell, 1970)
A representative discussion of examples, multiple functions and
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uses of open space is provided by A. Davis and J. Davis:

Open spaces

provide room for parks, recreation areas, institutions and other landextensive activities.

Open spaces provide the amenities of fresh air,

quietness, scenery, and relief from monotonous cityscapes.

They often

meet the physical requirements of natural resources and natural processes such as soil conservation, watershed and flood protection, and
wildlife habitat.

Or they may be predominately used for agriculture,

timber or grazing.

Open spaces provide the areas required for scien-

tific and ecological conditions which are to be preserved.

And they

may be of fundamental significance as the site of an architectural or
historic subject. (1963)
Marion Clawson sees an inherent problem 1n using the term 0pen
11

space .. because most people not of the planning profession are likely to
conceptualize the term, to at least a small degree, as negative. They .~
.
~
may tend to relate 11 0pen 11 to 11 Unused 11 or may think open space is a ternporary condition before land can be urbanized, converted or developed for
a 11 higher, .. more economically productive use. (1962)

Also, Shomon notes

that some conservationists may not like the term either.
fer

11

They may pre-

ecosystem 11 or 11 greenspace 11 as a more meaningful alternative to

describe the natural landscape of woodlands, watersheds and wildlife
habitat.
To use the term or not may only be a problem of semantics.
ever, Shomon does make one distinction.

How-

He states that open space and

open land in urban areas are not synonymous; and he implies that the
. r1

latter merely describes the state of land that is uncommitted to a defi- \
L-:
nite use. On the other hand, open space is land which has been reserved

f..-.

/\ t, I

1
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through public or private action or legal instruments to provide for
human needs and processes of the natural environment.
Although it is a general expression which sometimes needs positive or functional definition, open space is a widely used term.
Shomon broadly defines it as:

(
\
\

. . . any space in urban America which promotes or has a tendency
to enhance the natural environment: any area of land or water or
air, whether reserved or unreserved, any green area, any view
horizontal or vertical which improves the appearance of the natural scene or the natural environment, can be considered open space.
Planning and Design
Concerning open space lands, a Congressional declaration of
findings states:
A combination of economic, social, governmental, and technological forces have caused a rapid expansion of the Nation•s urban
areas, which has created critical problems of service and finance
for all levels of government and which, combined with a rapid population growth in such areas, threatens severe problems of urban and
suburban living, including the loss of valuable open space land in
such areas, for the preponderant majority of the Nation•s present
and future population. (Housing and Urban Development Act, 1965)
Accordingly, the former Director of the National Park Service,
George B. Hartzog, refuses to accept any definition of regional open
space planning that does not include urban areas.

The cities and suburbs

of metropolises are not separate entities, but are integral parts of a
region.

Much of the urban population needs open space inside their envi-

ronment simply because they lack access to any other space.

This is

especially true of minority groups and of those who spend most of their
lives working and living within the great cities.

These same people

often lack private transportation to the larger, remoter public p3rk
areas.

The conservation, development and accessibility of opeA spaces
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in urbanized areas offers people a life style with dignity and meaning.
To regard regional open space as if it were a commodity divorced from
the city, is to deny urbanites the many social and cultural benefits of
open space.

Open space is a vital ingredient in the creation of an

environment capable of hosting meaningful life, providing recreational
needs and fostering a sense of community amid human development.

It is

a positive ingredient in our perception of quality of life. (1970)
In planning the metropolis, Blumfeld indicates that a fundamental
issue is how its major components should be organized spatially.

He

lists the four major components as (1) the central business complex,
(2) manufacturing and allied industry, (3) housing and related services
and {4) open land.

Of the last category, he suggests thinking in terms

of the metropolitan region which includes more area than the metropolis
proper.

The region includes satellite cities of the hinterland and

open lands which are receiving more attention as a consequence of increasing population and leisure time.

The outlying region is also at-

tractive to people who desire to live in a country setting but, because
they are in the metropolitan fringe, can still be fairly close to the
amenities of the city.

Blumfeld labels this trend .. an intriguing re-

versal of the ancient pattern when the countryside was the place of
11

work and the city was a center for leisure enjoyment.

The move to the

suburbs, the trend to lower density patterns of residence, has resulted
in urban sprawl.
defeating.

Thus, the motive underlying the process is self-

The more that people move to the fringe areas, the farther

the countryside recedes. (1965)
In Metropolitan Open Space and Natural Process, it is evident
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that Mcharg does not oppose urbanization or metropolitan growth, per se.
And he states that land and open spaces are abundant, because today only
five percent of the nation's land area is urbanized.

What he does object

to is the fact that metropolitan planning is not generally effective nor
is it often implemented.

All too often, metropolitan urbanization is

based on short-run decisions and is typically indiscriminate in its

.

growth into the countryside.
The root problem exists because the development process occurs
without regard to natural phenomena, and open lands at the fringe and
within the metropolis are consumed.

"The result is a scarcity of open

space where population and demand are greatest."
McHarg's hypothesis is that not all land in urban areas ever needs
to be developed.

Some areas are not suitable for urban development, and

others serve a more valuable function if left in a natural condition to
continue their ecological processes.

And, of course, McHarg's reputation

as an environmental planner is a result of his ecological approach to
planning and design to accomodate inevitable growth.

He notes that

arguments for providing open space in the metropolitan region usually
cite only the amenities; relief from congestion, areas for recreation,
contact with nature and other aesthetic considerations.

Add to them the

understanding and rational analyses of natural processes, and the argument for an open space system becomes politically and economically defensible in the planning process. (1970)
Another aspect of McHarg's argument is the observation that the
public attitude toward the natural environment is overly saturated with
the consequences of air and water pollution and the need for more outdoor
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recreation areas.

Too often, the public attitude and the news media

ignore the value of open space as part of a complex and interrelated
ecological system.

Open space is a vital component in comprehensive

environmental design. (Schmertz, 1970)
The author of Open Space for Human Needs, George T. Marcou, believes that open space planning in the past has been overly mechanistic

.

and has relied too much on the application of standards.

This approach

requires that a given population be viewed as quantitative statistical
units of demand which require a corresponding supply and distribution of
facilities. (1970)

But standards are useful as a point of reference and

need not be controversial as long as they are not viewed as precise formulae.

Their main shortcoming is that they are not based upon an under-

standing of human need, and they do not consider land requirements for
recreation, ecological balance or scenic enhancement. (Storey, 1968)
Marcou advocates a broader approach.

He suggests viewing open

space as virtually any tract of unobstructed, available land which promotes the human expression of spontaneous and imaginative action.

Such

spaces need not be overdesigned or manicured, but should lend themselves
to a variety of uses and activities.

This expanded definition better

serves the choices and desires of racial and ethnic minorities, elderly
and young people and single or married men and women characteristic of
our pluralistic society.

Thus, the open space planning process should

respond primarily to human behavioral needs.
Marcou's primary requisite in the provision of open space is that
it be physically, psychologically and socially accessible to the potential
user.

It should be designed as a complete subsystem closely related to
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the living, working and circulation areas of the city.

Thus, it can

not be the antithesis of urban development, but must be an integral part
of it. (1970}
Whyte advances the premise that there is a great deal of potential
open space within present metropolitan spatial distribution.

He believes

that the grand design of the metropolises has long-since been firmly
established by man and nature in their respective patterns of hill, rivers, forests, subdivisions and highways.

Within this structure lies a

great deal of land that is not overused, but is used hardly at all:
vacant lots, meadows, worked out gravel pits, obsolete industrial and
freight areas, land fills, and abandoned utility and railroad rightsof-way.

Certainly a great deal of open land exists in the fringe areas.

But it is through the very existence of those internal

11

Waste lands, ..

that the metropolis has a great capacity for regeneration.

The task of

planners is not to reshape it nor to develop another settlement pattern,
but to work with the strengths of the existing structure in producing
improvements and modifications.
Whenever possible, all such fragments and already existing open
spaces should be connected.

Potential linkages are the natural routes

of streams, valleys and floodplains or the man-made ones of the

aba~

doned and rarely used rights-of-way.
Such a network is valuable not only as linkage and open space,
but also because of its linear characteristics.

Linear open space cre-

ates the illustion of more open space than really exists because its perimeter is much greater than that of a more concentrated tract.

Linear

space also tends to differentiate conglomerated suburban communities and
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to give their residents a sense of place and identity with the environment.

For visual aesthetics, open space performs most of its function

along the edges.

..For most of the people most of the time, the edge of

the open space is the open space ...
We may intuitively suspect that linear open space would not provide for natural processes as much as larger, more concentrated tracts

.

of land.

However, Whyte emphasizes linkage because he operates under

the generalization that most of the large open spaces inside our metropolitan areas have already been preserved or else are gone forever.
Thus, Whyte advocates that planners design the region as people see it
when walking, riding or driving.

An open space network can enhance

regional design and is certainly capable of becoming a vital part of the
regional landscape. (1970)
In discussing
Marcou•s statement.

11

Park Planning for the Future, .. Brauer reinforces

He implies that it is ludicrous to plan parks for

yesterday•s people while we are living in Drucker•s age of discountinu11

ity where the future is no simple projection of past values.
11

Parks

should be designed for tomorrow•s people, and planning should be primarily oriented toward providing a broad range of diverse experiences
for people rather than facilities for them.
Since tomorrow•s population will live in
ages,

11

areas.

11

the most urban of all

it is obvious that most parks should be in or near large urban

----

And every possible kind of nonurban environment will be needed

--for those urban places.

11

The future park system must be a vivid and

effective contrast to the urban environment ...
general observations about parks of the future:

Brauer also makes several
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Future parks should have a primary function of outdoor
or conservation education and nature interpretation.
1.
~·

Park and recreation planners should provide recreation
exper1ences rather than recreation facilities.
3. Future parks will have minimum development and will be
highly. flexible in the uses they accomodate. (1972)
Examples
There are several contemporary examples of park and open space
lands in metropolitan areas which illustrate aspects of the previously
discussed concepts of open space planning, design, function and utility.
The Richmond, Virginia Department of Recreation and Parks is
currently developing James River Park within its metropolitan limits.
When the park is completed, its 3000 acres will provide wildlife sanetuary, historical site preservation, hiking and biking trails, parking
facilities, headquarters and linkages with other existing city recreati on areas. (Morris, 1972)
In New York, a memorial park 30 miles in length is being created
on a section of the abandoned and much delapidated, but historically
famous, Erie Canal.

The park will be a continuous stretch from a suburb

of metropolitan Syracuse to New London.

It will provide facilities for

camping, picnicking, hiking, biking and scenic overlooks.

Eventually,

water levels will be reinstated, the old towpath restored, and historica 1 sites renovated. (Reed, 1971)

0

Likewise, the Cheasapeake and Ohio Canal fell into disuse, neglect
and disrepair.

Today, much of it has been restored for hiking, biking,

fishing, boating, nature observation and other outdoor recreation activities.

The Canal is an excellent example of linear, metropolitan open

space.

It winds 184 miles westward from the center of Georgetown in
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Washington, D.C. and provides a recreational resource for millions in
several eastern urban centers. (Smith, 1970)
A bicycle trail has been proposed along Indiana's White River
from the small city of Winchester to the capital city of Indianapolis.
The 99-mile trail would follow the river through five counties and two
other of the state's SMSA's.

The trail is proposed as a means of gen-

0

erating public interest in the need for environmental planning in the
region.

The long-run purpose of the planned trail is to stimulate pub-

lic programs which would restore deteriorated ecological

conditions~of

the river and its watershed. (Young, 1972)
The Willamette River valley contains over 70 percent of Oregon's
population and seats one of her principle SMSA's, Portland.
lamette River Greenway has been proposed.

A Wil-

As late as 1966, there was

only a rough idea of the definition of the Greenway - its boundaries,
costs or what new legislation would be necessary.

Today, the Greenway

concept has been legislatively modified from the original proposal of a
continuous strip to a series of intermittent sites; and it is now called
the Willamette River Park System.

The objectives of the project are,

through wise planning and implementation:

to create a series of parks

to preserve much of the river's natural environment; to allow a wide
range of recreational opportunities; and to provide for the legitimate
needs of agriculture, industry and local and private interests.
system is expected to provide the following subsystems:

This

river camps,

river access and launch sites, recreation trails, scenic drives and view
points, multipurpose regional parks, conserved flood plains and natural
areas, and scenic conservation easements.

Located along 225 miles of
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the river, this .. string of pearls" will traverse 9 counties, 16 municipalities and 4 park and recreation districts. (Churchill, 1972)
In reviewing the various aspects of open space, the fairly synonymous terms of 11 0pen space system" and

11

park system .. were used in

respective·discussions of literature by McHarg, Brauer and Churchill.
This term is of major significance to this thesis, and it will be the
next topic of discussion.
Open Space Systems
Politics is the motivating force of democracy. Parks are created
by politics.
--Charles Goodwin Sauers, Sr. (Sauers, 1959)
In his writings, Charles Doell provides a fairly complete survey
of park and open space systems.

By his definition, a system includes

various sizes of land parcels which may be improved or native.
performs a function and each is

11

SO

Each

fitted into the complementary func-

tion of other parks making up the system of parks for that particular
agency as to result in a service of the scope intended by that

agency.~~

Consequently, there are national, state, regional, county, metropolitan
and municipal systems.
Doell notes that a county, metropolitan or regional park system
may be known by any number of names; for example:
planning commissions, metropolitan

authoritie~,

regional park or

regional park systems,

metropolitan park systems, county forest preserves, park reserve districts and others.

Whatever the name, it usually characterizes the

service to be offered and differentiates its purpose from that undertaken by the municipal, state or national systems.

The first such
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system in America was the Boston Metropolitan Park System established in
the early 1890's largely through the efforts of Charles Eliot.

A few

years later, the first county park system was created in Essex County,
New Jersey.
These numerous systems in metropolitan regions of the United
States usually provide a service between that offered by the municipalities and the states.

Because most metropolitan areas are growing, county

and regional park systems which exist in and near them should be viewed
as potential metropolitan systems.

The natural areas they preserve and

manage in the fringe areas today will soon be surrounded by urbanization.
In most cases, the suburban towns and satellite cities will continue to
provide customary community and neighborhood parks.

Thus, it will be up

to the systems of a regional scope to provide the larger areas, if they
are to be publicly provided at all.

I

I

The sizes of these areas ought to be hundreds or thousands of
acres in order to provide for special uses as well as for nature conservancy.

Areas comprising a metropolitan system should have the unique

characteristics of scenery, history, archaeology, geology and scientific
values. (Doell, 1968)

In other words, the areas in a regional park sys-

tem serving a metropolitan area should be synonymous with open space as
discussed and defined.
Brauer summarizes by listing major objectives which are applicable in today's or tomorrow's park system:
1.

Recreation- space and facilities to support varied activities.

2.

Conservation - management and interpretation of natural
resources.

3.

Ornamentation - the manmade landscape which enhances the urban
environment.
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4.

Culture - the formal prov1s1on of aesthetic experience in
museums, theaters, historic places and the 1ike. (1972)
Examples.--Although he believes metropolitan growth has generally

been unsympathetic to natural processes, McHarg notes that there are

.

exceptions.

Among the few that he lists are several contemporary stud-

ies, the Greater London Plan, Boston•s metropolitan open space plan
developed by Charles Eliot, and the Cook County Park System in and
around Chicago which .. consists of corridors of forest preponderantly
based upon river valleys ... (1970)
It is interesting that McHarg should make this mistake of nomenclature.

For as Doell notes, the Cook County Forest Preserve District

is not a park system but is, as the name indicates, a system of forest
preserves.

It does, however, provide minimal facilities for nature

trails, picnicking, bridle paths and other selectively controlled active
outdoor recreation uses.

Nearly encompassing Chicago, it provides over

60,000 acres of open space for about six-million people.

Doell says:

11

Perhaps no system has been as diligent and probably

none so successful as Cook County in adhering to its original policies
of forest preserves ... (1968)

.

Of those policies, a past president of the

Board of Forest Preserve Commissioners comments:
The work of governmental bodies is given a sense of direction
by the making and keeping of policies.
Policies, well made and well kept, are the foundation and
guide to the administration of the Forest Preserve District.
Through our policies we maintain the sense of direction from a
literal interpretation of the basic statute or charter. We insure
that our land acquisition program is well planned and properly
executed; that our lands are held and not dissipated by allocation
to various and sundry other purposes than for which acquired; that
our development program is simple and confined to the purposes
announced in the charter; that special privilege to individuals and
organizations is denied and that all our citizens are treated
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equally~

that popular opportunism is disregarded; that all possible
effort 1s mad: ~o improve the quality and diversity of use by the
Cook County c1t1zens through a broad educational program of notable
success; that through policies well made and well kept we insure
economy of operation and development; that the forest with its cultural, sociological and spiritual values is paramount.

Additional1y, the Forest Preserve District Commissioners have certain
powers granted by Law:
To acquire and hold lands containing natural forests, or lands
connecting such forests, for the purpose of protecting and preserving the flora, fauna and scenic beauties, and to restore, restock, protect and preserve the natural forests and said lands,
together with their flora and fauna, as nearly as may be, in their
natural state and condition, for the purpose of the education,
pleasure and recreation of the public. (Land Policy, 1962)
Early in its history, the city of Milwaukee was encircled by
satellite cities which soon had a greater combined population than the
city proper.

The Milwaukee County park system was established in 1907.

Eventually, as the metropolitan area grew, the county system absorbed
the parks of the city of Milwaukee and those of all the other incorporated towns in the county.

Today, the county is virtually one me-

tropolis served by one park department.

The system contains nearly

13,000 acres for over one-million people. (Doell, 1968)

Governmental aspects.--A significant commonality of the many
metropolitan park and open space systems is that they were created to
serve a purpose that met current or potential needs in each of their
local situations.

Again, to quote Doell:

0

They were opportunistic in conception, individual in purpose,
and individual in design. They were needed, each in its own way,
and built and operated to fulfill a current vacancy in recreation
service. That vacancy represented services which the incorporated
cities and villages either could not or would not provide. The
demand led to a vehicle outside the cities and the urbanized
periphery.
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. In almost all cases the underlying service that county and
~eg1~na~ parks attem~t to supply, is a sense of spaciousness which
1s d1ff1cult to prov1de in a completely urban environment. (1968)
The st~s and the federal government often preserve urban open
space of national or state-wide significance, and they provide financial
and sometimes technical assistance through several programs to local
governments.

However, prevalent patterns indicate that the primary re-

sponsibility for preserving urban open space rests with the local governments within urban areas.

They make the decisions that govern land use,

select means of preservation, and finance open space action.

This trend

is evidenced by regional and local open space provisions in comprehensive plans.
various ways:

Implementations of open space plans have been undertaken in
direct actions of local units, intergovernmental coopera,

/tive actions, and the creation of special districts to acquire and maintain open space areas. (USDHUD, Strong; 1965)
One author considers metropolitan open space to be a national
asset.

However, the effective provision of open space is complicated by

urbanization, a natural consequence of national growth.

Today, as we

have seen, urbanization is occuring on a metropolitan scale .. Social,
economic and political events are in their ultimate form in the metropolis.

But in the United States, there is a serious lack of effective

institutions to deal with the large scale problems indigenous to the
metropolitan situation.

Instead, there exists a variety of governmental

structures which often seem to work at cross purposes.

Fortunately,

however, American government is often adaptable and has an ability to
develop legal and administrative instruments necessary to bring about
change. (Jackson, 1970)
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Metropolitan Governmental Structure and
Relationships to Open Space
In 1970 a workshop was held at the University of Tennessee on
the subject of outdoor recreation and its relationship to the environment.

The "Prologue" of the resultant report states:
Many words have been written and spoken during the past few
years about the present and pending condition of our environment
and how we are manipulating our life-giving resources toward imminent danger. It has been relatively easy to prophesy danger and
problems. It has not been so easy to propose practical, acceptable solutions, workable in the political processes which govern
our lives, nor to recognize that the extremes of unilateral decisions about using these resources are no longer valid and that
indeed we must face reality and seek the middle Jround in our
environmental concerns. (Ramsey and Schell, 1970
Viewing the problem systematically, interrelationships can be

visualized as three spheres.

.

Each is internally dynamic.

As the

character of one sphere changes, it alters its relationship with the
others which also experience continual internal change.
spheres of the total system are:

The three

(1) the biological-physical system

of interactions between man and the natural environment, (2) the socialeconomic system of people and values, and (3) the institutional system
of mechanisms established by society to modify and monitor normal interactions between the other two spheres. (Hart and Cooksy, 1970}
The Committee for Economic Development (CEO) believes that metropolitan problems have produced two general streams of thought.

One

involves the substantive problems such as education, transportation,
pollution, housing and environmental quality.

The other analyzes the

structure that governs metropolitan areas .. The relationship between the
two streams is often mentioned but seldom investigated in depth.

"The

result is that the connection between substantive problems and governmental structure is only vaguely understood ... (1970)

32

Fragmentation
General.--The responsibility for administration and implementation of urban and regional governmental planning programs rests at local
levels.

Unfortunately, that is where the governmental pattern is most

fragmented and where many countervailing forces have inhibited changeover to units more appropriate in size and function.

Changing existing

governmental structure is usually a process which requires electoral consent and cannot be accomplished by independent legislative or administrative actions.
This situation, strengthened by traditional local autonomy, limits
the effectiveness of existing government.

The result is

11

that important

legal powers are split among governmental units with radically different
legal characteristics ...

For example, municipalities are granted a wide

range of powers but have limited jurisdictions and cannot operate on a
.
region-wide basis. On the other hand, special districts often have the
necessary jurisdiction, but are specialized or limited in their public
function. (Mandelker, 1968)
Bollens and Schmandt recall that the system of local government
was initially established by each state constitution in a fairly simple,
uniform and understandable way.

Each of the three most common classes

of local government had responsibilities which were unique.

Thus,

counties, municipalities and school districts comprised the original
local governmental system of most states.

Special districts were not

created until the late 19th and early 20th centuries.
As urbanization became commonplace and population centers grew
into metropolises, the logical and simple local governmental system·
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evolved into an arrangement of many units which often overlapped territorially as well as functionally.
Today, most metropolitan residents depend on services provided
by:

their municipality which may be a city, incorporated town, village

or borough; one or more counties; at least one school district; and
varying numbers of special districts.

In a general way, most people

recognize the importance of government and its significance in public
programs designed to ensure intelligent metropolitan development.
Conversely, few are aware of the abundance of governments in metropolitan areas or of the adverse effects characteristic of fragmented
systems.
The situation is compounded by territorial overlapping.

In

most SMSA's, a county includes the boundaries of numerous municipalities.

But school districts and special districts overlap those juris-

dictions as well as one another.

Thus, the typical metropolitan area

is layered with governments, most of which do not have coterminous
jurisdictions.

Additionally, these jurisdictions vary greatly in s1ze

and shape and do not necessarily cover all the land area within a given
SMSA.
The nature of concentrated metropolitan growth has generated a
long list of area-wide service and regulation problems.

The most common

of these which the authors list are transportation, air and water pollution, waste disposal, water supply, ugliness, exploited uses of irreplacable land, inadequate development controls, insufficient park and
recreation areas and declining areas of open spaces.

The fragmented and

uncoordinated structure of metropolitan government does little to correct
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these shortcomings, sometimes worsens them, and often is the initial
cause. (1970}
The CED concludes that the present arrangement of overlapping
units does not serve people well. 1 The baffling array of jurisdictions,
each with

a different

bureaucracy, tends to alienate and disenfranchise

citizens from the decision-making process.

Haphazard arrangements of

local units• boundaries have also created inequalities between resources
and needs. (1970)
It has been mentioned that a principle failing of the typical
metropolitan governmental structure is its inability to take an overview
in matters of planning.

Bollens and Schmandt state:

11

Planning does not

take place in a political vacuum ... The issue of whether to adopt and
implement the best products of professional planners must still

11

run the

political gamut whether the metropolis is governmentally unified or
divided ...

The necessary decision-making process becomes difficult where

government is divided among a host of public bodies.

Agreement on area-

wide matters of concern is inhibited, and each unit may tend to make
decisions without regard for the consequences of spillover effects on
other communities.
1A few political scientists defend the multiplicity of metropolitan
government that is viewed by many of their contemporaries as pathological
phenomena. 11 ln Defense of the Polycentric Metropolis .. is a defensive
viewpoint of fragmentation. Such a system is deemed analogous to the
interdependent organs of a living creature. Multiplicity is seen as a
natural evolution of elements which collectively provide a viable arrangement for resolving conflict and competition in public problem areas.
Individual units are said to communicate, negotiate, cooperate and agree
in locally understood arrangements. They comprise a rich framework for
adjudicating and determining solutions to common problems that affect
their diverse interests. (Ostrom, et al.; 1966)
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According to Bollens and Schmandt,

11

the spillover effects of

parks and recreational facilities rank relatively high among urban functions ...

Large facilities such as zoos, beaches or regional parks attract

visitors and users from areas outside the jurisdictions of governments
which provide them.

And open spaces provide the amenities of natural

landscape and help conserve ecological values for the entire metropolitan complex.

But each government in the metropolis has individual and

differing attitudes toward the provision of open space areas.

Each

usually proceeds without reference to an overall plan, and little agreement exists among the various units as to their proper roles.

The

authors conclude:
With the shortage of open space in and around the nation's large
urban areas becoming increasingly critical, the fragmented and
uncoordinated approach characteristic of existing policy in this
field is extremely shortsighted and unrealistic. (1970)
Texas.--In a recent study of metropolitan problems, the Texas
Research League (TRL) found:

11

The continuing proliferation of small

local governments complicates the problem of providing needed service
in metropolitan areas. 11

On the other hand, the TRL notes that govern-

ment in Texas SMSA's is far less complicated than national averages.
The liberal annexation policy of Texas has been a factor of great importance in averting

11

the growth of unbelievably complicated governmental

structures .. that are characteristic of other state's SMSA's.

The result

has been an inclusion of the general population into relatively fewer and
larger municipalities.
Nevertheless, in 11 Texas Local Governments:
Anderson notes that proliferation continues.

The Numbers Game, ..

His report indicates that
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about one-third of all local governments in Texas operate in SMSA's.
The total number of counties has been 254 since the last one was formed
in 1924.

But new municipalities have been consistently incorporated,

special districts have increased at the most rapid rate, and school districts have decreased in number. (1969)

TABLE 1 indicates the changes

in total numbers of local government in Texas over recent years.
TABLE 1
NUMBERS OF TEXAS LOCAL GOVERNMENTS
Class

1957

1962

1967

1971

Municipal

793

866

884

930

County

254

254

254

254

School District

1792

1474

1308

1177

Special District

645

733

1001

1681

Total

3484

3327

3447

4042

(Tees, 1971 and Anderson, 1969)
Municipal
General.--Municipalities were originally organized to provide
urban settlements with services such as fire protection, law enforcement and public works.

As populations became metropolitan, the number

of municipalities increased.

A factor

contrib~ting

to this trend is

that state laws generally inhibit larger municipalities from incorporating as much land as necessary to include all the urban population.
On the other hand, new incorporations are relatively easy to accomplish.
Thus, their number has grown along with urbanization, and their
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boundaries are often adjacent to encircled central cities and other
satellite communities.
However, not all of the land in metropolitan areas is incorporated by municipalities.

Much of it may be between them, or even

unincorporated within them.

Where it is urbanized, such unincorporated

areas generate planning and administrative problems.

.

As is demonstrated

in later discussion, such situations may require county services or may
stimulate the creation of a special district.

Either way, duplication

of function and fragmentation of government within a relatively local
area is the result.
The metropolitan condition has also fostered functional expansion and administrative change in a great majority of municipal bodies.
The general trend has been for them to become quite comprehensive in
their functions.

The greatest burden of providing park and recreational

facilities falls on the incorporated municipality.

On the other hand,

some of the smaller incorporated areas are municipal in name only.

They

are often seriously lacking in providing basic services essential to
their residents' well being.
Administratively, municipalities fall under three main categorical forms of government.
plan.

One is the widely adopted council-manager

A council is elected to select a mayor from among themselves and

to hire a city manager who appoints and supervises department heads.

A

second form is the mayor-council, or aldermanic, form where all are
elected, but the mayor has strong administrative and policy powers.
third is the commission plan which is declining in use; the mayor and
commissioners are elected to fairly independent functional positions.

The
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Generally, municipalities have the most diversified tax base of
all local governments.

They rely on property taxes to meet a large share

of finances, as well as local sales and income taxes.

Nevertheless, few

municipal governments are free of financial problems.

And larger as

well as smaller cities resist consolidation with neighbors because of
the financial burden one or the other would experience. (Bollens and
0

Schmandt, 1970)
In spite of related problems, small municipal units represent a
desirable attitude among local communities that wish to control their
own affairs and maintain their individual identities.

There are many

public services such as water supply, waste treatment, police and parks
that can be more effectively provided through units with metropolitanwide authority.

However, the smaller local unit is still regarded as a

viable means of allowing citizens to democratically control and manage
community problems. (CED, 1970)
Texas.--In recent decades, municipal incorporations in Texas have
continued at a moderately increasing rate, mostly within SMSA's.

The

growth rate has slackened some since passage of the Municipal Annexation
Act of 1963.

Based on their populations, this law assigns extraterri-

torial jurisdictions to cities in the form of bands contiguous to a
city's corporate limits.

Within these bands, which extend into adjacent

areas in widths proportionate to population, the city may disapprove new
incorporations or proposed water districts provided that it annexes the
area or furnishes needed services.
A Texas community must have a minimum population of 200 before it
can incorporate.

"Home-rule cities" have populations over 5000 and have
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adopted their own charters.

"General-law cities" are either populated

by less than 5000 people, or are larger and have not elected to adopt a
charter.

Roughly one-fifth of all Texas cities operate under home rule.

(Anderson, 1969)
All cities and towns of Texas may be created, dissolved and
changed by the state legislature.

.

Most home-rule cities operate under

the council-manager plan; a lesser amount use the mayor-council arrangement; and only a few have adopted commission government.

Mayor-council

plans are much more popular with general-law cities.
The main service functions of Texas municipalities are listed as
protective services, welfare programs, physical planning, public utilities and works, and revenue collection to finance programs. (MacCorkle
and Smith, 1968)

Vernon's Annotated Revised Civil Statutes (VARCS) of

Texas list approximately 40 articles enacted by the state since 1913
which give all cities and certain cities various authorities to finance,
construct, operate, maintain and improve parks and facilities for recreational and cultural activities. (Dowell and Dozier, 1968)
The TRL notes that there are many suburban communities which
provide adequate services, sometimes at higher standards than found in
the central cities.

"There are, however, a significant number of sub-

urban cities which make no real attempt to provide any services at all."
Based on the number of city employees, the TRL found that there were at
least 25 "inactive" cities in the Dallas and Fort Worth metropolitan
areas; another 32 were "nearly inactive."

Nine of 19 satellite cities

around San Antonio were so classified.
Residents of such inadequate communities often look to central
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cities to supplement public service voids; or else they directly partake
of services such as libraries, refuse disposal, parks and other functions which are provided by the larger central and surburban cities.
When the county provides services for outlying incorporated or unincorporated areas, the taxpayers of the central city and larger suburban
cities subsidize those services; for they compose the county's greatest
tax base.

This situation also promotes migration from central areas to

the suburban fringe.
The discussion demonstrates that there are municipal problems and
service needs in metropolitan areas which spill over political boundaries.

In Texas metropolitan areas, these needs and problems could be

better met on an area-wide basis.
Park systems provide a good illustration of the problem.

One

parks and recreation director claims that his East Texas city of 27,000
people provides municipal open spaces that are used by a metropolitan
service area of 60,000.

And L.B. Houston, former Director of the Dallas

Parks and Recreation Department, states:

"Benefits of Dallas park

developments accrue not only to its own citizens, but spread to neighboring communities in Dallas County and outlying areas."' (TRL, 1967)
County
General.--Like many other institutions of American government,
0

the county traces its origins far back into English history.

When

English colonists settled in America in the 1600's, they adapted many
familiar institutions of their homeland to the new land.

In doing so,

the original colonies and their governmental systems had a lasting
effect on the present and emerging patterns of local government in this
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nation.

Functions of counties changed little after the Civil War but

began a rapid transformation in the prosperous period following World
War I.

However, it has been in the last several decades of metropolitan

growth that extensive changes in county function and administrative
organization have occured. (Duncombe, 1966)
As one of the three general classes of local government, counties
were created by the states as governmental extensions to aid in the
execution of state responsibilities.

Traditional duties have included

judicial and electoral administration, legal document recording, services to rural residents and peace keeping. (Bollens and Schmandt, 1970)
Additional roles have been property assessment and taxation, public
health and welfare, road maintenance and other duties as required by the
state.

The two most important revenue sources to support county opera-

tions are property tax and funding from the state and its agencies• programs.

Lesser amounts are collected from taxes levied on sales or

income.
Except for a very few areas, the entire nation is included within
county jurisdictions.

Counties are very diversified and vary widely in

size, population, numbers of local governments, economic· base, physiographic characteristics and political organization.

About 90 percent

of all counties have a plural executive which is known variously as
board of commissioners, county court or the like.

Fewer have the county

manager or administrator plan whereby the board sits as a policy-making
body and appoints a manager to supervise administration and line programs.
Another form is the elected county executive plan.

This arrangement is

analgous to the mayor-council form of city government.

The executive
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has strong administrative and supervisory powers while the board serves
as the policy maker.

These latter two forms are becoming more popular

in heavily populated counties. (Duncombe, 1966)
County administration in general suffers from the absence of
strong leadership and the lack of a structure which requires political
accountability and public responsibility.
of government created in another age.

Most counties exist as a form

Unlike cities which were created

in response to local service needs, counties were established long ago
on an artificial geographic basis. (Murphy, 1970) Thus, in the metropolitan age the number and territorial areas of counties have remained
essentially unchanged. (Bollens and Schmandt, 1970)
County government is one of the oldest democratic institutions.
Yet it is so important to modern America, that if it already didn't
exist, it would have to be invented. But to meet today's challenges much of county government needs modernizing and streamlining.
(ACIR, 1971)
Because there are over 3000 county governments in the United States,
any discussion of the subject cannot be totally comprehensive but must
necessarily be general.

And because the area of study concerning rural

counties has been well documented elsewhere, this review will follow
Duncombes's path in stressing the emerging and expanding roles of urban
counties.

Because the American federal system experiences the most

complex, varied and difficult intergovernmental relationships in metropolitan areas, he believes the greatest test for county government will
occur in these areas.

Duncombe states that urban counties have the full

potential to assume local leadership and meet the serious needs of our
urban and metropolitan areas. (1966)

Also, the recent growth of metro-

politan planning organizations and councils of governments has provided
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new impetus to the need for aggressive county leadership.

The trend of

the Nixon administration is to rely more heavily on state governments
on the premise that it is impossible to effectively administer the
heterogeneous United States through a centralized federal bureaucracy.
Although the answer does not lie at any single level of government, the
porposal does give county government greater importance.
However, there are inherent problems in the public perception of
existing county governments.
also heterogeneous.

It has been mentioned that counties are

Some are totally rural, others are coterminous

with major cities, dominated by a single city, or contiguous to a major
city but containing heavily urbanized suburbs without a single significant city.

Yet urbanites do not generally have a good impression of

county government.

It has traditionally been an extension or an arm of

state government, but few states have adequately met the needs of their
urban areas.

Guilt by association is a natural result.

Also, numerous

residents of metropolitan areas have no emotional identification with a
county. (Murphy, 1970)
Nevertheless, there are numerous counties that provide urbanoriented services simply because the need exists.

In general, cities

are not inefficient and commissioners are not empire builders.
it is the nature of urban growth that creates the need.

Rather,

The counties

are increasingly being called upon to provide services to areas financially unable to meet their own needs, especially the unincorporated but
urbanized sectors.

This trend is not too surprising nor inappropriate.

Counties have long been regarded by political scientists as quasimunicipal corporations of the states. (Duncombe, 1966)
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The growing list of functions peculiar to urban counties includes
water supply, fire protection, sewage disposal, building codes and inspections, local transportation systems, airports, sports stadiums, colleges, air pollution control, libraries, urban renewal, and parks and
recreation: (Murphy, 1970) Metropolitan counties have also been large
contributors to interlocal agreements and cooperative service arrangeThey have not only widened their span of expertise, but have

ments.

also improved their organizational structures.

In doing so, they have

. greatly increased public confidence in their ability to perform. (Bollens
and Schmandt, 1970)

Rationale for the urban county is provided as

follows:
One of the effects of urbanization has been the change in
demands placed upon counties located in urban areas. The county
role has been expanded in part because of the inability of cities
to adjust their boundaries sufficiently to take account of growth
and demographic changes. There is an urgent need for unshackling
county government from restrictive state statutes and constitutions.
Out-dated county structures make it difficult for the urban county
to act like a city- yet this is the new county role. (Murphy, 1970)
The role of the urban county can be illustrated through the examples of parks and airports.

Both services are originally provided in

most cases by a sizeable municipality.

As it grows into a metropolitan

central city and suburban communities grow around it, all residents of
the metropolitan area benefit from central city facilities and services.
But city officials demand equity.

Why should taxpayers of the central
0

city finance what is available to all residents of the county?

Often as

not, the county is obliged to join in, or else the city turns entire
functions over to the county or a large metropolitan authority.

At the

same time, people settle in the suburbs to avoid higher taxes of the
city.

But they also find that essential services may be lacking.

If a
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special district is not created to serve the need, the county is often
required to provide needed services.
For these basic reasons, parks and recreation are rapidly becoming an expanding function of county government.
must be considered.

But other factors

Urban residents, particularly lower-income, inner-

city residents, are demanding outdoor recreation areas close to home.
Also, metropolitan areas usually lack space for large parks in their
more central areas.

But because most blocks of available land lie on

the fringe areas, county officials are in a good position to plan areawide park systems, make advance acquisition of sites, and finance systems on an area-wide basis.
Thus, counties have entered the field of park and recreation
services for two basic reasons.

First, no other unit of government pro-

vides such services in densely populated but often unincorporated areas.
Secondly, certain types of park and recreation facilities are better
provided by a unit of government with larger jurisdiction.

Facilities

and services provided by urban counties include the following:

sports

fields, riding and hiking pathways, golf courses, camp sites, lakes,
marinas, indoor recreation facilities, large and small open space areas,
zoos, conservatories, ampitheaters, sports stadiums, ice rinks, and arts
and crafts workshops.
The National Association of Counties states that counties have a
middle role between that of local municipalities and the higher levels
of state and national government.

This particular role is to acquire,

develop and maintain parks and to administer related programs. (Duncombe,
1966)

In many metropolitan areas, counties are the logical agencies
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to provide non-local or larger activities which are the larger parks and
reservations, golf courses, camps, zoological parks, nature preserves,
cultural centers and parkways. (Butler, 1962)
Texas.--The
important Spanish and Mexican periods of Texas history
.
had little influence on the development of the state's county governmental system.

It was in 1836 when the Republic of Texas was established,

that county government began.

The system was copied in large part from

the Southern States where most Texans had originally lived.

The origi-

nal governing body was known as the county board, county commissioners,
commissioners court or county court.

Except for the disruptive Recon-

struction period, this form of government has remained virtually unchanged since 1845 when the Republic adopted a state constitution and
joined the Union. (MacCorkle and Smith, 1968)
Texas has more counties than any other state.
counties in the Texas SMSA's shown in Figure 1.

There are 42

In 1970, only 59 of

the state's 254 counties had a rural majority of population; and 31
counties had 90 percent of their population classified as urban. (TUDC,
1971) Most of the state's population lives in densely populated areas.
Yet the state is still rural in many respects.

In part this condition

is a result of the geographic nature of Texas; much of its land area is
still sparsely populated because of the size of the state and limiting
0

physiographic conditions.

Accordingly, county government remains impor-

tant in Texas, more so than in many other densely populated states.
As is the common case, Texas

counti~s

exist as functionaries for

the more convenient administration of state policy.

Their powers are

wholly derived from state legislation and the detailed constitution of
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1876.

Rigid structural provisions require each county to have the same

form of government, powers and officers.

The few variations allow ad-

ditional officers and minor changes for counties with larger populations.
(MacCorkle and Smith, 1968)
arm of the"state.

In legal standing then, the county is an

It lacks power to determine its own structure and to

govern independently.

Policy-making at the county level is largely con-

fined to deciding whether optional programs authorized by state law are
to be undertaken.

The state and municipal levels enjoy a much greater

policy role. (McCleskey, 1972)
The nearest thing to a policy-making device in Texas counties is
the commissioners court, composed of the judge and four commissioners.
A county judge is elected at large every four years and serves as the
presiding officer.

He is responsible for certain judicial, budgetary,

legal and other administrative functions.

Each commissioner is elected

from a county precinct every four years. (MacCorkle and Smith, 1968)
As a group, the court has very general powers.

But as individuals, most

commissioners derive their greatest direct power from control of the
road and bridge programs in their precincts.

A common public attitude

in rural areas is that this is the most important function of the road
11

commissioners ... (McCleskey, 1972)
Other elective offices include attorney, sherrif, clerks, tax
assessor and collector, treasurer, schools superintendent, school trustees, justices of the peace, constable, surveyor and others.

Several

minor officers are appointed by the court. (McaCorkle and Smith, 1968)
County government has been described as a 19th century anachronism that attempts to handle 20th century problems.

The five-man
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court is the nerve center of county government; yet each man is his own
boss, and there is no way to fix responsibility for what is or is not
done.

And each elected minor county official is happy to ignore his

colleagues• mistakes as long as they likewise oblige him.
not completely autonomous.

But they are

Elected officials must cooperate with the

court to ensure that their function is properly funded.

Although the

court is very limited in its power to tax, it has greater discretion in
allocating collected taxes as program revenues.

Thus, the court is in

a position to demand cooperation from other officials in charge of county
services.
The court approves the budget, sets the tax rate within limits,
lets contracts, authorizes payments, and constructs and maintains the
courthouse and jail.
by the state.

There are also programs authorized but not required

The court exercises the decision to implement such major

.

options as welfare, parks, hospitals, libraries, airports, agricultural
projects and other public works.

As urban needs increase, so will the

policy role of urban counties in initiating such programs. (McCleskey,

1972)
Nevertheless, the structure of county government is based in the
constitution of 1876.

Because the state was then almost totally rural

and was agriculturally oriented, so is today•s county government.

The

system is incapable of fully dealing with the problems and needs brought
on by today•s social and economic forces.
a good summary of the reasons why:

MacCorkle and Smith present

(1) Administrative control is weak

and the system 1s practically haedless.
and therefore, autonomous, officials.

(2) There are too many elected,
(3) The spoils system continues in

e

. ·: 0

•
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the absence of a merit or civil service program.

(4) Road systems are

poorly coordinated and are usually built and maintained by amateurs.
(5) Financial administration is loose and largely unaccountable.
(6) There are too many small counties without adequate resources to provide needed services. (1968)

.

Another major problem is caused because the court sets the com-

missioner precinct boundaries.

The result has been gerrymandering

intentionally done or as a result of unanticipated population shifts to
urban areas. (McCleskey, 1972)

In 1968, the U.S. Supreme Court ruled

in Avery v. Midland County, Texas that county commissioners precincts
must be substantially equal in population.
one vote

11

Upholding the 0ne man 11

principle through reapportionment will undoubtedly give urban

voters a greater voice in county government.

However, this in itself

is unlikely to cause major reform in county administration or to generate
great increases of urban-oriented services.

Those changes cannot occur

until the legislature removes restrictions that impede county reorganization and assumption of new services. (Crager, 1971)
Attempts to modernize county government have proven ineffective.
A county home-rule ammendment was in force from 1933 to 1969 when it
was conceded to be unworkable and was repealed.

The history of attempts

by Texas counties to adopt home-rule charters is marked by total failure.
(TUDC, 1971) MacCorkle and Smith state that a workable ammendment making home-rule available to all counties is badly needed.

If it was not

ambiguous and conflicting as the old one was, every county could write
their own charter; many improvements would undoubtedly result. (1968)
In spite of all the intrinsic problems, there are notable
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instances where county governments of this state have responded to the
need for urban services.
of Odessa.

Tom Green and Ector Counties finance all library services

in San Angelo and Odessa.
port.

Ector County has taken over the parks system

Jefferson County operates a commercial air-

Orange County operates a housing authority.

Tarrant County

purchases right-of-way for state highways in its locality and has con-

.

structed a multimillion-dollar convention center in Forth Worth.

Harris

County has constructed the Astrodome. (TRL, 1967) All these counties
are located in Texas SMSA's.
Many of these authorities have been added on a piecemeal, functionby-function basis, rather than by a broad, flexible grant.

Over a period

of decades, the legislature has added a number of municipal-type services to the traditional functions of county government.

Most are area-

wide in purpose and include health, sewage and refuse disposal, drainage,
hospitals and libraries.

Such authorizations are often conditional,

adaptable only to counties of certain populations or only to specifically
named counties. (TRL, 1967)
Typical examples of such restrictive enabling statutes are found
in the provisions for county parks.

The basic act passed in 1915 set the

ad valorem tax rate which counties could levy for the purpose of .. purchase and improvement of lands for use as county parks ... The act was
amended in 1941 to remove restrictions on size, number and locations of
parks, but the financial provision remained unaltered. (VARCS, art. 6078;
1970)
Passed in 1957, Article 6079e empowers commissioners courts in
counties of over 350,000 in population to appoint a .. Board of Park
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Commissioners."

After referendum approval, they are empowered to oper-

ate a park system and to finance it through the basic tax, grants from
any source and/or revenue bonds issued at a fixed rate of interest.
Article 6079f enables the courts of two adjacent counties as described
above to create a joint park board.

Additional statutes enable coun-

ties to provide facilities in conjunction with cities, and give Gulf
Coast counties special park and recreation functions. (VARCS, 1970}
School District
General.--School districts were originally organized in the
conviction that public education was so important that it should have
separate financing and political independence from other local governments.

In an increasingly complex society, emphasis on education has

increased and needs for facilities have multiplied greatly.

Accord-

ingly, school districts have become powerful financial and political
entities.

But their evolution has also included stronger state and

federal controls.
School districts have represented the lone significant simplification of metropolitan government.

The practice of

havi~g

one district

per school has been replaced by merger and consolidation of districts.
However, their boundaries are not always coterminous with municipalities
because they often include several communities and unincorporated areas.
0

(Bollens and Schmandt, 1970)
Texas.--There has been

considerabl~

consolidation and reorganiza-

tion of school districts in Texas metropolitan areas.

The percentages

of SMSA-resident school children in large school districts is about the
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same as national averages. (TRL, 1967) As in other states, Texas school
districts are a distinct local government because of the nature of their
services, extensiveness of their financial requirements, and because of
their close ties with state policy and administration. (Anderson, 1969)
Early legislation gave Texas school districts some of the same authority
related to parks and recreation which was granted to cities and counties.
Most of those statutes deal with the provision of playgrounds and recreation facilities. (Dowell and Dozier, 1968)
Although the number of school districts has been declining
steadily on a per capita basis (see TABLE 1), the Governor's Committee on
Public School Education has recommended that numbers be further reduced.
The Committee's 1968 report recommended a reduction from 1218 districts
to 353.

This new number would include 219 county-wide districts and

combinations of two-to-thirteen districts in the 35 more populated
counties.

Over one-third of all these proposed districts would serve

the SMSA's of the state. (Anderson, 1969)
Special District
General .--Although school districts are technically special districts, the term Special district .. as used here means a non-school
11

special district.

The special district device is employed on a very

limited basis to provide park and recreational facilities.

Over one-

third of such agencies are in Illinois.
Special-districts are largely a product of the metropolitan age.
Most of them within metropolitan areas cover only a fraction of the
land.

A great number of them serve unincorporated areas; others serve

whole municipalities; yet others serve different combinations of land

•
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areas and political jurisdictions.

The relatively few that encompass

the entire SMSA or operate on a regional basis usually function in a
manner closest to the ideal provision of services on a metropolitan-wide
basis.
The·emphasis of special districts is to provide low-cost public
services.

The most common functions are fire protection, water supply,

sewage and waste disposal, housing and natural resource management.
(Bollens and Schmandt, 1970)

Special districts are so varied in form

and function that they defy universal definition.

But several descrip-

tive characteristics or generalizations apply to most of them.

Smith

defines special districts as COrporate bodies authorized by state
11

legislative actions to function outside the regular structure of state
government in order to finance and construct and usually to operate
revenue-producing enterprises ...

Such governmental units are variously

described as municipal or public corporations, public authorities, commissions, boards, districts and other titles.
In general, special districts are quasi-public in nature.

They

take the form of both government and business and thus often escape many
public controls exercised over both. (Smith, 1964) Their one most common and mutual characteristic is heterogeneity.

The majority of them

are created for a single function; but the trend is toward an increasing
number of multipurpose districts.

Some districts, such as port authori-

ties, employ thousands of people and own multimillion-dollar facilities;
others are only temporary or seasonal,

as~are

mosquito-control districts.

Districts may also have predominately urban or rural functions, but
these tend to be indistinguishable at times. (Fesler, 1967) A majority

•
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of authorities rely on revenue bonds and user charges as their primary
means of finance, and a lesser number depend on taxation.

Since nearly

all authorities and districts are created on an ad hoc basis to meet
particular contingencies, as a group they are most difficult to describe
and define: (Smith, 1964)
Some observers consider the creation of special districts as as
accomodation, improvisation or normal adjustment in response to urban
Special districts respond to needs that have not been planned

growth.

for or provided.

They represent a pragmatic provision of programs and

policies for problems and needs that are unresolved by existing conventional governments. (Danielson, 1966) The necessity for special districts is often because the states maintain a 19th century legacy of
constitutional and statutory limitations on the taxing and borrowing
powers of local units. (Fesler, 1967)
Special districts are often condemned for some of the following
reasons.

They can represent the antithesis of rational area-wide

government in their characteristically disorderly arrangement and incremental response.

Contrast this to the provision of public services

through planned programs of government. (Danielson, 1966) Metropolitan
authorities are especially autonomous and politically unaccountable to
the populations they serve.

In many instances, their administrators

are chosen through non-representative

methods~

tions for self-government are leapfrogged.

and democratic considera-

The emphasis on problem-

solving tasks tends to overshadow the need for political representation.
( Brom age , 1958 )
Many special districts are labeled uneconomic and inefficient.

:_1·
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That they can be too costly is supported by studies showing that small
specialized units of government require proportionately more money and
manpower for operational tasks than do units of a more efficient size.
Small districts create many small jobs and promote wasteful expenditures of public funds.

The phenomenal growth of special districts has

sometimes been linked to avarice and special interests of public officials and entrepreneurs - especially those involved in sales of equipment, services and real estate. (MacCorkle and Smith, 1968)
Districts are prime contributors to the confusing multiplicity of
local governments.

They are said to create 11 0rganized chaos .. in a

.. political crazy quilt .. pattern.

Their boundaries overlap school dis-

tricts, general-purpose governments and other districts.
tern seriously hampers meaningful community planning.

Such a pat-

Citizens cannot

easily determine which units provide what services, and their active
interest in local government is correspondingly diminished. (Lineberry
and Sharkansky, 1971)
un~er

In most states, special districts come and go

permissive legislation.

Rarely is there any central controlling

agency or comprehensive source of data. (Fesler, 1967)
But special districts are often praised.

They extend their

jurisdictions in a logical setting of boundaries to include problems
that transcend jurisdictions of existing local units.
qualified professionals and specialists who
necessary functions.

ca~

They also employ

effectively execute

Special districts may have to be businesslike in

their provision of public services.

Otherwise, they would not be able

to collect user charges to retire bonded indebtedness, and their very
existence would be jeapordized. (Smith, 1964)
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Unlike proposals for comprehensive multipurpose governments, districts are not perceived as a threat to existing structure, identity or
local control.

And they do not pose the problem of unequal sharing

among costs and benefits. (Danielson, 1966) Districts also may join
together extensive areas for the purpose of providing a needed service.
Thus, they broaden the tax base or consumer area that can be used to
support that service. (Lineberry and Sharkansky, 1971)
Texas.--Most districts in Texas are created because of the
state's archaic constitutional restrictions on the debt and tax ceilings
of local government.

Also, counties lack the authority, geographic

comprehensiveness and administrative competence to provide many needed
services.

As a result, special districts are the fastest growing form

of local government in the state.
with perhaps one exception.

They exist 1n every Texas county,

Their proliferation is widely known; how-

ever, generalizations leveled at them as a group are not always valid.
Notable exceptions are the large, well managed, multipurpose river
authorities which conduct comprehensive planning and development throughout their respective basins.

As long as state-imposed

r~strictions

on

the authoritative and financial abilities of local governments prevent
them from meeting urban needs, special districts--especially in multicounty metropolitan situations--may be the only workable solution.
0

(Tees, 1971)
Special districts are authorized statewide in Texas, and most can
be easily created.

Outside incorporated areas, many can be formed by

county commissioners upon petition and following referendum election.
Once established, such taxpayer-formed districts have the right to tax
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or to incur debt by selling bonds; and they may exercise powers of
eminent domain. (MacCorkle and Smith, 1968)
Special districts are formed under general-law provisions or by
the less cumbersome method of going straight to the legislature for a
special enabling act.

The latter course is often a necessity for the

creation of flexible, different kinds of districts than are provided by

.

state law. (Tees, 1971) The state exercises general but very limited
control over district operation and formation.

Most districts have to

submit financial or program plans to related state agencies for approval.
However, the state does not have any central agency to deal with such
units, nor to even record their establishment or abolition.

Thus, in-

formation on special districts is often of a fugitive nature. (Thrombley,
1959)

In 1968, MacCorkle and Smith reported that 427 districts in Texas

were known to be inactive but still on the rolls.

In 1971, Tees re-

ported that there were a total of 1681 special districts in Texas (see
TABLE 1).

These account for over 40 percent of all Texas local govern-

mental units.
Discussed in ascending order of numerical occurence, weed control
and rural fire prevention districts are least common in Texas.

Hospital

districts are third lowest in the inventory, but they have undergone
rapid growth since first authorized in 1953.
their numbers increased from three to 42.

Between 1957 and 1967,

Most of them have county-

wide jurisdictions, but others cover only boundaries of single municipalities or a portion of one or more counties. (Anderson, 1969)
Where the county hospital district has boundaries coterminous
with one or more counties, the TRL observes an institutional approach
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which avoids some of the negative aspects of special districts, yet provides needed services on an area-wide basis.

This is especially true

where county commissioners have policy and administrative authority over
such districts.

These types of districts are particularly adaptive

where a central city is providing a service that is available countywide.

Under county control, such districts usually require less taxes

to be levied against the citizenry than in the case of an independent
special district providing the same services outside of county control.
The TRL comments:

"In some instances, the end result is a special dis-

trict which is a separate government in name and legal standing only
and which is, in many respects, merely an administrative department of
the county." ( 1967)
Upon petition and referendum approval of local land owners, the
State Soil Conservation Board may create soil conservation districts.
Since 1939, these districts have been empowered to execute locally
initiated resource conservation programs. (Anderson, 1969)

Soil and

water conservation districts in Texas are created as a "public body
corporate and politic."

They cover some 93 million acres, or about

99 percent of the state's land area.

However, unlike most other dis-

tricts, they may not tax or incur debt.

All of their programs are

closely related to Soil Conservation Service and other U.S.D.A. programs.
(MacCorkle and Smith, 1968) There are current1y 188 such districts in
Texas. (Texas Almanac, 1971)
The next largest category includes _housing authorities or housing
and urban renewal districts.

These authorities may operate on a city,

county or regional basis in 'close relationship with federal public
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housing programs.

Between 1957 and 1967, their numbers increased from

119 to 208.
The largest category of special districts include those entities
whose functions are related to water.
authorizations for these districts.

There are numerous statutory
The end result is a varied assort-

ment of organizations and functional activities as indicated by their
categorical names:

water control, water improvement and supply, water

conservation and reclamation, levee improvement, drainage, and navigation districts.

All water-related districts have been on the increase

since 1957.
The conservation and reclamation category includes some of the
largest geographical entities in the structure of Texas government.
These are the river authorities which have a broad comprehensive range
of functions and often operate on a regional basis. (Anderson, 1969)
Vernon•s Statutes list powers granted to 11 such districts.

Some are

simply authorized or instructed to open their lands for outdoor recreational uses, but others are empowered to provide recreation facilities
and services.
One statute is related to the provision of parks and recreation
facilities adjacent to or as part of housing projects undertaken by
housing authorities. (Dowell and Dozier, 1968) Other than the two just
mentioned, this investigation indicates that no other types of special
districts in Texas have statutory provisions directly related to open
space or outdoor recreation.
Tee•s research reveals that the majority of Texas special districts have small geographical jurisdictions.

Over two-thirds of them
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have areas of less than 400 square miles, and over half of them have
areas of less than 100 square miles.

Water districts which are created

to serve housing subdivisions are contributing most to this trend.

Of

133 water districts in Harris County (Houston SMSA), 108 are less than a
square mile in size.

These units are typical contributors to the prob-

lems of fragmentation.

.

And when such districts are created with juris-

dictions in unincorporated areas, they encourage urbanization on lands
not subject to development controls.

Regional planning efforts are

thwarted by resultant 11 leapfrog 11 subdivisions, and serious public service
problems are often the final consequence. (1971)
Regional Planning Council
General.--Up until the mid-1960's, each unit of local government
that met eligibility requirements could apply for most federal grants
without regard for on going or planned programs in neighboring communities, and without concern for regional and spillover effects.

Thus,

federal grant-in-aid programs were only compounding and reinforcing
fragmented metropolitan governmental structures.

Realizing this, Con-

gress began passing bills requiring planning coordination to achieve the
most effective allocation of federal dollars. (Barnes, 1968)
Two federal laws are especially pertinent:

The Housing and Urban

Development Act of 1965 and the Demonstration Cities and Metropolitan
Development Act of 1966.

The 1965 Act ammended section 701 of the

Housing Act of 1954 and provided the basic enabling clause for the
organization of regional planning councils.

It authorizes grants by the

Administrator of the Department of Housing and Urban Development (DHUD)
to:
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• . . organizations composed of public officials whom he finds to
be representative of the political jurisdictions within a metropolit~n a~ea or urban region for the purpose of assisting such
organ1zat1ons to undertake studies, collect data, develop regional
plans and programs, . . .
Thus, regional planning councils, commissions or agencies and
councils of governments (COG's) are eligible to receive federal assistance grants covering up to two-thirds of the costs of a broad range of
activities including:

professional staffing, administrative functions,

and comprehensive regional planning (called "701 planning" for the section of the act where described) for land use, transportation, housing,
economic development, resource development, community facilities, open
space and general improvements of the urban living environment. (ACIR,
1966)

Section 204 of the 1966 Act requires that all local government
applications for federal grants related to the following list be submitted for "review and comment" to the regional planning agency with
local jurisdiction:

grants related to planning, construction or de-

velopment of open space, hospitals, airports, libraries, water supply
systems, sewage disposal facilities and transportation facilities.

Thus,

the designated area planning organization must comment on proposed projects in light of their conformity, compatibility and consistency with
comprehensive regional plans.

The Intergovernmental Cooperation Act of

1968 has similar provisions. (Barnes, 1968)

•

The National Association of Regional Councils (NARC) defines a
regional council as a public organization:with jurisdiction over aregional community.

Through communication, planning, policy making, co-

ordination and technical assistance, the council serves local and state
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governments by dealing with area-wide problems. (1972)
Texas.--In 1966, there were less than a dozen councils of governments in the United States (this number included the North Central Texas
COG locate? in the Dallas and Fort Worth metropolitan areas).

Today,

COG's constitute approximately 30 percent of the approximately 600
agencies which fit NARC's description of regional councils.
180 COG's, Texas has 24.

Of those

This significant number indicates that Texas

is a state which has fostered rapid establishment of this type of regional council.

Texas is also one of the few states which provides

strong funding support for its COG's. (Gronouski, 1972) The Division of
Planning Coordination in the Office of the Governor claims that since
1965, Texas has established itself as a leader among the states, "unparalled in national reputation" in the field of regional affairs.
Through COG's, the state has increased its ability and opportunity to
solve rural and urban problems on a regional basis. (OG, DPC; 1970a)
The Office of the Governor uses the term "regional council" to
describe voluntary associations of local governments composed of a
voting majority of elected officials.
under various names as:

Regional

council~

in Texas exist

council of governments (COG), regional plan-

ning commission, area council, association of governments, and development council.

Regardless of the name, all have their legal organization
0

based in state law and are authorized as "regional planning corrunissions"
under Article lOllm. (OG, DPC; 1970b)
Article lOllm was passed in 1965 and ammended in 1969 and 1971.
The following statements are paraphrased, pertinent parts of the act:
The regional planning commission is a political subdivision of the
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state.

Its general purpose is to make studies and plans designed to

coordinate development and eliminate duplication in the program areas
described by the federal acts.

This is accomplished through a compre-

hensive development planning process.

The commission is for-med when

any two or more governmental units join in agreement within guidelines
of the act.

The commission may contract with any of its member govern-

ments to perform services.

It has absolutely no taxing power, but it

may receive funds and grants from any source to include local, state
and federal. (VARCS, art. lOllm; 1970-71)
Regional council jurisdictions are based on 21 multi-county
planning regions deliniated by the Division of Planning Coordination.
These are designed to facilitate coordination and communication among
and between the planning efforts of local, state and federal governments.

The Division published Planning Regions for the State of Texas

which shows each region and explains the five principle criteria established to deliniate them.

These were:

major urban center as its focal point.
central cities of Texas SMSA's.
meet minimum requirements.
multi-county region.

(1) Each region must have a
(2) Urban centers should include

(3) Urban centers not within SMSA's must

(4) The county is the basic unit within each

(5) Every county shall be included within a desig-

nated regional planning area. (1968)

The planning regions of Texas are

listed in TABLE 2, and their boundaries are shown in Figure 2.
The next section is devoted to an examination of functions, programs and growth of COG's in Texas.

Information is a summary of data

and statements from the directories of regional councils for 1970 and
1972. (OG, DPC; 1970b and 1972)

Since facts from both documents are
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Fig. 2.--State Planning

~~gions
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used interchangably, no differentiation is made between sources.
State financial assistance to Texas COG•s has steadily increased
and multiplied since 1968.

Federal grants, in order of respective cumu-

lative amounts, came from DHUD; Economic Development Administration;
Farmers Home Administration; Department of Health, Education and Welfare;
Department of Transportation and others.

Federal funds account for an

average of about 65 percent of councils• combined budgets.

But federal

aid, especially from DHUD, is diminishing.
All 21 planning regions are currently served by 24 regional
councils.

TABLE 2 lists these councils, and Figure 2 shows their juris-

dictions.

Councils have increased in number from 20 in 1968 and 23 in

1970.

Currently, 97 percent of Texas• population resides within member-

governments• jurisdictions.

In 1969, council memberships included 113

counties, 345 cities and 113 special districts (including soil and
water conservation, and school districts).

In 1972, those units• respec-

tive memberships had increased to 224, 670 and 338.

Total memberships

within councils vary from 11 units in the West Texas COG to 148 in the
North Central Texas COG.
Most regional council programs follow the legislative and policy
requirements of funding agencies.

A majority of their programs are

related to comprehensive 701 planning for their respective regions.

But

there has been considerable flexibility in the administration of state
and federal programs; this has allowed innovation and modification to
meet unique local needs.
The Division of Planning Coordination states:

.. No function of

regional councils is more important than the review of governmental
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applications for federal and state assistance."

Sections of the previ-

ously mentioned federal acts and provisions in Office of Management and
Budget circulars A-95 and A-98 require that "regional clearinghouses"
perform review and comment on local applications for federal grants.

In

turn, the state has designated each of the 24 councils as clearinghouse
for the appropriate region. (OG, OPC; 1972) Comments made by clearinghouses are attached to applications and passed to the funding agency for
approval or disapproval.

If the council comments unfavorably in light

of regional goals and objectives, the application goes back to the
originator.

They may then change the application to meet criticisms, or

may pass it on to the funding agency with unfavorable comments attached.
(CEO, 1970)
Barnes says,
The State's commitment to the regional council concept seems firm.
Although the federal position has been somewhat nebulous, Texas
continues to support its COG's through legislation to increase
their funding and to expand their review and comment powers."
( 1971 )
The concept of regionalism has accelerated rapidly in Texas through
regional councils.

Generally speaking, councils have mostly completed

an initial phase of organization and establishment. (OG, ·oPe; 1970b)
Intergovernmental Relationships and Some Associated
Provisions for Open Space
Federal

0

Federalism is the traditional concept of American government.

It

involves a division of responsibilities and a sharing of powers among
federal, state and local governments.

As an alternative to direct par-

ticipation and to promote decentralization of authority, the federal
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government administers numerous categorical grant-in-aid programs.

Over

400 federal programs are administered by about 35 departments and agencies to assist local and state governments. (Barnes, 1968)
Many of these federal programs and funds are provided for the
needs of metropolitan areas.

Planning, physical developments, social

programs and financial policies in the metropolis are directly affected
0

by related federal policies and grant-in-aid programs. (Bollens and
Schmandt, 1970)

The following are those federal activities most related

to open space at local levels.
Housing and Urban Development Act of 1965.--This act (Public Law
89-117) authorizes federal funds for the Open Space program administered
by the Department of Housing and Urban Development.

Grants may be made

to any city, county, state or any local, regional or metropolitan public
body for up to 50 percent of the costs required to acquire, develop and
preserve open space.

A DHUD brochure describing the program states:

Providing and preserving open space in our rapidly expanding metropolitan areas has become a responsibility shared by the Federal
Government. Open space land -whether used for public parks and
recreation, or to conserve natural resources historic, and scenic
areas - improves the quality of urban life. It is a necessary
component of a viable urban environment. (USDHUD, 1971)
Demonstration Cities and Metropolitan Development Act of 1966.-This legislation (Public Law 89-754) was enacted in response to the
needs and problems arising from rapid urban expansion and the resultant
11

marked deterioration in the quality of the environment ...

The purpose

of the act is to foster comprehensive and imaginative programs to meet
'

the problems of cities of all sizes.

Noting that two-thirds of the

national population is metropolitan and that metropolitan areas are
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handicapped by a multiplicity of political jurisdictions, Congress requires that such programs be coordinated.

It then outlines the require-

ments for regional planning agencies designed to comprehensively review,
evaluate and plan for the programs.

Many of the programs such as hous-

ing, sewerage, airports, libraries and other public facilities are
listed in section 701 of the Housing and Urban Development Act of 1965.
Included is the acquisition, use and development of open space land,
urban beautification and historic preservation. (U.S. Congress, 1966)
Legacy of Parks.--President Nixon announced the Legacy of Parks
program in 1971.

Its purpose is to expand the nation's park, recreation

and natural open space areas and to make them more available for peoples' use.

The program transfers surplus federal lands to the ownership

of local governments.

Much of that which has been handed over is easily

accessible by urban dwellers. ("P&R Editorial," 1971)
In March 1972, Parks & Recreation reported that DHUD's participation in the Legacy of Parks program was being diminished.

Also, DHUD was

being phased out of park, recreation and historic preservation programs.
Apparently, its Open Space program was being entirely eliminated in the
1973 budget. (P&R Editorial, 1972)

In January 1973, the National Recre-

ation and Park Association (NRPA) reported that an 18-month freeze had
been placed on all new proposals for Community Development programs,
including Open Space.

The administration has plans to create a block

grant known as Community Development Revenue Sharing.

This plan would

eliminate several categorical programs such as Open Space, and it would
allow local governments to allocate the grant to expenditures on a priority basis.

NRPA also reports that the new budget will drastically cut
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the Land and Water Conservation Fund. (1973}
Land and Water Conservation Fund.--Established in 1965 by PL 88578, this program is administered on a 50-50 matching basis by the
Bureau of

~utdoor

Recreation in the Department of the Interior.

This

grant-in-aid device assists local and state governments in meeting costs
of land acquisition and development for open space and park purposes.
(Bloom, 1970)
Revenue Sharing.--The Federal-State Revenue Sharing or State and
Local Fiscal Assistance Act of 1972 also has provisions related to open
space.

This act provides for direct payment of funds to each unit of

local general government to be used by them within certain guidelines.
Revenue sharing cannot be used as matching funds under federal programs,
but it may be spent on normal functions of recipient city, county and
state governments.

These include public safety, environment protection,

public transportation, health, recreation, administrative costs and
other social services. (U.S. Congress, 1972)

Retroactive to January

1972, two-thirds of the first year•s $5.3 billion goes to local governments.

Local park and recreation departments are eligible to expend

funds under the recreation category. ( General Revenue Sharing, .. 1972)
11

Land Use Policy.--Another Congressional action which may have
0

significant impact on planning for open space and on respective functions
of all levels of government, is the proposed national land use policy
legislation.

One of the bills pending in ·congress is S.992:

A Bill: To establish a national land use policy; to authorize
the Secretary of the Interior to make grants to encourage and assist
the States to prepare and implement land use programs for the
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protection of areas of critical environmental concern and the control and direction of growth and development of more than local
significance; and for other purposes.
The .. areas of critical environmental concern .. are described as
land and water areas of important ecological, cultural, historic and
aesthetic values which are essential to the well being of all citizens
and which are being irreversibly altered or destroyed.

The Interior

Department would administer grants to the states to enable them to
develop land resource programs of inventory, planning, policy and control. (U.S. Congress, 1971)
State
General.--Bollens and Schmandt remark that the states have generally been slow to respond adequately to metropolitan needs.

Although

the situation is now changing, it has largely been attributable to the
rural domination of most state legislatures.

The authors emphasize that

if metropolitan governmental structure is less than desirable, a large
part of the responsibility rests with state legislatures.

In jurisdic-

tion, power, organization, function and sum total, local governments are
creatures of the state. (1970)
Planning in Texas.--In 1967, the Texas Legislature designated the
governor as Chief planning officer of the state, and it recognized
11

11

planning as a governmental function of the state and its political subdivisions.

The governor was also directed to appoint interagency planning

councils to coordinate efforts in the various state agencies' functional
areas. (VARCS, art. 4413-32a; 1970-71) There are numerous semiautonomous Texas executive agencies that deal directly with natural
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resources and the natural environment.

Among these are the General Land

Office, Railroad Commission, Parks and Wildlife Department, Air Control
Board, Board of Health, Highway Department and other smaller offices. 1
{F1awn , 197 2 )
Article 4413{32a) also required that the governor establish a
Division of Planning Coordination within his Office to coordinate activities of the several interagency councils.

The State Planning and

Development Section within the Division functions as the State Planning
and Development Clearinghouse.

It performs the additional function of

A-95 .. review and comment .. on about 20 percent of applications for federal assistance that originate from the state or its subdivisions and
are of particular area-wide significance.

These include Environmental

Impact Statements on federal as well as state funded projects.

The

remaining 80 percent of A-95 reviews are performed by regional councils.
(OG, DPC; 1972}
Texas Parks and Wildlife Department.--Before a state can receive
funds from the Land and Water Conservation Fund, it must submit a statewide recreation plan according to the guidelines and requirements of the
Bureau of Outdoor recreation.

These plans are known as state comprehen-

sive outdoor recreation plans, or SCORP's.

In 1965, the Texas Legisla-

ture authorized the Texas Parks and Wildlife Department to develop the
..
Texas SCORP and to administer the state's share of the grant-in-aid.
( B1oom , 1970 )

1A 37-member Constitutional Revision Commission has been assigned
the task of recommending a revised document to replace the antiquated
constitution of 1876. One of the objectives is to strengthen the fragmented Executive branch. Recommendations to the Texas Legislature are
due November 1, 1973. ( Constitution Writers Planning Hearings, .. 1973}.
11
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The Department is responsible for the creation and administration
of state parks in Texas.
historic areas.

These are classified as recreation, scenic or

A view of the geographic locations of state parks in-

dicates that most of them are rurally sited, and very few of the system's
approximately 70 areas are located in or within close proximity to metropolitan areas. (TP and WD, 1969-70) As part of its urban growth policy,

.

the Texas Urban Development Commission recommended that the Parks and
Wildlife Department provide more resources for the development of parks
in urban areas.

Adoption of this policy would make a broader range of

park and open space preserves available to urban residents. (1971)
Texas Land Use Policy.--In response to pending national land
use policy legislation, the Texas Conference on Land Resource Management suggested several recommendations and operating principles.

These

statements stress the coordinative and policy role for state government
and its regional entities in land resource management.

They emphasize

that the local governments of cities, counties and special districts
should be the primary means of executing policy and implementing plans.
(CSPA and OG, DPC; 1973)
The Land Resource Management Committee of the Texas Urban Development Commission notes the need to avoid undue interference from higher
levels that might inhibit local units from developing a more flexible
and better oriented land management system.

However, they also note that

the present system of codes, ordinances and enabling legislation is fragmented and uncoordinated.

Therefore, the structure of local governmental

authority in land use planning will need comprehensive redesign before a
quality program can be implemented. (1971)
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Regional
General.--Regionalism is a concept embodying the regional or
area-wide approach to urban and rural problems.

The acceptance of re-

gionalism among students, administrators and elected officials is reflected in·the phenomenal growth of regional institutions designed to
develop area-wide solutions to complex problems commonly shared by local
governments. (Gronouski, 1972)
Regional planning agencies, metropolitan councils of government
and their variants represent the mediators between national and local
policy.

They provide a means of checking locally oriented planning and

development programs against criteria based on needs of the larger community.

The regional approach offers a promising solution in the face

of autonomous local government units operating in the fragmented metropo 1i tan pattern.
Although the states may create regional institutions which can
implement federal programs, these are heavily dependent on federal
Effective legal incentives and controls cannot be implemented

policy.

until planners know what issues will receive national attention.

And

even if federal programs are stabilized, that influence should remain
indirect.

The state and local units will continue to administer and en-

force the direct substantive controls and locally oriented programs.
{Mandelker, 1968)

0

Texas.--Several observers feel that Congress has given local
government one more chance to solve its

p~oblems

in its own way.

main function of COG's is to make the existing system work better.

The
If

local government fails or becomes a thing of the past, so will the COG.

0
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(Bryant, 1972) Gronouski, Dean of the Lyndon B. Johnson School of Public Affairs, states that COG's are recognized today as useful partners
in the federal system, and they are designed to help local governments
grow in effectiveness.
genius of

~erican

The acceptance of regionalism illustrates the

federalism and demonstrates the system's ability to

accomodate changes.

Gronouski concludes:

11

The basic public policy

shift that has occured in Texas and in almost every other state underscores the fact that regionalism in some form is here to stay ... (1972)
In another way, the State Administration of Texas has reaffirmed
its commitment to regional councils as the focal point for regional planning and development.

It has done so by prohibiting the formation of

new Economic Development Districts (EDD's) unless they become part of a
"development council 11 (a combined regional council and EDD).

Also,

existing EDD's are directed to consolidate with regional councils where
they share jurisdictions.

Additionally, new multi-county Community

Action Agencies will not be allowed to cross state planning regional
boundaries, and existing ones will realign their boundaries within local
planning regions.
Resource Conservation and Development projects (RC & D's) are not
districts, although they have specified geographic areas.

These provide

for natural resource planning, conservation and development in counties
having similar social, physical and environmental problems.
tivities are locally initiated but federally sponsored.

RC & D ac-

Such projects

include federal grants-in-aid and technical assistance from the Soil
Conservation Service and other agencies of the U.S.D.A.
Because RC & D projects are somewhat duplicative of regional
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council functions and mainly because they tend to proliferate multijurisdictional organizations, all new or pending RC & D's must realign
their boundaries to be within or coterminous to those of local state
planning regions.
ber areas.

Existing RC &D's will continue to serve present mem-

Fifteen RC & D's have been approved or are pending approval

and funding.

Several of them include metropolitan counties. (OG, DPC;

1973b)

Local
General.--Interlocal cooperation is largely a product of the metropolitan age.
kinds:

Formal agreements among local governments are of three

(1) a single govern::1ent performs a tunction or provides a facili-

ty for one or more other units, (2) two or more local entities jointly
perform a function or operate a facility, and (3) two or more local units
mutually assist one another in emergency situations.

There are also

certain characteristics common to interlocal agreements.
tween two governments and concern a single activity.

Most are be-

More pertain to

services than facilities, and most are usually made on a conditional
basis and are only for a certain period of time.
porary in nature.

Thus, they are tem-

A final characteristic is that nearly all interlocal

agreements are based in state enabling legislation. (Bollens and
Schmandt, 1970)
Texas.--In 1971, the Texas Urban Development Commission recommended that the Texas Legislature enact a general law that would allow
county and city governments ar.d other political subdivisions of the
state to contract with one another for any governmental service or function which any of them is l(·rJally authorized to perform. (1971) This
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Interlocal Contracting Law is now effective and is in no way restrictive.
It is viewed as major progress toward allowing metropolitan governments
to provide services which are municipal in character but area-wide in
scope.

Accordingly, economies of scale are expected to be realized

along with a reduction in duplicative functions. (Mikulecky, 1971)
Proposals to Restructure and Improve
Metropolitan Government
The following section examines a complex topic.

Because it is

indirectly related to the purpose of this thesis, only the salient and
most applicable points will be examined.

Bollens and Schmandt divide

the numerous proposals to restructure and improve metropolitan government into the 0ne-government and the
11

11

11

two-level

11

approaches.

One-Government Approach
Ideally, a single government for an entire metropolitan area is a
most efficient, econom1c and effective way of handling public services.
The goal of single metropolitan-wide government has been approached in
different ways with varying degrees of success.

Most such efforts have

involved municipalities, counties and school districts in combinations
or alone.
'A principle technique used by municipalities has been annexation
or unincorporated lands to keep appreciable territories within a single
jurisdiction.

Annexation never includes the entire metropolis, but it

does tend to simplify and unify the region more than if local units were
allowed to proliferate in unincorporated areas.
Municipal consolidation or merger is used less often.

However,

school district consolidation is a part of this approach and is expected
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to continue.
consolidation.

The broadest approach to single government is city-county
This involves the complete merger of a county with the

principle city or all municipalities within its jurisdiction.

But this

type of reorganization is also seldom accomplished.
In some regions of the nation, the annexation device is likely to
continue as a viable force.

It will not accomplish consolidation, but

will be a means of maintaining simple structure.

City-county consolida-

tions are likely only in special situations involving single counties,
medium-sized SMSA's and non-complex governmental structures.

Except for

the case of school districts, the one-government approach is not expected
to be widely used in coming years. (Bollens and Schmandt, 1970) The concept of a single metropolitan entity to replace a fragmented system is
appealingly simple.
itself.

Yet the political record of failures speaks for

Suburban areas fear consumption by the central city; the cen-

tral city fears political domination by suburban communities; and county
officials resist the idea of· being replaced by city politicians. (Murphy,
1970)
Two-Level Approach
The two-level arrangement represents a less drastic choice than
unified government, and is one which is more commonly attempted and employed.

The approach calls for one or several area-wide functions to be
0

performed by governments with area-wide jurisdictions, while local units
retain responsibility for local functions.

It preserves most of the

existing governmental system while making ·modifications to deal with
problems metropolitan-wide in scope. (Bollens and Schmandt, 1970)
The CEO argues for a two-level system of metropolitan government

79
because it accomodates the opposing forces of centralization and decentralization.

A larger unit permits economies of scale, technological

innovation, area-wide planning and improved service.

But the smaller

unit is vital to permit the democratic exercise of power over local matters.

The important distinction is the sharing of power inherent in the

arrangement. (1970)
Employment of single - or multi-purpose districts is a primary
technique within this approach.

These are now widely used, and most

have comprehensive jurisdictions but specialized functions.

In rank

order, their most frequent activities involve port facilities, sewage
disposal, airports, mass transit, parks, public housing and water supply.
The territorial coverage of these large special-purpose agencies is
their main attribute.

But they are often justly subject to much the

same criticisms as Bromage made in 1958.
Organization of a comprehensive urban county is another major
variant of the two-level approach.

This plan calls for the simultaneous

transfer of certain area-wide functions from all municipalities and
sometimes from other units to the county.

The concept has been attrac-

tive in both single and inter-county metropolitan areas.

Unlike the

district plan, it does not require creation of yet another unit in an
already fragmented system. (Bollens and Schmandt, 1970)
The Advisory Commission on Intergovernmental Relations (ACIR) has
endorsed and presented eight model statutes, many based on existing
state laws, that would enable optional forms of county government, voluntary transfer of functions between municipalities and counties, county
performance of urban functions, county supervision over special districts,
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county planning and zoning powers, and county consolidations. (1971)
However desirable such plans have been found to be, political,
financial and internal obstacles have prevented the concept from being
totally and comprehensively realized except in one or two cases.

The

urban county plans have been successful, although on a less-than-perfect
basis.
Federation is the third approach.

It involves the creation of a

new unit of metropolitan-wide government, whether county or intercounty in jurisdiction.

Municipal units continue to exist, but keep

only local service responsibilities.

The plan is very similar to the

previous one, except that it calls for replacement of county incumbents
by the metropolitan government.

There have not been many federation

attempts or successes.
As ideal and appealing as the two-level plans are, the latter
two have experienced considerable opposition when attempted.

Because

they do not upset the status quo, metropolitan districts have been more
popular and are expected to become more commonplace.

The authors deem

the comprehensive urban county plan as the next most likely alternative.
Its principal advantage is that it improves an existing unit of government and does not encourage the traumatic experience of creating a new
one. (Bollens and Schmandt, 1970)
0

Proposals for Texas
In 1967, the Texas Research League found that a majority of public officials have an appreciation of the ·need for area-wide services in
Texas metropolitan areas.

Most of these same officials are also devoted

to their community and its identity.

Therefore, they have little
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enthusiasm for any plan that would obscure or usurp that identity.

11

So

long as the essentials of the existing local governmental structure can
be maintained, they are willing to think and talk about such modifications in jurisdictional responsibility as may be necessary ... Thus, the
League concluded that there was little chance of one-government plans
being adopted in Texas metropolitan areas.

Instead, the TRL saw the

more likely prospect that county governments in metropolitan areas would
become more important.
Urban County.--Their proposal recognizes that there is a fundamental difference between the traditional rural county which is only an
administrative subdivision of the state, and the urban county which is
that, as well as an important element of the local governmental system
in metropolitan areas.

The increasing number of services undertaken by

urban counties is a result of two conditions.

In the first place, the

county is often the only active general-purpose local government serving
residents of

11

inactive 11 cities or of unincorporated areas within metro-

politan regions.

Secondly, officials of cities within urban counties

contend that it is unfair for city taxpayers to provide services whose
benefits spill over city boundaries.

Accordingly, they insist on county

financing of services with area-wide significance.
In light of these conditions, the TRL recommends a mechanism
0

known as the 11 Urban county .. to provide area-wide services financed on an
area-wide tax base.

The urban county would be defined by a legislative

ammendment to the Texas Constitution.

Its functional services would

include health, welfare, hospitals, parks, libraries, airports, planning,
transit, refuse disposal and flood control.

The ammendment would apply
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only to counties with certain population and density characteristics.
The TRL views the urban county as a preferable alternative and
a counterforce to special district proliferation; and it would provide
certain services more economically and efficiently than the many small
cities.

Services would be wholly and directly supplied to all units

by the county, or would be provided under contract from the county to
needy governments, or would be provided by the larger cities through
contract with the county.

Also, certain alternate administrative and

organizational options would be available in the amendment on a permissive basis; the plan envisions four-to-eight commissioners and/or a
county administrative head.

The League sums up its proposal with an

explanation of how it is feasible to shift the financial burden with a
net reduction for city taxpayers.

The budget and tax implications of

the urban county proposal are favorable. (1967)
General Proposals.--The once predominately rural state of Texas
has experienced a period of extremely dynamic but mostly undirected
growth.

Although its people have become urbanites and metropolitan

dwellers, the state's governmental framework has not made the total
transition necessary to serve its changed population. (OG, DPC; 1973a)
Nonetheless, a unique feature of the Southwest and of Texas is the continuing growth and vitality of the central cities in metropolitan areas.
In most cases, they have the greatest political and economic resources,
while suburban communities are strained to provide necessary services on
a limited tax base.

Thus, while major municipalities have the ability

for service delivery, their potential will not be discarded in favor of
new and untested governmental plans.

In this state, the feasibility of
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ideal structural changes is not likely or necessarily desirable.

In-

stead, a long-term, gradual and evolutionary tact is the more likely
course in future restructuring of Texas metropolitan areas. (Mikulecky,
1971)

Texas' Urban Challenge lists several general proposals to
strengthen local government.

The first is:

"Reaffirm the state's

reliance on elected city and county officials in developing ways to
solve urban problems in cities, counties, and metropolitan areas."

The

Office of the Governor, Division of Planning Coordination regards local
government as the "junior partner in today's governmental structure."
Because workable decentralized federalism depends on the soundness of
local government, the Division feels that certain revisions are in order.
Professional training will help, but ultimately constitutional and statutory changes will be necessary to foster professionalism and competence.
Another proposal is:

"Enable county and city governments in

urban areas to assume responsibilities for governmental problems of an
area-wide nature and provide needed urban services on a county-wide
basis."
A third is:

"Establish standards for the incorporation of new

municipalities and the establishment of special districts." The Division
believes that if new municipalities are to be incorporated, they should
be independent and removed from existing urban areas.

Thus, they would

help distribute population but would not add to proliferation and sprawl
in already urbanized areas.

"Creation of new special districts should be

avoided whenever possible, and existing units of government given responsibility for delivery of needed services."

Their typical multiplicity
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causes waste and duplication, and the state should consider restrictive
measures.

Regional councils should function to monitor and control dis-

trict growth.
Other proposals are:

.. Authorize and provide incentives for broad-

scale cooperation among units of local government in order to improve
the effectiveness and economy of urban governmental services ...
.. Strengthen the ability of local governments to solve metropolitan and
regional problems through locally controlled councils of governments and
regional planning commissions ... Currently, much duplication and waste
in government is the result of not using regional councils at their full
potential as truly comprehensive planning and development agencies.
{OG, DPC; 1973a)
Municipal .--Whatever the reason, many Texas SMSA's have extensively used the annexation device.

Of the 24 cities in the nation with

populations of 100,000 or more that were leaders in land-area annexation
between 1950 and 1967, eight were Texas cities.

{Bollens and Schmandt,

1970)
With regard to small local units, Anderson notes
have varying forms of offices of local governments.

~hat

16 states

Except for Texas,

this group contains the largest six states in the nation.
the creation of such an administrative agency in Texas.

He advocates
It would have

0

authority to reduce needless proliferation of local governments and
would thus strengthen existing general-purpose county and city governments and large, efficient special units. · It would be a catalyst toward
a more rational and effective system than now exists. (1969)

Similarly,

the TRL proposes the creation of a Texas Municipal Incorporation Review
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Board to screen proposals for new cities.

It also would serve to reduce

proliferation of small local governments which often create service
needs and problems. (1967)
County.--In Modernizing Local Government, the CEO recommends that
county modernization be a priority issue.

Counties "have high but under-

developed potential for solving the problems of rural, urban, and most
metropolitan communities." They are less limited in area and tax base
than local units but are less adequate in legal powers, organization and
professionalism. (1966)
The increased demands and responsibilities on urban counties have
not been matched with corresponding increases in legal authority and fiscal responsibility.

Additionally, the existing organizational structure

of county government fosters inflexibility, autonomous public officials
and ineffective administration.

To strengthen local government and

allow counties to become effective urban partners, constitutional and
statutory limitations should be removed.
The Texas Urban Development Commission suggests three patterns of
optional county government.
authority.

Each involves centralized administrative

The first calls for performance of area-wide functions in

heavily urbanized areas.

The second suggests city-county consolidation

in those counties containing a simple governmental structure.

The third

lists county assumption of municipal services in more rural counties
that lack effective services.
To provide for these patterns of county government, the Commission suggests an optional charter approach.

Like the TRL, it recognizes

that political, social and economic c6nditions in Texas metropolises
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preclude an ideal structural form of government.

Accordingly, state

initiative is recommended to provide constitutional authority allowing
citizens to choose the type of county government most suited to their
needs and preferences.

These alternatives are (1) consolidation of

counties with contiguous boundaries after referendum approval, (2)
county home-rule provisions allowing adoption of a charter, and (3)
optional charters of administrative reorganization.

This would include

conmissioner, commissioner-manager and elected administrator for·ms.
(1971 )
Special District.--The General Government .. section of Goals
11

for Texas:

Phase Two has numerous goals directed at special districts.

All are designed to stop their virtually unchecked proliferation.

They

include suggestions for consolidation, elimination, restrictive state
legislation, regional council supervision, and removal of the forces
that contribute to district creation. (OG, DPC; 1970c)
For the most part, the small independent district contributes to
functional fragmentation, inhibits comprehensive planning and often
creates financial problems for itself as well as other local governments.
Anderson echoes the need for strong state review authority and even for
negative legislation. (1969)
With regard for the small independent district, Tees suggests
legislation that would (1) relieve the legislature from the responsibility of creating

11

Special act districts, (2) consolidate or dissolve
11

many existing districts, (3) create local review mechanisms for proposed
districts, (4) designate the Texas Department of Community Affairs to
perform state-wide supervision of district operations, and (5) give
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regional councils new authority over districts operating in their planning regions.
In some instances, the creation of special districts has been
entirely justified.

And where districts have been of adequate size,

some have performed viably and efficiently.

Tees makes the point that

negative generalizations directed against special districts are not
0

applicable to all of them.
Texas river authorities.

This is especially true in the case of the
They are essentially well managed, multi-

functional units operating on a multi-county regional basis.
Tees• final recommendation is for legislation to allow the voluntary local organization of metropolitan service authorities.

These

would have built-in safeguards to assure public accountability and
responsiveness to regional goals.

They would be highly representative

of their service area governments, bound to conduct their operations
under regional council supervision, and able to perform additional
multiple functions as required. (1971) All of Tees• recommendations are
incorporated in Urban Texas:

Policies for the Future. (TUDC, 1971)

Regional Council .--The state's Urban Development Commission recommends stronger roles for regional councils.

Most suggestions are

general and deal with improvements of the communication process, data
collection ability and standards of performance.

It is also proposed

that review and comment be extended to all projects of regional significance, whether federally and state funded or not.

And, as mentioned,

there are several suggestions related to regional council control over
special district operations.
The Commission advocates the reorganized urban county as a
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Practical, geographically adequate and politically feasible means of
performing area-wide functions.

However, because the possibility exists

that such arrangements might encounter operational difficulties, the
Commission also suggests a second alternative.

Three ways are described

in which regional councils could provide such services.
The first way would utilize an existing but little-used vehicle.
A combination of the authority vested in regional councils and the
interlocal contracting law presently enables COG's to provide a wide
range of services to their member governments.

A second method would

be the creation of a regional service authority with built-in safeguards
to counter the objectionable features of such large special-purpose units
(like metropolitan service authorities).

It would be entirely controlled

by the COG or more directly by member governments.

The third approach

would result in direct provision of services by regional councils.

Un-

like the previous two means, there would be no contractual relationships
nor a separate entity.

Instead, a regional council would be authorized

and directed by its member governments to be the direct, actual providor
of specified services. (TUDC, 1971)
Barnes doubts that COG's can become fully effective instruments
of regional government if they remain only institutions of voluntary
memberships.

His recommendations to strengthen present roles of COG's

are mostly the same as the Commission advocates.
mention his discussion of further options.

However, they did not

In the case of some states,

COG's have evolved into hybrids between policy makers and line-program
service agencies.

One such instance is the Twin Cities Metropolitan

Council of the St. Paul and Minneapolis area.

This council has sub-

stantial administrative and enforcement authority over several programs,
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most notably park and open space management and regional sewerage facilities. (1971)

Barnes' discussion often references a publication which

further explores COG possibilities, Cooperative Implementation:

Re-

gional Alternatives for Texas. (OG, DPC; 1970a)
It is interesting to note that NARC opposes the concept of regional councils as operational service agencies.
"umbrella agency."

NARC does advocate the

This type of council has traditional planning and

coordination duties, responsibility and authority to ensure implementation, and control over special purpose agencies; but it does not directly
provide area-wide services. (1972)
With regard to the possibility of vesting Texas regional councils
with full regional governmental powers, Mikulecky says:

11

This is not

only politically unpopular at the present time, but it may also be a
rash sacrifice of faith in local municipal government ...

However, he

does agree that COG's should assume additional responsibilities on an
evolutionary basis within political realities and the wishes of member
governments. (1971 )

0

CHAPTER III
METHODS AND PROCEDURES
Introduction
The·groundwork has been laid for a more specific investigation.
It would be premature to cite the Summary and Conclusions .. at this
11

time.

Yet, one must allude to them before the rationale for this chap-

ter can be established.
A single, dominant theme emerges from the

11

Review of Literature ...

In surveying the structure of metropolitan government and proposals for
reorganization, the county is the basic unit of local government most
mentioned as the logical provider of area-wide services.

Generally,

counties are dormant or limited in their functions because of poor
organization and financial restrictions.

But this does not diminish

their political desirability as existing units of general-purpose
government possessing comprehensive jurisdictions and administrative
potential.
Going farther back, one may conclude that the natural processes,
situs, multiple functions, benefits and design of metropolitan open
space make it regional in aspect.

If it may be accepted at this point

that metropolitan open space is an area-wide social need that may be
provided, at least in part, by area-wide government, then the basis for
this discussion is established.
There are several notable examples of county-administered open
space systems which serve metropolitan regions of this nation.
90

Some of
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these have been chosen for investigation.
random or any other scientific basis.

They were not selected on a

Rather, they were chosen for

their reputation among experts as viable, diversified and successful
examples.

It will be seen that they provide a wide range of services,

and they preserve diverse types of open spaces.
A survey of enabling legislation is conducted for five of the
open space systems of five different states located in the following
regions of the United States:

One in the West, three in the North Cen-

tral, one in the South and none in the Northeast. (USDC, 1970)

The open

space services of the same five systems are also surveyed.
This chapter is mostly an illustrative device.

It first describes

a Texas metropolitan area with a typically fragmented governmental system but, untypically, with much remaining open space.

It next examines

Texas statutes which provide for county-administered open space systems
and land use controls.

Lastly, the several county-wide open space sys-

tems are investigated by a comparative method.
A Texas Metropolitan Case Study
Ours is not a massive, or a dramatic landscape. Contours are
scarce. Its values are in the textures, the colors, the variety,
the intimacy, the lustiness of the hardwood forest on fertile soil.
Further, there is in their spaciousness even grandeur in our meadows. Punctuating the whole are the sharp and definite changes of
our four seasons. (Platt, 1971)
--Charles 11 Cap 11 Sauers
Superintendent, 1929-1964
Cook County Forest Preserve District
Urban Description
The case study is the metropolitan areas of Dallas and Fort Worth.
These two municipalities are centrally located in Dallas and Tarrant
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Counties, respectively.

Each county is approximately 30-miles square.

The cities are also the central cities of the Dallas and Fort Worth
SMSA's (see Figure 1).

Collectively, these two continuous SMSA's contain

over 20 percent of the state's eleven-million plus population; and together they comprise the state's most populous urban center.

National

rankings of the Dallas and Fort Worth SMSA's are 16 and 43, respectively.
They are likewise ranked two and four among the state's 25

sr~SA's.

Rounded-off populations of the central cities and their corresponding
SMSA's are listed below:

{Texas Almanac, 1971)

Fort Worth
393,500
Fort Worth SMSA
762,100
Dallas
844,400
Dallas SMSA
1,556,000

{Tarrant and Johnson Counties)
{Dallas, Collin, Denton, Ellis, Kaufman
and Rockwall Counties)

The two-county and six-county SMSA's are included in the North
Central Texas State Planning Region.

The region contains 16 counties,

nearly 13,000 square miles and 2.5-million people.

Its population is

greater than that of 23 states, and its land area exceeds that of nine
states. {OG, DPC; 1972)
As of 1968, 89 percent of the population of Dallas, Tarrant and
eight encircling counties {with a common perimeter boundary) resided
within the two central counties.

With continuing population growth and

the added economic impact anticipated of the new Dallas-Fort Worth
Regional Airport, the population of the ten-county core is expected to
reach nearly three million by 1975.

Over 86 percent of those people

will live within the two central counties.
The Region is experiencing decentralizing and suburbanizing tendencies as have other older metropolitan centers.

And the two urban
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cores are tending to grow together in the formation of a megalopolis.
However, this has not yet happened; and they are still far enough apart
that planned development can avoid the worst aspects of central city
deterioration and suburban sprawl experienced in other megalopolitan
regions.

Urban planning opportunities are very real because much of

the region is undeveloped.

But for plans to be effective in light of

the present rate of growth, they will have to be implemented quickly.
And to insure a high quality of life, those planning decisions will
need to be made on a regional basis.

11

Regional decisions concerning

transportation, open space, waste disposal and major public facilities
can have a determining influence on the future viability of this emerging metropolitan region ... (RSRI, 1970)
Governmental Structure
The governmental pattern within the two central metropolitan
'

counties is typically fragmented.

Tarrant County contains 34 incor-

porated municipalities, and Dallas County has 28.

Of these, four cities

in Tarrant and eight in Dallas have populations exceeding 20,000 people.
(Texas Almanac, 1971)

Recall that in 1967, the Texas Research League

classified 25 of the total number of cities in the Dallas-Fort Worth
area as

11

inactive.

11

Additionally, Tarrant County contains jurisdictions

of 16 independent school districts and nine special districts as follow:
three city housing authorities, one city water and sewer authority, two
area water supply districts, one county-wide hospital district and a
water control and improvement district that covers approximately half of
the county's land area.

Dallas County contains 15 independent school

districts and 14 special districts as follow:

four levee districts,
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one flod control and improvement district, three water control and improvement districts, four water supply districts, one city housing
authority and one county hospital district. (Weaver, 1972)
The jurisdictions of many of these local governments are also
overlapped by special-purpose agencies which operate on an intercounty
and regional basis.

The boundary of the Dalworth Soil and Water Con-

servation District includes all of Dallas and Tarrant Counties plus
portions of two counties to the south of them. (USDA, SCS; 1971)

The

Texas Turnpike Authority constructs, maintains and operates turnpike
projects in the state and charges user tolls to help repay the costs.
Since 1955, it has operated the Dallas-Fort Worth Turnpike which connects the two cities. (UT, IPA; 1956) The Dallas-Fort Worth Regional
Airport Board was established by a contractual agreement between the
two cities in 1968.

Its purpose is to finance, construct and operate

what will· be the world's largest airport.

The facility is located be-

tween the two counties and toward their common northern corner; its
long axis is bisected by their common boundary.

The Board's annual

operating budget is controlled by the two city councils.

Otherwise, as

a political subdivision of the state, the authority enjoys broad and
flexible powers. (Tarrance, 1971)

The Trinity River Authority (TRA)

was created in 1955 to store adequate water supplies for Texas urban
centers within its jurisdiction, such as Houston, Dallas and Fort Worth.
{Patterson, et al.; 1961)

Boundaries of the TRA include most of the

rivers watershed from the Gulf Coast to the Fort Worth-Dallas area and
westward, and they subsequently include three of the four most populous
urban centers in Texas. (Texas Almanac, 1971)
The TRA deserves further mention because it has evolved from a
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single-purpose agency to one of the several well managed, multi-county,
multipurpose river authorities which Tees discusses.

In addition to

water supply, the TRA has expanded its activities to sewage treatment,
flood control, navigation and recreation.

It currently operates a

regional sewage plant located between Dallas and Fort Worth, and it
has cooperated with the Corps of Engineers in plans for a multipurpose
channel running from the Trinity's mouth at Galveston Bay to Dallas
and Fort Worth. (Mertes, et al ., 1972) The TRA is authorized to acquire
land adjoining lakes constructed on the river for purposes of developing
recreational facilities. (Dowell and Dozier, 1968)
There may be other local governments, special districts and regional authorities located in the area or newly created.
is believed current up through 1972.

But this list

As stated before, information on

special districts is truly of a fugitive nature.

Nevertheless, it is

clearly demonstrated that the governmental structure of the DallasFort Worth metropolitan area is fragmented.
Although it is not a governmental entity, the North Central
Texas Council of Governments (NCTCOG) serves the North Central Texas
State Planning Region as the planning and coordinative body and the regional clearinghouse through its authority as a political subdivision
of the state.

NCTCOG was one of the first COG's in the nation and the

first regional council to be established in

Te~as.

of NCTCOG's 16-county planning region include:

Member governments

14 counties, 104 cities

(of 177), 18 independent school districts (of 177) and 12 special districts (of 58).

Special district membership includes eight soil and wa-

ter conservation districts, two water districts, one water control and
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improvement district and the TRA. (OG, DPC; 1972)
Regional councils submitted the goals adopted for their regions
that are published in Goals for Texas:

Phase Two.

A sizeable number

of the goals that call for limitations on special district creation,
consolidation measures, and increased controls by COG's were submitted
by NCTCOG.

.

It also advocates increased roles and service responsi-

bilities for urban counties. (OG, DPC; 1970c)
Open Space
Whyte states:

"Our choices are many, but they are forced choices."

What he means is that environmental planning, especially with respect to
open space, is limited by the structure of the metropolis as it was
determined and set long ago.
land left.

There are few if any large tracts of open

It is primarily the existence of "waste" lands that gives

the metropolis a capacity and potential for regeneration. (1970)

In

these respects, the case study area is both typical and atypical.
Future Structure of the North Central Texas Region indicates that
future growth is indeed expected to occur almost wholly within the two
central counties of the region.

But it also indicates the probability

of a third urban core around the regional airport where heretofore
little development has occured.

The report emphasizes the role that

urban planning can play in shaping this area which has yet to become a
part of the urban fabric. (RSRI, 1970) Much of the area is structured,
and the stage is set for phenomenal metropolitan growth.

But the area

is far from completely developed in a restrictive pattern, and much
potential open space remains.
A quote from the late Charles Sauers precedes this section for a
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purpose.

As a prosaic description of the Cook County forest lands, it

could also be a close representation of the landscape common to the
Dallas and Fort Worth areas.

Following the Trinity River as it winds

through Fort Worth to the center of Dallas and turns southeast to the
Gulf, a varied and diverse landform may be seen.

The Tarrant-Dallas

county line also approximates the boundary between two physiographic
To the west in Tarrant County, the Cross Timbers and Grand

regions.

Prairie soils support stands of hardwood forests growing on a rolling
plain occasionally broken by high bluffs and valleys where tributaries
of the river flow.

To the east, the Blackland Prairie becomes more

open, flatter and nearly treeless.

However, it does support woodlands

along tributaries and especially in the broad flood plain of the river.
But the land has also experienced the effects of urbanization.
The central cities are ringed with loop expressways and connected by a
turnpike.

Feeder routes and utility easements cut north and south

across the r1ver.

The rich Grand Prairie sand and gravel deposits of

the alluvial flood plain have been and are being extensively strip
mined.

Abandoned gravel pits contain water, have been vegetated by

.

invader species or are used as municipal refuse disposal sites.
other places, junkyards and dumps litter the river bottom lands.

In
Much

of the original woodlands have been cleared for fields and meadows,
subdivided into wooded residential lots and partitioned by roads.

The

river itself is heavily polluted with municipal sewage effluent and
industrial discharge.

Much of the wildlife which was once abundant 1n

the river envions has dissappeared.

Parts of the Trinity, especially

near the downtown areas, have been channelized, levied and stripped of
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vegetation for flood control purposes.

Industrial and commercial areas

have been built on reclaimed land. (Mertes, et al.; 1972)
Large open spaces in the region are mainly provided by the central
cities of Dallas and Fort Worth.

Other main recreational sites are the

many large reservoirs which surround the area outside of the heavily
urbanized core.

.

In a study done by the Texas Tech Department of Park

Administration, it was found that regional recreational facilities were
seriously lacking in the 10-county core of the NCTCOG area.

Of the 16

chosen for study because of their regional park characteristics, it
was found that eight were not in fact serving regional needs.

In gen-

eral, it was concluded that existing facilities should be improved and
that recreation opportunities and open spaces should be provided within
the cities themselves, especially to benefit lower socio-economic groups
that could not take advantage of facilities outside their urban environments.

The NCTCOG was named as an ideal regional planning and coordi-

nating agency for this purpose. (1969)
The Texas Research League found that over half of the suburban
communities in the Dallas-Fort Worth area had no park facilities of any
kind.

And although some cities had neighborhood-type facilities, there

was a near absence of parks in excess of 50 acres outside the central
cities. (1967)
Regional Plan.--The membership of NCTCOG adopted a great many
goals toward open space preservation which also appear in Goals for
Texas.

As a summarized group, some of those proposals are:

develop

a long range parks and open space plan; encourage the state and local
governments to immediately fill deficiencies in park, recreation, scenic
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and open spaces; acquire metropolitan parks close to populated centers;
promote flood plain zoning; conserve wetlands, basins, weak soils,
drainage ways and flood plains; route highways and utilities with consideration for the values of wildlife and natural habitat; promote advance acquisition of open space; educate residents to the values of open
space and outdoor recreation; develop adequate land use controls to protect park land and potential areas of open space; utilize abandoned sand
and gravel pits for recreation; obtain technical assistance for local
governments to develop professional park system plans; establish a permanent county or city-county recreation and open space planning committee
in each county; integrate park systems with linkages such as bicycle and
nature paths; promote a clear definition of the proper role of all levels
of government in parks and outdoor recreation; create open space to relieve overcrowding in urban areas; utilize environmental corridors identified for the area; and provide visual relief by protecting and preserving wooded sections, especially in urban areas. (OG, DPC; 1970c)
Many of these goals appear in NCTCOG's published Open Space plan.
Much of the plan is devoted to a discussion of the goals and of the
functions, values and characteristics of open space.

It also makes a

county-by-county inventory and notes shortages of open space based on
the application of standards.

In a resource-based approach, NCTCOG

identified and mapped "environmental corridors" of the area.

For the

most part, these include rivers, their tributaries, flood plains, lakes
and reservoirs, drainage ways, ecological sites and scenic areas.

If

preserved in open space, the corridors would provide a natural, mostly
linear, open space network throughout the region.
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The implementation section of the Open Space plan lists both physical and institutional approaches to action.

It stresses the roles or

responsibilities that should be undertaken by each level of government:
{1) The cities should concentrate on the development of open space lands
within their boundaries and lands composing linkages to connect their
systems with other open spaces.

(2) The counties should concentrate on

inventorying the needs of unincorporated areas.

Then they could engage

in the preservation of large areas and in the selection, acquisition and
maintenance of parks and open space with other counties, the state and
municipalities within the county.

(3) School districts should incorpo-

rate natural resource conservation into their educational program and
cooperate with other local governments in their open space programs.
(4) NCTCOG should provide technical and administrative assistance to
its member governments, make detailed proposals for sites of regional
significance, stimulate interest in open space planning and preservation
through educational programs, and continue to refine and update the regional Open Space plan.

In its finished form, the plan will be part of

the comprehensive plan for the region and will thus be the basis for review and comment on local applications for federal grants for open space
acquisition and development.

(5) At the state level, the Texas Parks

and Wildlife Department should fund acquisition and development of parks
in and near urban centers as well as its

pres~t

rural programs.

And

the legislature should "facilitate joint and cooperative efforts toward
open space planning and acquisition

throu~h

the amendment of Articles

6079 and 6081" (which provide for parks in urban counties and cities).
The statement recommends revision "to permit formation of multijurisdictional park districts or authorities ... (NCTCOG, 1972)
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Trinity River Greenway.--The Greenway report is a study of the
river bottom and adjacent lands along the West Fork and main stem of
the Trinity River from east of downtown Fort Worth, downstream through
Dallas, and nearly to the southeastern corner of Dallas County.

This

study proposes an open space corridor of a parkway concept to be developed along this reach of the river.

Such open space would provide

for floodplain protection, agriculture, woodlands, natural and scenic
preservation, and outdoor recreation in an urban context to include:
hiking, biking, boating, fishing, picnicking and other compatible
activities.
tine.

Lands within

the proposed Greenway are by no means pris-

In fact, they are much like those which William Whyte describes

as having metropolitan open space potential.

They are active and

abandoned gravel pits, transportation and utility rights-of-way, flood
plains, crop fields, pastures, land fills, and partially cleared hardwood forests.

The proposed Greenway traverses the boundaries of 11

municipalities, two counties, two SMSA's and the various jurisdictions
of numerous special districts.
Several larger municipalities have comprehensive plans which provide for open space in or near the proposed Greenway.

However, no uni-

fied parkway concept has been formulated except for the Greenway report and one other. (Mertes, et al .; 1972) The other plan was completed
for the Dallas Parks and Recreation Department by a private consulting
firm.

It proposes outdoor recreational developments within the Dallas

Floodway, a system of levies containing the flood plain and channelized
river.

The plan also calls for the preservation of a lengthy section of

river bottom lands along the winding Elm Fork, a northern tributary of
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the river.

This section would accomodate nature preserves, trails, and

activities of an educational and passive nature.

(Springer, 1969)

City of Dallas has adopted this plan and is implementing it.

The

Presently,

they are in a land acquisition phase of the program.
Tarrant County Study.--In April 1972, the Tarrant County Commissioners Court appointed an 11-citizen Tarrant County Park System Study
Committee (TCPSSC)
park system ...

11

to study and develop a program for a county-wide

The Committee went about their mission by holding a series

of public meetings in all sections of the county.

They also conducted

12 separate committee meetings with representatives of NCTCOG, DHUD,
Bureau of Outdoor Recreation, Texas Parks and Wildlife Department,
Tarrant County, local municipalities, interest groups and various professional people.
The Committee found that there is a serious lack of open space,
park facilities and recreation programs that should be available to
all citizens of the county.

Many cities are too small, geographically

and economically, to support the planning and management requirements of
such programs.

There is also evidence of inadequate pro9rams to serve

the old, young, ethnic minorities and females of all groups.

The ina-

bility of citizens to utilize public school facilities was noted.

Al-

though taxpayers provide the neighborhood open spaces and facilities
0

common to schools, they are unable to directly benefit.

In its summary

evaluation, the Committee found that the existing open space and attendant recreational system is not nearly meeting the needs of all citizens.
During their investigation, the TCPSSC also found .. an indentifiable lack of understanding of county government ... Apparently, many
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citizens do not perceive the operational method nor the function and
utility of the county in their metropolitan area.
it as a means to provide needed services,

11

Instead of viewing

they often are apt to see

it in terms of an antiquated, self-seeking political bureaucracy:
unproductive, compartmentalized, obsolete and neurotic ... These attitudes will have to be coped with as legitimate concerns.

Before county

services can expand, public support from the citizenry and the municipalities will be prerequisite.
However, a general precedent already exists in Tarrant County.
That body provides county-wide services through several junior college
campuses, health, hospital and child care services.

The Committee states

that people who are aware of these activities often conclude that county
government

11

is the only hope we have for effective coordination of our

municipal multiplex.

We think this is particularly germane to consi-

derations of initiating a county recreational program.

The role of

responsible servant-leader is open ... (TCPSSC, 1972b)
Tarrant County already provides park and recreation services
on a limited basis.

In a cooperative agreement whereby the Fort Worth

Park and Recreation Department does the layout and engineering work,
county commissioners provide materials and labor for the construction of
a 14.5-mile system of paved bicycle trails.

These trails will even-

tually connect several parks and water features and may become part of
a planned Trinity River Bicycle Path. ( FW to Get New Paths for Bikes, ..
11

1972)
Charles Winters, Planning Manager for Tarrant County and an unofficial member of the TCPSSC, pointed out some other instances of county
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services.

One commissioner has publicly presented plans for a regional

park of approximately 200 acres to be located in his precinct.

The site

is in an area south of Fort Worth and is located to serve several small
communities and unincorporated residential areas.

Much of the project

will be located in a flood plain and on old gravel pits.

The park is

planned to provide a golf course, sports fields and courts, bicycle
paths, picnic areas and a swimming pool.

Another commissioner is de-

veloping a 16-acre ornamental park on the vacated site of his old precinct garage. (1972)
In the course of their meetings, the TCPSSC agreed that the county
should not only be in the

11

park business, .. but that it already is.

They

stated:
1.

The broad tax base of the county is an equitable means of

financing the large municipal park systems already in existence.

Ex-

amples are the zoo, botanic gardens and larger parks of Fort Worth.
2.

Open space planning should be a part of county comprehensive

planning in order to be part of NCTCOG's regional planning effort and
to qualify for federal funds under A-95 guidelines.
3.

Statutory requirements for county park systems already exist.

4.

The number of county roads are decreasing.

Existing county

equipment could be utilized for park and open space projects.
5.

The best way to initiate the

count~'s

program would be to use

existing county facilities rather than reliance on new taxes. (TCPSSC,
1972a)
These ideas are incorporated into the Committee's final conclusions and recommendations.

They state that it is the responsibility of
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the county court to provide open space, park and recreational services
through a planned, programmed and coordinated county-wide system.

As

the first step, the court should establish a board of park commissioners
as authorized in Articles 6078 and 6079.

The board should be a cross-

section of citizens appointed at large to eliminate possible precinct
loyalties and pressures from commissioners.

.

Needs and desires of all

citizens and municipalities should be represented through a public participation and communication committee device. (TCPSSC, 1972b) The
TCPSSC chairman states:

11

If there is no county-wide plan, certain areas

will still get park and recreation facilities through political pressures, which is not the most efficient way ... (TCPSSC, 1972a)
As a non-competitive and supplemental system, the new park and
recreation department should offer services and expertise to municipalities.

Cities and the county should contract to best provide services

where most needed.

If the cities desire the county to provide a parti-

cular service which was previously city-supported, those city-taxes
should be redirected to the county to avoid double taxation; or the
county may purchase the facilities and services. (TCPSSC, 1972b) A
response to these proposals appeared in the largest local paper:
The idea of county-wide park systems, with county units
taking over administration of parks even in the inner cities,
has much to commend it. For Fort Worth, it would mean relief
from the financial burden of providing parks for the population
of the entire county while receiving tax support for the parks
only from residents of the city.
However, the editorial also expressed concern for these highly
attractive facilities.

Before the people of Fort Worth turn them over,

they would have to have complete confidence in the county's administrative abilities. ("Some Answers Needed on Regional Park Plan, .. 1972)
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· The Study Committee also stated that all concerned should realize
that the county park and recreation system would not immediately assume
the form of what it has the potential to become. (TCPSSC, l972b)

A

basic problem in implementing the program is gaining the people's trust
and confidence in the commissioners court's ability to perform.

Ini-

tially, small projects would probably be developed out of the general
fund.

As public visibility of accomplishments increases, public interest

and demand may also increase.

Only then could the park tax be levied,

and it would have to follow a referendum.
supplemental in purpose.

Even so, it would only be

Probable long-range strategy would be to wait

for the legislature to increase funding limits or to authorize revenue
bonds with updated financial structures. (Winters, 1972)
Steve Stavron, an Assistant County District Attorney, reinforced
these views.

It would be "suicide" for the court to ask for new taxes

or bonds at this time.

However, monies from revenue sharing might be

added to those out of the general fund.

The only immediate political

problem may arise over the method of selecting park commissioners.
Apparently, the cities of Tarrant County want to have a large say in
the process instead of letting the court decide by itself. (1972)
Although he cannot speak for what the court and park board will
do, as a planner Charles Winters sees the proposed system in a regional
context.

Because it should be able to supportoa system of multiple

100-acres and larger parks, it would be of regional significance.

The

county could well be the action agency to ._implement proposals similar
to those presented in the Greenway report.

One of several principle

functions could be to acquire and preserve flood plains and other

107
adjacent lands of lakes and tributaries on the Trinity.
zoning offers further potential. (1972)

Floodplain

Great potential was unveiled

when the Tarrant County Water Control and Improvement District (a special
district with membership in NCTCOG and jurisdiction over approximately
half of the county) stated that it had 4000-to-6000 acres of river bottom and reservoir lands which the county might be able to utilize as
part of its open space system. (Stavron, 1972)
Stavron and Winters approached the Dallas County Court to get
its reaction to the possibility of a jointly coordinated system.

Their

court expressed interest but has no active park or recreation program
at this time. (TCPSSC, 1972a)
Texas County Park Statutes
The statutes which NCTCOG and the TCPSSC discussed are the next
topic to be considered.

These enabling statutes authorize county park

systems and in some cases allow joint activities between cities and
counties.

They and some other selected county laws incidental to open

space preservation are discussed below.
Article 6078
In 1915, the Texas Legislature passed this act which authorized
county commissioners courts to levy an ad valorem tax of five-cents per
$100 assessed valuation for the purpose of pu.rchase and improvement of
11

lands for use as county parks ...

However, the tax cannot be collected

until a two-thirds majority of the county;_s taxpaying voters ratify the
proposition.

The basic act was amended in 1947 to remove restrictions

on size, number and locations of parks; but the tax rate and basic
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purpose remained unaltered:
Said court shall have full power and control over any and all such
parks and may levy and collect an annual tax sufficient in their
jud~m:nt to properly maintain such parks and build and construct
pav1l1ons and such other buildings as they may deem necessary, lay
out and open driveways and walks, pave the same or any part thereof,
set o~t trees and shrubbery, construct ditches or lakes, and make
such other improvements as they may deem proper.
County parks may not be closed or abandoned except after following
a described legal process.

Later court decisions and opinions by the

Texas Attorney General indicated that the county had the right of eminent
domain and could acquire such lands through condemnation.

Once obtained,

monies from the park tax and park land may not be converted to other
uses.

Zoos and vacation cabins for rent may be constructed and operated

by counties.
Article 6079
This article gives commissioners controi over concessions and
grants of privileges in county parks.

A lengthy series of sub-lettered

articles spell out statutory provisions for four categories of counties
that meet certain population and locational characteristics.

Those

four follow.
Article 6079b.--Commissioners courts of counties with less than
80,000 inhabitants are restricted to annual expenditures of $5000 or
less for the operation and maintenance of

cou~ty

parks.

However, ad-

ditional monies from park bonds may be spent at the court's discretion.
Article 6079c.--The court of any Gulf Coast county may utilize
whole islands or parts thereof for park purposes.

To administer such

parks, a board may be created under essentially the same provisions as
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next described.

Following approval by the court, the board may issue

revenue bonds on authority of its own resolution.

Otherwise, other

provisions are also similar to those described below.
Article 6079e.--Passed in 1957 and amended in 1959, this act
applies to any county with a population of 350,000 or more.

For the

purpose of acquiring, improving, equipping, maintaining, financing and
operating county parks, the commissioners court may exercise all powers
of this act, or it may appoint a seven-man .. board of park commissioners ..
to exercise the powers and perform the duties.

The act sets the duties

of the board, staggers their six-year terms, names their officers,
specifies a token compensation not to exceed $15 per week, and authorizes
compensation for all necessary expenses a board member may incur.
In essence, the park board is empowered to act as a separate
body under supervision of the court.

They operate the park system

through the employment of a manager, necessary administrative personnel,
professional staff and line employees.

The manager has full authority,

subject to direction and orders of the board and court.

The board may

enter into contracts, leases and other agreements.

may accept

The~

grants, gratuities and assistance from any source to include private,
corporate, state and federal.
Following an election in which a majority of taxpaying resident
0

voters approve, the court may issue revenue bonds.

These may be used to

acquire, improve, equip and repair parks or incidental facilities such
as stadia, coliseums, auditoriums, athletic fields, pavilions, assembly
buildings and grounds, parking facilities and other related improvements.
A lengthy section of statutory legalities describe how the bonds may be
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issued, retired and negotiated.

They must be approved by the attorney

general, their maturity period may not exceed 40 years, and the average
interest cost cannot exceed six-percent per annum.
•

Revenues from fees,

charges, rentals and tolls on facilities of the park system are used
as payments on the bonds.

Purchased bonds are exempt from taxation by

the state or any of its political subdivisions.

All revenue bonds are

subject to the Uniform Negotiable Instruments Law of Texas.
With respect to a newly added park or parks, the court may exercise its power directly or may appoint another board of park commissioners.

Or it may transfer control of such parks to a previously

created board jurisdiction.

These actions may be taken as long as the

parks concerned would not impair rights of bond holders or parties to
contracts, and they would not be operated in a competitive manner.
Article 6079f.--Enacted in 1959, this statute applies to adjacent
counties, each having a population of 350,000 or more.

The commissioners

courts of two such counties may create a "joint board of park commissioners" to administer any park(.s) located on the boundary separating
the counties or any system of parks within one or both counties.
a board becomes a corporate entity.

Such

It is composed of 12 park commis-

sioners and a chairman who are gubernatorially appointed with advice and
consent of the Senate.

Six members represent each county, and the

chairmanship alternates between counties.

All terms are for two years.

The remainder of the act is much the same as 6079e except for one
significant difference.

A 1961 amendment enables the joint board to is-

sue revenue bonds "by resolution."

There is no prerequisite of approval

by taxpaying voters or by the two commissioners courts.

However, a

lll
joint board "shall not have the power to levy a tax for any purpose."
The joint board may accept any city-owned land by "sale and conveyance"
as authorized by the governing body of the city concerned.
Article 6081
This series of articles applies mostly to city parks, but significant provisions affecting counties are mixed-in with the listing.
Article 608lc.--Commissioners courts may sell county-owned lands
in unincorporated areas outside of a city's limits for that city's use
as parks.

Cities may also lease county-owned lands contiguous to such

areas and administer them for park and recreation purposes.
Article 608le.--Counties and cities may jointly or independently
acquire lands and buildings for use as historical museums or as sites
of historic significance, events or landmarks.

They may also acquire

archeological and paleontological sites and artifacts and other historic
objects related to any such sites.

Taxes and bonds may be used for

these purposes.
Article 608lf.--The authority of counties and municipalities to
operate and maintain parks is confirmed.

Negotiable bonds may be issued

and ad valorem taxes may be assessed, levied and collected to pay the
principle and interest costs on such bonds.

o

The act removes all limitations on the amount of ad valorem taxes
used for this purpose, except for the limitations imposed in the state
constitution.

"All laws and parts of laws in conflict herewith are

hereby repealed to the extent of such conflict." This provision was
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effective in 1965.

It is printed as an addendum to each affected arti-

cle of the 6081 series.

This author assumes that it also applies to the

6078 and 6079 series, although it is not so printed as a notation on
each law.
Article 608lt.--In 1967, any political subdivision of the state
was granted the general authority to enter joint agreements with another
such government to provide any manner of park and recreation facilities
on land owned by either unit. (VARCS, 1970)
Incidental Articles and County Land Use Controls
There are several other articles incidental to county open space
preservation.

These are briefly presented.

Article 46e-l to 15.--Any political subdivision is authorized to
implement comprehensive airport zoning regulations.
Article 1015c-l.--This is a basic act for Articles 6078 through
6081.
Article 1518e.--Counties have the right of

emine~t

domain for

flood control purposes, to include easements and rights-of-way for
canals, drains, levees and other improvements.
Article 2372(1).--Two counties have comprehensive zoning powers
with respect to Padre Island.
Article 2372k.--Counties with popu1ations of 190,000 or more
may adopt subdivision regulations for unincorporated lands.
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Article 6626a.--Counties with populations of less than 190,000
have the same powers as above. (TUDC, LRMC; 1971)
Commenting on this authority, the Lubbock County Judge states
that it is not effective.

Subdividers can get around county controls

and cannot be forced to register platts.

The law itself is extremely

limited, and the county has very few enforcement powers. (Shaw, 1973)
County Land Use Controls.--Although certain commissioners courts
do have special powers granted by the legislature,

11

the major problem

areas outside the corporate limits of cities remain totally uncontrolled ...
(TLC, 1966) A Texas House study committee finds that the county has
virtually no power to regulate development.

Although a majority of

commissioners and judges realize the need and favor adoption of minimum
land use controls, there remains sizeable opposition from citizens and
other county courts who doubt they have the right to administer such
controls.

Minimum development codes would be a low-key, feasible, non-

disruptive choice preferable to county zoning. (Texas Legislature, 1971)
However, the Texas Advisory Commission on Intergovernmental Relations takes a stronger position.

It agrees that stable land use prac-

tices have not been the general case in unincorporated areas, especially
those near the larger cities.

The most serious problems involve sew-

erage and water systems, health and fire hazards, blight, and unsuitable
development in flood plains.

Other land use abuses involve street

construction, incompatible and mixed land

uses~

and the lack of a means

to encourage open space preservation and development of parks and recreational facilities.
The Commission differs in its recornnendations for land use
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controls.

It advocates legislation to (1) authorize municipalities to

extend their development standards into their extraterritorial jurisdictions, (2) authorize counties to establish development standards in the
remaining unincorporated areas, and (3) authorize counties to exercise
the same general zoning powers as granted to municipalities. (TACIR,
1972)

Five States• Provisions for County-Wide
Open Space Systems
To obtain the information presented in this section, letters
were written to the directors of 12 county and regional open space systems recommended for study by the thesis committee chairman and other
The letters explained the purpose of the request and di-

consultants.

rection of the thesis.

Directors were requested to supply:

(1) cur-

rently ammended enabling legislation, (2) land use and operational
policy statements, (3) organization chart, (4) sources of operating
revenue, (5) types of land areas included in the system, and (6) a map
of the system.
Of the 11 which responded, five are discussed in terms of the
open space services they provide, and their respective state enabling
legislation is examined in detail.

The five selected for study herein

were chosen for their characteristics most valuable to the objectives of
this thesis.

Except for the enabling legislation, materials received

by mail are referenced like the following example:
terial).

(Cook County Ma-

A listed collection of utilized materials appears under each

entry in the List of References ... All eleven packages of material are
11

on file in the library of the Department of Park Administration,
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Texas Tech University.
Statutes
The purpose of this procedural analysis is to examine the enabling statutes by a method that will facilitate later comparison and
contrast to the Texa.s laws previously discussed.

The most pertinent

portions of the five laws have been extracted, abbreviated, summarized
and categorically arranged to compose TABLE 3.

It is recommended that

the table be studied before proceeding into subsequent discussion.
Information presented in TABLE 3 and most of that which follows is from
these sources:

(Code of Virginia, 1950); (Illinois statutes, n.d.);

(Minnesota Statutes Annotated, 1955); (State of Arizona, 1970); and
(Wisconsin statutes, n.d.).
Arizona.--This state's law is the most recent of the five.
also the easiest to read and understand.

It is

Language is unencumbered by

legal terminology, and provisions of the statute are very general but
broad in scope.

This law is also the only one which has no specific

scheme for financing open space programs.
public funds may be expended.

The only indication is that

The county board appoints the park com-

mission and maintains supervisory powers. (State of Arizona, 1970)
Wisconsin.--This statute is very wordy and detailed.

The county

board appoints the park commission and maintains supervisory powers.
The county park system that they develop must be in accord with the
comprehensive planning process in the county.

A key feature of the

statute enables the park commission to conduct investigations and take
remedial action against sources of water pollution that affect the park
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TABLE 3
FIVE STATES' ENABLING STATUTES FOR COUNTY-WIDE OPEN SPACE SYSTEMS
Arizona

Wisconsin

Illinois

Minnesota

Virginia

To authorize creation of a
county parks and recreation
department and a county parks
commission. Approved 1970.

To create a comprehensively
planned county park system and
system of streets and parkways.
Dates unknown

To provide for the creation and
management of forest preserve districts. Approved 1913, amended
1965, portions amended through
1969.

To authorize activation of
county-wide or multi-county park
districts. Passed 1955, amended
1957 and 1959.

To authorize creation of a park
authority. Passed 1950, amended
through 1968.

County board of suoervisors may
appoint county board of park
commissioners as below.

County board of supervisors in
each county "shall" appoint a
county park commission as below.

Upon petition of 500 legal
voters residing within limits of
proposed district, county circuit
judge authorizes referendum by
voters within such dist. Majority
vote decides question of establishment.
Dist may be authorized when any
contiguous territory wholly within
one county contains one or more
natural forests and municipalities.

County must have 350,000 popn.
Single county park dist is coterminous with county. Multi-county
dist includes carts or all of more
than 1 county. Dist may not include
large city, nor tax its popn.
Iniciated by petition of 1% of
voters in proposed dist, or by resolution~ of majority of ~ovts within prop dist. After public hearing,
majority of county cmsnrs involved
may resolve to activate dist.
Referendum optional unless 1% of
voters petition for it.

Governing body of a county or
municipality may singly or jointly
establish park auth by ordinance or
by resolution. Referendum optional
unless 10% voters petition for it.
Any other govt unit may later join.
Participating govts may or may not
specify certain parks to be acquired, referendum optional. In
absence of specific instruction or
disapproval, auth may exercise all
powers granted by law.

Park cmsn shall consist of not
more than 15 members. Cmsnrs will
represent each county supervisory
dist and will serve 6 yr terms
staggered every 2 yrs.
Cmsn shall supervise and
control all county parks and
recreation programs. Duty to
establish broad policies and long
range programs for acquisition,
planning development, maintenance
and operation.
No compensation, no board
supervision or specific powers
named. Cmsn has a chmn.

Counties 150,000-500,000 popn:
Chmn of county board appoints 7
cmsnrs. All may be members of
county board.
Counties of larger size: County
board elects 7 cmsnrs; only· one may
be of county board.
Cmsnrs serve staggered 7 yr terms.
No compensation named. Park cmsn
makes own operating rules and
regulations. Cmsn proposes comprehensive plan for system; county board
adopts or alters it by ordinance.
Other actions subject to county board
approval. Cmsnrs select officers
among themselves.

Counties less 1,000,000 popn:
Dist managed by board of park cmsnrs
consisting of a pres and 4 members.
All apptd by pres of board of
county containing dist. Set·ve 4 yr
terms staggered every 2 yrs. Max
annual compensation is $2500 for
pres, $1500 for cmsnrs. If dist is
coterminous to an existing local
govt, ruling body of that unit
assumes duties of dist cmsn without
extra pay.
Counties over 1,000,000 popn:
Dist board of cmsnrs duties are
exercised by county board without
extra pay.
A dist pres may veto any action
of cmsnrs but may be overidden by
2/3 vote.
Dist is created as a body
corporate and politic.

Single county park dist has 7
cmsnrs apptd by county board. 4
rep each of 4 county election dists
and 3 apptd at large. After
initial appts expire, all elected
to 4 yr terms in county elections.
Joint resolution of counties
involved determines number, appt
and replacement methods of park
cmsnrs for multi-county dist.
Option for gubernatorial appt.
Cmsnrs may not hold other public
office, serve without compensation
except for expenses, and may not
possess conflicting interests.
Elect chmn and vice chmn among
themselves.
Dist functions as body corporate
and politic. Has all rights and
powers of municipal corporation.

Members of auth are at least 6
in total. Each participating govt
provides at least 2 reps for membership. Terms of 4 yrs are staggered
every 2 yrs. Members elect chmn and
secy/treas. Participating govts
may provide compensations and
expenses for auth members.
Auth adopts own by-laws for
internal operations. Auth is
created as a separate govt entity.

Authorized
Lands,
Facilities and
Functions

Establish and maintain parks,
parkways, trails, recreational
areas, playgrounds, natural features and curiosities, and protect
public health and safety in such
areas.

Reservations, acquisitions and
improvements include parks, playgrounds, forests, parkways and
boulevards. Protection of flood
plains, streams, lakes, pools,
adjacent banks, and reforestation
are named as functions.
General charge is to provide for
health, comfort and general welfare
through anti-pollution measures and
preservation of natural, historic
and scientific areas.

Forest preserves include existing
forests, land capable of reforestation, tracts connecting such areas,
water features, lands with flood
control utility, and adjacent lands
to such areas having protective
buffer values.
Any part of a dist may become
part of the Illinois System of
Nature Preserves.
Recreational areas include
equestrian ways, swimming pools,
ice rinks, tennis courts, golf
courses, ski areas. Also authorized
to have zoological parks and
botanical gardens.
Facilities include wells, power
plants, paths, roadways, buildings
and other improvements.

Areas do not include parks and
playgrounds of local or neighborhood
type. Rather, include large parks,
wildlife sanctuaries, forest and
conservation reservations and means
of access to historic sites, water
features and natural phenomena.
Also may own streams, lakes, submerged land, swampland, parkways and
lands to be reforested.

Provide and maintain public parks
and recreation areas muni ci.pa 1 and
larger in character.
Any associated facilities and
improvements are authorized to
include water systems and refuse
and sewage disposal facilities.

Operation a1
Revenues

Public funds may be expended on
improvements for park lands.
After board approval, cmsn may
charge fees for use of park
facilities for purpose of improvement and maintenance.
No specific mention of taxation
or bonding.

County board may levy 4/10 mill
tax as part of general taxation to
meet operational expenses of cmsn.
Taxes to pay bonds levied as
additional taxes.
County board may also issue bonds
in behalf of park cmsn for land and
roadway acquisition. Board pays for
all lands however acquired for parkways.
Only fees and charges mentioned
are for airport users and leasors of
other 1ands.

Within limits, board is auth to
raise money by general taxation,
borrowing and issuance of bonds
without voter approval. Taxation
and indebtedness limits are formulated from popn within dist and
percentage of aggregate value of
taxable property therein.
Indebtedness limited to land
acquisition purposes unless voters
otherwise approve. They may also
give the board approval to exceed
the above limits of formula.
Board may levy general taxes and
issue general purpose bonds by ordinance. Taxes for bond repayment are
levied as additional taxes.
Bonds may be issued specifically
for recreational facilities and
zoological parks. User fees are
required and charged at rate to
repay costs. Special tax levied to
support botanical gardens.
Board auth to sell gravel, sand
and earth from any dist lands.

Taxation limited to 18¢ per
person in dist bounds, unless
referendum authorizes increase.
Max is 35¢. Budget is apportioned
based on popn to govts within dist
jurisdiction. Each unit may
provide its share by tax which can
exceed other limits. Dist may
borrow and may issue bonds under
Minn statutes for park improvement
and acquisition. Limit based on
dist's net debt.
May determine and collect user
fees and charges.
No govt in dist jurisdiction may
review or condition dist's
expenditures.

No taxation provided. Funds for
acquisitions and improvements may
be generated by revenue bond issue.
Payable solely from revenue producing facilities and payments from
other govts in exchange for park
services provided by agreement.
Auth may borrow from any source and
may charge user fees.
May accept gifts and grants from
any source.
No approvals, conditions or
1imi ts named.

County may acquire real property
by purchase, lease, contract, sublease, gift or grant. Has power
of eminent domain.
Cmsn may contract for services
necessary for parks operation.
May enter cooperative agreements
with any other unit of government.
Full or part-time supervisor
will be employed. Cmsn will
establish park ranger force and
law enforcement training programs.

Cmsn may contract with other local
govts and individuals for services.
In name of county, cmsn may accept
grants, conveyances and devices of
land, and bequests and donations of
money. May acquire land with board
approval through purchase, lease and
condemnation.
May lease lands and buildings for
fairs and exhibitions. May acquire
and utilize lands for airports. May
improve parkways and boulevards with
landscaping, maintenance and related
utilities.
Cmsn can investigate water polluters and take corrective action
where park system is affected. Cmsn
may appoint agents and employees as
necessary.

Dist board conducts all contracts
and may lease or lease with
purchase option for max of 10 yrs.
May acquire real property and lands
for any legit purpose by gift, grant,
fee-simple purchase or condemnation.
Board may be party to lawsuit.
Dist may annex territory in same
county after petition and referendum
procedure by voters in area to be
annexed.
Board pres appoints officers and
employees as necessary under any
existing civil service regulations.
Board may appoint sufficient police
force.

May enter all necessary contracts.
May sue and be sued. May acquire
real property by lease, purchase,
gift, device and condemnation. May
dispose of same.
May cooperate with any public
corporation. If governing body of
city or county consents, may acquire
lands within or outside dist for
reforestation and natural resource
conservation purposes.
Annexation of any contiguous
territory into dist is allowed
following petition, approval of
county board involved, and same
procedure as creation of dist.
Cmsn hires employees as needed.
Includes police force and attorneys.
Park superintendent elected by
cmsnrs to 2 yr terms. Must have 10
yrs experience.

May enter any necessary contract
or agreement for park services. May
acquire lands by purchase, lease,
gift and eminent domain within
boundaries of participating govts.
May sell, lease and otherwise
dispose of such lands.
May provide park services by
contract to any public unit after
that unit secures referendum
approval.

Purpose
date

Establishment
Procedure
grant of power
jurisdiction

Administrative
Organization
governing body
selection
term
duties
compensation
corporation

taxation
bonding
1imitations
charges

Operational
Powers
contracts
agreements
leases
real property
personnel
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system.

The commission derives its financial resorces through taxing

and bonding powers of the board. (Wisconsin statutes, n.d.)
Illinois.--Platt states that the county is the most active level
of government in Illinois that preserves open land.

The forest preserve

district and conservation district are two county institutions designed
to

9o

this.

Voters of a county may establish one or the other.

Illinois

has five county conservation and 12 county forest preserve districts.
(1971}

The forest preserve district statute appears to be the most de-

tailed and statutory of the five.

A portion of the statute was presented

earlier under "Open Space Systems" as it appears in Land Policy.
In all cases, jurisdiction of a district may or may not be coterminous with any existing municipality, special district or county.

In

counties over one million in population, the district is administered by
the county board.

Otherwise, if the district is not coterminous, the

district board is appointed by the county board.

Either way, it func-

tions as a separate special-purpose government with rather broad powers
to raise public funds. (Illinois statutes, n.d.)
Minnesota.--Park districts are authorized on a county-wide or
multi-county basis.

County commissioners activate the first park com-

missioners board of a single-county district.

Thereafter, the park

board is elected, and the district functions as a separate government
under the state•s statute.

The county commissioners boards of the sev-

eral counties involved determine the administrative organization for
multi-county districts.

No district can include "any city of the first

class"; from context, this apparently means a metropolis.

Primary
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duties are specified in the legislation by this paragraph:
P~rk district boards shall have as their primary duty not the

establ1shment of parks and playgrounds of a local or neighborhood
type but rather the acquisition, development and maintenance of
large parks, wild life sanctuaries, forest and other reservations
and means for public access to historic sites and to lakes, river~
and streams and to other natural phenomena. (Minnesota Statutes
Annotated, 1955)
Virginia.--Park authorities are authorized with jurisdictions
which may be within, coterminous to, or greater than a county.

These

are special districts whose jurisdictions and powers are determined by
local governments who participate through voluntary membership.

Par-

ticipating governments are represented in the authority through a selfdetermined scheme. (Code of Virginia, 1950).
General .--The five statutes are discussed here and presented in
TABLE 3 in an order representative of a continuum between the county
and a regional special-purpose authority.

The Arizona and Wisconsin

statutes authorize park commissions under close control of the county
board.

Illinois provides for a special district with an administration

appointed by or composed of the county board.

Minnesota authorizes

single-county districts that eventually function independently and
multi-county districts that are organized as the boards see fit.

And

Virginia enables special authorities created by local member governments.
TABLE 3 indicates several commonalities among the statutes.

All

authorize broad operational powers to allow contracting, cooperative
agreements, land acquisition and employment of necessary personnel.

To

obtain operational revenues, most are authorized to tax or issue bonds
or both, and to charge fees- usually within statutory limits.

The open
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space services and functions of each are clearly stated and are broad
and regional in character.
However, several details were not shown.

Most of the statutes

provide for the creation and enforcement of ordinances, rules and regulations.

rwo require park boards to maintain and publish some sort of

public records, reports or financial statements.

In most cases, the

administrative body is left to determine the specific duties of its
officers.

And other details constitute standard operating procedures

as quorum, meetings and adoption of seal.

Arizona makes no mention of

bonding, and Minnesota allows it under uniform state regulations.

The

other three states allow bond issues with a maximum of six-precent annual interest.

This limitation is dated 1962 for Virginia and 1969 for

Illinois; the Wisconsin paragraph is undated.
Open Space Provisions
Cook County.--By 1925, the Cook County Forest Preserve District
had acquired 25,000 acres of forest preserves.

At that time local

authorities considered them too remote to ever be accessable to Chicago's
citizenry.

However, the advent of the automobile soon changed their

minds. (Cook County material)

The District has become ''famous for its

enlightened purchase and management of a belt of forests surrounding
the city."

It now owns 62,000 acres, or about 10 percent of the county's
0

land area, and contains a population of nearly six-million people.
additional 25,000 acres were acquired for $11 million in 1968.
trict will eventually expand to 75,000 acres. (Platt, 1971)
a schematic map of the system.

An

The dis-

Figure 3 is

Approximately 130 properly named open

spaces are sited in some 30 contiguous areas.
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Fig. 3.--Cook County
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.. The uniqueness of the District is not its landscape, which
though good is for the most part relatively flat; but, it is its strategic location to a need of the public and its simple natural beauty,
realized primarily upon close location ...

R.L. Buck, chief landscape

architect, emphasizes that most of the lands available for recreation
are large uncommitted open spaces suitable for a variety of spontaneous
activities.
The District's 1972 tax levy was over $18.3 million.

It and

miscellaneous income provided $25.9 million in appropriations for that
year.

Lands and facilities include 115 natural and conservation areas,

seven golf courses, three swimming pools, two sports areas, two historic sites, several museums, a zoological park, botanic garden and
numerous trails, paths and picnic areas. (Cook County material)
Fairfax County.--The Fairfax County Park Authority of Virginia
was established in 1950.

Its primary policy is to acquire and conserve

park and recreation lands and historic sites.

The 4850-acre system has

66 sites of open space and recreation facilities located within 32
contiguous areas distributed throughout the county.

The northeastern

corner of the county is largely an urbanized extension of Arlington,
Virginia of the Washington, D.C. metropolitan area.

Dulles International

Airport lies on the west boundary, and the Fort Belvoir military reservation occupies the southeast corner.
Bonding has provided the primary source of income.

Between 1959

and 1966, Fairfax County voters approved $19 million in bond issues.
Operation and maintenance funds come from the county board, and lesser
amounts are generated by revenue-producing activities.

The system
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employs a permanent staff of 140 people plus several-hundred seasonal
employees. (Fairfax County material)
Hennepin County.--The Hennepin County Park Reserve District of
Minnesota 9egan in 1957 as a seven-man board of commissioners with the
responsibility to administer a donated park of 210 acres.

Since then

it has grown into a expansive system of parks governed by an 11-member
board.

The District also owns several large areas in adjoining

counties.
The system provides a broad range of recreational facilities.
But its primary policy is one of preservation of large parks, forest
and other natural reserves.

Its definition of a park reserve is an

area at least 1000 acres in size, preferably 2000 or more, of which
80 percent is retained or restored in a natural state.

No more than

20 percent of such areas are developed for active recreation.
District owns 16,000 acres contained in 10 large reserves.
areas range in size from 1000 to 5000 acres.

The

Seven major

Figure 4 is a schematic

drawing of the system.
The operating budget for 1973 is set at about
which $1.1 million will be provided from taxes.

$1.~5

million, of

Under a 1969 authori-

zation by the state legislature, $5 million of bonds were sold for park
development and land acquisition.

The District employs 80 permanent and
0

about 50 seasonal employees. (Hennepin County material)
Hennepin County is one of seven counties in the MinneapolisSt. Paul SMSA, and it contains Minneapolis and the greatest population
of the seven. (CEO, 1966)

The county encompasses 609 square miles,

45 municipalities and 980,000 people.

Recognizing the need to preserve
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open land while it is still attainable, the District recommends that it
eventually should become part of a metropolitan park authority to serve
the entire SMSA. (Hennepin County material)
· Maricopa County.--In 1953, the government of Maricopa County,
Arizona was reformed.
ple.

By 1960, its population had grown to 664,000 peo-

Because huge metropolitan growth and its attendant problems was

expected, a comprehensive plan of open space preservation was initiated.
By 1964, acquisitions were planned that comprise the present 92,700 acres
of the system.

It is now the largest county park system in the nation.

Containing Phoenix, 18 municipalities and over one-million people, or 54 percent of the state•s population, Maricopa County covers a
jurisdiction of 9253 square miles.

The county budget for 1972 was $76.5

million, of which the smallest amount- $974,000- was allocated for
parks.

Larger amounts go to health and hospital, highway, school, courts

and law enforcement services.

However, an $81.5 million general-purpose

bond issue was voted-on in 1972.

The sale of $10.5 million in bonds was

authorized for park land acquisition and development.
The Maricopa County Park and Recreation Department provides a
regional system for the Phoenix SMSA.
preserves protected by buffer lands.

Most of its parks are natural
Outdoor activities are mostly pas-

sive or otherwise compatible to the predominately natural areas.

The

system•s 17 areas are located 10 to 20 miles from the urban center.

It

also provides parkways, scenic drives and numerous riding and hiking
trails that transverse the entire metropolis and connect it to outlying
areas. (Maricopa County material)
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Milwaukee County.--The Milwaukee County Park Commission was established in 1907 under Wisconsin statutes.

Under a consolidation program

in 1936, city parks of Milwaukee transferred to county control.

Its 27

parks included five beaches, a swimming pool, nursery, zoo and conservatory.

Today the system serves the county with 110 parks and parkways

covering 13,570 acres.
About 20 percent of the system•s costs for operation and maintenance are recovered from revenue producing facilities.

In 1971, reve-

nues were expected to be $4.1 million, a million dollar increase over
1970.

Appropriations were as follows:

$15.4 million for maintenance

and operation, of which taxes provide $11.3 million; and $1.8 million
for capital improvements.
Major facilities include the botanical gardens, a recreational
complex, a sports stadium with 44,000 seats, a glass-domed horticultural center, a marina, an innovative zoological park, a greenhouse and
a senior citizens activity center.
oriented in its 94 urban areas.
'

are classified as metropolitan.

The county system is recreation

Nine sites serve regional needs, and 17
Together, these comprise about 12,000

acres.
Milwaukee County•s 242 square miles are totally incorporated.
contains 10 cities of over 10,000 population and nine villages.

It

The

county contains 1.1 million people and is partoof the Milwaukee SMSA
which includes 1.4 million residents. (Milwaukee County material)
General .--A review of statutory provisions in TABLE 3 indicates
the many land categories and functions which are a part of the five
states• county open space provisions.

In the name of .. parks, .. the five
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statutes list land areas that include the following:

multiple types of

outdoor recreation areas, numerous sports facilities, parkways, boulevards, zoological parks, botanical gardens, forests, lands capable of
reforestation, lands with protective buffer values, connective linkages,
trails, scenic features, natural reserves, wildlife sanctuaries, swamplands, streams, lakes, floodplains and sites of historic, scientific and
archeological interest.

Related functions are to provide for the health,

safety and welfare of the public through the named areas, facilities,
associated services and, in one case, anti-pollution measures.

CHAPTER IV
· SUMMARY AND CONCLUSIONS
Summary
Environmental planning is a rational approach to open space
preservation.

The functional purpose of urban and regional planning 1s

to describe the arrangement, form and utility of land uses in the urban
context.

Institutional planning considers the best means to accomplish

~

'

social goals. (Gold, 1972)

It is the institutional system of public

mechanisms that modifies interrelationships between the sphere of societal values and the sphere of interactions among man and the natural
environment. (Hart and Cooksy, 1970)
Metropolitan Open Space
It has been adequately demonstrated that the metropolitan phenomena is a continuing process of human settlement.
tan region should be interfused with two systems.

Ideally, a metropoliOne would be the

natural processes preserved in open space, and the other would be the
pattern of urban development. (McHarg, 1970)
Although natural processes are of primary significance, open
space has even broader function and utility.
land use concept that includes parks,
toric, scientific and cultural values.

It is a multiple-function

recreati~n

areas and sites of his-

It meets the ecological require-

ments of wildlife habitat, watershed protection and, in general, the
conservation of natural resource areas to ensure the continuance of their
127

128

processes.

And open space provides the amenities of scenery, contrast,

relief from congestion and aesthetic appreciation.

It is a place for

experience with nature; it meets human behavioral and ecological needs.
Metropolitan open space is a vital component of comprehensive
environmental planning and is an integral part of urban development.
'

It

will be the "last landscape" for a majority of metropolitan dwellers;

I

they will live in the most urban of all ages.

Open space areas and

parks of the future should have a primary function of nature interpretation and conservation education.

Emphasis should be on maximum physi-

cal versatility and psychological experience with a minimum of development and facilities.
Open Space Systems
In the context of natural process, areas preserved as open space
comprise a system when (1) nature is the basis for their design and
{2) the pattern of open space is a significant element in a larger system
whose elements are primarily urban.

The open space outside and within

the great cities has a common characteristic.

As part of nature, it

manifests a unique character of place--the landscape identity.

Metro-

politan open space is the regional landscape.
An ecological basis for design is necessarily regional. When it
is properly understood, the uniqueness of each place and part of
a metropolitan area or megalopolis can be manifested in land
planning and landscape architecture. (Roberts, 1970)
In the context of public institutions, open space systems are
preserved and managed by various governmental agencies.

Regional, met-

c:-

ropolitan and county systems provide a level of service between the
municipal and the state or national systems.
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Where these mid-level open space systems operate in a metropolitan region, they should be considered as the best means of providing a
true system of natural areas; the lands they manage in the outlying
areas today may soon be surrounded by the urban fabric.

Milwaukee's

county park system serves an area that is 100 percent incorporated.
Cook County Forest Preserve lands were once thought to be too remote
to ever be of practical value.

Today, they provide an open space re-

source for six-million people.
In Professor Doell's words, each county, metropolitan and regional open space system is "opportunistic in conception, individual in
purpose and individual in design."

They each represent a vehicle of

larger scale that meets a need unfulfilled by other levels of government. (1968)

Indeed, the primary responsibility for preserving open

~

space in urban areas rest with the local governments.

A review of the five selected systems reinforces all that has
been said about open space and metropolitan systems.

Milwaukee County

provides numerous facilities, recreation-oriented areas and related
\

services; and the system is necessarily urban in character.
County has obtained 4850 acres since 1950.

Fairfax

Maricopa County owns 92,700

acres in a system that was established in the early 1960's.

Established

in 1957, the Hennepin County Park Reserve District is more oriented
toward preserving large natural areas; it includes 16,000 acres in 10
areas.

Since the early part of this century, the Cook County Forest

Preserve District has been acquiring natural areas.

It now provides

62,000 acres of forest preserves and recreation areas in 30 areas around
and within Chicago.

All of these systems provide open space services
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for their respective metropolitan areas in a manner that is widely recognized as excellent.
The fact remains that not all metropolitan areas are blessed with
open space systems of the caliber presented as examples.

To one degree

or another: all metropolitan areas experience common problems associated
with their growth.

Some of these are exploitation of irreplacable land,

inadequate development controls, insufficient parks and recreation areas,
and declining areas of open space.
Findings of the Texas Urban Development Commission (TUDC) studies
indicate that Texas metropolitan areas are experiencing similar problems
in their phenomenal growth.

The Commission makes several recommenda-

tions already presented in Chapter I.

These relate to urban growth poli-

cies that would prevent abuse of the natural environment, enhance environmental quality within the central cities, preserve natural resources
in open space, and develop policies and mechanisms to ensure more open
space for the needs of urban residents. (1971)
Metropolitan Governmental Structure and Open Space
Another problem associated with the metropolitan .scale of growth
is the fragmentation of governmental structure.

This commonly found

condition only compounds existing problems and tends to negate the value
of planning.

Although the relationships between metropolitan govern0

mental structure and the substantive problems associated with metropolitan development are often mentioned, they are seldom investigated in
depth. (CEO. 1970)
This thesis was written on the premise that the previous statement applies to open space preservation and related services in Texas
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metropolitan areas.

They are no exceptions to complex and fragmented

governmental structures, although the condition is not as severe as in
some other states.

With this in mind, every level of metropolitan

government has been discussed in general and in the Texas case.

And

intergovernmental relationships with respect to open space and land-use
policies have been considered.
There are no public institutions that provide open space systems
on a truly area-wide scale in Texas metropolitan regions.

The same is

true for a variety of other urban services that would be more effectively provided by governments with appropriate jurisdictions and legal
powers.
The larger central cities may provide comprehensive municipal
park and open space systems.

But as in the case of the City of Dallas

and Dallas County, these services are metropolitan-wide only in the
extent to which their benefits spillover to residents of outlying areas.
School districts provide educational services and neighborhood open
spaces.

Special districts make limited contributions in Texas.

Some

counties have park and recreation functions, but as the TUDC notes:
11

Counties in most cases have not accepted any significant responsibili-

ties in public recreation ...

Regional councils do have a role of co-

ordination and communication in open space programs.
ships desired, they could provide regional

se~vices.

If their memberHowever, this

ability has seldom been used, and the proposal to vest regional councils
with governmental powers is politically unpopular.
Governmental Restructure
Ultimately, decisions must be made either to restructure existing
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local governmental patterns into units of more appropriate size and
function, or to shift public service responsibilities to higher levels
that already have appropriate jurisdictions and necessary resources.
Pressures will be felt for radical changes in the structure of metropolitan government, but many obstacles will remain intact. (Mandelker,
1968)
R.L. Wegner, Director of Regional Planning for NCTCOG, was queried
whether regional councils or another arrangement might eventually provide
_metropolitan-wide governmental functions.

He indicated that because most

of Texas is experiencing a growth boom, the desire for reorganization to
promote regional governance is secondary to the desire for current
growth.

If we do modify our public institutions, it will probably be

later instead of immediately. (1972)
Although the need for area-wide approaches to metropolitan service
problems is appreciated, the concept of area-wide government in Texas has
not been well received.

There appears to be a tendency to be relatively

satisfied with existing institutional structures; however, Texas is not
immune to change.

Instead of presenting an ideal reform and attempting

to obtain unanimous agreement, the challenge is to suggest an evolutionary, practical and flexible approach that proceeds within a general
consensus for change.

"The generally conservative political climate

demands that governmental change be achieved slowly and deliberately
rather than rapidly and opportunistically." (Mikulecky, 1971)
The goal of single metropolitan
in Texas except on a limited basis.

gov_~rnment

has not been implemented

Central cities have exercised an-

nexation; in the process they have reduced the number of incorporations
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and have simplified metropolitan structure.

School districts are also

decreasing in number through consolidation.
The two-level arrangement has been approached more often.
again, it has not been fully implemented.

But

Large special-purpose dis-

tricts such as river authorities, airport boards, housing authorities,
hospital districts, soil and water conservation districts and others
provide needed services on a regional scale in many Texas metropolitan
areas.

However, in Texas the general attitude is that new special-

purpose districts should not be encouraged.

Tees suggests that multi-

purpose service agencies may be considered if they are comprehensive in
jurisdiction, responsive to regional goals, representative of their

.

constituencies and designed for a function no other unit of existing
government can perform.
The Interlocal Contracting Law has added a potential for agreements on regional services and resultant economies of scale.
Urban County.--Although their organization and legal powers are a
hinderance, many urban counties in Texas have already assumed the
responsibility of prov-iding some urban services.

They are politically

feasible as area-wide service agencies because their existence does not
upset the present governmental structure; they are part of it.

They

have broad jurisidiction, and they provide services from a common tax
base.
These reasons and others for the desirability of the urban county
are better expressed by an anthority.

W. Colman, Executive Director of

the Advisory Commission on Intergovernmental Relations (ACIR), notes that
proposals for comprehensive urban goverrment have never generated any
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great public enthusiasm.

In the "Foreword" to Metropol itics and the

Urban County (Murphy, 1970), he makes the following statement:
Am~n~ the m~jor alternatives for coping with the "metropolitan

problem 1s the 1ncreased use of the urban county. Excepting New
England, county government is on the move in many sections of the
country. In most states, it seems likely to ride the wave of the
fut~r: with regard to metropolitan governmental organization and
pol1t1cal power. The reason for this is that county government has
a priceless asset which most municipalities and special districts
do not have--which students of government would term "adequate areal jurisdiction"--but what can better be described by the five1etter word "SPACE."
In addition to "space," the county has high political feasibility (it exists, therefore it is feasible). It is directly
accountable to an electorate that, under recent court decisions,
will be reasonably representative. Finally, it has a fairly broad
tax base and well established working relations with the State and
Federal governments on the one hand, and the cities on the other.
The county is seen by many as a
and program implementation.

sub-~egional

means of planning

It exists as a middle ground between large-

scale comprehensive planning at the regional level and the need for
local orientation in implementation. (Wegner, 1972) This view seems to
complement the fact that the state planning regions of Texas are based
on county jurisdictions.
Of all proposals to improve and eventually restructure metropolitan government in Texas, the urban county is the institution named as
the most appropriate and immediately feasible agency.
Future Land Use Policy.--Present regional devices and planning
powers were not designed or intended to control complex developments
characteristic of today•s metropolitan areas.

Nor is there an effective

mechanism to regulate development in unincorporated areas.

These areas

contain sensitive resources such as flood plains, reservoirs and natural
areas of open land that should be preserved in open space. (TUDC, LRMC;
1971)
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The advent of national land use policy legislation is only a matter of time.

With it will come state responsibility for implementation.

In Texas, the county is seen as a most logical unit to implement policies
at the local level.

They have the principle governmental authority below

the state in unincorporated areas where new urban developments occur.
Although changes would have to be made in legal authority and organizational structure, counties should be able to handle extensive land use
planning and regulatory functions. (TUDC, 1971)
Conclusions
The National Association of Counties states that urban counties
have a unique middle role between local and higher levels of government.
That role is to develop and maintain parks and to administer related
programs.

The Texas Urban Development Commission concludes:

When the residents of an entire county benefit from a
governmental function, logic dictates that they should be expected to participate in its cost. Parks and recreation
facilities are good examples of services which fit this
criterion. (1971)
Butler has devised a model division of roles with regard to the
responsibility for providing parks, recreation and open spaces in metropolitan areas.

The smaller areas and facilities of neighborhood pro-

grams should logically be provided by municipalities.

Larger parks,

golf courses, zoos, beaches and facilities serving the entire region
0

should be administered by the county.

Where the SMSA includes several

counties, a special park district might be necessary for comprehensive
jurisdiction.

Also, the state should pro~ide regional parks to serve

urban areas. (1962)
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Comparison of Statutes
Articles 6078 and 6079e are the basic statutes enabling urban
counties to establish boards of county park commissioners.
thority is similar to the Arizona and Wisconsin statutes.

This auThe park

boards have powers to operate as separate agencies, but they are totally
responsible to the county board.
Operating funds in Texas are authorized through special park
taxes or bonds which may not be levied or issued by the county board
until a referendum approves the measure(s).

Of the two systems operat-

ing under the other state laws, both the Maricopa and Milwaukee county
park boards likewise obtain tax and bond revenues through the county
board.
Under Illinois statutes, the organization of Cook County's
Forest Preserve District lies somewhere between being an arm of the
county and an independent special district.

Here is a remarkable analogy

to some of the county-wide hospital districts in Texas which are noted
for their responsiveness to commissioners courts.
Article 6079f authorizes joint park boards in Texas.

The law

limits the board to two adjacent counties and sets the membership and
gubernatorial method of selection.

Once approved by the commissioners

courts of the two counties involved, a joint board becomes a "body
corporate and politic."

In effect, it becomes a special district with

a two-county jurisdiction.

The board may issue bonds on its own order

but may not levy any kind of taxes.

Although joint boards include only

two counties, Article 608lt gives all local governments authority to
enter joint agreements concerning park and recreation facilities situated
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on land owned by either unit.

The combination of this law and the

interlocal contracting statute of 1968 would give broad potential for
multi-county open space arrangements.
Comparable to Article 6079f, Minnesota authorizes multi-county
park reserve districts whose administrative organization is determined
by boards of the counties involved.

Once established, the districts

operate independently and may include as many counties or parts of
counties that wish to join.
Virginia law provides for a special purpose authority representative of those governmental constituents that choose to participate.

In

many respects, the Fairfax County Park Authority is an open space system
embodying the ideal criteria of a two-level approach to metropolitan
service.

It is representative; it has necessary jurisdiction; it may

not tax; and it may issue bonds only after referendum approval.
The Texas and five example statutes grant broad operational
powers to the park boards they authorize.

They may contract, make co-

operative agreements, establish internal operating procedures and employ
personnel as necessary.

Most of the statutes authorize issuance of

revenue bonds to support operations and acquire land.

iexas and three

of the other states have statutory limits of six-percent maximum annual
interest payments on such bonds.
A general, overall comparison

indicate~

that Texas statutes for

county park systems compare favorably to those of the other five states.
In particular, administrative organizatioD of the park board, operational powers and financial resources are alike.
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Critique of Texas County Park Statutes
However, there is adequate opportunity for improvement.
shortcomings are obvious as one reads the statutes.
bered by statutory working.

Several

Language is encum-

The acts themselves are illogically arranged.

For instance, articles pertaining to counties of certain populations and
locations are sub-lettered under Article 6079, "Privileges and Concessions."

And many provisions for county parks are listed under the gen-

eral chapter of "City Parks."

Furthermore, the act removing ad valorem

tax limits is not marked on all articles.
The restriction of six-percent maximum interest on revenue bonds
is unrealistic.
were not today's.

When that limitation was written, financial conditions
If a higher rate was necessary to assure market-

ability, an ammendment would have to be secured from the state legislature.

Minnesota seems to offer a more rational approach by requiring

bonding for county park districts to be within current state regulations.
Literally interpreted, basic provisions of Article 6078 authorize
counties to use revenues for "purchase and improvement of lands for use
as county parks."

The act states that pavilions, buildings, driveways

and walks may be constructed.

Trees and shrubbery may be set out and

other necessary improvements may be made.
are authorized.

Zoos, cabins and camping areas

Under Articles 6079e and 6079f' bond revenues may be

used to acquire park lands and to improve themo.

This includes large

facilities such as stadiums, coliseums, auditoriums, athletic fields and
other structures and grounds.

Article 6081 authorizes preservation of

historic, archeological and cultural sites and related lands.

In sum-

mary, the recreational, landscape, historic and cultural functions of
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open space are adequately represented in the Texas statutes.
One must concede that these acts were written before ecology became a public issue and before environmental planning was widely accepted.
This may account for the lack of any statement related to the preservation of natural, undeveloped areas which comprise a large portion of park
and open space areas in other contemporary systems.

The park functions

of the five example states• statutes are really those of open space in
its widest ecological, cultural and historical definitions.

They are

not limited to improved areas.
There is no orientation in the Texas statutes toward conservation
or the acquisition and management of unimproved
11

lands.

11

Also, no

definitive role for a county park system may be derived from the legislation.

And there is no hint whatsoever as to why these articles exist.

What is the duty of county park commissioners, and what is the role and
purpose of county parks?
Policy is a most important facet of planning philosophy.

Without

a clear statement of the philosophy of public park and recreation service,
policies are made in a vacuum.

The result may be reaction instead of

anticipation and expediency rather than principle.

To meet the needs of

today•s public, policies should be broad and flexible to allow the best
administrative means of implementation.

Good policy and good public

service go hand in hand. (Storey, 1968) Good examples of policy have
already been presented.

The Cook County and Hennepin County Districts

use statements from their enabling legislation.

..Through our policies

we maintain the sense of direction from a literal interpretation of the
basic statute or charter.

11

(Land Pol icy, 1962)
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The Wisconsin statute requires a county park system to be part of
the comprehensive plan for the county.

When land use policy becomes a

national matter for state implementation, open space planning should
automatically become a component of land use planning that will be conducted by Texas counties.

Environmental planning would be assured.

The logic for having such a policy requirement is self-supporting.
Guidelines
A purpose of this thesis is to prepare guidelines which would
enhance the potential of county government as an effective institutional
means of preserving open lands in Texas metropolitan areas.
Metropolitan regions are really regional cities of arbitrary
internal political subdivisions.

These political structures are not

changing rapidly enough to effectively deal with present and future
problems associated with metropolitan growth.

Yet, agencies engaged in

planning in metropolitan areas must reflect the structure of the governments they serve because the planning process can only be implemented
through those governments.

Thus, planning philosophy must work within

political realities while it seeks to accomplish immediate objectives
that will influence change and facilitate long-range goals.
Professor Storey suggests three distinct steps to phased implementation. (1968)

His approach will be adopted as an appropriate tactic

to establish county-wide open space systems inoTexas metropolitan areas.
Implementation.--Step one is immediate action to establish coordination and communication among local units without altering their
structures or powers. (Storey, 1968)
In a relevant way, Whyte discusses using what is at hand.

He

141

He attributes much of the contemporary arousal of citizen interest and
the creation of public programs oriented to open space and outdoor
recreation to the findings of the ORRRC (Outdoor Recreation Resources
Review Commission) which was created in 1958.

The result of this fed-

eral study was a succession of state acts which broadened public powers
to control land uses.

Whyte says:

Many of these statutes are still sleepers, and local governments
are only beginning to realize what has been handed them . . . .
Nowhere enough money has yet been provided, and certainly more
legislation is needed. But let us count some blessings. With
the tools at hand, there is a tremendous amount we can do to make
the metropolis more ammendable, and we can do it now. (1968)
Urban counties in Texas can establish park commissions and can
operate county park systems under existing ·legislation.

They can serve

to preserve land that may otherwise be consumed at present growth rates.
A county-wide park system working within regional guidelines of the area
COG is an appropriate method of coordinating the establishment of a
true metropolitan open space system.
Some observers feel that no added responsibilities should be imposed upon county government until its organizational structure has been
revised.

The Texas Research League takes sharp exception to this con-

clusion, an unlikely sequence.

"It is after the services have been

transferred to the county government that there may be effective citizen
demands for some alternative to the present county organization if that
organization fails to measure up to their expectations." Transfer of
responsibilities can proceed without waiting for changes.
Another factor to consider is the attitudes of county commissioners.
Their traditional power is based in the maintenance of the road system
within their individual precincts.

They will not willingly relinguish
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this responsibility until they are convinced that other functions are of
more interest to the voters.

This adds another insight to the futility

of insisting that county government be reorganized before it is given
area-wide service responsibilities. (1967)
Policy making in Texas counties is limited to the adoption of
optional programs authorized by state law.
an example of this authority.

A county parks program is

Regardless of their antiquated legal

organization, the Tarrant County Commissioners Court is considering the
possibility of adding parks and recreation to their other area-wide
urban roles.

The Tarrant County Park System Study Committee has noted

the need and appropriate role for the Court to assume the responsibilities of providing open space services on an area-wide basis.

And the

Committee is already recommending policy that the park board should
adopt.

Theirs is certainly a phased approach because of political

necessity.

The assumption of wise policies by county park boards would

surely influence future legislation for revision .
. Step two of Storey's approach is an intermediate phase to find
an improved means of solving regional problems while maintaining the
existing geographic structure of government.

In other words, increasing

responsibilities will shift to the most appropriate units regardless of
jurisdictional patterns. (1968)
This complements the two-level approachodescribed by Bollens and
Schmandt.

In Texas metropolitan areas, the recommendations clearly

point to increased responsibilities and legal powers for urban counties.
Recommendations of the Texas Urban Development Commission in Urban Texas:
Policies for the Future and of the Office of the Governor in Texas'
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Urban Challenge leave no doubt of this probability.
League advocated the device in 1967.

The Texas Research

Parks and recreation are cited as

a major service function of urban counties.

And open space planning

will be a natural component of future land use policy formulated by
Texas counties.
Step three is the ultimate and long range goal of changing the
local governmental structure to meet the needs of the regional city.
Change must be stimulated internally and proceed on an evolutionary
path. (Storey, 1968)

Perhaps the urban county will not be the ultimate

means of providing area-wide services.

The ideal arrangement may be a

number of regional multipurpose authorities, a one-government structure
or other alternatives.
By function and design, the natural processes of metropolitan
open space are based in ecological and geophysical factors; thus, metropolitan open space is regional in character.

And to be truly regional

in tomorrow's metropolitan areas, an open space system will have to be
managed on a multi-county basis.

The urban county role in open space

should be so structured by legislative policy that it would fit into an
eventual regional plan of coordinated preservation and management.

The

Hennepin County Park Reserve District has already foreseen this need in
its recommendation that it become a part of a larger open space system.
0

Modification.--Existing Texas county park statutes could be improved through modification.

As immediate amendments or as guidelines

to be incorporated in the open space role.·of urban counties, the following proposals are presented as original assertions of this author:
1.

Incorporate a policy statement explaining current philosophical
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bases for creating a comprehensive open space system.

Include the re-

quirements of nature as well as human behavioral needs.

2.

State the appropriate role of a county park system in provi ding open space in a metropolitan region. Emphasize the need for
large areas rather than neighborhood and small municipal sites.

The

Illinois and Minnesota statutes describe appropriate lands for inclusion in county-wide open space systems:

..... lands containing natural

forests, or lands connecting such forests ...... And the following
example: ..... acquisition, development and maintenance of large parks,
wildlife sanctuaries, forests and other reservations, and means for public access to historic sites and to lakes, rivers and streams and to
other natura 1 phenomena."
3.

Require open space planning for a county park system to be

a logical component of county land use policies.
4.

To provide for a truly regional open space system, authorize

multi-county park boards much along the line of Minnesota legislation.
5.

Structure county open space systems through policy guidelines

so that they may eventually become part of regional open space systems
in multi-county metropolitan areas.
6.

Omit any maximum-interest limitation on bonding as part of

the statute.
7.

Rewrite statutes in clear, understandable English and re-

arrange them in a logical order of subjects.
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