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SUMMARY

State recreation activity has increased in recent years. This
has been due to two main factors: (1) the recommendations of the Out-
door Recreation Resources Review Commission which suggests that
states organize more efficiently to administer recreation programs
and initiate long-range planning programs and (2} the passage of the
‘Federal Land and Viater Conservation Act of 1964 which requires states
to initiate long-range planning programs in order to be eligible for
Federal funds.

The purpose of this study was to determine the role of the
states in organizing for and administering outdoor recreation pro-
grams. The study points out that the states have a major responsi-
bility for providing leadership in plamning and coordinating of all
recreation activities in the state whether they are initiated by local,
state or Federal Covernments.

The study investigated existing programs of state recreation agen-
cies and state planning agencies to determine the types of recreation
activities the states are engaged in as well as some of the approaches
that states have used in planning for outdoor recreation activities.

The study indicated that state recreation programs have been
administered either by a single agency, a council of agencies or by

two or more independent agencies.
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Recreation planning programs have been developed: (1) as an
element in a stat2 planning program, (2) as a comprehensive recreation
planning program relating all recreation activities of a state to each
other, or (3) as separate planning programs for each recreation agency
in planning its own operations.

The study :-ecommends that states consider including the follow=-
ing elements in a comprehensive outdoor recreation program: (1)
recreation planning as a part of a state planning program, (2) coor-
dination of all outdoor recreation activities of state agencies and
Faderal and local Governments, (4) adoption of measures to stimulate
private recreation activities, (5) adoption of laws regulating recrea-
tion activities ard (6) construetion and operation of metropolitan and
regional parks.

The study points out that there is no one reereation organiza=-
tion appropriate for all states. The form of organization depends on

the organization of state government in the particular state.




CHAPTER I
INTRODUCTION

State outdcor recreation activity has been stimulated by two
major events within the past few years. The first influence was the
publication of the Outdoor Recreation Resources Review Commission report
which recommended that the states:

1. establish within its government a focal peoint for the con-
sideration of outdjor recreation;

2. prepare a long-range plan for the development of outdoor
recreation opportunities;

3. undertalie a program of land acquisition and development as
scheduled in the state ocutdoor recreation plan;

4, exercise their regulatory powers to maintain and improve out-
door recreation cpportunities; and

5. act joirtly in meeting outdoor recreation problems that are
interstate in character.l
The second influence was the enactment of the Land and Water Conserva-
tion Fund Act of 1964, The Act designated the states as the level of
government to administer the funds that are made available. It requires
the states to develsp comprehensive recreation plans in order to be

eligible for funds for planning and acquisition of recreation areas.2

There are two general purposes of this study. One purpose is

to determine the types of activities that are included in state recreation



programs and to cttempt to suggest other recreation activities and
services that states might consider in establishing comprehensive
racreation programs. The second purpose is to determine what agencies
administer state and intergovernmental recreation programs, to describe
their organization, their advantages and disadvantages and to suggest
alternative methods of administering recreation activities.

Information for this study was obtained from correspondence
with state outdoo:r recreation and planning agencies, Also, interviews
were held with of:icials of the Bureau of Qutdoor Recreation and of
saveral states. In addition, an extensive review was made of available
state recreation reports, recreation plans and other pertinent material
describing outdoor recreation activities and their administration.

Chapter II discusses the types of activities states are under-
taking and suggest other activities the states may wish to consider.
Chapter III discusses the agencies administering outdoor recreation
activities and how they are organized. Chapter IV suggests guidelines

for states to follow in establishing a comprehensive recreation program.




CHAPTER 11

STAT S OUTDOOR RECREATION ACTIVITIES

Most states:, under the impetus provided by Federal funds, are
beginning to devel_op comprehensive outdoor recreation programs. Some
of these states are involved in statewide planning programs relating
recreation activities to over-all state development objectives. Other
states are preparing comprehensive recreation plans which relate all
ricreation programs of the state to each other but not to other state
activities. 5Still other states have limited their recreation planning
to separate departmental planning programs.

This chapter presents a general description and analysis of

state activities in the develcopment of outdoor recreation programs.

These activities can be classified into six types: (1) recreation plan-

ning, (2) provisioa of recreation facilities and programs, (3) state
regulation of recr:ation activities, (4) intergovernmental recreation
activities, (5) assistance to local governments, and (6) stimulation

of private programs. Figure 1 identifies the elements that have been

included in state outdoor recreation programs. Table 1 lists the activ~

ities of each of the states in the field of outdoor recreation.

Recreation Planning

Outdoor recreation planning has been carried out by states in
three principal ways: (1) as an element in a comprehensive state

planning program, (2) through comprehensive recreation planning, and



Outdoor Recreation Programs

Provision of Qutdoor Local Assistance Programs of Ragulatory Recreation
Recreation Programs Programs Coordination Measures Planning

and Facilities

Parks Technical Interdepart- Boating Inventories
mental Safety
Fish and Game Financial Assessment
Federal Pollution of Demands
Control
Forests Other
Local Determination
Land Use of Needs
Boating Regulations
Private
Program
Historical Other Formulation
areas Other
Other
Other

Figure 1. Common Elements of a State Outdoor Recreation Program.
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(3) by separate departments with recreation responsibilities. Compre-
hensive state planning programs have included recreation plans in their
proposals for developing and financing state facilities and services.
Comprehensive recreation planning has related all recreation programs
of thé state, such as parks, forests and wildlife resources to each
other. Unlike comprehensive planning, it treats recreation as a single,
isolated function. In a separate departmental planning program, the
department determines what its needs are and what facilities will be
required t6 meet these needs, and then it develops its own program.
Where it has responsibility for only a part of the state's recreation
program, some recreation activities may be neglected in this approach.

Comprehensive Statz Planning

Dalaware, Hawaii, Illinois, New Hampshire, New Jersey, New York,
Utah and Wisconsin are developing rec¢reation planning as one element
in an overall stat: planning program., The advantage of this approach
is that the development of recreation resources can be given proper
consideration in a.l plans for state facilities and services. Financial
planning for recreation can also be more realistic when recreation needs
are balanced against overall state financial needs. More states should
give consideration to including recreation as part of a comprehensive
state planning pro¢ram, since recreation needs can be evaluated more
raticnally in light of overall state needs.

Thus far, orly Hawaii has begun the preparation of a comprehen-
sive physical development plan for the whole State, including specific
land use plans. The Department of Planning and Economic Development is

the State planning agency responsible for the preparation of the development



plan of which recreation is an element. Although parts of the develop-
ment plan héve been completed the outdoor recreation element is being
prepared., The recreation part of the State plan will designate areas
for sightseeing, recreation and vacation activities for both residents
and out-of-5tate visitors. Included will be detailed plans of parks,
shorelines, sceni: roads and parkways, and tourist facilities. It will
contain projections of future recreation demands and a program to meet
them, The recrea:ion proposals will be developed within the context
of the overall State plan.3

In Wisconsin, the Planning Division of the Department of
Resources Development has developed a State plan, including recreation,
working in cooper:ction with the Conservation Department, State Highway
Commission, State Historical Society and State Recreation Committee.
The plan seeks to translate the "economic and population growth poten-
tials into demands for transportation, land, recreation and selected
public and semi-public facilities.”

The recreation element of the plan included: (1) an inventory
of the quality and distributicn of outdoor resources and publicly=-owned
recreation facilities outside city and village limits and (2) the present
status and future rends of recreation demand for the major types of
recreation. A program was formulated for environmental corridors;
water resources amndl water-oriented recreational activities, such as
swimming, boating, fishing, water skiing, and canceing, land resources
and related recreational activities, such as camping, hiking, hunting,
skiing, and picnicking; and pleasure driving and sightseeing.4

In Delaware, the State Planning Office; working with the Board



of Game and Fish Commissioners, State Park Commission, State Forestry
Department and State Highway Department, will prepare a State plan which
includes recreation as an element. Recreation plans, to be prepared
in conjunction with State public facility studies, will consist of a
survey and analysis of public and private recreation facilities, a deter-
mination of recreation needs and the appropriate action to be taken by
state or local governments to meet those needs.5

The responsibility for State planning in New Hampshire rests with
the State Planning Project of the Department of Resources and Economic
Development. An important phase of the State Planning program is plan-~
ning for the State's long-range recreational needs. Recreation data is
being provided by the Division of Parks of the Department of Resources
and Economic Development, the Fish and Game Department, the Natural
Resources Council, Water Resources Board, State Historical Commission
and the Department of Public Works and Highways. A study is to be made
of the State's recreation history and of the impact of social and
economic changes ¢n recreation demands. An inventory of present recrea-
tion areas and an identification and evaluation of areas worthy of pre-
servation is to be undertaken. An action program will be prepared to
guide the future development of public and private recreational areas.
One aspect of the program will be the coordination of plans and programs
of local, State, and Federal recreation agencies and organizations.6

Detailed information on the New Jersey, New Mexico and Utah
State planning program was not obtained through the survey that was
conducted. However, in New Jersey, the Division of State and Regional

Planning of the Department of Conservation and Economic Development is



preparing the State plan., Other Divisions in the Department that are
contributing to tae plan include the Division of Fish and Game, the
Division of Resource Development and the Division of Water Policy and
Supply. The Depa:tment of Highways is also working with the State and
Regional Planning Division.7 In New Mexico, the State Planning Office
will prepare a State plan. The recreation part of the plan will be pre=
pared by the Office with staff and financial assistance from the Depart-
ment of Fish and Came and the S5tate Park and Recreation Commission.8

In Utah, the State Park and Recreation Commission and the Department of
Fish and Game will jointly prepare a recreation plan under the general
supervision of the state planning coordinator who is responsible for
state planning.9

Comprehensive Recreation Planning

Colifornia, Louisiana, Massachusetts, Kansas, and Tennessee have
developed compreheasive recreation plans, In California and Tennessee,
these comprehensive plans are now being included in an overall state plan-
ning program.

The advantage of comprehensive recreation planning over planning
by each individual department is that all of a state's recreation activ-
ities are related 1o each other in a single, coordinated program. When
part of a comprehersive state planning program, this approach has few
faults. When the recreation plan is developed by itself, outside of a
state planning effeort, it will be faulty. The main disadvantage of
this approach is that recreation proposals may not be related in an
adaquate manner to other state functional programs, such as highways.

Some of the funds proposed to be allocated to recreation might provide
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greater benefits if applied to other state functions. Some recreation
project proposals may conflict with other state resource requirements.
Recreation plans proposed independently are not as likely to be related
in a careful and nethodical way to overall state financial plans or
state objectives,

The California Public Qutdoor Recreation Commission (CPORC) has
prepared a State recreation plan. The plan indicates ocutdoor recreation

demands, the requirements to meet the demands, the supply of areas and

facilities, and the means by which an adequate supply could be made
available.10 The general areas or zones where recreation needs were
the greatest were determined. The program included recommendations for
actions by private, State and local govermments. In Kansas a similar
plan was prepared by the Governor's Inter-agency Committee on Outdoor
Recreation.

In Tennessee, a State comprehensive plan for outdoor recreation
was prepared by the Tennessee State Planning Commission with assistance
from the State Game and Fish Commission, Department of Conservation and
Commerce and the Department of Highways. The plan contained an inven-
tory of existing facilities; a projection of future demand; special
chapters on State »arks, historic sites, and camping; and a proposed
plan, with detailed financing and staging considerations. A supplement
to the plan sets forth municipal recreation standards for programs and
facilities.ll

In 1957, a private consulting firm prepared a recreation plan

for the State of Massachusetts. The plan contained a survey of existing
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facilities and recreation resources and a detailed 20-year program of
acquisition and development.12

Separate Departmeastal Planning

In 37 stat2s recreation planning has been limited entirely to
departmental planning in which some departments have planned for their
own individual operations and facilities,

T2xas provi.des a typical example of such individual departmental
planning. The State Park Board has developed a parks program based upon
the recommendations of a parks study conducted by its consultants. The
Game and Fish Comnission's only planning effort is a research program
designed to estimate the State's game and fish needs. The Texas Forest
Service has undertaken its own independent operations and program plan-
ning.13 In Georgia, the Governcr's Commission for Efficiency and Improve-,
ment in Government has made detailed studies of both the State Game and
Fish Commission ard the State Parks Department.

Oregon has four major agencies involved in outdoor recreation
which have undertaken their own planning. The State Highway Commission's
State Parks and Recreation Division has a park planning program underway.
The State Game Commission has a research program which seeks to determine
future game needs and the measures required to meet these needs, The
State Fish Commission relies on a Research Division to conduct long=-
range management studies to determine future needs and programs. The
State Department of Forestry maintains its own operations planning pro-
gram designed in part to discover needs for multiple-uses management
areas.14

The advantage to this approach is that departments can concentrate
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on their own programs and apply their specialized knowledge in planning
for future activities. This type of planning is also undertaken under
the comprehensive state planning and comprehensive recreation planning
programs. Separate departmental planning is limited in its effective-
ness, however, because it does not tend to readily relate a department's
programs to the complementary activities of other recreation agencies.
Aiso, this kind of planning fails to relate the recreation programs and
goals of individual agencies to overall state objectives. When no
agency is responsible for recreation as a special function, significant
aspects of it can be neglected because they may fall into no department's

particular realm >f responsibilities.

Provision »f Recreation Facilities and Frograms

States provide a number of different recreation facilities and
programs. They provide parks, forests, boating facilities, historic and
scenic areas and {ish and game areas and programs. Table 2 lists these
racreation activities and indicates which of the states provide each
of them.

All states have active fish and game programs. While the first
programs were regulatory in nature, by 1930 states initiated programs
to acquire areas that could be used for raising and managing wildlife.
State programs now include pond and stream stocking, game stocking,
predator control, acquisition and operation of state refuges and hatch=-
ing areas and public information activities.

State parke are provided by all states. They were first estab~

lished about 1900. By 1928, 26 states had parks. Most of the remaining
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states began developing state park systems during the 1930's, largely
as the result of Sederal New Deal programs that provided state park
and recreation plinning assistance and manpower and funds for develop-
ment.

Park sites are selected for their accessibility to population con-
centrations, for their historic, scientific or scenic character and for
their availability for purchase.

State parks frequently include athletic fields, boating facilities,
concession stands, fishing areas, camping grounds, historical sites, scenic
sites or overloeks, picnicking facilities, playground equipment, swimming
pools and bathhouses, hiking and nature trails and cabins. Overall
racreation programns provided by state parks include historical exhibits
and tours, boatin¢, nature appreciation lectures, fishing and hunting,
picnicking and camping.

The size of state park holdings varies from state to state.

New York for example, has 2,389,122 acres of parks. Tennessee has 20
parks, for a total of 113,325 acres. Arizona, at the other end of the
scale, has only l4 acres of state park land.15

Several stetes provide boating facilities. These boating facili-
ties normally contain only the most necessary improvements needed to
provide access to rivers, lakes or reservoirs. States that enjoy ocean
or gulf frontage often purchase land fo provide public access to the
water. These state access facilities have been developed to incliude
launching areas, boat slips, and docking areas. In conjunction with

these areas, commercial facilities and picnicking grounds have developed.
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Hawaii, which is an island State, has a special concern for the public
use of its ocean frontages. It has under consideration the adoption of
the following policy for its marinas and small beoat harbors:

It shall ke the policy of the state to construct, maintain

ard provide for the operation of marinas and small boat

harbors...which are necessary to promote the full potential

of boating and water sports as an adjunct to resort develop-

ment and as recreation for the people of Hawali, and to secure
the safefg and convenience of small craft cperators and pas=-

sengers.

Many states have historic¢ area programs. Historic sites are
chosen because of either nation~ or state-wide significance., They are
usually small in size although some are quite large. The area around
the site of General Custer's defeat at Little Big Horn is one of the
larger ones. It has been made into a historical park of 53,000 acres
by the State of South Dakota.

Historic areas are often a part of the regular parks program.
For example, in Alabama the agency responsible for parks and historic
areas is the Division of State Parks, Monuments, and Historic Sites of
the Department of Conservation.

Forests have also been provided for recreation purposes by the
states. Thirty«rine states have forest programs in which the provision
of recreation is one of the primary aims. Recreational uses of forests
are increased by the construction of roads and trails, health and sani=
tary facilities and campsite and picnic areas. Winter sport areas are
provided in public forests by some of the northern states.

A well balanced state program should consist of park, reservoir,
beach (if availatle), forest, scenic and historical areas., Facilities

provided by the state might include swimming, camping, hiking, nature
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study, sports, picnicking and beating.

In the future, states may consider establishing program of out-
door education as an important element in their outdoor recreation pro-
grams. Outdoor eclucation has been defined as:

+.e a means of curriculum enrichment through experiences

in and for the outdoors. It is not a separate discipline

with prescribed objectives like science and mathematics; it

it simply « learning climate which offers opportunities for

direct laboratory experiences in identifying and resolving

real=life problems, for acquiring skills with which to enjoy

a lifetime of creative living, for attaining concepts and

insights about human and natural resources, and for getting

us back in touch with those asgects of living where our roots

were once {irmly established.!

States might find the use of this program helpful in teaching its
citizens to under:stand the nature of outdoor recreation and to acquire
skills in selecting and using the various types of equipment needed for
successful partiecipation in outdoor recreation.

If a state wishes to explore the possibility of an outdoor educa=
tion program the initial step would be to undertake a research study
designed to determine the best way of administering such a program. This
study could help cetermine whether the most effective way of administer~
ing the program i:¢ through local schools, state parks or university
programs,

Based upon current information, there is no indication that any
state is providinc parks in its metropolitan areas. Since metropolitan
areas are expectec to continue to increase in size during the future,
putting increasinc pressure on the existing inventory of parks and open

space, states shoild give consideration to either financing or construct«

ing and administering metropolitan parks.
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State Regulation of Recreation Activities

+tates enforce various laws and regulations that affect outdoor
recreation activiiies for the purpose of promoting the health and welfare
of its citizens, protecting fish and game resources and promoting the
use of land for recreation. These include boating regulations and water
peollution contrel and abatement laws, Hawaii has prepared statewide land
use regulations which benefit recreation.

Boating Regulations

Congress passed the Federal Boating Act of 1958 to regulate the
8 million pleasure boats which were creating hazards not only for them-
szlves and their passengers but for other persons using the same waters.
The Boating Act provided for a numbering and identification system for
boats of over 10 horsepower and amended the Motorboat Act of 1940 so as
"to make possible more effective enforcement of the 'rules of the road!
and the safety measures embodied in that Act.w1®

The Federal Boating Act recognized a system of concurrent juris-
diction over beating regulation between the states and the Federal
Government. The fct provides for the assumption of boat enumeration
by state govermments under systems approved by the Coast Guard; other=-
wise the Coast Guerd enforces the law., At present, 46 states have
enacted boating regulations and numbering systems approved by the Coast

19

Guard.

Water Pollution Ccntrol and Abatement

Thiere are two types of water pollution laws affecting recreation.
One type of pollution law generally controls the discharge of pollutants

so that fish and game are not harmed. The second type of pollution law
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controls the discharge of pollutants from marine craft.

All states enforce water pollution contrel and abatement laws to
prevent the loss of fish and game, States were encouraged by the 1961
Water Pollution Cuntrol Act to consider the recreation uses of water
wiien developing comprehensive water pollution programs.

In the development of such comprehensive programs, due regard

shall be given to the improvements which are necessary to conserve

such waters for public water supplies, propagation of fish and

aguatiec 1life and wildlife, recreation purposes, and agricultural,
industrial, and other legitimate uses.<V (emphasis added)}

Pollution laws vary in scope and requirements from state to
state. Some are strict and comprehensive; others are weak and limited
in their effectivaness., One of the purposes of the Federal Water Pollu~
tion Contrel Acts of both 1956 and 1961 was to encourage the passage of
upniform state laws for water pollution.

Sone states have attempted to coordinate water pollution control
programs with recreation programs (Table 1). In Wisconsin, the Committee
on Water Pollution exercises general responsibility over the administra-
tion and enforcement of the State's water pollution laws. A represen=
tative from the Conservation Commission is a member of the Committee.
The Conservation Department cooperates further with the Committee by
confrolling specific, non-recurring pollution problems through the
Department 's wardens. The Department has broad authority to act in
cases where pollyition injurious to game and fish life is detected from
sources outside the jurisdiction of the Committee.21

South Dakcta's Department of Health undertakes a water pollution
education and cortrol program designed to maintain the purity of streams,

rivers and lakes for the benefit of fishing, boating and bathing. The



19

California Water Pollution Control Board has made a study of the quali-
tative requirements for recreation use of State waters. In South
Carolina, the Water Pollution Control Authority has the statutory man=-
date to prescribe standards of water purity for public health and for
the propagation and protection of fish and wildlife, After consulta-
tion with the State Wildlife Resources Department, the Authority estab-
lishes standards for water suitable to sustain fish life.22

States shoiald consider enpacting water pollution control and abate«-
ment laws. States with weak general water pollution control laws should
study the effects of their laws on its human and natural resources in
order to determine if stricter laws and more effective enforcement are
needed. In some states where strong regulations already exist, careful
research may indicate that more adequate enforcement of these laws
should be undertaicen.

Twenty~two states have marine pollution laws, the second iype
of water pollution laws affecting recreation. The states of Arizona,
California, Connecticut, Indiana, Montana, New York, Ohio, Pennsylvania
and Wisconsin have laws which prohibit the discharge of raw sewage or
garbage from recreational craft. The Connecticut law provides that it
is Munlawful to deposit any garbage, domestic refuse or other material
of like nature from any watercraft into the waters of the State."23

Twelve stales, Arkansas, Georgia, Hawaii, Minnesota, Mississippi,
Nebraska, New Hampshire, New Jersey, Nevada, North Carolina, Oregon and
South Dakota, permit discharge of wastes if disenfected by marine chlori=-

nators or other suitable devices. For example, the Minnesota law reads

"no person owning or operating a water craft or other marine conveyance




upon the waters ¢f the State of Minnesota shall use, operate or permit
the use or operation of any marine toilet or other similar device for
the deposition of sewage or other wastes, unless the marine teilet is
equipped with a treatment device of a type acceptable to the water pol~
lution contrel ccmmission of the State of Minnesota." Six additional
states have recormended similar requlations to be adopted by their
1egislatures.24

Land Use Regulations

Only the State of Hawaii has enacted zoning and other land use
controls to preserve and enhance recreation and esthetic values along
roads and highways, shorelines and other areas. The Department of Plan~
ning and Economic Development has prepared a statewide zoning plan that
helps protect these types of areas.25

Land use r2gulations are normally enacted and enforced by local
governments. How:ver, many outdoor recreation resocurces are in rural
areas where local governments do not have the technical and financial
ability to contro:i land use. As a result, shoddy and incompatible
developments may occur which result in a severe loss in recreational
values of important resources. States should consider what their role
will be in these situations. The state can decide to do either of three
things: (1) provide more adequate enabling legislation, (2} provide finan-
cial and technica) assistance to help local units to develop and adminis~
ter the land use regulations, or (3) actually move to enforce local land

use regulations.
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Intercovernmental Recreation Activities

Scme states are currently undertaking the coordination of their
outdoor recreation programs with local and Federal programs.

Local Governments

Several states have initiated programs to help coordinate their
recreational activities with those of local governments, States recog-
nize that recreation facilities provided by county, city or other govern-
mental units are .important. As a result, they have been attempting to
establish programs that will permit better coordination of state and
local programs and facilities in meeting the overall recreation needs
of the state's ci-izens,

An attempt was made in the California Public Outdoor Recreation
Plan to determine the proper division of responsibility between the State
and local governments in providing needed facilities. One of the
recommendations wes that the type of recreation and the distance away
from home base shculd determine who should provide the facilities.

Based upon this ccncept, the plan set forth certain responsibilities to
bz met by local and State governments.26

Kansas, like California, has defined the responsibilities for State
aind local governments to follow in developing recreation facilities.

The State recreation plan proposes that the outdcor recreation resources
in the State be classified according to three types, (1) state-wide
recreation areas, (2) regional recreational areas, and (3) local
rzcreation areas. Such a classification system, reportedly, "will help
in planning for th? best possible utilization of the resource and in

determining future needs and agency or level-of-government responsibility
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for develeping future facilities.“27 The State will have the respon-
sibility for the development of state and regional recreation facili~
ties.

Federal Agencies

On=2 of a State's real needs is the effective coordination of its
recreation programs with those of Federal recreation agencies. Some
states have made limited efforts to coordinate their programs with
tne Federal recreation programs. Most states, however, have not devel=-
oped effective coordination with Federal recreation agencies., Some of
the coordination problems are due to the fact that the Federal Govern=-
ment has 26 agencies involved in the field of cutdoor recreation. The
agencies and their activities are as follows:

National Park Service, U. S. Department of the Interior.
Administration of the national parks, monuments, historical
sites and cther areas which comprise the national park system and
national recreation areas; planning of recreation facilities at
Bureau of Reclamation reservoir sites; cooperation with Federal
and State and local agencies in planning for their park, parkway,
and recreation-area programs.

Forest Service, U. S. Department of Agriculture.
Recreation >n the 186 million acres of national forest system,
including national grasslands., Also research in forest recrea-
tion.

Fish and Wildlife Service, U. S. Department of the Interior.
Recreation :n national wildlife refuges and Federal fish and
culture sta:ions. Administers program of grants to State agen=-
cies for conservation and fish and game management.

Corps of Engineers, U. S. Department of the Army.
Racreation in navigation and flood control project areas under
jurisdiction of the Corps. Other aids to recreation through
beach erosicn control and other related programs.

Bureau of Reclamation, U. S, Department of the Interior.
Racreation st reservoir sites of the Bureau. For most reclama-
tion reservcirs a master and development plan for recreation is
prepared by the National Park Service,
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Bureau of Land Management, U. S. Department of the Interior.
Recreation in the public lands of United States. Conveys land
to State and local governments for recreation purposes.

Federal Extension Service, U. S. Department of Agriculture.

Rural comminity recreation through State agricultural college
and county extension services.

Public Health Service, U. S. Department of Health, Education, and Welfare.
Public hea.th, including environmmental sanitation and control
of stream pollution, in recreation areas.

Office of Education, U. S. Department of Health, Education, and Welfare.
School and community recreation; outdcor education and school
camping.

Public Housing Administration, Housing and Home Finance Agency.
Concerned ihat local housing authorities which own projects in
federally assisted low=-rent housing program obtain the same
¢ mmunity services (including recreation) for their tenants
as are available to other residents in the community. Indoor
community cctivities space and outdoor play areas may be provided
on a project.

Source: Release (undated) of Federal Inter-Agency Committee on Recrea-
tion, supplemented by data from agencies.

The probler of coordinating sta%e and Federal recreation activi-
ties is more complex since Federal agencies work with both state and
local govermments in administering their outdoor recreation programs.
The pattern of relationships with state governments varies with the
individual Federal agencies. Some Federal agencies, such as the U. S.
Forestry Service, work directly with the state. Others, such as the
Housing and Home Finance Agency, work directly with the local communi-
ties in the administration of its Open Space Programs. The Soil Con-
servation Service and the Corps of Engineers may work with both state
and local governments., The following gquotation indicates with what
levels of government the Federal agencies with major recreation responsie=

bility work.
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The Agricultural Stabilization and Conservation service

and the Soil Conservation Service work through soil conser=
vation district and other instruments of State and county
governments to encourage the establishment of farm ponds

and of agricultural plantings and practices of primary bene-

fit to wildlife. The Soil Conservation Service, in its

small watershed program, operates through local organizations -
which may lnclude State agencies. The Forest Service coordi-
nates its work in fire control and insect eradication with
State forestry or conservation agencies. The National forests
also provide game habitat but bag limits, hunting seasons, and
the like are determined by the States. The Bureau of Sport
Fisheries and Wildlife administers the Dingell-~Johnson and
Pittman-Robertson Acts which provide grant-in-aid funds to

the States for improving and resorting sport fish and wildlife.
Fish hatcheries and wildlife refuges are, in one sense, services
to the Stales because the States are assumed to have responsi~
bility for the management of fish and game except for migratory
birds. The Bureau of Land Management may lease or sell lands
classified for recreational purposes to State and local govern=-
ments. As with the Forest Service, the lands administered by BLM
support a considerable quantity of wildlife which is managed by
the States, Furthermore, wildlife interests are represented on
the highly influential grazing district and State advisory boards.

A considerable portion of the recreation resources created
by Corps of Engineers, TVA, and Bureau of Reclamation impound=-
ments are managed by State and local governments.

The Bureau of Public Roads administers the tremendous grant~
in=aid programs for the construction of highways by the States.
The Coast Guard works through State governments to secure uniform=
ity in boat numbering systems and to improve boating safety.

The National Park Service provides planning assistance to States
on park and recreation matters.

Surplus Federal properties are made available to State and
lscal governments for park and recreation purposes by the General
Services Adninistration at 50 per cent of market price. Surplus
properties waluable for wildlife habitat may be transferred to
State governments without monetary consideration.

The Public Health Service provides fipancial assistance to
State and local governments for water pollution abatement. The
Housing and Home Finance agency aids local outdoor recreation
through various programs including its urban planning grants and
the recently adopted 'open space' provisions of the Housing Act
of 1961.28
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The programs of coordination that exist between state and
Federal Governments are usually on an individual basis between a Federal
agency and its state counterpart. For example, programs of forest fire
protection and cosrdination have been developed by both Federal and
state agencies so that their fire fighting ability can be increased.
The U. S. Forest 3ervice and state forestry departments actively coor-
dinate their fire protection capabilities on state and Federal forestry
lands. The definition of specific fire protection tasks is accomplished
by negotiation beiween Federal and state agencies. Under these agree=
ments state foresiry agencies are responsible for fire c¢ontrol adjacent
to national foresis and, in some places, within them. Often the U. S.
Forest Service assumes responsibility for fire control in some state
areas outside the national forests and for private or state-owned
acreages within the forests.

The need for improved access to recreation areas has produced
a demand to coordinate state and Federal highway programs. The coordi-
nation is important because most people come to outdoor recreation areas
in automobiles and because wildlife areas can be damaged as a result
of improper construction of highways,

The States of California, Maryland, Pennsylvania and Virginia
have developed cooperative roads-and-wildlife-conservation programs.
The state fish and game departments and the hi%hway departments of the
states work out cocperative arrangements with the Bureau of Sport
Fisheries and Wildlife and the Bureau of Public Roads. Under the pro-
gram, fish and wilc¢life technicians and highway engineers of both state
and Federal agencies work together to balance the conflicting values

of wildlife preservation and convenient access. Design modifications
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are made to highways to preveﬁt the deterioration or destruction of
wildlife areas. As a result of these coordination efforts highway fills
are often used as dams to create new fish and wildlife habi‘tat.29

State and Federal agencies have coordinated their efforts to
regulate game seasons. In Utah, for instance, programs of Federal-
state cooperation in recreation resource management have been impera-
tive because of the vast acreage of Federally controlled land in the
State (approximately 70 per cent of Utah's total area). An example of
this cocperation is the management of Utah's recreaticnal rescurces by
the State's Big Gsme Board of Control. This Board was established for
the purpose of providing an adequate and flexible system of protection,
propagation, management and conservation of big game animals in the State.
Tha Board consists of five members, as follows: one member from the
U, 5. Forest Service; one member each from the Utah Wool Growers Asso=
ciation, the Utah Wildlife Federation, and the Utah Cattlemen's Asso-
ciation; and a chairman, who is the Director of the State Department
of Fish and Game which conducts joint investigations and surveys of big
game populations and habitat. This information is used by the Board in
setting the annual open seasons.30

The Governor's Advisory Council on Outdoor Recreation of the
State of Kansas has recommended that the State initiate a mdre active
program of coordinztion on Federal reservoirs. This proposed program :
is set forth below:

The state should assume a more active role in planning
for recreation and fish and wildlife development at future fed-
exral reservoirs. Heretofore, the state has largely taken over

areas designated by the federal agencies without opportunity
for real partnership development., It would seem more logical
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for the state government to prepare a plan of development of

state recrezation facilities at each federal reservoir prior

to initiation of construction of the reservoir. The document

should be srepared by the Park Authority and Forestry, Fish

and Game Commission, reviewed and approved by the entire

Council, and submitted to the Governor for his consideration

and approvil prior to submission of the document to the

federal construction agency. The federal agency (Corps of

Engineers or Bureau of Reclamation) should then be requested

to turn over to the state any federal funds allocated for

developmen: of recreational facilities in areas where it is

agreed tha— the state will do the developing.

A similar program of coordination on reservoir projects takes
place in Illinois under the Board of Economic Development which is the
State's planning :gency and also the agency charged with coordinating
water resource developments.

The coordiration of all recreation programs is an important ele-
ment of a state recreation planning program. States should consider
Federal activitie¢ in order to determine if they are of sufficient
significance to require special coordination with their own recreation
plans. The BOR can be of assistance in this respect.

The Bureau of Qutdoor Recreation was established by executive
action on April 12, 1%962. 1In 1963 Congress enacted legislation giving
the BOR statutory authority to promote the coordination and development
of effective programs relating to outdcor recreation.32 This coordina-
ting function will be carried out through program and budgetary review
of other Federal Agencies' recreation programs by the BOR. They also
work with the Buresu of the Budget in reviewing requests for funds for
Fzderal recreation programs. The BOR also serves in a staff capacity

to the Presidential. Recreation Advisory Council and can help the Council

formulate Federal recreation policy.
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If states Jesire to coordinate their recreation programs with those
of Federal agencizs they could work with the Bureau of Qutdoor Recrea=~
tion (BOR). The state can designate a single agency (the New Jersey
Department of Conservation and Economic Development) or a council of
state agencies (the Michigan State Inter-Agency Council for Recreation)
to work with the BOR to coordinate Federal functions.

The coordination of State and Federal recreation activities may
be achieved by the adoption of memoranda of understanding between the
state and Federal agencies, One example of such a memorandum of under-
standing is the ore signed by the Tennessee Valley Authority, the
Tennessee State Planning Commission, and the Tennessee Departiment of
Conservation. This agreement, signed in August, 1942, states, in part:

l. It is the intention of Department to lend its efforts to
securing and assisting in the development and utilization of
Authority's properties within the State of Tennessee suitable
for recreational use to an extent commensurate to the importance
to the Stat: of the resource represented by such properties and
in a manner consistent with its general policies; and, subject
to the availability of funds therefore, Department, in further-
ance of such objective, will provide technical assistance to
municipalities and other political subdivisions in connection
with the maintenance of local recreation programs and will
advise Authority as to the manner in which properties under

its custody and control in the State of Tennessee which are
suitable for recreational develcpment may be most effectively
utilized to serve public needs,

2. It is the intention of Authority to cooperate in making
available for recreational use and development those properties
within the &tate of Tennessee under its custody and control
which are suitable for use and development, as the public need
may require and in a manner consistent with the recreation
program of the State of Tennessee, to the extent, however, that
recreational use and development of such properties may be
consistent with the primary purpose for which they were acquired
and to the extent that such use and development may be in
accordance with all of the provisions of the Tennessee Valley
Authority Act of 1933 as amended.



3. Authority, Department, and Commission will cooperate

in studies, demonstrations, and experiments of suitable

methods of planning, stimulating, organizing, and financing

recreationil developments.

4, From ti.me to time agreements between the parties cover-

ing specif:.c cooperative procedures will be drawn up for the

purpose of implementing this memorandum of understanding.33

Although this particular agreement was Between a state and a Fed-
eral agency a stale could enter into an agreement with a number of
Federal agencies, or with the BOR acting in behalf of the Federal recre-
ation agencies. 7This agreement would state the areas of responsibility
for the various levels of government, including state, Federal and
local. These memcranda should establish that the state agency: (1)
will review Feder:zl projects in order to determine how they will meet
the recreational cbjectives of the state; (2) will be advised of any
Federal recreatior. plans that would affect the state; and (3) will
establish a checkroint procedure for Federal agencies to follow in
consulting with thkose agencies, organizations, governments, or individ-
uals that will be affected by the plan. The state recreation agency

should have the avthority to file and have heard any objections or sug-

gestions it has tc the Federal plans.

Assistance to Local Governments

The Qutdoor Recreation Resources Review Commission has recom=~
mended that the states work with local governments to help them estab=
lish balanced local outdoor recreation programs. This has been an
important program in some states where local governments often lack
the funds, technicil skills and manpower that the state can more

readily provide, 3tate local-assistance programs consist of technical
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assistance, fipancial assistance and state development of local facili-

ties.

Technical Assistance

States have offered three types of technical assistance bearing
on recreation: comprehensive community planning, information on recre-
ation programs arncl facility design, and the establishment of standards
for recreation areas.

Forty~eight. states offer comprehensive community planning assis-
tance to their local governments. The community planning agencies pre-
pare plans for land use, thoroughfares, community facilities and public
improvements. Zoring ordinances and subdivision regulations are
usually prepared ¢s part of the comprehensive community plan. The com=-
munity plans ofter. contain recommendations concerning the need for,
location, and finzncing of park and open space land. Park and open
space elements of community plans can be, as in California or Connecticut,
prapared to complement statewide recreation goals and objectives. (Table
1 lists those states that provide local planning assistance.)

Some local assistance programs include the formulation of stand-
ards for recreaticn uses. The planning agencies of Tennessee, Pennsyl-
vania, and California have developed standards for outdoor recreation
that are adaptable to municipal and county recreation programs. The
recreation agencies of such states as Georgia, Wisconsin, and Kansas,
provide similar standards.

Seventeen states offer professional assistance in the planning,
developing and financing of local recreation facilities and programs.

Professional recreation workers undertake surveys of existing facilities
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and programs for local governments. They prepare plans indicating needs
for facilities as well as recommendations for improving the recreation
program, The North Carolina Recreation Commission provides training for
local recreétion >rogram directors.

In Tennessz2e a Recreation Program and Activities Section, contain=-
ing a county and inunicipal recreation services unit, has been proposed
for the Division of State Parks and Recreation of the Department of
Conservation and Commerce., This section would be staffed by at least
one full-time pro‘fessional recreation consultant. His job would be to
work with cities and counties in prometing local park and recreation
programs. The recreation consultant would work closely with the Tennessee
State Planning Conmission and would help the Tennessee Recreation
Society in planning and programming local recreation facilities and
services,

A Conservalion Service Division within the Massachusetts
Department of Natural Resources has been established to provide technical
advisory services to local governments. Information on planning, zoning,
legal and financi:zl aspects of recreation as well as Federal and State
recreation programs will be made available by the Division.35

Financial Assistar.ce

Six states, Connecticut, Massachusetts, Minnesota, New Jersey,
New York, and Wisconsin, offer financial inducements to local govern-
ments for the plarning, acquisition or development of outdoor recreation
areas., Table 3 lists the states that have these grants programs in
operation; the state share of the cost; the funds appropriated; and the

eligible activities.
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One example of a financial aid program is the New Jersey Green
Acres local assisance project. Under this program, municipal and
county governments receive money from the State to purchase open space
and recreational lands., The objective of the program is to acquire
lapnd for public recreation before it is diverted to other uses. The
Commissioner of the Department of Conservation and Economic Development
is responsible fox the administration of the program. The legislation
directs that:

...in making grants to assist local units to acquire lands the

commissioner shall...seek to achieve a reasonable balance among

all areas of the state in consideration of the relative ade-
vacy of the area's recreation and conservation facilities;

insofar as practicable limit acquisition to predominately open
and natural land to minimize the cost of acquisition and the
subsequent 2xpense necessary to render land suitable for recrea=-
tion, wherever possible, select land for acquisition which is
suitable for multiple recreation and conservation purposes; and
give due cong%deration to coordination with plans of other
departments.

The State makes matching grants to any eligible municipal or county

government or an approved local agency to acquire title to, or other

permanent interest in open land.

Legislation was passed in 1960 authorizing the Massachusetts
Commissioner of Natural Resources to make matching grants=-in-aid (up to
50 per cent) to local communities for the purpose of acquiring recrea=-
tion land. These funds can be used for planning, design, and acquisi=-
tion only; development is excluded. Local communities must meet two
requirements in ordsr to become eligible for State assistance:s they
must establish a Coaservation Commission, and provide additional funds

for project development equivalent to the amount of the State's 50

per cent contribution.>’
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Wisconsin ¢ffers financial assistance for the development of
local recreation creas. Since the problem of public access to lakes
and streams is especially acute and the principle of public access is
written into the State's constitution, the development of a State-aid
program for this purpose has been necessary. In 1959, the Conservation
Department initiated a statewide access program. Although responsibil-
ity for actual development of access roads lies within local govern=
ments, they are assisted by a §165,000 annual fund. The fund is made
available on a 50-50 cost-sharing basis to counties and towns making
application for acquisition or development of new access points.

Idaho has developed local recreation facilities provided that
local governments agree to maintain the areas. The Fish and Game
Department may enter into a cooperative agreement with a county to pur-
chase public access to a lake, construct boat launching facilities and
erect signs designating the access and right-of-way. The county, in
tarn, must agree to maintain the roads leading to the area and main-
tain the grounds, including sanitary facilities, the water system and
collection and disoposal of trash and garbage.39

One of the nost successful aspects has been that the matching
funds provided by the State have had the effect of stimulating local
governments to takz a more active interest in planning programs and
in acquiring recreition lands.

States should decide if its local governments need technical
and financial assistance in developing outdoor recreation programs.,

I7 it is determined that assistance is needed, states might consider

providing the following: (1) assistance in preparing recreation



Table 3. States that Offer Financial Assistance for Recreation to
City and County Governments, May, 1965.

State Share ‘ Eligible Activities
State of Cost Appropriation Acquisition Planning Development

Connecticut 50% B3 million X
Delawara® 7E 15 1/2%00 authuu- X

ized recreation

budget
Massachusettsl 50% NA X b4 X
Minnesota 50% 25 million X
New Jersey 50% $ 20 million X
New York 75% $ 40 million X
Pennsylvania 50% 27% of authorized

recreation budget X
Wisconsin 50% $1.5 million X X

*
Proposal under consideration by state legislature
NA - Not Available

lAlso requires local funds be used for site development

Source: Qutdoor Recreation Resources Review Commission Report No. 14 and
Correspondence with S5tate recreation agencies.

143
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programs or in designing recreation facilities; (2) legislation
authorizing local governments to acquire scenic easements, to use
less-than-fee simple acquisitions and to reserve open space; (3) legis-
lation authorizing the use of special revenue bonds and benefit assess~
ments to finance recreation programs; (4) training programs for recre=-
ation staffs; and (5) financial assistance in the form of grants and
loans for planning, acquiring or developing local recreation facilities.
In order for poorer communities to participate, funds should be granted

on the basis of need rather than on a matching basis.

Stimulation of Private Program

States neec the outdoor recreation facilities provided by private
enterprise. More efforts are being made to stimulate private groups to
acquire and develcp recreation facilities. State assistance for this
purpose has incluced the provision of information on possible business
ventures, the enactment of limited liability legislation, and wildlife
stocking, tourist promotion and experimental programs.

New Hampshire and Massachusetts have initiated programs to aid
private enterprise. The State of New Hampshire has prepared a brochure
titled "Business Cpportunities in Outdoor Recreation." It describes
various kinds of outdoor recreational opportunities that are adaptable
to New Hampshire and outlines the necessary steps to be taken in estab-
lishing recreational enterprises. A list of various business services
and the organizations offering them is also provided.40

The Massachusetts Division of Conservation Services will establish
a program to provide private enterprise with guidance and technical

information relating to the economics of various types of recreation
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davelopment and the technical problems of facility design and construc-
tion. The Governor's ad hoc Inter-Agency Committee on Qutdoor Recrea-
tion recommended -:hat the Division also be responsible for providing
general information on problems, programs and trends in outdoor recre-
ation. Requests “or information programs or specific technical
information will be directed to the applicable state departments.4

An important potential recreation resource for states has been
the private woodli:nds, forests and lakes. This land could be a very
important additior. to state outdoor recreation areas, State liability
laws have prevented the use of these lands by the public since they
leave the landowners open to damage suits to injuries resulting from
recreation activities on the land. Limited liability laws have been
adopted by eight ctates in order to relieve landowners of their liabil-
ity when the public uses their land without fee for hunting, fishing
or other recreation purposes. The Minnesota law, an example of this
legislation, reads:

No liability or cause of action for any injury to person or
property occurring in the course of or in connection with any
outdoor recreational use of any free recreational area speci-
fied in the applicable declaration of record insofar as such
injury was caused or contributed to by any natural or artifi-
cial object, structure, or condition existing therein shall
lie against the owner or the person having the right or posses-
sion and coytrol of thearea; nrovided, that this shall not
relieve any person from civil or ¢riminal liability for negli-
gence as defined by Minnesota Statutes 1957, Section 610.02.
Other techniques have been used to stimulate private recreation

programs, such as wildlife stocking and protective patrol. Under the

New York Fish and Wildlife Act of 1958, the Division of Fish and Game,

of the Department of Conservation, cooperates with landowners in the
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development of fish and wildlife management programs on private property.
The State will provide special benefits, including stocking and protec-
tive patrol, in return for a land owner's agreement to provide public
hunting and fishing opportunities on part of his property and to adopt
approved fish and wildlife management practices.4

Most states have attempted to aid private recreation enterprises
through tourism promotion programs. These programs promote private recre-
ation by includinj information about the facilities offered, their loca-
tion and the costs of accommodations at the private developments. Many
states will place individuals in touch with private businesses when
special services nr special forms of recreation are desired.

The Colorade Visitors Bureau provides information on the private
recreation facilities available in the State, including winter ski
resorts. The Florida Development Commission publicizes Florida recrea-
tion, including private facilities, through brochures and their publica-
tion "Florida Everts.™ In Indiana, the Department of Commerce and Public
Relations conducts an advertising and publicity program designed to
promote both public and private recreation facilities. The Kentucky
Department of Public Information has a Division of Tourist and Travel
Promotion which promotes the tourist industry in Kentucky. The Rhode
Island Development Council has recently completed a study of available
private shoreline facilities to use in its promeotion campaign. A Divi-
sion of Tourism in the Illinois Board of Economic Development adminis-
ters matching grahts to regional tourist councils for the promotion of

the States tourist attractions.
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As a result of the work of the University of Georgia‘*s Center for
Continuing Education, an Outdoor Recreation Research Experiment Station
will be constructed in White County, Georgia. The Station, based upon
the concept of the very successful agricultural experiment stations,
will conduct and demonstrate recreation programs. The results of the
experiments will be made available to public and private enterprise.
Physical facilities will include:

.»+a deluxe lodge and conference headquarters; cottages and

cabins of varying degrees of comfort or austerity; accommo-

dations for trailers, tents and bedroll campers; two lakes,

one of 50 acres and one of 200 acres; an Elizabethan theatre

and villages; an amphitheatre; craft shops, museums, dioramas;

gardens; mountain trails; and the Chattahoochee4National

Forest, on which the proposed project borders.?

Dr. Hugh B. Masters, Director of the Center for Continuing Edu-
cation has stated what the functions of the Station are:

We hope to maintain instructors to teach new skills to our

participants, to maintain, or contract with, professional

researcher:s to formulate and implement programs of research
into many and varied phases of cutdoor recreation, including
human behavior, financing of recreation facilities, proper

use of private land for recreational oppoertunities, training

of professional recreationists, changes in 'classic*® types

of recreational pursuits, and so on (including training for
cooks, waiters, and managers in operating recreation enter-

prises).

A state should decide if it desires to promote private recrea-
tion developments. If it does decide to do so, four programs could be
undertaken by the state if needed by private enterprise: (1) legis=-
lative assistance; (2) information services; (3) training programs; and
(4) land manageﬁent services.

States could provide legislative assistance to stimulate private

recreation developments such as the limited liability legislation model



statute advocated by the Council of State Govermments.

Private developers might benefit from a program that provides
information on changing problems, programs and trends in outdcor recrea-
tion. This service could also provide information relating to state or
Federal programs ~hat provide assistance to private enterprise.

Some states with little public recreation development but with
much recreation potential might consider a training program to teach
people how to administer and operate recreation projects. Training
could also be provided in, but not be limited to, such subjects as
bookkeeping, motel, hotel and marina management, cooking and house-
keeping.

States with much private recreation land, including lakes, should
consider working with private land holders and provide land management
services such as {ire protection, patrolling, fish and game management
and planning assistance as incentives whereby multiple-use of private

lands may be made possible.



CHAPTER III

ADMINISTRATION OF OUTDOOR RECREATION ACTIVITIES

There are & number of state agencies that have some responsibil-
ity for planning, financing, developing, administering or coordinating
outdoor recreatior activities. Some undertake major recreation programs
while others have only minor recreation roles. The agencies with major
recreation functicns are normally the ones charged with park, forestry,
boating, or resource responsibilities. Highway or water resource
departments are examples of agencies that have recreation duties that
are incidental to their main programs. The highway department's pro=-
gram of roadside park development and recreational area access is second-
ary to its main objective of highway construction and maintenance. In
some states, a watsr resources agency provides water-based recreation,
which is secondary to its main role of constructing and managing lakes
or reservoirs for supply, navigation, and flood control. The recreation
programs of agenci:s with only secondary recreation responsibilities need
little coordination., However, the coordination of the activities of
the major recreation agencies is an important function. The organiza-
tions and techniques used to coordinate the activities of the major

recreation agencie:s will be discussed in this chapter.

State Activities

QOutdoor recreation programs are administered by: (1) a single

state department or agency which is responsible for all of the state's
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major recreation functions, (2) by an inter-agency coordinating council,
or (3) two or mor: independent state agencies. Table 4 indicates, by
states, the agencies with outdoor recreation responsibilities.

Single Agency

Ten states“ place responsibility for administration of the
state's recreation activities in a single agency. However, only one
State, New Jersey. has placed the state planning function in the same
agency that admini.sters all the major outdoor recreation programs.

The responsibility for the planning, development, and manage-
ment of all of New Jersey's outdoor recreation resources has been assigned
i3> the Department of Conservation and Economic Development. The Depart-
ment also has the responsibility for maintaining relations with Federal
recreation agencies. The Department administers these programs through
four divisions: (1) Fish and Game; (2) Resource Development; (3) Water
Policy and Supply; and (4) State and Regional Planning. {(The New Jersey
recreation admini:ztration is shown in Figure 2.

The Department's Division of Fish and Game is responsible for
fish and wildlife management, including enforcement of fish and game
regulations. The Division of Resource Development has four bureaus.

The Bureau of Parks and Recreation is responsible for the administra-
tion, management, and develcpment of the State forests, parks, and
historic sites. The Bureau of Navigation is engaged in waterway

improvement and beach fill projects that involve outdoor recreation.

*
Hew Jersey, California, Indiana, Minnesota, New York, Ohio,
Hawaii, Illinecis, [owa, and South Dakota.



Takle 4., Agencies Responsible for Administration, Coordination and Planning

of State Recreation Programs, May 1965

State Administrative Agency Responsibility Coordinating Agency Under-
For Preparing Agency taking State
Recreation Plan Planning
Alabama Department of Conservation Department of None None
Division of State Parks, Conservation
Monuments and
Histurical Slies
Game and Fish Division
Division of Forestry
State Highway Department
Alaska Department of Natural Department of Alaska Outdoor Department of
Resources Natural Recreation Economic Devel -
Division of Lands Resources Council opment and
Branch of Forestry, Planning
Parks and Recreation
Department of Fish and Game
Department of Public Works
Arizona Arizona Game and Fish State Recreation None None
Deapartment Coordinating
Arizona State Parks Board Commission
Arizona Highway Department
Arkansas Arkansas Publicity and Arkansas Planning None Arkansas Planning
Parks Commission Commission Commission
Arkansas Game and Fish
Commission
Arkansas State Highway
Department

v



Table 3.

(Continued)

State

Administrative Agency

Responsibility
For Preparing
Recreation Plan

Agency Under-
taking State
Planning

Coordinating
Agency

California

Colorado

The Resources Agency of
California
Department of Parks
and Recreation
Division of Beaches
and Parks
Department of Conserva-
tion
Division of Forestry
Department of Fish and
Game
Department of Water
Resources
Wildlife Conservation
Board
Department of Public Works
Division of Highways

Department of Game, Fish
and Parks

The State Historical
Society of Colorado

The Resources

Arionras
~gency

Department of Game,

Fish and Parks

None State Planning

MNELS ~n TV ke
AR AT

ment of Finance

State Inter- None
agency
Committee on
State Parks
and Recreation

Ey



Table 3. (Continued}
State Administrative Agency Responsibility Coordinating Agency Under-
for Preparing Agency taking State
Recreation Plan Planning
Connecticut Connecticut State Park Department of Agri- None Connecticut
and Forest Commission culture and Navalanmant
State Park Commission Natural Resources Commission
Forest Division
Connecticut State Board
of Fisheries and Game
State Highway Department
Delaware Board of Game and Fish State Planning None State Planning
Commissioners Office Office
State Park Commission
State Forestry Department
State Highway Department
Florida Board of Parks and Hister- Outdoor Recreational Outdoor Recre- None
ical Memorials Development ational
Florida Park Service Council Council
Game and Fresh Water Outdoor Recrzational Outdoor Recre-
Fish Commission Planning ational
Florida Board of Forestry Commjittee Committee
Florida Forest Service
S5tate Road Department
Georgila Department of State Parks Department of None None

State Game and Fish
Commission

State Highway Department
of Georgia

State Parks




Table 3. (Continued)
State Administrative Agency Responsibility Coordinating Agency Under-
for Preparing Agency taking State
Recreation Plan Planning
Hawaii Department of Land and Department of Plan- None Department of Plan-
Natural Resources ning and nina and
Division of State Parks Research Research
ish and Game Division
Forestry Division
Idaho State Board of Land Assistant to the None None
Commissioners Governor
Department of Public
Lands
Division of Parks
and Recreation
Fish and Game Depariment
Illinois Department of Conservation Board of Economic None Bureau of State
Department of Puklic Works Development Planning
and Buildings Board of Economic
Division of Highways Development
Iowa Iowa State Conservation Iowa State Conser~ None None
Commission vation Commission
Iowa State Highway
Commission
Kansas State Park and Resources State Park and Joint Council None

Authority

Kansas Forestry, Fish and
Game

State Highway Commission
of Kansas

Resources on Recrea=
Authority tion

Sy



Table 3.

(Continued)

State

Administrative Agency

Responsibility
for Preparing
Recreation Plan

Coordinating

Agency

Agency Under-
taking State
Planning

Kentucky

Louisiana

Maine

Maryland

Department of Conservation
Pivision of Forestry
Narpartment of Fish and
Wildlife Resources
Department of Parks
Depariment of Highways

State Parks and Recrea-
tion Commission

Wildlife and Fisheries
Commission

Louisiana Forestry
Commission

Department of Highways

Department of Inland
Fisheries and Game
State Park and Recrea=~
tion Commission
Maine Forest Service
Maine State Highway
Commission

Bnard of Natural Resources
Department of Forests
and Parks

Department of Game and
Inland Fish

Maryland State Roads Com=
mission

Department of
Finance

State Parks and
Recreation
Commission

State Park and
Recreation
Commission

Maryland State
lanning
Depariment

None

Recreation
Advisory
Council

None

None

None

Planning Division
Department of
Public Works

Research and Plan-
ning Division

Department of Economic
Development

Maryland State
Planning
Department

o



Table 3,

(Continued)

State

Administrative Agency

Responsibility
for Preparing
Rocreation Plan

Coordinating
Agency

Agency Under-
taking State
Planning

Massachusetts

Michigan

Minnesota

Mississippi

Department of Natural
Resources
Division of Fisheries
and Game
Division of Forests
and Parks
Department of Public Works

Department of Conservation
Fish Division
Forestry Divisilon
Game Division
Parks and Recreation
Division
Department of Highways

Department of Conservation
Division of Forestry
Division of Game and Fish
bivision of State Parks

Department of Highways

Mississippi Game and Fish
Commission

State Park Commission

State Highway Department-

Department of
Natural
Resources

Department of
Conservation

Department of
Conservation

Stiate Park Com-
mission

None

State Inter-
agency
Cuuncil for
Recreation

None

None

Department of
Commerce and
Development,
Planning
Division

Department of

Economic Expan-

sion

Division of Commun=

ity Planning

Depariment of Bus-
iness Develop-

ment

None

Ly



Table 3. (Continued)
State Administrative Agency Responsibility Coordinating Agency Under-
for Preparing Agency taking State
Recreation Plan Planning
Missouri State Conservation Com- Missouri Conser- State Inter- Division of Com-
mission vation Commis- agency merce and
State Forest Division sion Council for Industrial
State Game and Fish Qutdoor Development
Division Recreation
State Park Board
State Highway Commis-
sion
Montana Department of Fish and Department of Ouidoor Recrea- None
Game Fish and Game tion
State Parks Division Planning and
Office of State Forester Advisory
State Water Conservation Cominittee
Board
Nebraska Game, Forestation and Game, Forestation None None
Parks Commission and Parks
Depariment of Roads Commission
Nevada Nevada State Park Com- Department of Con- None None

mission

Nevada State Park System
Fish and Game Commission
Department of Highways

servation and

Natural Resources

8t



Table 3. (Continued)
State Administrative Agency Responsibility Coordinating Agency Under-
for Preparing Agency taking State
Recreation Plan Planning
New Hampshire Department of Resources Department of None Department of
and Economic Development Resources and Resources and
Nivicion of Darks Economic Econemic
Fish and Game Department Development Development
Department of Public Works
and Highways
New Jersey Department of Conservation Department of None Department of
and Economic Development Conservation Conservation
Division of Fish and Game and Economic and Economic
Division of Resource Development Development
Development
New Mexico Department of Game and Fish  Department of None Department of
State Park and Recreation Finance and Fipance and
Commission Administration Administration

New York

State Highway Commission

Conservation Department
Division of Land and
Forests
Division of Parks
Division of Fish and
Game

Department of Public Works

State Planning Office

Crnservation None
Department

State Planning Office

None

3374



Table 3. (Continued)

State Administrative Agency Responsibility Coordinating Agency Under-
for Preparing Agency taking State
Recreation Plan Planning
North Carolina Wildlife Rescurces Com- Governor's Coor- Governor's Coor- Central Plan-
sion dinating Com- dinating Com- ning Division,
Department of Concorva: mitise on miliee ui Departnent of
tion and Development Recreation Recreation Administration

Division of State Parks
State Highway Commission
State Department of Archives

and History

North Dakota Siate Game and Fish Outdoor Recrea-~ Governor's Com- None
Department tion Agency mittee on
State Historical Society Outdoor
of North Dakota Recreation

Division of State Parks
State Highway Department

Ohio Department of Natural Department of Ohio Inter- Planning Division
Resources Natural Agency Department of
Division of Parks Resources Council for Development
Division of Wildlife Recreation
Division of Forestry and Outdoor
Department of Highways Education
Oklahoma Oiklahoma Planning and Oklahoma Plan- None Oklahoma Planning
Resources Board ning and and Resources
Division of Recreation Resources Board
and State Parks Board
Department of Wildlife Con-
servation

Department of Highways

Qg



Table 3. (Continued)

State Administrative Agency Responsibility Coordinating Agency Under-
for Preparing Agency taking State
Recreation Plan Planning
Oregon State Highway Department State Highway Oregon Qutdoor State Planning
State Highway Division Department Recreation and Development
State Parks and Recrrea- Council Divislun
tion Division Department of
State Game Commission Commerce
State Department of Forestry
Water Resources Board
State Marine Board
Pennsylvania Department of Forests and Department of None State Planning
Waters Forests and Board
State Forester
Division of State Parks
Water and Power Resources
Board
Pennsylvania Fish Commis-
sion
Pennsylvania Game Commis-
sion
Department of Highways
Rhode Island Department of Public Works Planning Divi- None Planning Division

Division of Parks and sion
Recreation Rheode Island
Division of Roads and Development
Bridges Council

Department of Agriculture
and Conservation
ivision of Fish and Game
Division of Forests

Rhode Island Devel-
opment Council

14



Table 3. (Continued)

State

Administrative Agency

Responsibility Coordinating Agency Under-
for Preparing Agency taking State
Recreation Plans Planning

South Carolina

Tennessee

Texas

Utah

South Dakota Department of
Game, Fish and Parks
Game Division

Fisheries Division
Division of Forestry
and Parks
Department of Highways

Department of Conservation
Division of State Parks
Division of Forestry

Tennessee Game and Fish
Commission

Department of Highways

Texas State Parks and Wild-
life Board

Texas Highway Department

Texas Forest Service

State Park and Recreation
Commission

Utah State Department of
Fish and Game

Utah State Department of
Highways

Industrial Devel- Governor's Com Industrial Devel-

cpment Expan- mittee on opment Expan-
sion Agency Qutdoor : sion Agency
Recreation
State Planning None State Planning
Commission Commissicn
State Parks and None

Wildlife Board

State Planning Coor- State Planning
dinator Coordinator

State Park and Qffice of the
Recreation Com- Governor
mission

Department of
Fish and Game

49



Table 3.

(Continued)

State

Administrative Agency

Responsibility
for Preparing
Recreation Plans

Coordinating
Agency

Agency Under-
taking State
Planning

Vermont

Virginia

Washington

West Virginia

State Board of Forests and
Parks
Cepailment U1 Turesis
and Parks
Fish and Game Commission
Department of Highways

Department of Conservation
and Economic Development
Division of Forestry
Division of Parks

Commission of Game and
Inland Fisheries

Depaxtment of Highways

State Parks and Recreation
Commission

Department of Game

Department of Natural
Resources

Department of Highways

Department of Fisheries

Department of Natural
Resources
Division of Forestry

Board of Forests
and Parks

Dejartment of
Conservation
and Economic

State Parks and
Recreation
Commission

Department of
Commerce

Inter-agency
Committee
on Natural
Resources

State Inter-

agency Recre-
ation Council

Inter-agency
Committee
on Qutdoor
Recreation

None

Central Planning
Office

None

Local Affairs
Division

Department of
Commerce and
Economic
Pevelopment

None

£S



Table 3. (Continued)

State Administrative Agency Responsibility
for Preparing
Recreation Plans

Coordinating
Agency

Agency Under-
taking State
Planning

Wiszonsin Wisconsin Conservation Department of
Department KResource
State Highway Commission
of Wisconsin
State Historical Society
of Wisconsin
Historical Sites Division

Wyoming Wyoming Game and Fish State Parks
Commission Commission
Wyoming State Parks
Commission
S5tate Board cof Land
Commissioners
State Highway Department

State Recrea-
t1ion
Committee

None

State Planning
vivision

Department of
Resgurce and
Development

None

Source: Bureau of Outdoor Recreation. State Outdoor Recreation Statistics, 1962, Outdoor
Recreation Resources Review Commission Report No. 14 and Correspondence with

Individual States,

¥S



Division of Fish
and Game

Bureau of
Wildlife Management
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and Econcmic Development

Division of Resource Division of Water
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Bureau of Parks
and Recreation

Bureau of Navigation

Bureau of Commerce

Bureau of Forestry

Figure 2. State Government's Organization for
Qutdoor Recreation in New Jersey.
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The Bureau of Commerce promotes the tourist trade and the resort industry
by advertising tre States® resources in newspapers, magazines, and bro-
chures. The Bureau of Forestry, through multiple-use management of the
forests, is engaged in the development and management of the State's
woodlands for recreation and other purposes.

The Division of Water Policy and Supply operates no recreation
facilities per se. However, the Division does make its facilities
available for recreation uses that will not adversely affect its water
supplies.,
| The Division of State and Regional Planning is responsible for
programs that promote the orderly development of the State's physical
resources. The Division has produced several reports about New Jersey's
park and recreation needs. In 1960, the Land Use Committee of the Depart=-
ment of Conservation and Economic Development prepared a report describing
the growth of demand for recreation facilities and estimating the future
recreation needs of the State. The Land Use Committee is a special
intra-departmental groups +the Division's State-wide Planning Bureau
serves as its technical staff. Legislation establishing the Green
Asres Program for statewide development of recreation resources was
introduced as a result of this report. The Bureau of Statewide Planning
has been the admiristrative and coordinating agency for this Program.
Formulation of stendards for municipal and regional recreation facilities,
recommendations fcr their locations, and programs for their development
are the responsibility of the Bureau of Community Development and Regional

Planning.46
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The adminictration of all major recreation activities by one agency
has enabled the State of New Jersey to develop an effective overall
recreation progran. The coordinating of State recreation activities
with other State activities and the recreation activities of Federal and
local governments is reported to be a function of the Division of State
and Regional Planning.

The New Jersey administrative framework, combining both recrea-
tion and state planning functions, offers distinct advantages. All
major recreation functions are included in the agency; secondary recrea-
tion functions performed by other agencies, which are not included, need
little coordination. Since the state planning function is in the agency
with major recreation responsibilities there is a greater possibility
of coordinating recreation programs with other State activitiec., How-
ever, recreation administration and state planning would both be more
effective if placed in separate agencies with recreation closely coordi-

nated with overall state planning.

The main disadvantage in the arrangement accrues to the state
planning function. It is likely to be more effective as a separate
staff agency or as a part of the Governor's Office. The state plan-
ning agency's effectiveness as an objective advisor and coordinator may
be reduced because of its identification with specific 1line functions
and its own operating pregrams.

California tas placed the responsibility for the administration
of its major recreztion programs in its Resources Agency. The Agency

is headed by a commissioner who is appointed by the Governor with the
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consent of the Senate. The Commissioner is a member of the Governor‘s
cabinet and the cepartments listed below operate under his supervision
and direction. The Agency's Departments of Parks and Recreation, Fish
and Game, Water and Resources, and Conservation are responsible for the
development of California's outdoor recreation programs and facilities.
(Figure 3 outlines the organization of the Agency.) The Department of
Parks and Recreation has three operating divisions: the Division of
Beaches and Parks, the Division of Recreation, and the Division of
Small Craft Harbors.,

A State Parks Commission has the responsibility for formulating
gzneral policies for the guidance of the Chief of the Division of Beaches
and Parks., The Division of Beaches and Parks administers State parks,
scenic and scientific reserves, historical areas, and State beaches.
The Division's functions are to “acquire, protect, develop, and inter-
pret for the inspiration, use, and enjoyment of the people of the state
a well-balanced sstem of areas of outstanding scenic, recreation, and
historic importan::e."47

The General policy for the Division of Recreation is developed
by a Recreation Commission and administered by the Division Chief.

The Division’'s chief funetion is to advise local governments on ways
to develop or improve their recreation programs. It also aids and
encourages public recreation activities on a consulting basis and is
responsible for fcrmulating a comprehensive recreation program for the
State.

The Small Crafts Harbors Commission provides policy direction for
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Figure 3. State Government's Organization for

Qutdoor Recreation in California.
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the recreation beoating program which is administered by the Division
of Small Craft Harbors. 1Its main responsibilities are harbor planning
and development. The Division also registers and requlates boating
equipment and enforces safety regulations in State waters.

The Departnent of Conservation has four divisions. Of these
four, the Division of Forestry is the only one that has recreation
responsibilities, A Board of Forestry formulated general policies for
the Department, d2termines the areas to be protected, and approves
picnicking and canping sites. It supports the multiple-use principle
of forest managem2nt program.

The Departinent of Water Resources is responsible for planning
and developing re:reation facilities on State-constructed water resources
development proje:ts. The Department may acquire land necessary to
implement plans for such development,

The Wildlile Conservation Board is also under the Resources Agency.
It is composed of the President of the Fish and Game Commission and
tnhe Directors of -he Departments of Finance and Fish and Game. The
Board is responsible for acquiring lands and facilities suitable both
"for recreation purposes and for the conservation, propagation, and
utilization of the fish and game resources of the state."49

Agencies with secondary recreation responsibilities include:
the Department of Public Works; the Bureau of Health Education, Physical
Education and Recreation; the State Land Commission; and the Department
of Health. These agencies are independent of the Resources Agency.

The main difficulty of the existing California organizational

arrangement is thet separate commissions or boards independently establish
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their own policy programs and regulations, which in turn are adminis-
tered by line depertments. As a result, the Commissioner has no real
contrel over the policy direction of his departments.

A Governor's Committee on Organization of State Government has
recommended that ¢ single commission be established for all three divi-
sions of the Department of Parks and Recreation: Small Craft Harbors,
Beaches and Parks, and Recreation. The proposed commission would coordi-
nate the programs of the divisions, "with available funds and resocurces
channeled toward the greatest good."™ This proposal is now under study
by the State's Little Hoover Commission.80

When recrganized, the Agency will be able to coordinate more
effectively the recreation programs of each Department and Division.
However, the Commissioner will not have complete policy control over
the Agency's program until all lay commissions are abolished. The Agency
aust work with the State planning agency, located in another depart-
ment, in relating its recreation programs to other State activities

and to overall State policies of development.

Inter-Agency Councils

A significant development in state recreation administration has
bzen the establishment of state inter-agency councils for outdoor recre=
ation. The recreation council organization has been adopted by 17 states,
as shown in Table 4,

These coordinating councils are generally attached to the execu-
tive branch of staue government and are usually composed of the department

heads whose agencies have outdoor recreation responsibilities. State
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agencies represented on the various inter-agency councils include edu-
cation, health, mental health, conservation, parks and recreation,
social welfare, economic development, state police, administration,
1¢brary, historical commission, tourists council, highway, water
rasources, and civil service. The membership can include as ex officio
members representatives of private interest groups or citizen repre-
sentatives. Thes2 councils are organized usually on a formal basis

and have formal mzetings.

These inter-agency councils perform a variety of recreation
activities. Their main duties are to harmonize the often overlapping
and conflicting state outdoor recreation activities and prepare coordi-
nated and long range recreation plans. Some councils coordinate the
services which its members provide to local governments and private
enterprise., The Kansas Inter-agency Recreation Council is responsi-
blz for coordinating the recreation programs of the State and local
agencies with those of the Federal Government. The coordinating func-
tion of the Council operates mainly at the policy making level. Day-
to-day recreation coordination is normally done on an informal basis
between the staffs of the member departments.

An inter-agency council takes one of the following forms:

l. Veoluntary inter-agency councils or committees with a

separale budget appropriated by the state legislatures
for cocrdinating services,

2. Voluntary inter-agency councils or committees with lead-
ership and funds provided by state departments or agencies,

3. Voluntery inter-agency councils or committees without a
definite budget, but operating on the basis that each
member agency will share the costs, or
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4, Inter-agency councils or committees appointed by executive
order of the Governor.?

In 1963, the North Carolina Governor's Coordinating Committee on
Recreation was established. It is composed of the heads of eight
state departments, While the Council meets only four times a year, sub-
committees meet when necessary. The duties of the agency include the
coordination of State outdoor recreation programs and the preparation
of a statewide outdoor recreation plan. The Council cooperates with
the State soil and water conservation districts, the Academy of Science,
and the Research'[riangle.52

The Governor of Louisiana, by executive order, established a
Recreation Advisory Council. Seven State agencies with outdoor recrea-
tion responsibilities are represented on the Council. The participants
arve the State Parc Commission, Forestry Commission, Fish and Wildlife
Commission, Highway Department, Agriculture Commission, the Public Works
Department, and the Tourist Development Commission. There are also
two landscape architects serving on the Council. The purpose of the
Council is to coordinate all the State's recreation activities, espec-
ially in those arcas where the agencies' functions overlap or conflict.
The Council attempts to bring local recreation plans into harmony with
the State's outdoor recreation plan.53

The Governor of Missouri has sent a bill to the Legislature
that would establish a "State Inter=agency Council for Qutdoor Recre=~

ation." This council would be composed of the following State agencies:

Department of Public Health and Welfare;
Division of Commerce and Industrial Development;
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Missouri Boat Commission;

Missouri Conservation Commission;

Missouri Siate Park Board;

Division o: Geology Survey and Water Resources;
State Highway Commission;

University of Missourij;

Water Pollution Board;

Water Resources Board.

Section 5 of the Bill states that the functions of the State inter~

agency council will be:

1.

2.

3.

the ofticial State agency for liaison with the Federal Bureau
of Outcloor Recreationg

the official State agency to receive and disburse Federal
funds zvailable to this State for overall outdoor recreation
planning; and

the official State agency to receive and allocate to the
appropriate State agencies, political subdivisions, or other
public agencies, Federal funds available from the Land and
Water Conservation Fund, P. L. 88-578, for outdoor recrea=-
tion programs.

a forun for consideration of outdoor recreation probliems
afifecting member agencies and an advisory and planning
agency for overall outdoor recreational programs. The coun=
cil may provide information and advisory services for any
political subdivision requesting its services.

An outdoor recreation administration study for Massachusetts has

concluded: "...this coordinating role cannot be logically assigned to

a single existing agency; due to the inter-related nature of so much of

outdoor recreatior planning and development, it is suggested...that a

separate entity be established for this purpose. This has been referred

to as an Inter-agency {or Inter-governmental} Council for Coordinated

Recreation Planning.“55 The report further suggests that:

Such a unit would be made up of individuals representing the
planning staffs of the several agencies involved. The desig-
nation and administrative status of this unit is not of basic
importance at this stage. The present Inter-agency Committee
(ad hoc), provided with minimal staff support, and formalized

on a permanent basis, could well constitute the nucleus of such
an organization. The important consideration is that some type
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of inter-ajency framework, representing private as well as

public intzrests, needs to be created to provide the coordi-

nating function, to act in an advisory capacity to the
legislatur> and to the executive, as well as to the major
agencies and boards involved, It could assist in formulating
broad poli:y guidelines for long-term recreation planning and
development in the Comnonwealth.?

The main advantage of the inter-agency councils is that they are
effective in bringing together, for discussion and exchange of views,
the state agencies with recreation responsibilities, The council could
be used as one al:ernative coordination method in states where recrea-
tion responsibili:y is shared by several agencies. Since agencies are
involved mainly am the policy level in council meetings they still
retain the initiavive and vitality in the administration of their own
programs.

As a loose confederation of line agencies the council is handi-
capped in performing a staff function, coordinating and planning recre-
ation activities. It has no control over the member line agencies in
seeing that they carry out the policy that is developed, since the line
agencies take or reject the advice given and can formulate their own
policies. As a result, the councils deal only with noncontroversial
issues that can be¢ satisfactorily resolved to each agency's satisfac~
tion and do not fcrmally coordinate day-to~day administrative activi-
ties. For example, the legislaticon authorizing the Kansas Joint Council
on Recreation states: "...is hereby declared to be the legislative
intent that decisions as to financial commitments and as to specific areas
of activity to be undertaken by State agencies are not to be trans-

ferred from responsible agencies and that the power of the council shall

be limited to planning and recommendations."57
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No examples of councils coordinating recreation policies with
overall state plans and objectives were reported. However, councils
should make an effort to relate their activities to state plans and work
closely with the state planning agencies in this process. If a state
planning program does not exist, the council should attempt to relate
its recreation proposals to overall state resources, needs and
finances.

Two or More Indepsndent Agencies

Thirty-ninz states have assigned responsibility for outdoor
recreation prograns to two or more independent agencies. The patterns
of organization of these recreation agencies have been complex., Massa-
chusetts, for example, has 10 parks agencies, Many states have separate
administrative organizations for wildlife management and park manage-
ment. The maintenance of state forests is normally undertaken by a
forestry commission. Each organization usually has its own governing
commission.

Thz administration of recreation programs by two or more agencies
has been attacked by scme organizations and individuals as unworkable.
The Outdoor Recreation Resources Review Commission has concluded:

There are & proliferation of policies, a multitude of agencies,

ten-score uctivities, and an interest group of clientele for

each activity...it is this very overabundance of concern and

fragmentation of responsibility that complicates, and in part

even creates, "the outdoor recreation problem.“5é

Morton Groczins, a professor of Political Science at the Univer-
sity of Chicago, has suggested that such an administrative pattern is

workable, He feels that other American government functions have been

suscessfully admiristered by more than one agency. His reasons are:
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(1) the cverlapping concern of many government agencies in a
single area does not prohibit but rather invites the establishment of
general goals by the Central Government.

(2) the existence of many government agencies operating freely
in a single program area preserves a desirable openness to the system
since there are many sources of initiative, not just one.

(3) a system of many power centers is well suited to meet the
infinite variety of expressed recreation needs.

(4) many agencies operating in recreation are effective in meet-
ing the growing dsmand for recreation, even if their programs overlap
to a degree.59

There appear to be valid reasons to administer recreation pro-
grams by two or more independent agencies. Under this system each agency
can undertake its best possible program. It can establish its own goals
and is responsible for its own activities.

However, there is a need for coordination under the independent
agency arrangemén.. This coordination can be formal, such as through
inter-agency c¢ouncils, as discussed, or by informal arrangements,

Many state recreation activities are carried out by two or more
separate agencies without formal means or organizations for coordinating
these activities. It is probable that some state agencies coordinate
racreation activifies informally. Informal coordination can be accom-
plished through memoranda of understanding and by interagency staff
¢cooperation in plenning and administering recreation programs.

In Tennessee, the memorandum of understanding has been proposed

as a methoed of cocrdinating and implementing recreation activities.
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One agreement, proposed in the State plan, states the degree of partici-

pation of the Department of Highways, the Division of State Parks, the

Game and Fish Comnission, the State Property Administrator, and the

State Planning Commission in a lake-access development projzct. That

division of responsibilities is outlined as follows:60

2.

State Highway Department
encourage counties to improve access roads in the area,

consult with the Game and Fish Commission regarding the
effect of road building in vicinity of access areas.

post and maintain access-area directional signs in primary
system right-of-way.

State Game and Fish Commission
keep each agency informed of its development plans.

consul-— with agencies concerning pending future transfers
by TVA and proposed local plans for area development.

Division of State Parks

provide technical assistance to counties, cities, and local
civic groups in the development of reservoir access points.

perforn certain maintenance work on access points near
state parks or areas possessing recreation potential of
value 1o general citizenry of the state.

Planning Section, Division of Finance and Administration

1.

3.

provide planning services that are necessary in coordinating
the activities of cocperating state agencies and Federal agen-
ciess

encourzge counties and cities to proceed with access area
develorment in accordance with general state plans.

review state comprehensive plan in view of the transferring
of additional areas to state jurisdiction.
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State Property Administrator

1. maintain a file of the plats and accompanying legal
documents of the access areas transferred to the state.

The States of California, Colorado, Kansas, Louisiana, Massa=-
chusetts and Tennsssee have coordinated their recreation programs
through comprehensive recreation planning. In Tennessee, the State
Planning Commission, Fish and Game Commission, Department of Conserva-
tion ;nd Commerce, and the Department of Highways jointly prepared an
outdoor recreation plan which helped to develop a coordinated State
recreation pﬁlicy. Since the State Planning Commission was involved,
recreation was related to overall state activities and objectives. The
Kansas outdoor re:reation plan involved the State Forestry, Fish and
Gzme Commission; ?arks and Resources Authority; State Highway Commis=-
sion; State Historical Society; and the State Department of Economic
Development.

State agen:ies cooperate informally with each other in administer-
ing recreation programs. The Massachusetts Department of Natural
Resources, the Department of Public Works, and the Division of Highways
conduct a cooperative program for roadside development. The Department
cf Natural Resour:es furnishes logs for construction of picnic tables
which are assembled by penal labor provided by the Division of High~=
ways. The Department of Public Works pays logging and milling costs
and provides any necessary hardware.,

The Alabama Department of Conservation and the Highway Department
cooperate in the constructicon of public access to recreation water

arzas. Under the program, begun in 1957, the Department of Conservation
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selects, plans, and designs the access areas. The Highway Department
provides labor, materials, and equipment for the construction of roads,
sanitary facilities, parking areas and similar facilities and bills
the Department of Conservation for actual cost. Access roads, not
exceeding one~half mile, are provided free of cost to the Department
of Cons.c:rva‘tion.6:|

The Texas S$tate Park Board has established cooperative relation-
ships with the Hichway Department which maintains all roads in State
parks. The cost c¢f road building in the parks is shared by the two
agencies. Also, the Texas Forest Service and the Park Board have
coordinated the citting of timber and reforestation work in several of
the State parks.62

The Oregon State Game Commission, which has both sport fish and
game responsibilities, has developed informal cooperative relation-
ships with other State agencies. When the creation and development of
State parks affects stream access, the Game Commission works closely
with the staff of the Parks and Recreation Division of the State High-
way Commission to improve access to the water. The Highway Commission
and Game and Fish Commission staffs cooperate to work out adjustments
when road construction will affect fish spawning or stream access. The
Game Commission works closely with the State Forestry Department with
regard to such problems as research to alleviate deer damage to tree
farms.63

These examples of informal cooperation can probably be duplicated

in each of the 22 states that have no formal coordinating organization.
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However, these states should consider establishing inter-agency coor-
dinating councile to formalize and extend their patterns of coopera-
tion. In states where this is not feasible, consideration should be
given to the use of a memorandum of agreement between state agencies
having complementary or overlapping responsibilities, The Tennessee

example could be used as a guide for other cooperative programs.

Intergovernmental Activities

Sone states have regional recreation needs that are being met
on interstate or intrastate levels. The state's responsibility in
these programs can vary from passing enabling legislation or active
participation in the program to encourage action by regional organiza-
tions.

Interstate Activities

Some potential recreation developments such as river basins,
access in mountainous or wilderness areas and natural or scenic areas
may overlap state boundaries and require interstate treatment. These
opportunities may be developed by: (1) the establishment of an inter-
state compact; (2} a memorandum of agreement between states; or (3) the
creation of an in:erstate authority.

The Delawa:e River Basin Compact i1s a good example of the first
approach. A Wate:r Research Foundation for the Delaware River Basin
recommended, after an extensive study was completed, that the States
of New Jersey, De.aware, New York and Pennsylvania and the Federal
Government establish an agency that would be responsible for the

development of the resources of the Basin. An interstate compact
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was suggested as the best way to organize a unified administrative
agency.

The Delaware River Advisory Committee, composed of the Governors
of the four States and the Mayors of New York and Philadelphia pre-
pared a proposed draft to be used by the U. §. Congress in establishing
this interstate Federal compact. The legislation, passed in 1961, was
unique in that it made the Federal Government a party to the compact.

A Commission was established as a governing body, composed of the
Governors of each of the four States and a member appointed by the Presi-
dent. One of the principal duties of the Commission is to formulate and
conduct programs for improving recreation and the management of fish
and wildlife resoirces., The Commission is formulating methods of
estimating the values to be atiributed to the recreation potential of
the reservoirs plinned throughout the Basin.64

Tne only interstate compact that was organized primarily for

recreation development is the Palisades Interstate Park Commission.
This compact was Jormed in 1937 between the States of New York and
New Jersey. Between 190C and 1937, each of the two States had its
own Palisades Interstate Park. All the State Boards were dissolved
and their functions transferred to the Commission.

The Compac: "provided that the Palisades Interstate Park con-
tinue to exist and be maintained in the two States as an Interstate Park.
The States pledged faithful cooperation in the future planning, improve=
m2nt, development, maintenance, government and management of the Park.n65

The Commission has been successful in preserving the Palisades along
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the Hudson River, Parks, access roads, swimming areas, winter sport
areas, historical areas, nature trails, camping facilities, wildlife
sanctuaries and a parkway have been developed by the Commission.

A second approach that could be used in promoting interstate
recreation opportunities is by memoranda of agreement between states.
Although memoranda of agreement have not been used between states in
" the recreation fi:=ld, they have been successful, for example, in edu-
cation. The Soutaern Regional Education Board, composed of Southern
states, has used memoranda of agreement, reciprocal in nature, to
capitalize on the individual strengths of the states' educational sys-
tems. If a state lacks a certain educational program, such as architec-
ture, another stale with a school of architecture makes its facilities
available to the Iormer's students.

Using this approach, a state such as New Jersey could enter into
agreements with another sta{e, such as West Virginla. Each could agree
1> provide the other with certain outdoor recreation facilities. New
Jersey could provide seashore facilities for West Virginia while West
Virginia could develop large parks or wilderness areas for the use of
New Jersey residents. The advantage of these agreements is their flex-
ibility in meetin¢g changing needs and circumstances.

The Port of New York Authority (PNYA) is an example of an inter-
state organizatior that could be used to meet recreation opportunities,
The Authority, created in 1921 by the State legislatures of New York and
New Jersey and aprroved by Congress, became effective in April, 1921 as

the agency to develop the New York port's facilities and commerce. The
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administration oi the Port Authority is by twelve commissioners, six
from each State, who are gubernatorial appointees,

The Compact creating the Authority prohibited it from assessing
taxes or relying on funds provided by the two States, Therefore, the
PNYA has been recuired to pay all expenses, including interest and
amortization of its bonds, maintenance and operation charges, from its
revenues.66

An interstate authority with recreation responsibilities appears
to be a feasible method of meeting certain kinds of interstate recreation
needs, For example, two or more states could form an authority with the
development of recreation as its major function by using the same legis-
lation establishing an independent agency with the same state functions
and authorities. Since recreation is largely non-self-supporting the
participating state would probably find it necessary to support the
authority through legislative appropriation.

States should take advantage of interstate recreation opportuni-
ties by using the memorandum of agreement, interstate compacts or
authorities, The memorandum of agreement’s main advantage is its flex-
ibility. The memorandum does not reguire extensive legislation nor
is it necessary to establish an agency with recreation powers. All
that would be necessary would be for states to enter into an agreement
with each other s:ating responsibilities in a recreation development
or programe The agreements can be administered by an existing agency
and each state would provide funds to meet its own responsibilities.

The interstate cormission and authority organizations are best suited
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for large scale plograms or projects which require the establishment
of a separate agency to administer the recreation program. These two
organizational arrangements can provide an agency that will be rela-
tively permanent with sufficient powers to carry out its responsibili-
ties. The commissionsor authorities programs can be financed by pro-

viding for appropriations and by giving them the power to sell bonds.

Intrastate Activities

Tne problem of providing recreation facilities and programs often
transcends the boundaries of individual cities and countjes and is intra-
state in scope. Il.ocal governments, however, are often unable to meet
r2gional needs without a proper framework in which to operate. It has
bzen necessary therefore, for the state to provide enabling legislation
that allows the formation of regional agencies that have recreation as ei-
ther their primarv or secondary function.

Three types of regional organizations have been developed which
provide for recreation. One type is the regional park authority, such
as the Huron-Clinlon Metropolitan Authority and the Northern Virginia
Regional Park Authority. They are organized to provide recreation
facilities and programs on a regional basis. The second type is the
park and planning commission, such as the Maryland-National Capital
Park and Planning Commission, which has both planning and recreation
duties. The thircd type, such as the Central and Southern Florida Flood
Control District and the Muskingum Water Conservancy District, has gen-
erally promoted recreational activities as a part of water resources

development programs.
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The Huron-Zlinton Metropolitan Authority was established in 1939
to enable the fiv2 counties surrounding the city of Detroit, Michigan,
to join in a metropolitan district "for planning, promoting, acquiring,
constructing, owning, developing, maintaining, and operating either within
or without their limits, parks, connecting drives, or limited access
highways."67 The Authority is authorized to levy taxes, make assess-
ments, issue reveiue bonds, and authorize condemnation proceedings for
such purposes.

The Northern Virginia Regional Park Authority was formed in 1959
under the Virginii Park Authorities Act, which permits political sub-
divisions to form a park authority. The Authority was formed by the
Cities of Fairfax and Falls Church and the Counties of Arlington and
Fairfax.68

The Maryland-National Capital Park and Planning Commission is an
example ¢f a regional agency that has both rec¢reation and regional plan-
ning functions. “The Commission was established by the Maryland General
Assembly in 1927. The Commission boundaries include Montgomery and Prince
Georges Counties. Under a law passed at the 1949 session of the Maryland
General Assembly, the Commission was authorized to extend its boundaries
at the request of a local government. The Commission'’s duties are to
prepare and maintain a regional plan and construct and operate a system
ot regional parks. The Commission has been able to develop a good
system of parks coordinated with long-range regional plans.69

The Central and Southern Florida Flood Control District, cover-
ing an 18=-county zurea, is actively engaged in the promotion of recrea=-

tional developmeni as a part of its water control program. A Director
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of Recreational Development has been hired for the Districi's staff.
A nunber of interecounty recreational committees have been organized.
Fifteen access sites have been developed to permit greater public use
of the network of waterways being constructed and maintained‘by the
District.70

In 1937, the Muskingum Watershed Conservancy District (MWCD)
was established, 3s a corporate subdivision of the State under the
1937 Conservancy ict of Ohio. Its purpose was to develop a program
of integrated land and water development in the Muskingum River Basin
in Ohio. The Distriet is responsible for preparing plans for the
watefshed, publishing and hearing objections to the official plan, and
presenting the plan for adoption by a conservancy court, which is
made up of judges from each County's Court of Common Pleas. The
District is also empowered to levy taxes to finance its programs.

The MWCD's approach to watershed development became less com-
prehensive after the Federal Government's assumption of flood control
rasponsibilities in 1936. Recreation development has suffered be=
cause the Distriect has adopted a policy of selfwsupport. The Con-
servancy District can be effective in developing recreation in con-
Junction with other elements of a c¢oordinated watershed program, such
as flood control, forestry, and agriculture. The financing ability of
this type of district can be used effectively in meeting recreation
demands.71

Another method that the state can use in helping to provide
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regional recreation programs is to enact legislation that would author-
ize counties to enter into a memorandum of agreement for joint support
of recreation prcgrams. This agreement could be designed to have the
same advantages ss the interstate agreements. No new agency would need
te be established to administer the agreement between the counties. If
a regional park was established across a county boundary, each county
could share the financial responsibility by maintaining the park that
is in its jurisdiction, The agreement could be used to enable one
county to develop, say, its mountainous parks while another developed
its water-based recreation areas, each of which could be used by either
county. By using the memorandum of agreement, local governments could
proceed to develop regional or metropolitan parks without the necessity
of creating an agency for this purpose.

Some states have what is often called a "joint powers act" which
enables local governments to do jointly anything that they are permitted
to do separately. Minnescota is one State that has this legislation and
the Intergovernmental Relations Commission has advocated it for all
states and suggests the adoption of a model act.72

Consideration should be given by states to developing regional
or metropelitan recreation activities and programs that are beyond the
Jurisdiction of local governments. If the initiative for regional action
nas come from local governments, enabling legislation should be passed
to allow them to take advantage of the regional recreation opportunities.
This legislation could allow the formation of regicnal park and plan-

ning commissions »r park authorities or of other regional agencies that
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would administer :recreation as a part of their overall program. An
example of the la:ter could be a regional water resource agency or an
area planning and development association or commission. Matching
grants might be provided to stimulate the formation of these regional
agencies.

States should also consider developing metropolitan or regional
parks as a state esponsibility without waiting for local pressure. A
state could use one of two approaches in administering metropolitan
parks: (1} decen:ralization of all state development activities in a
number of regiona. offices or (2) administration of recreation activi-
ties through exis:ing regional offices of state agencies.

States should alsc consider developing metropolitan or regional
pstks as a state :esponsibility. In organizing to provide this service
states with a single recreation agency could establish in it a division
of metropolitan o: regional parks or place a regional division of the
agency in a particular metropolitan area or region. In states that have
several departmen:s providing regional recreation facilities, the state
could take simila:r action after forming an inter=-agency ¢ouncil to

coordinate recrea=ion activities,
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CHAPTER IV
CONCLUSIONS AND RECOMMENDATIONS

All states are now preparing recreation plans. These plans
will vary in content and approach. The Bureau of Outdoor Recreation
requires that state recreation plans contain certain basic information
if a state is to ke eligible to receive funds from the Land and Water
Conservation Fund Act of 1964, In the past, some state departments with
recreation responcibilities have prepared their own recreation plans.
These plans have rot always been related to the recreation plans pre-
pared by other stete agencies or to an overall state plan of development.
Other states have already prepared comprehensive recreation plans which
bring together most or all of fhe state's recreation programs into one
document. Still cthers have included recreation as an important element

“in an overall state planning program.

States have used their powers to enforce regulations for the
menagement and prctection of outdoor recreation activities, Hawailil has
adopted a zoning crdinance which controls and preserves scenic and
esthetic values ir recreation areas. All states have water pollution
control and abaterent laws. Most states have boating laws.

States are making efforts to coordinate local and Federal recre-
ation Programs. Coordination has been most effective in these states
that are engaged in comprehensive rather than piece-meal recreation

planning. More states should develop these coordination programs to
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bring the recreation activities of the various levels of government
into harmony and promote wise use of funds budgeted for development of
recreation resources,

States usvally provide local governments with some forms of tech=
nical assistance for their recreation programs. This assistance ofien
includes planning, the establishment of standards for recreational areas,
and information concerning facility design and program development.

Several states provide financial assistance to local governments.
The Green Acres Program of New Jersey and the Massachusetts grant pro-
gram are good examples. The purpose of these programs is to stimulate
local recreation activity by providing fimancial inducements.

Some states have attempted to stimulate private recreation devel=-
opments by providing information on possible recreation business enter-
prises, the enactment of limited liability legislation, wildlife stocking,
tourist promotion, and experimental programs.

Outdoor recreation activities are administered: (1) by single
agencies; (2) by inter-~agency coordinating councils or (3) by two or
more independent agencies. FEach of these organizational methods has
advantages that accrue to the state using it.

States have participated in interstate and intrastate recrea-
tion programs. Interstate recreation programs have been undertaken by
intrastate commissions, Interstate recreation opportunities can also
bz developed through interstate authorities and by the use of a memoran=-
dum of agreement. Some states have met their intrastate or regional
racreation responsibilities by authorizing recreation authorities, park

and planning commissions, and water conservation districts. An
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intercounty memorandum of agreement could also be used to aid local
governments in meeting regional recreation needs.

States shculd develop comprehensive recreation programs con-
sisting of the outdoor recreation activities in which the state has
determined it should participate. These programs should be based upon
adequate research and should relate state recreation activities to other
state activities. In developing a comprehensive recreation program, a
state should consider the following:

l. Initiation of a comprehensive state planning program which
includes recreation plans in proposals for developing and financing
state facilities and services.

2. Coordination of all outdoor recreation activities of state
agencies and Federal and local Governments. This can be accomplished
by working with the Bureau of Outdoor Recreation and using memoranda of
agreement.

3. Adoption of marine pollution control laws designed to protect
the health and safety of those participating in cutdoor recreation
activities. Stat2s should work with local governments to find some
method of adoptingy and enforcing regulations to protect recreation
resources such as shorelines around reservoirs.

4, Providing local governments with technical and financial
assistance for planning and developing outdoor recreation facilities and
programs.

5. Constructing and operating metropolitan and regional parks.

6. Aiding private enterprise, where necessary through legislative
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assistance, informational services, training programs and land manage-
ment services.

In order to implement a comprehensive recreation program a state
should organize those agencies responsible for recreation activities.
The best form of organization for recreation in an individual state
will depend upon the overall organization of state government. However,
in organizing to adminlister both state and intergovernmental recreation
activities, states should consider the following alternatives:

l. 1In a state where there is one recreation agency with the
major recreation activities, consideration should be given to allowing
it to accept the responsibility for developing a comprehensive recrea=-
tion program. This agency should work with the state planning agency
to assure that recreation proposals are compatible with overall state
plans and policies.

2, In states where there are a number of separate recreation
agencies, each often responsible to its own policy=-making board or com=-
mission rather than to the governor, consideration should be given to
establishing some form of inter-agency recreation council. The council's
function should be to formulate a comprehensive state recreation pro-
gram. Day to day coordination could be handled through informal arrange-
ments. Where a council is formed, individual agencies continue to
administer their own programs and retain their initiative and vitality.

3. Consideration should be given to establishing a state plan=
ning agency since the state planning function is normally not a part
of the program of a recreation agency. Recommendations for the organi=-

zation of the state planning agency is not within the scope of this study.
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4, In instances where a state undertakes the construction and
operaticn of regional and metropolitan parks consideration should be
given to establishing a metropeolitan park division in the recreation
agency or establishing a regional office of the recreation agency in each
region or metropolitan area to administer the program.

5. States with interstate recreation opportunities could pos=
sibly establish interstate compac¢ts or authorities or use the memo-
randum of agreement in developing these opportunities.

The formulation of a comprehensive recreation program and the
establishment of an organization capable of administering this program
should be considered by the states. The successful initiation of a
comprehensive recreation program and the establishment of an adequate
organization will enable the states to more adequately meet the recre=

ation needs of its citizens.
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