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FOREWORD

In this new era, when machine power is rapidly rcplacing man
power, therc is coming to ncarly all persons an cver increasing
amount of lcisure. Not knowing how to spend this spare time, the
majority of pcople tend to substitute amusement and cntertain-
ment for sclf-expression through recreational activities.

Communities should plan for rich living as well as for business
and industry because pcople necd recreation, relaxation and de-
velopment apart from their daily tasks. Community success de-
pends upon healthy, happy and cducated citizens. Hercin,
community recreation serves a useful purpose, as has been demon-
strated by the many large and small citics, towns, villages, and
rural areas that have alrcady organized rccrcation programs as a
vital public service.

George Hijclte, author of this book on thce administration of
public recreation, is well known as a recreation expert. Ilc has
served as Assistant State Supcrvisor of Physical Iidducation in the
California State Department of Education and as Superintendent
of Recreation at Berkeley, California, in Westchester County,
New York, and at Los Angeles, California. His wealth of cxpcericnce
and his unusual ability to analyze and think through problems
are exhibited in the quality and organization of the text.

This text should be of great help in building a clearer under-
standing of recreation as an educational problem. It will prove
helpful not only to those persons who are now dealing with public
recreation problems of an administrative nature, in communities
large and small, but also to tcachers and students in teacher train-
ing institutions. An incrcasing number of colleges and universities
arc including in their undergraduate and graduate offerings, courses
on the administration of recreation to which this book will make
many contributions.

N. P. Nrnson, Eprtor
‘WasmingTon, D. C.

July 10, 1940
Y






PREFACE

TrE growth of a public movement usually proceeds without much
reference to plan. It arises out of a recognized need. In its carly
stages there is considerable groping and scarching for dctailed
solutions to the problems which the need crcates but which are
not too clearly conceived. Experimental cfforts crop up here and
there to solve thcse problems and gradually through the sharing
of expericnce and the influence of imitation common practice and
procedure develop.

The Public Recreation Movement in America is no exception
to the general rule. It had its inception in the lattcr part of the
ninetcenth century. It has manifested itself primarily as an urban
movement and is only beginning to assert itself in rural areas.
Important innovations and demonstrations were first made in the
largest metropolitan cities. Insofar as they demonstrated their
cfficacy they were copied, not without alteration, in other cities,
large and small. While there has been considerable standardization
in purpose and content of recreation programs there has been less
uniformity in the forms and methods of administration.

So long as the volume of services rendered in any city or other
subdivision of government was not large the organization of
administrative procedures mattered little; but as the work grew in
maturity and size more effective organization and administration
had to be developed as an essential condition to further growth.

In the earlier ycars of the movement any treatise on the admin-
istration of public recreation could do little more than cite the
forms of organization and practices in administration which were
extant, but now sufficient experimentation has taken place to
enable some generalization to be made and enunciation of
general principles to be attempted. In this book some general
principles of administration of public recreation which have borne
the test of experience have been formulated. In connection with
some matters still in the early stages of growth current practice
has been stated without dogmatic and premature generalizations.

vii



viit PREFACE

This book has been intended primarily as a text book on the
administration of public rccrcation for use in the professional
preparation of rccrcation workers and exccutives. Heretofore
courses have been offcred in many universitics and teachers’
colleges under such titles as Principles of Community Recreation,
"The Organization and Administration of Public Recreation, The
Supervision of Playgrounds and Rccreation; but therc has bcen
little effort to scgregate knowledge in the ficld of administration
from knowledge of programs, lcadership and supcrvision. With
the emphasis being placed upon four years of professional prepara-
tion with advanced work on the graduate level there is a need for
greater differentiation of subject matter. It is felt that there is now
sufficient material in the ficld of administration to provide con-
tent for courses dealing exclusively with problems of administra-
tion. The matcrial in this book, somewhat as at present organized,
has been used in courses under the same title given by the author
in the National Recreation School, New York, prior to 1934, and
more recently in the University of Southern California.

The book is also intended as an aid to governmental executives,
directors of recreation and lay groups and boards in organizing
local systems of recrcation and establishing administrative pro-
cedures.

While the title of this book is The Administration of Public
Recreation, it will be cvident to the rcader that it deals primarily
with the administration of recrcation under systcms of local
government. Recreation under federal and state administration is
experiencing a very rapid growth, perhaps at a pace cxceeding the
present growth of local recreation. This ficld appears to be a sub-
ject for spccial study and one which can be treated independently
of the study of local community recreation.

The present work is also limited to the consideration of admin-
istration from the standpoint of departmental problems. Adminis-
tration procceds on sevcral levcls. There are the problems of
administering the program and facilities of the unit center, such
as the playground, community building, swimming pool, camp or
other public recreation place. These are not included cxcept as
they illustrate or are related to universal problems involved in the
administration of all types of public recreation centers.

Acknowledgment is gratefully made to the National Recreation



PREFACE ix

Association and the many executives of recreation who have
furnished helpful matcrial; to the exccutive staff of the Depart-
ment of Playground and Recreation and members of the Board
of Playground and Recrcation Commissioners of the City of Los
Angcles as well as to former associates with whom the author has
worked in the cooperative formulation of policies and procedures
in administering recreation as a public service. The author also
acknowlcdges his decp indebtedness to Dr. Clark W. Hetherington
for lasting inspiration and instruction derived under his tutclage
while the author was employed as Assistant State Supervisor of
Physical Education in California. Appreciation is also expressed to
Frances A. Hjclte for assistance in prcparing and editing the
manuscript.

Georce HjyrvTe
Los ANGELES, CALIF,
July, 1940
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PART I

ADMINISTRATIVE ORGANIZATION AND
RELATIONSHIPS OF RECREATION






BACKGROUND OF PUBLIC RECREATION

in devising ways to employ their leisure time is apparent

to everyone. The amusements, entertainments and diver-
sions designed to provide vicarious experience and the activities
organized to induce active participation are too many to enumerate.
Their variety is almost as great as the range of human capabilities.
They partake of nearly all of the innate capacities for feeling and
action and are multiplied by the development which thesc capaci-
ties undergo in the experience of living. Their complexity is
increased by inventive genius. They are not limited by the require-
ments of utilitarianism but are conditioned only by their ability
to give human satisfaction and enjoyment.

Apart from the complexity and heterogeneity of the leisure
time pursuits is the fact that they consume a large portion of the
time of the people. If the play of children and the leisure of
adults are considered together it is evident that they occupy in
the life span relatively more time than is devoted to work or other
compulsions dictated by biological or social necessity. In later life
leisure time bulks larger than time devoted to sleep.

The activities of leisure consume a large portion of the wealth
of the American people. Steiner estimated that the American
people spent in 1930 over ten billions of dollars for recreation.!
Stuart Chase estimated that in 1927 out of a national income of
ninety-two billions of dollars the American people expended over
twenty-one billions upon leisure time activities and for commodi-
ties consumed during leisure.?

THAT the American people have been extremely ingenious

1 Steiner, Jesse Fredcnck Americans at Play, McGraw-Hill Book Company,
New York, 1933, p

2Chase, Stuart, “P Y}" in C. A. Becard’s, Whither Mankind, Longmans,
Green and Co., Ncw ork, 1928, Ch. XIV.

3



4 ADMINISTRATION OF PUBLIC RECREATION

REeAsoNs FOR THE Rise OF RECREATION

Increased Leisure.

The increasingly important role played by recreation is due to a
variety of causes beginning with those which gave rise to the
industrial revolution. The age of discovery brought the age of
invention; the age of invention brought the age of power; the age
of power brought the age of leisure. In the age of power mechani-
cal processes became so improved that it was practicable to reduce
the hours of labor materially. The plea of organized labor for
reduced hours and greater wages would have been futile had it not
been for improved processes which multiplied the results of
labor. Accordingly, within the past century the hours of factory
labor have been reduced in some industries from seventy-two per
week to forty-eight, and in many industries to forty. State and
Federal legislation has imposed restrictions upon the number of
hours which minors and women might be employed. Legislation
which would establish a universal thirty-hour week has been seri-
ously considered by more than one Congress of the United States.
Such restrictions upon labor in the arduous industrial trades are
inevitable in the future. Along with curtailment of hours of manual
labor have gone equal limitations upon “white collar” work and
employment in the professions. At the same time, due to the
world-wide depression no less than ten million workers have
been without work. Others have been retired from active employ-
ment by child labor laws or by superannuation in the case of the
aged.

Increased Dependence upon Leisure for Creative Experience.

Coincident wnh the decrease in hours of work has been the
increased dependence of people upon activities of leisure for full
expression of human faculties. In the pre-industrial era a worker
found an outlet for a wide range of his faculties in his vocation.
Work was not highly competitive but was “leisurely” done. It
was varied in the faculties which it employed. It gave opportunity
for creative experience and invention and for the individual to
place the stamp of his own genius upon the character of the
product. It provided opportunity for social intercourse in the pro-
ductive process. Work was life in the full.
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Today work in the vocations and professions alike is restrictive
in its employment of the worker’s faculties. His success is almost
in direct proportion to the degree of his specialization. In the
factory he often uses the accessory and not the large skeletal
muscles. This does violence to his physiological and emotional
balance and so he must find relief in big muscle play during
leisure. In his play he finds opportunity also to live creatively and
to give expression to the wide assortment of human capabilities
with which he is endowed, but which atrophy through disuse if not
released and cultivated in leisure.

Greater Wealth to Devote to Leisure.

Fortunately the processes which changed the nature of work
and reduced its hours created a greater national wealth. This made
possible many improvements and commodities which were needed
if leisure was to bring compensatory satisfactions and values. Much
of this wealth has been reinvested and consumed in the processes
of further production; much has been wasted in wars and other
enterprises which produced no social values; and much of it has
been expended upon social betterment, education and recreation.

Recalization of the potential values of our leisure has been en-
hanced by the increased national wealth. Many leisure time
activities require materials and services which cannot be had with-
out expenditure of money. While it is true that some of the
activities which rank at the top in recreative value are free gifts
of nature, others are unquestionably denied the individual if he is
unable to purchase the requisite commodities or services incidental
to their enjoyment. The benefits of leisure have not been uni-
versal partly because of uncqual distribution of wealth. The in-
come of a substantial percentage of the American people leaves
little or no surplus over requirements of mere subsistence to
permit expenditures for recreation. At present, many are totally
without income except that given them as unemployed or unem-
ployable recipients of relief.

The individual citizen’s lack of monetary means to purchase
recreation is in some degree compensated for by the public and
other community facilitics the enjoyment of which is open to all.
These include not only those available through agencies specifically
established for recreation such as parks, playgrounds, and beaches,
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but those which are offered by public schools, group work agencies,
churches and other community enterprises. These facilities are not
uniformly distributed nor are they by any means adequate to
existing needs.

Urbanization Fosters Recreation.

Urbanization of the population has provided a fertile soil for
the growth of leisure time activities. Many of the most enjoyable
leisure time pursuits are social in character. They requirc the
association of persons of corresponding appreciations and com-
parative knowledge, skills, social position, age, and economic
capacity. The formation of such associations is facilitatcd by
gregarious living in the cities and retarded in rural areas. This
phenomenon cxplains in large part why public recreation has had
much greater growth in cities than in rural communities.

Breakdown of Taboos on Recreation.

The growth of recreation has also been accelcrated by the break-
down of traditional cultural prejudices and religious taboos. Even
at the end of the nineteenth century there was present a marked
influence of medieval asceticism and scholasticism. Of more im-
mediate influence in American life was the philosophy of Puri-
tanism which dominated thought and action in New England
for centuries and retarded the growth of recreation throughout
America. Play according to the Puritan concept was the invention
of Satan and therefore play impulses were to be suppressed with
religious zeal. The emphasis upon systematic philosophy and
theology and the rigorous practice of self-denial left little place
for happy carefree recreations. Indeed, participation in certain
recreative activities now looked upon not only as harmless but as
of great value was prohibited by ecclesiastical decree and by gov-
ernmental law. Some of this attitude still survives in laws pro-
hibiting certain recreational activities on Sundays, in academic
prejudice against the applied arts, and in the tendency to ascribe
a minor role of importance to leisure time pursuits which seem to
serve no utilitarian purpose or no formal disciplinary end. These
prejudices, however, have been breaking down rapidly. A philos-
ophy more tolerant of leisure time activities and one which recog-
nizes their importance from the standpoint of human and social
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values is rapidly gaining general acceptance. In such an atmosphere
recreation finds conditions much more favorable to its acceptance
and growth than ever before in the history of civilization.

Scholastic Acceptance of the Arts of Leisure.

The acceptance of the leisure time arts in the curricula of uni-
versal public education from kindergarten to institutions of
higher learning is another factor which contributes to the growing
importance of recreation. In preparing children for citizenship
educators now realize that they must prepare young people for
satisfying, wholesome leisure. The gradual removal of incom-
petence and ineptitude on the part of the American people in
choosing leisure time activities and participating in them in ways
conducive to progressive development of knowledge, appreciations
and skills, will be an inevitable outcome of the emphasis which
the universal educational system will more and more grant to
recreation. Just as heretofore the removal of educational illiteracy
has been an object of education it is likely that the universal
removal of “recreational illiteracy” may become an added object
of public education.

Organized Promotion of Recreation.

With the increasing general acceptance of recreation as some-
thing of value and dignity the direct promotion of it followed as
a natural course. Steiner has pointed out that a characteristic
recent trend in social organization has been the remarkable growth
of associations and clubs specializing entirely in some phase of
amusement and recreation.® Formerly the promotion came through
the channels of institutions and organizations of a more general
nature and with widely different functions. Now specialized
organizations may promote recreations of interest to them more
directly and with more efficient results.

The most outstanding organization of this type in America is
the National Recreation Association. This organization was
formed in 1906 under the name of the Playground and Recreation
Association of America, for the purpose of promoting more atten-
tion to socially valuable recreations, principally under govern-
mental auspices. The Association has been supported by philan-

8 Steiner, J. F., op. cit,, p. 145.
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thropic funds and membership fees. It has maintained an exten-
sive service through the publication of a monthly magazine,
“Recreation,” a correspondence and consultation bureau, the
holding of an annual national recreation congress, and “ficld
service” with a highly competent traveling staff of specialists. The
increasing attention which has been given to public rccrcation
year aftcr year has been due in large part to the assistance rendered
by this Association.

ORGANIZATION OF LEISURE

An activity so universal as recreation will very naturally be of
concern to many types of social institutions. Many of the estab-
lished social institutions such as the home and the church tend
to accord recreation a place in their concerns and operations;
others adopt recreation as a means for the accomplishment of
objectives for which they were established; and still other institu-
tions are created specifically to take care of recreational demands.

The organization of leisure in American life may be viewed
from the standpoint of the role played by institutions of different
types in providing for the lcisure of the pcople. This point of
view assists in delimiting the ficld of public recreation and in
forming a concept of the special function it should perform.
Obviously all recreation cannot be provided by public, ic., tax-
supported and governmental, agencies. In America the accepted
role of government is to perform only those functions which are
of universal concern to the entire people and which cannot be
acceptably taken care of by private or organized non-governmental
enterprise. The pattern of organization of Icisure in American life
appears to be one in which the responsibility for fostering and
conducting recreation is divided between four groups of institu-
tions and agencies, as follows:

(1) Voluntary organizations, such as homes, churches, fra-
ternal orders, labor societics, athletic and recreation clubs, and
other groups of temporary and permanent character;

(2) Commercial enterprises organized to deal in commodities
required in leisure and to provide services requisite to the
enjoyment of leisure, all undertaken essentially for profit;

(3) Community organizations, not tax-supported but draw-
ing voluntary support from large numbers of people, which are
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organized to care for obvious community leisurc time necds or
which usc leisure time activities as an instrument for accom-
plishment of othcr related purposes; and

(4) Public institutions and agencics which are created by the
body politic and which are under complete public control.

Voluntary Recreation Agencies.

The home is the most important agency in American life which
provides for the leisure of the pcople. First lessons in play are
learned in infancy from the mother. As Joseph Lee has put it, the
mother is “at once instigator, audicnce, playmate, playground and
apparatus.” The family play heritage and the community and
national heritage of play are transmitted to cach generation
primarily through the family which is the basic social unit in
society.

Under more simple organization of life than now generally
exists, the home tended to become almost a sclf-sufficient ageney
for dircction and conduct of play and recrcation. Familics werc
large and association betwecn members of all ages was intimate
and natural. Whole familics worked togcther, worshiped together
and played together, somctimes augmented by other familics who
joined them for these purposes. But changes in home life have
tended to destroy this association. Families tend to be smaller,
they tend to disperse, living quarters, indoors as well as outdoors,
tend to diminish in size and commodiousness, thus crowding out
activities natural to home life. Urban congestion and poverty have
rendered the family generally less effective than formerly as an
agency for the direction of the recreation of its members.

Efforts to reinforce the home in respect to recreation and to
improve its effcctiveness as a rccreational agency are not wholly
lacking. They include the better planning of cities, the improved
design and construction of houses and home grounds, the educa-
tion of parents in home making, the invention of devices for the
improvement of home-spent leisure, and the promotion of home
play.

The partial failure of the home to realize its essential im-
portance and to perform its primary function with respect to the
leisure of its members has placed a burden upon other agencies
which have sought to fill the need thus created. The responsibility,
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however, cannot be wholly shifted from the home to the
community.

The church has always exercised an important influence upon
leisure time activities. The church historically has sanctioned
certain forms of recreation and has censored and suppressed others.
Since the attitude of the church generally has been liberalized it
has provided through its many activities opportunities for recrea-
tional expression. To some extent the church services themselves
may be regarded as recreational inasmuch as they provide emo-
tional outlet and opportunity to give expression to cultural im-
pulses. Recreation may be itself a part of worship as it may be a
means of blasphemy. The church provides the setting and stimu-
lation for social participation in a wide variety of group activities,
choir and congregational singing, Christmas and Easter pageants,
forums, group discussions, church entertainments and suppers,
and Sunday school picnics. Not a few churches have provided
gymnasiums, social halls and playgrounds and have made their
plants the center of recreational activities for their members,
especially the children and youth. The church must, therefore, be
recognized as being among the most important agencies serving
recreational needs.

Benevolent and fraternal orders, labor unions, women’s clubs,
Parent-Teacher Associations and business men’s scrvice clubs must
also be recognized as playing an important role in filling the need
for recreation. While they are organized primarily for benevolent
and civic purposes it may be noted that benevolent and civic
activities constitute a part of recrcation. Associated with such
primary activities within these organizations, however, are many
secondary social activities which constitute much of their pro-
grams and which add interest and zest to membership.

The influence of these organizations may be inferred from their
size. It is estimated that fraternal societies in America have a
total membership of about 35,000,000. The total membership of
business men’s service clubs is over 500,000, of federated women’s
clubs 3,000,000, of the Parent-Teacher Associations 2,222,000, and
of labor unions 7,400,000. In addition to the recreational outlets
which these agencies afford their own members, who are pre-
dominantly adults, they frequently sponsor and provide some
funds for programs of a recreational character for children.
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Besides the organizations whose interest in recreation is inci-
dental to their main purposes, there have sprung up innumerable
clubs and societies concerned with specific recreations. There are
in every city, large and small, clubs devoted to athletics, gym-
nastics, swimming, tennis, badminton, archery, golf, bowling,
hiking, hunting, fishing, singing, drama, dancing, collecting of
stamps, card playing, gardening, nature study, astronomy, and
other recreations and diversions tco numerous to mention. The
degree of organization of each activity ranges from the informal
grouping of a few people who meet occasionally to pursue their
common interest to the formal organization with approved consti-
tution and by-laws, playing rcgulations, rules of eligibility, local,
state, and national tournaments, and national headquarters for the
promotion and regulation of programs.

The importance of the voluntary association of people for the
pursuit of common interests in recreation can hardly be over-
emphasized. Necarly everyone belongs to one or more groups.
These groups multiply the spread of recreational opportunity,
they provide an opportunity for social contact, for comparison, for
competition, for informal and formal instruction, for setting of
standards and for promotion of more and more interest and
participation. Their by-products in socialization, formation of
public opinion, and dissemination of information are not the
least of their values. This form of voluntary heterogeneous organi-
zation around the leisure time interests probably constitutes the
predominant pattern ot organization of American social life and
stands in rather striking contrast to the regimentation of leisure
time activity which characterizes the organization of life in
totalitarian states.

Commercial Recreation and Amusement.

Amusement and rccreation have become a commodity to be
manufactured, dispensed and sold. If nearly a fourth of the
national income is expended upon commodities and services re-
quired during leisure it is plain that commercial recreation and
amusement and related business enterprises constitute “big busi-
ness.” Transportation (for plcasure), motion pictures and radio
are among the country’s largest industries. The motion picture
industry represents an investment of over two billion dollars. The
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number of motion picture theaters in 1931 excceded 20,000, with
a total seating capacity of approximately 11,300,000. The weekly
attendance at motion picture thcaters in 1930 cxceeded 100 million.
This would average about one “movie” per week for every person
old enough to attend. The number of families having radio sets,
according to the 1930 census, was over 12,000,000, or roughly
forty per cent of all families.

Commercial dance halls, amusement centers, concert halls,
legitimate theaters, cabarets, night clubs, sports arcnas, beach clubs
and the like, taken together, constitute a vast industry catering to
the demand for diversion, entertainment, amusement and recrea-
tion of the American people.

Commercial recreation and amusement occupy an important
place in the whole scheme of leisure time organization. They
offer something tor everyone regardless of his tastes or the stage
of his cultural advancement. They are both good and bad. Some
of the most elevating forms of entertainment as well as the most
degrading are offered under commercial sponsorship. The latter
are always under attack and under some form of regulation not
wholly effective, but there is reason to bclieve that the general
tone has been on the upgrade. It must be remembered that the
primary and in most cases the sole aim of commercial recreation
and amusement is profit. An establishment must offer “what the
people want” if it is to be successful from the pccuniary
standpoint.

The gradual improvement of this form of lcisure time offering
must rest fundamentally upon the improvement of the public
taste which is a process of cducation. In this respect the industry
cannot be expected to lift itself by its own bootstraps. The main
educational impetus will come from other sources,—the home,
the church, and the community and public educational and
recreational agencies organized not for profit but for human
betterment.

One of the objections frequently offered to commercial recrea-
tion and amusement is that it caters almost exclusively to the
spectator and does not induce creative participation. It offers
largely vicarious experience and cannot be, therefore, the means
of full realization of the potential values inherent in the “new
leisure.”



BACKGROUND OF PUBLIC RECREATION 13

Community Organizations Contributing to Leisure.

Various types of community organizations are prominent in
the promotion of recrcation. These differ from the voluntary
private agencies previously mentioned in the fact that they are
organized for community betterment and draw their support
largely from philanthropic sources or community chests, although
they depend in part upon membership fees. They are not, strictly
speaking, recrcational agencics but utilize rccreation as a means
of enticement and as a program through which their primary
aims are accomplished. They include the social settlements, the
Young Men’s and Young Women’s Christian Associations, the
Hebrew Associations, the Catholic Youth Organization, the Boy
Scouts of America, the Girl Scouts of America, the Camp Fire
Girls, the Federated Boys’ Clubs, and numerous others not
afhliated with a national hcadquartcrs. The total membership of
these agencics is said to excced 3,500,000 persons.

These agencies are primarily interested in children and youth.
Some provide buildings, grounds and equipment for varied recrea-
tional activities but all have well formulated programs designed
to contribute to the improvement of bchavior. They are often
spoken of as “character building agencies” but more recently as
“group work agencics,” the latter term signifying that they employ
informal cducational tcchniques in group activity.

The community agencics make an important contribution to
American leisure in several ways. Their programs are definitely for
the improvement of standards of recreational bchavior. They
pioneer in new fields of social work which somctimes are later
accepted as public functions. (The first playgrounds, for example,
were conducted by private social work agencies.) They relate to
the work of recrcational lcadership thousands of adults who
assume responsibilitics as lay and voluntecr workers. This consti-
tutes an educational process in itself which serves to give support
to all programs for better recreation.

Public Recreation Agencies.

Public provision for recreation occupies an important place in
the whole pattern of organization of leisure in Amecrican life.
Public recreation does not seek to duplicate the work being done
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by other agencies but on the contrary it endeavors to render those
services which private, commercial and non-tax-supported com-
munity agencies are unable to provide. The public services in
recreation are rendered through such facilities as libraries, play-
grounds and other recreation centers, and national, state, and local
parks. These services, however, are tending to go far beyond the
mere provision of physical facilities. They include the organiza-
tion and promotion of public recreation activities and the super-
vision of these activities.

Although not usually spoken of in terms of recreation but
rather in terms of education, the public library is no doubt an
important and widespread public recreation agency. Reading is
the most universal form of leisure time activity. The Amecrican
public library had its origin in 1854 when the city of Boston
appropriated $5,000. for library purposes. In 1876 the American
Public Library Association was formed, and one hundred and
eighty-eight public tax supported libraries were reported. In 1893
the Bureau of Education of the United States Government re-
ported 3,803 public libraries in America each with over 1,000
volumes.* In the early years the movement owed much of its
growth to the aid given by the Carnegie Foundation. Libraries are
now generally supported by public taxation, and there is scarcely
a city of 5,000 population or more which does not have its public
library. County and state librarics provide library resources for
rural districts and small cities.

The older and larger American cities early set aside or accepted
gifts of land for local parks. As new town sites were laid out the
rule was generally followed at providing a central place at the
crossroads which marked the center of the town. The local parks
were largely places of assembly but they were improved with
landscaping, walks, statuary and benches. They were not con-
sidered as places for vigorous play;—on the contrary, they usually
were posted with signs prohibiting play in them.

In 1935 the National Park Service, in cooperation with the
National Recreation Association, made a study of municipal and
county parks in the United States. Twelve hundred communities
of 2,500 or more population reported a total area in municipal

4 U. S. Bureau of Education, Statistics of Public Libraries, U. S. Govern-
ment Printing Office, 1893.
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parks and other recreation areas of 381,496 acres.® Vast strides
have been made by states in setting aside park areas. The Federal
Government has likewise established a National Park System and
extensive facilities for outdoor recreations in the National Forests.

The park movement in America was, until the beginning of the
present century, primarily a movement for the improvement of the
aesthetic appearance of certain areas. Apart from the rapid in-
crease in the number of parks the most significant development
in the movement recently has been the change in concept of the
function of a park. Parks are now considered as places of pleasing
and attractive appearance which are sct aside for varied types of
reercation. Another interesting development has been the estab-
lishment of large parks away from the centers of cities and
rcgional parks accessible only by mechanical means of trans-
portation. The local areas formerly considered as ncighborhood
parks are now thought of more in terms of playgrounds and
neighborhood recreation centers.

The establishment of children’s playgrounds under municipal
auspices marked the beginning of a transition in public recreation
from a concern only with the establishment of areas and facilities
to the provision of supcrvision of activities and organization and
promotion of recreation programs. The playground movement
began in the late eighties when sand gardens were established for
small children in Boston (under private sponsorship), and when
permission was granted in several cities to play active games in
the public parks. By 19oo only a few cities had made provision
for public playgrounds but in the past two decades rapid advance-
ment has been made. Now nearly all cities have areas available for
play although many do not have highly organized programs.

Writing in 1921 Clarence E. Rainwater traced nine transitions
in the play movement, as follows: “(1) From provision for little
children to that for all ages of people; (2) from facilities operated
during the summer only, to those maintained throughout the
year; (3) from outdoor equipment and activities only, to both
outdoor and indoor facilities and events; (4) from congested
urban districts to both urban and rural communities; (5) from
philanthropic to community support and control; (6) from ‘free’

5 Butler, George D., Municipal and County Parks in the United States,
1935, Government Printing Office, Washington, 1937, pp. 5, 19.
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play and miscellancous events to ‘directed’ play with organized
activities and correlated schedules; (77) from a simple to a complex
field of activitics including manual, physical, acsthetic, social and
civic projects; (8) from the provision of facilities to the definition
of standards for the usc of lcisure time; (9) from ‘individual’
interests to ‘group’ and community activities.” ¢

To these transitions may now be added several more: (1) From
a “play” movement to a “recreation” movcment; (2) from a
local municipal movement only, to a state and national move-
ment; (3) from programs detached from public education, to
programs integratecd with the public education curriculum and
system; (4) from organization limited to urban communities to
that inclusive of rural arcas as well; (5) from an organization
largely under quasi-public control with subsidies from public
funds, to full acceptance of recreation as a public function.

PrevENTIVE A1Mms oF Pusric RecrraTiON

It is always easier to stimulate public action in terms of pre-
vention than in terms of positive promotion. To prevent o
remove conditions which are widely recognized as destructive or
devastating appcals readily to everyone. To appreciate a con-
structive course of action in the direction of ultimate objectives
requires 2 degree of imagination and knowledge of human nature
beyond the ordinary capacity. Hence, public rccreation is more
frequently advocated and dcfended in terms of its efficacy in pre-
venting bad behavior than in terms of its long range objectives.

Prevention of Juvenile Delinquency.

The most commonly heard aim of public recreation is “the
prevention of juvenile delinquency.” The claims that supervised
recreation programs prevent juvenile delinquency are not without
foundation although it is impossible to demonstratc the truth of
this asscrtion by statistical evidence. Law enforcement officers
and recreation workers have observed that a well-conducted recreu-
tion program for children and youth has a very salutary effect in
keeping them occupied in constructive activities, thus reducing
the time in which they might drift into activities which are de-

6 Ramwater, C. E., The Play Movement in the United States, Unwersity
of Chicago Press, Chicago, 1922, p. 192.
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structive and anti-social. The establishment of a recreation center
in a neighborhood where delinquent tendencies are marked
usually has the effect of greatly reducing such tendencies. This
result is due, no doubt, not to the influence of the place as such,
but rather to the quality of the program, supcrvision and direction.
Unsupervised and undirccted public recreation centers have been
found to have a centrary effcct in that they have become hang-
outs for youthful gangs where predatory activitics are planned by
them. A wecll-trained, skillful and devoted recrcation leader can
through the attraction of his program cstablish rapport with
children and youth, including their natural lcaders. He can detect
misbchavior in the incipicnt stages and, through the influence
of his personality, give positive dircction to youthful energies.
Anyonc who plans and conducts the activitics of most intcrest
to children and youth is in a strategic position to cnjoy their
confidence and to give personal counsel to them. He also be-
comes awarc of conditions in the ncighborhood which are detri-
mental and is able to correct them or cause their removal.

Prevention of Accidents.

Another aim of public rccreation is to prevent accidents. The
earlicst playgrounds were advocated as nccessary in order to get
the small clildren off the streets which were becoming unsafe as
play placcs. This continues to be an important aim because in
most congestcd urban communities, the only alternative to out-
door play on a playground is the public strect. The recreation
center goes farther than this, however, for it climinates the most
dangerous practices in play, provides safe equipment and by de-
veloping skill in play avoids accidents duc to awkwardness. Mod-
ern recreation systems make continuous studies of causes of
accidents on the public arcas and devisc means for their removal.

OsBjecTIvES OF PUBLIC RECREATION

Public recreation has a higher reason for its cxistence and sup-
port than the prevention of a less satisfactory condition. A list of
its positive objectives would include physical, mental and emo-
tional health, self-realization, social adjustment, cultural cvolution,
good citizenship, democracy, joy and happiness. Recognition of
these important attributes of social progress and the contribution
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which recreation may make to them is what justifies the inclusion
of recrcation among the functions of government. Public recrea-
tion shares with other institutions the responsibility for the
progressive realization of these objectives which may be summed
up in terms of the “good life.”

Health.

There are many factors which contribute positively to the
development of health. Among them is joyous activity. Certain
recrcations which induce vigorous muscular activity in amounts
suited to the nceds of the individual, and with rcgularity, con-
tribute to the development of functional power and endurance,
and also have an important hygienic effect. Of no less importance
from the standpoint of hcalth is the emotional relcase which
ncarly all recrcation affords and the effect of joyousness in activity
upon the organism through the functioning of the cndocrme
glands.

Public rccrcation seeks to provide recrcation, largely in the
out-of-doors, becausc of the appreciation of its health building and
health conserving values. The programs of public rccreation for
children arc designed in part to countcract the effects of sedentary
school occupation and the strains of school life. In vacation days
public recrcation affords an opportunity for continuation of hcalth
habits formed during the school term and seeks to make the
most of the summer season for the purpose of individual develop-
ment. For adults the program aims to complement the activity
which the individual engages in as a vocation. It supplics that
form of cxercise and mental and emotional occupation which is
missing in work. It thus contributes to the dcvelopment of the
whole man.

Self-Realization.

The limitations placed upon the individual by the scope of
self-expression in his gainful occupation enhance the importance
of recreation and provides an objective toward which recreation
may contributc. Morc and more, people must depend upon their
recreation for the continuation of the developmental processes
begun during childhood. When a vocation is entered a limited
range of skills will tend to be employed,—the rest should con-
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tinue to find expression and further devclopment in recreation.
Public recreation, through such activities as it may properly pro-
vide, creatcs an opportunity for balanced development and for a
continuation of education in lines pursued not for utilitanan pur-
poses but for self-realization, pure satisfaction and joy.

The impulses which are the basis for creative art, music, litera-
ture and drama arc to be found in everyone to a variable degree.
Potentially everyone is an artist, musician, intcrpreter and drama-
tist. ‘T'here is no more thrilling expericnce for the individual than
to discover some modicum of creative capacity in one of these
fields. People may literally be born anew by such discoveries in
their recreational experience. Through well-planned leisurc-time
programs opportunitics for discovery of latent talent may be
created and a new type of art patron developed, namely, one who
has had personal expcrience in the arts and whosc appreciation
of the creative efforts of others is, therefore, more real. For too
long the development of art has been left to the professionals.
Through planned leisure, art may be restored to the amatcurs
and a real folk art may emerge. This will make for a happier
people.

Social Adjustment.

Through recreation a person may find for himself a satisfying
placc among his fcllows. He may cultivatc the basic human
virtues of courage, justice, paticnce, tolcrance and fairncss. He
may learn to live happily among his fellows, to make his contribu-
tion to the good of all and to feel that he is wanted and appreci-
ated. Thesc are basic needs of the social animal. In playing together
people learn to live together and to be adjusted to the ramified
and complex rclationships which society imposes upon them.

Cultural Evolution.

It has been pointed out by Lindeman that the “basic patterns
of culture revolve about human behavior as expressed in (a) ways
of performing work, (b) organizing family and communal affairs,
(c) worship, (d) training the young, and (e) occupying leisure
time.” 7 The role played by each of these fields has not been

7Lindeman, E. C., “Youth and Lecisure,” The Annals of the American
Academy of Political and Social Science, New York, November 1937.
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constant throughout history. As leisure increascs it is certain that
its role will increase. Endowed with abundant leisure the Ameri-
can peoplc have an opportunity to develop a superior national
culture.

Heretoforc, the total amount of leisure has not only been small
in quantity but it has been the possession of the few. Now it is
a universal possession. There arc those who question whether the
Amcrican pcople will prove themselves cqual to the opportunity
which this heritage bestows upon them by using this leisure for
the improvement of the national culture, or whether through its
misuse the culturc will be profaned. Civilization according to
H. G. Wells is a race between the forces of education and
disaster. Public recrcation as a part of education in the broadest
sense may play an important part in this race.

Good Citizenship.

Wherever steps have been taken to cstablish local recrcation
they have been advocated and defended in terms of their value in
devcloping good citizenship. The advocates have had in mind
the fact that prcoccupation with reercation activitics of a safe
type precludes participation in antisocial activitics. They have
also assumcd that children in supervised games and other play
acquirc virtuous qualitics which influcnce their general behavior.
Recrcation if properly supervised unquestionably creates situations
through which wholcsome attitudes arc caught and habits of social
condnct cstablished.

Whether there may be expected much transfer of learning from
recreation situations to other situations in hfe may be questioned
in the light of modern psychology. Regardless of this it must he
recognized that good citizenship in rccrcation alone is in itself
an important part of onc’s whole responsibility insofar as his
citizenship is concerned. If recreation is to occupy a major portion
of the time of people it is important that such recreation be in
accord with accepted principles of social behavior.

Democracy.

In a democracy good citizenship implics an ability to live
democratically and to employ the democratic processes in many
aspects of living. As a way of living democracy may be taught in
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recreation. In recreation the cssential dignity and worth of the
individual is rccognized. Ilc is accorded a place commcnsurate
with his capacity and his willingness to scrve. His success is de-
termined by his ability to cooperate with others. He must recog-
nizc the rules of the game. As an individual, he may choose his
rccrcation, the time he devotes to it, and his companions; and
yet, full enjoyment of his recreation requires submission to the
collective choices and to the self-imposed laws. This is the essence
of democracy. If it becomes the rule of lifc in recreation it will
be difficult to follow another principle in other dcpartments of
living. Recreation in America is in conformity with the demo-
cratic ideal and fosters its general acceptance and application.

As the economic, civic and social organization has become more
complex, requiring increasing regimentation of people cven in
a democracy, the freedom which people may still enjoy in leisure
stands out in bold rclicf. The democratic principle of frcedom
strongly persists in lcisure. The same necessity for regimentation
in productive industry does not cxist in lcisure, although a danger
is always present that thc pcople might unwittingly vicld this
frcedom to sclf-appointed or elected  dictators. Dictators in
totalitarian nations have demonstrated how leisurc may be organ-
ized to scrve the will of the dictator and the purposes of the state.
The Declaration of Independence of the thirteen original colonics
of thc¢ United States declared that “life, liberty and the pursuit
of happiness” are among “ccrtain inalicnable rights” with which
“all men arc endowed by their Creator.” The right to pursuc
happiness in lcisure must be considered a basic primciple in
Amcrican democracy. In protecting this principle in lcisure the
democratic idcal is sustaincd.

It is this concept of freedom in leisure which imposes upon
society the nccessity of educating the people for leisure. Democ-
racy has been said to contain the sceds of its own destruction.
This is truc in rclation to lcisurc. The individual may freely
neglect to take advantage of lcisure for purposes of growth and
devclopment; he may even waste it in vulgarity and dcbauchery.
ITe may dcstroy his body and mind and his finer sensibilities by
excesses in leisurc and through ill-chosen recreations.
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Joy and Happiness.

It is not necessary to justify recreation as a means of accomplish-
ing preconceived objectives. It is truc that the objectives which
have been mentioned flow from recreation when it is rightly
planned. But the recrcator is not always conscious of them. Ac-
complishment of objectives is somewhat impeded by too serious
contemplation of them by the subject. He is primarily interested
in the affect and only incidentally in the effect of the experience.
The affective state of happiness is, thercfore, the primary objec-
tive of recreation.

This truth must be recognized in planning public recreation.
At the same time it is necessary to discriminate between levels of
enjoyment. There must be an effort to improve the quality of
appreciation and response. This raises thc inevitable question as
to whether a public recreation agency should provide a program
in accord with “what the people want” or “what the people should
have.” This question is usually answered in the legislative action
which gave original authorization for creation of the agency or
inauguration of the program. State enabling acts authorizing the
establishment of systems of public recreation frequently set forth
the purposes of the legislature in enacting the legislation, and are
usually stated in terms of public wclfare. The view nay be
justified, thercfore, that it is the duty of a public recreation agency
to offer facilities and a program of activities which will tend to
accomplish the desired social objectives. At the same time the
facilities and program must meet with public approval or partici-
pation in the activities will not eventuate. The problem is one of
providing facilities and programs which induce participation in
activities that contribute to desired objectives, in a manner the
immediate and primary outcome of which is joy and happiness.
This, of course, calls for the highest skill in planning and
leadership.
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RECREATION AS A FUNCTION OF GOVERNMENT

v H NIIE growth of rccrcation as a function of government
represents one of the intercsting public developments of
the present century. Previously regarded as purely the

prerogative of the individual citizen in his private capacity recrea-
tion is now considered a ficld of human activity in which the
government should manifest concern and render some aid. Under
the police powcer inherent in the sovereign authornity of organized
government recreation activitics which were deemed to be harm-
ful and destructive have for many years been regulated and pro-
hibited. The laws prohibiting certain recreations on the sabbath
and laws rcgulating hunting, fishing, prize fighting and gambling,
arc examples in point. Only in the present century, howcever, has
government in the United States gone generally beyond the
province of rcgulation, control and prohibition to assuinc a more
positive function of “promoting the gencral welfare” through
recreation.

The recent activitics of government in the field of recreation
have not becn undertaken for the purpose of interfering with the
rights of individual citizens, but on the contrary thecy have becn
pursucd with the object in view of expanding the scope of recrea-
tional expericnces of the people and equalizing opportunities for
wholesome recrcation. Certain activities recognized as of wide
interest and value rcquire coopcrative endeavor beyond the power
of individual citizens to command. Some do not lend themselves
to commercial enterprise and are still of such value that a benefi-
cent government can ill afford to neglect them. Still others can-
not be entrusted wholly to commercial agencies with frequently
attendant disrcgard for the needs and capacities of the individual.
There are activitics which are of such general concern that the
provision of them through the means of public taxation appears

24
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to be the most economical and expcditious way of making them
available to all. While recreation must remain largely a matter of
individual initiative and a proper field for commercial enterprise,
in some respects it is also a legitimate ficld for governmental
activity, not only in the regulatory and prohibitory sense, but also
for positive promotion of a state of general well being.

Attention to recreation on the part of the body politic has not
been limited to local municipal governments but county, state and
federal governments have likewisc been active in the field. In the
Federal Government thirty-five units in twelve dcpartments are
engaged in promoting programs affecting the citizens’ use of
leisurc time. These programs include the conscrvation of national
resources to be used for recrcation; maintenance and administra-
tion of recrcation areas within the national forests, parks and
other land preserves; surveys of recreational necds and facilities
within the scveral states; providing recrcational leadership in com-
munitics which are distinctly under federal control in local matters,
such as Indian rescrvations, suburban and rural resettlement com-
munities, etc; furnishing information concerning recreation
through correspondence, publications and confercnces; furnishing
employment under local sponsorship for construction of recrea-
tional facilities and lcadership of rccreation programs.

The activitics of the Federal Government in recreation are
largely incidental to the performance of a primary function for
which an agency was originally created. For example, the Ex-
tension Service of the Agriculture Department offers advisory
recrcational service to the Extension Service of the statcs, twenty-
nine of which employ specialists in rural organization, recreation
and sociology. The larger part of the permanent activity of the
Federal Government in the recreation ficld is in rclation to the
provision of regional opportunities for recreation as distinguished
from local recrcation facilitics and programs. The regional facili-
tics are intended largely for the usc of people who travel a distance
beyond the reaches of their home communities and arc visited by
individuals on morc or less infrequent occasions.

The states have likewisc been primarily concerned with regional
areas for recreation included within state parks, forests and game
preserves and on the shores of oceans and lakes. Forty-three of
the states have established state park systems whereas prior to
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1goo only one state had made a significant start in this direction.
There has been a similar growth of intcrest in counties which, like
the states, have established in many places regional facilities for
recreation.

The municipalities, on the other hand, have concerned them-
selves principally with the establishment of local areas and facili.
ties for frequent use of the residents of their urban neighborhoods
and communities. They have also given more attention than the
larger governmental subdivisions to the development of programs
of recreation and have recognized the importance of organization
and supervision of recrcation and leadership of people in activities.
Local recrcation as thus conducted is denoted “community
recreation,” Some indication of the extent to which citics have
adopted community recreation as a function of local government
may be inferred from the fact that over twelve hundred cities in
America in 1939 reported some organizcd public activities in this
field.

Community Recreation as a Local Governmental Function,

Community recreation, insofar as it has gained recognition as
a legitimate function of government, has, like education, been
considered largely a matter of local prerogative. The Federal Gov-
ernment has not assumed direct responsibility for local com-
munity recreation nor has it thus far offered grants in aid to states
for local recreation. The activities of the Works Progress Adminis-
tration in offcring local supervision and leadership of recreation
activities should not be regarded as a departure from this principle
because they were justified exclusively as a measure of affording
work relief to unemployed persons and have becn on an emergency
and avowedly temporary basis. Moreover, it has been the con-
sistent policy of the Works Progress Administration to work
through local governmental sponsors. Nevertheless, the continued
assistance of the Federal Government in this field may be indica-
tive of a tendency to break down the traditional distinction be-
tween local functions within the several states and federal
functions.



RECREATION AS A FUNCTION OF GOVERNMENT 27

State Powers in Relation to Recreation.

The power and authority of the scveral states to provide for
public recrcation is inherent in the sovereign power of the states.
All powers not expressly bestowed on the Federal Government
“were reserved to the states respectively or to the people.” The
sovereign states may pcrform any functions which their citizens
bestow upon them, subject only to the powers reserved to the
Federal Government under the United States Constitution. Al-
though none of the constitutions of the forty-eight states mentions
recreation the provision of recreation as a means of promoting
the gencral welfare of the people within a state has never been
seriously questioncd.

Like the Federal Government, statc governments have not as
yet undertaken to provide dircctly for local recreation. Their
activities have been limited to rcgional services and areas. They
have, however, dclegated powers with reference to recrcation to
local jurisdictions, principally to citics, although some states have
granted similar powers to school districts and to counties.

Municipal Powers and Functions.

Onc of the powers reserved to the several states is the power
to provide for local government. Cities in Amecrica are funda-
mentally subordinate to the statc. Their powers are conferred in
the form of charters which are authorized or granted by the state
and which give the citics their corporate cxistence. Incorporation
is an act of the lcgislature by which the citizens of the city,
organized in their municipal government, arc constituted as a
single legal entity, the municipal corporation, which has standing
in court and which can sue and be sued. Thus, when a city is
sued in court it is not the numerous citizens who are sued but
the incorporated city. The corporation may acquire and hold
property in perpetuity and may make contracts; and it continues
its legal life until dissolved, even though its citizens come and go.
Control of municipal government rests with state lcgislatures,
but during the present century there has been a strong tendency
toward municipal home rule under which the citics are permitted
to enact laws of local application and to draft and enact local
charters. Home rule consists essentially in the power to make and
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amend the municipal charter. Sixteen statcs have provided for
municipal home rule in more or less complete fashion. In other
states the powers of cities are excrciscd undcr state statutes or
charters drawn up and granted by the state governments.

The right of any city to organize, promotc, conduct and other-
wise provide for recrcation rests upon the powers granted to the
city by thc general state laws or the city charter or through the
gencral provisions of home rulc. Strictly spcaking a municipal
corporation, “possesses, and can cxcrcise, the following powers,
and no others: first, those granted in cxpress words; sccond, those
necessarily or fairly implicd in, or incident to, the powers expressly
granted; third, those essential to the accomplishment of the de-
clared objects and purposes of thc corporation, not simply con-
venient but indispensable.”* This rule is quitc uniformly and
strictly followed although there is a tendency in recent years to
apply it liberally.

New functions are assumed by local governments in response
to public demand. Somctimes the demand is cxpressed in un-
mistakable form through an initiative or rcferendum vote of the
clectorate. More frequently it is cxpressed by a minority group of
citizens, of more or less influence, who are insistent that the gov-
crnment take steps to meet a public need which they point out.
The first steps taken to meet thc need arc seemingly of little
consequence and involve inconsiderable funds. They are viewed
frequently as experimental mcasures or as demonstrations. If they
prove successful and mcct with general approval they usually lcad
to steps of more and greater consequence.

Recreation as a New Function.

In many citics the inauguration of certain activities in rccrea-
tion, which gave risc to the subsequent cstablishment of a de-
partment to administer them, took place in response to an cx-
pressed demand on the part of individual citizens and civic groups
in the city. Frcquently the specific act which launched the
municipality upon the recrcational venture consisted in the pur-
chasc of a picce of land for a playground, the improvement of
land already owncd for play, or the employment of a play

1Dillon, J. F, Commentaries on the Law of Municipal Corporations,
Vol. 1, Sec. 33, Little, Brown & Co., Boston, 1927.
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dircctor in a public park. Having taken a number of such steps
the establishment by ordinance or by amendment to the city
charter of a burcau in an alrcady existing department, or the
cstablishment of a separate department of playgrounds or recrea-
tion, followed in due course.

Community recreation is distinctly a twenticth century move-
ment. Prior to 19oo only eleven of the hundred largest cities in
the United States had begun to provide playgrounds for children.
In all of the cleven cities the playgrounds were open only in the
summer months. They were supported with few exceptions by
philanthropy and administered by private playground associations;
but occasionally public appropriations were made to aid in their
support. In several cities the playground activities sponsored by
privatec playground associations were conducted on park and
school lands. Boston, where the first playground was established
in 1882, was the first city to make provision for children’s play-
grounds with Philadelphia, Pittsburgh and Chicago following in
the order named. The first municipal playground commission was
authorized and appointed by the city of Los Angeles in 1go4. By
1907 fifty-seven cities reported playgrounds.? In thirty-eight of the
cities municipal funds were provided for their opcration. The total
funds expended that year for playground maintenance in all cities
was less than one million dollars. By 1937 seven hundred and two
citics had established playgrounds and other recreation facilities
supported by regular local tax appropriations totaling more than
twenty million dollars for operation and maintenance alone, not
including land acquisition and improvement.?

Recreation Enabling Acts.

The power of local jurisdictions, i.e., citics, townships, school
districts and countics, to conduct recrcation is usually implied in
various gencral powers granted to them without specific mention
of recreation. The power has been interpreted as incidental to
other powers. For example, the power to acquire and improve
parks has been intcrpreted as power to do all things incidental to

2 Playground Association of Amecrica, Year Book: Issue of Recreation, 1908,

PP. 372:384. ) o

8 National Recrcation Association, Year Book: Issue of Recreation, June,
1937. These statistics do not include cxpenditures exclusively for parks as
distinguished from playgrounds.
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the operation of parks. In many states steps to provide for com-
munity recrcation have been taken by incorporated cities with-
out the cxistence of special enabling legislation. Few occasions
have arisen in which such steps have been scriously challenged.
In many cases, however, local governments have deferred action
in the absence of specific enabling legislation. The failure of somc
state legislatures to pass enabling acts for recreation has often
furnished reluctant local authorities a convenient cxcuse for not
yielding to public pressure to make provision for local recreation.

This handicap to more rapid growth of community rccreation
as a universal local function is gradually being removed. Twenty-
cight states so far have passed recrcation enabling acts and similar
acts are under consideration in many others.

Nature of Enabling Legislation.

Enabling legislation so far enacted embodies the following
authorizations or provisions:

1. Authorization for the local governments to exercise the
powers conferred.

2. Authorization for cstablishment of a particular agency
within the local governmental structure to cxercise the powers
conferrcd.

3. Specification in detail of particular powers which may be
exercised.

4. Provision of the means to be cmployed in financing the
powers to be performed.

5. Provision of the means whereby the powers authorized to
be performed may be initiated.

6. Authorization of certain joint cxercise of powers by two or
more local agencics, or coordination of, and cooperation be-
tween, certain authorities.

Authorization for Local Government to Exercise Powers.
Such authorization is sometimes generally extended to several
types of local government in more or less inclusive terms as in the
West Virginia Act which provides, “That any city, town, county,
independent school district or school district may establish and
conduct a system of public recreation and playgrounds, etc.” 4

¢+ West Virginia Act authorizing establishment of recreation and play-
grounds, passed April 3, 192¢.
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Sometimes in an act authorization is granted to a specified
division of local government as in an Illinois Act which provided
that “the Board of Education of any city having a population
exceeding 100,000 inhabitants shall take control and management
of all public playgrounds now owncd or hercafter acquired by
any such city which are adjacent to or connected with any public
school in such city and shall equip, maintain and operate the
same for moral, intellectual and physical wclfare of the children
and persons using them, etc.” 8

Designation of a Particular Agency.

It is not uncommon for enabling acts to authorize the estab-
lishment of a particular agency within the local government, such
as a rccreation commission, to administer the powers conferred.
The Alabama Act provides that “there shall be, within sixty days
from the approval of this Act, in all cities now having a population
of onc hundred thousand or more according to the last Fedecral
census, established and constituted in accordance with the terms
of this section, a pcrmanent ‘park and recreation board’ for such
city, ctc.” ¢

Frequently the local governing body is authorized to assign the
excrcise of the conferred powers to any convenient body. Such
authorization is found in the Florida Act: “The governing body
of any such municipality or county may—vest the power to pro-
vide, maintain and conduct playgrounds, recreation centers and
other recrcation activitics and facilities in the school board, park
board or other existing body or in a playground and recreation
board as the governing body may determine.” 7

When an act authorizes the crcation of a particular agency it
usually specifies how the agency shall be appointed or elected,
the number of members who are to serve upon it and what their
terms of office shall be.

5“An act to provide for the control operation and maintenance of
playgrounds by boards of educations in citics having a population excecding
100,000 inhabitants.” Approved by Illinois State Legislature Junc 28, 1921.

6 An Act to provide for the cstablishment, etc., of parks, park areas, recrea-
tion facilities and activities . . . etc. Alabama, Approved Scptember 29, 1923.

7An Act cmpowering citics, towns and countics to cqup and operate
playgrounds and recreation centers, Florida, passed June, 1925.
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Specification of Particular Powers.

Recreation cnabling acts are usually quite specific in designa-
tion of powers which may be excrcised. The New York State law
is probably more specific and inclusive than most laws. It au-
thorizes: (1) “the setting apart for use of playgrounds or neigh-
borhood recreation centers any land or building owned by such
municipality and not dedicated or devoted to other inconsistent
public use”; (2) acquisition of “land for such purposes by gift,
private purchase or by condemnation”; (3) lease of “land or
buildings for temporary use for such purposes”; (4) equipping
such “playgrounds and recreation centers, and the buildings
thereon”; and “constructing, maintaining and operating in con-
nection therewith public baths and swimming pools.” ®

Provision for Finance.

The customary financial provision in state enabling acts consists
in authorization to local authorities having power to appropriate
moncy to appropriate or cause to be raised by taxation a sufficient
sum to carry out the provisions of thc acts. The Alabama Act
provides more specifically for the financing of the power it confers
by authorizing that a spccial tax may be levied and collected, that
in the event no special tax is levied an appropriation of not less
than fifty thousand dollars must be made by the governing body
of the city and that this appropriation must be dcposited to the
credit of the “park and recrcation fund.” The provision by state
law of such a fund is also unique. The law further provides that
“rcasonable fees or charges for access to or use or enjoyment of
any playgrounds, recrcation centers, recreational activities or other
places of recreation . . . may be charged and collected, all funds
received from such sources to be paid into and become a part of
the park and recreation fund of such city.” Acceptance of gifts,
bequests of money or other property is also authorized.?

Borrowing of funds through the issuance of bonds is occasion-
ally authorized in enabling acts. Such authorization is contained in
the New York act which stipulates that “local authorities may

8 Law granting authority to citics and countics to equip and opcrate play-

grounds; New York Statc, passed 1917 and amended 1920, 1922, 1924.
9 Alabama, op. cit.
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provide that the bonds of such municipality may be issued in the
manner provided by law for the acquisition of lands or buildings
for playgrounds or neighborhood recreation centers, subject, how-
ever, to thc adoption of a proposition thereforc at a municipal
clection, if the adoption of such a proposition is for public pur-
poscs gencrally.” 10

Initiation of Powers Conferred.

Anticipating that rcluctant local authorities may refusc to take
advantage of the cnabling acts, legislaturcs in some states have
provided a means whereby such authorities may be compelled
to submit the question to the clectorate. In Florida a petition
signed by five per cent of the registered and qualified voters, and
in New York five per cent of the number of voters who voted at
the last clection for governor, is sufficient to require the submissicn
of the proposition including a tax or appropriation for carrying
it out.

The provision of mcans for submission to the voters of a
proposition to establish a rccreation system is of questionable
value. The cxistence of such a provision tends to relicve the mem-
bers of a governing body of a city of the nccessity of making the
decision themsclves. It is usually morc difficult to organizc and
conduct a successful campaign to inform the elcctoratc of the
need for a systcm of recreation than to obtain the favorable action
of the members of a governing board. If there is sufficient public
opinion to win a favorablc cxpression from the mass of the voters
it is probably morc than adequate to persuade a board that the
desired action should be taken.

Joint Exercise of Power.

Recreation activitics are extremely diversified and frequently in
the same city two or more agencics representing diffcrent arms of
local government may render recreation services of similar kinds.
This necessitates, for the avoidance of duplication of scrvices, the
closest possible coordination of and cooperation between the local
agencies involved. Power to effect such coordination and coopera-
tion is often conferred in enabling lcgislation. The Utah act pro-
vides a good illustration of such authorization: “Any board of

10 New York, op. cit.
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education of any school district may join with any city, town or
county in purchasing, equipping, operating and maintaining play-
grounds, athletic fields, gymnasiums, baths, swimming pools and
other recreational facilities and activities, and may appropriate
money thercfore.” 1

Provision for State Supervision.

As a general rule state acts do not provide for state supervision
of local agencies authorized to conduct recreation. One notable
exception in this respect is the Minnesota Recreation Enabling
Act which provides as follows:

“In all cases where school funds are utilized, the state board
of education shall:

(1) Establish minimum qualification of local recreation
directors and instructors;

(2) Prepare or causc to be prepared, published and dis-
tributed adequate and appropriate manuals and other materials
as it may dcem necessary or suitable to carry out the provisions
of the act.” 12

The California Community Recreation Act also empowers the
State Department of Education to assist local jurisdictions in
carrying out the provisions of the act. This authorization is not
limited to public school jurisdictions but extends also to municipal
and county governments. “The State Department of Education
may, upon request of any public authority other than school dis-
tricts, advise and assist such authority in establishing, developing
and maintaining a system or systems of rccrcation in accordance
with the provisions of this act.” 13

Mere passage of enabling legislation does not necessarily insure
that local jurisdictions will readily invoke the powers conferred
upon them. In fact, in some states which have no direct enabling
legislation, there are outstanding examples of meritorious local
devclopments, and on the other hand some states which have

11 Utah Recreation Enabling Act from revised statutes of Utah, 1933;
Title 72.

12 Minnesota Recreation Enabling Act, No. 672, Ch. 23, April 16, 1937.
13 Califorma Community Recreation Enabling Act, Approved June ‘13,

1939-
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splendid enabling acts have been backward in taking advantage of
the enabling legislation.

Provisions for state advisory assistance to local jurisdictions
would facilitatc the orderly and more rapid development of local
programs. Eventually it is not inconceivable that statcs will estab-
lish departments or bureaus to supervise certain local agencies
engaged in rccreation work and to assist them in conducting
suitable programs of rccreation. Similar supcrvisory and advisory
assistance is rendered in the ficld of public health by state health
departments and in agriculture by state departments of agricul-
turc. Other analagous cxamples could be cited.

Insofar as the public school districts undertake recreation work
under enabling acts it is proper that state supecrvision of them
should be assigned to the state department of education. It is
significant to note that the onmly statcs which provide for state
advisory assistance, Minncsota and California, authorize such
assistance to be rendered by the state education department.

Recreation and School Codes.

The foregoing discussion of state lcgislation for local recrcation
refers primarily to gencral enabling acts wlich permit cities and
other jurisdictions of local government to establish systems of
community rccreation. Some of these acts include reference to
schools and boards of education. There is other legislation in
many states which affects exclusively the public schools and which
authorizes school boards to perform certain functions in respect
to community recreation. School legislation is usually considered
somewhat apart from legislation affccting the cities as municipal
corporations bccause the school districts are not separate cor-
porations but are subdivisions of the state. This distinction is of
fundamental importance to a proper understanding of the prob-
lem of community recrcation in the American city and it explains
why municipal and school programs of community service are
difficult to coordinate and almost impossible to consolidate.

Many state legislatures have, since the beginning of the present
century, passed legislation permitting the school buildings and
grounds to be used for cultural, educational, recreational, civic
and, in some cases, religious and political activities. Legislative
enactments of this kind have generally inferred that the school
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board assumed no more responsibility than to tolcrate such uses
under certain regulatory provisions. Other acts have authorized
assumption of morc complete responsibility for promotion, organ-
ization and supervision of recreational activities on school premiscs.
Nearly always these acts provide that the recreational uses shall
not interfere with the educational purposes of the schools. The
Massachusetts act of 1923 is a clear example of liberal lcgislation
authorizing schools to function in the sphere of community
recreation. This act provides as follows:

“Public uscs of school property. For the purposes of promoting
the usefulncss of public school property the school committee of
any town may conduct such educational and recreational activitics
in or upon school property under its control, and subject to such
regulation as it may establish and constantly and without inter-
ference with the use of the premises for school purposcs, shall
allow the use thereof by individuals and associations for such
educational, rcercational, social, civic, philanthropic, and like
purposcs as it dcems for the interest of the community. The use
of such property as a place of assemblage for citizens to hear
candidates tor public office shall be considered a civic purpose
within the meaning of this section. (This section shall not apply
to Boston.)” 1*

The extent to which states have enacted legislation affecting
the powers of boards of education in relation to the use of school
facilities for community recreation and the conduct of community
recreation programs is indicated in Table I.

Legislation for Parks.

The acquisition, improvement and maintenance of parks is a
function which is more decply rooted in the traditional functions
of local government than recreation. Enabling state legislation for
parks may be presumed to include recreation insofar as the nature
of the recreation is not inconsistent with “park pnrposes.” Courts
throughout the states have consistently held that land deeded to
municipalities for park purposes may be used for playgrounds,
swimming pools, community centers and similar facilitics. It is
rapidly coming to be recognized that parks are established essen-

14 Massachusctts General Laws, Relating to Education, 1927, p. 26, Ch. 71,
Sec. 71.



RECREATION AS A FUNCTION OF GOVERNMENT 37

TABLE 1

StaTE LEGISLATION Ricarping Usk oF Scuoor FaciLiTies por
CoMMUNIT1Y RECREATION #

Local boards of education may
Cooperate

Permut use Conduct with municipal
of facilities Community agencies in
by outside Recreation cstablishing
agencies programs programs
California .............. b’ X X
Connccticut ............. x
District of Columbia ...... xb X
Flonda ................. X
Georgla ................ b
Idaho .................. x
Ilinois ................. xo°
Indianad ............... x X X
Towa .....covvvevin.. X
Kansas ................. X
Kentucky ...oovvvvnnnnt xb
Maryland ............... X
Massachusettse .......... b'e X x
Michigan ............ .. X X
Mmnesota .............. X X X
New Jersey f o.ooovviinn. X X x
New York ... e X X X
Ohio .........c.ccvin X x X
Oklahoma .............. X b
Oregon ................. x
Pennsylvania ......... .. X b X
Rhode Island ............ X
South Dakota ........... X
Utah ................... b'q b'q X
Virginia ................ X
Washington ............. X X
West Virgmia ........... b X
Wisconsm  .............. X X b
Wyoming ............... X

% Adapted from chart published by Officc of Education, U. S. Dcpt. of
the Interior, in Pamphlct No. 10, June 1930, p. 29.

bMay permt usce of school property as commumity centers.

¢ Limited to cities having a population of 100,000 or more.

d Excepts citics of the sccond class.

e Applics to the entire state cxcept Boston.

f Boards of cducation also permitted to use and supervise parts of parks for

school activitics.
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tially for recreation. “The fundamental term to use in describing
parks is ‘recrcation.’” If the major use to which a picce of so-called
park property is given is not ‘rccrcation’ then it ccases to be
fundamentally a park.” 1 As will be seen in a later chapter, how-
ever, the recreation function broadly considercd includes more
than the establishment and opcration of facilities; namcly, the
promotion and organization of a program of activities. Conse-
quently, to avoid any question as to whether the rccrcational
function in all its ramifications is included in the authority to
establish parks, it is advisable for states to enact specific legislation
for recrcation.

Governmental and Proprietary Functions,

The functions which government performs are considered to
be either governmental or proprictary in character. Governmental
functions are those performed by the state in its sovereign ca-
pacity, or by any subdivision acting for the state, which are
essential for the protection of the state and for the general welfare.
Proprietary functions are those which public corporations, such
as municipal corporations, perform in their scparate corporate
capacities, which are not performed for the pcople of the state
generally but optionally for the corporation itsclf and its people.
Thus, public education, care of indigents, law enforcemcut, fire
protection and public health regulation are generally held to be
governmental functions, whereas the construction of strects,
bridges and sewers, the collection of refuse and the opcration of
watcr, gas, electric and other public utilitics are generally held to
be proprictary functions. The distinction is not easily stated be-
cause there is no established rule to determine in which category
a particular function falls. It is a distinction which originated in
the courts. In its application to particular typical cases there is
wide divergence of judicial opinion.

The distinction is of important significance in connection with
public park and recreation work because courts have hcld gen-
erally that no liability attaches to a municipality or its employees
and agents when it acts in its governmental capacity, but that
liability might exist if it acts in a proprietary capacity. Whether

15 Docll & Thompson, Public Park Policies, A. M. Chester, Minncapolis,
1930; p. 26.
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park and recreation work is governmental or proprietary in char-
acter is a moot question. There have been many decisions on both
sides by courts of ncarly all states. Those leaning toward the
proprietary interpretation take the view, in general, that in the
particular case the municipality was not acting for the statc or
for the pcople at large but on the contrary was acting in an
optional manner for its own benefit. Decisions interpreting the
work as governmental have generally pointed out that the benefits
of the work were not restricted to the inhabitants of the munici-
pality and that parks and recreation have not been regarded
traditionally as functions of private entcrprise.

The cffect of making charges for park and recreation service
has had some influence upon court decisions. Where the charges
were of an incidental character and were not established for the
purpose of conducting the activity at a profit to the municipality,
they were not interpreted as changing the nature of the function.
On the other hand where charges have consistently produced a
profit this fact has tended to result in interpretation of the func-
tion as proprietary.

The wide divergence of legal opinion in regard to this subject
is revealed in a study made by Arthur W. Williams of the
National Recreation Association in which he endeavored to classify
the states according to the nature of judicial opinion therein. The
following is quoted from Mr. Williams’ study: 1

“A study of court decisions has been made and competent local
legal opinion has been gathered and analyzed in attempt to classify
the several states as to whether they are governmental or proprietary
states. Specific references to court decisions have been traced for
thirty-six states and the District of Columbia. These decisions indi-
cate that of these thirty-six states, twenty-one and the District of
Columbia are governmental, fourteen are proprietary and one
doubtful. In classifying a state as governmental it has been con-
sidered so if the work is broadly considered governmental even
though certain factors, such as fees and charges, may affect the
status of the particular facilities or activities concerned. Statcs
which have held cities liable for accidents are considered here as

16 Williams, Arthur W., Is Park and Recreation Service a Governmental
or Proprietary Function of Mumcipal Government? Bulletn M. P. No. 149,
National Recreation Association, May 1932.
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proprietary even though the decisions are not always based on the
type of function. Delawarc has been considered doubtful al-
though two of three previous studics of court cases have declared
it to be governmental, and one proprietary.

“The governmental function statcs appear to be:

Alabama Kansas North Carolina
California Kentucky North Dakota
Connecticut Louisiana Rhode Island
District of Co-

lumbia Massachusetts Tenncssee
Georgia Michigan Utah
Mlinois Minnesota Washington
Towa Nebraska Wisconsin

New Jersey

“The proprictary function states appear to be:

Colorado New York South Carolina
Idaho Ohio South Dakota
Indiana Oklahoma Texas
Mississippi Pennsylvania West Virginia
Missouri Wyoming

“In addition to the above, the preponderance of legal opinion
would indicate that the following thrce states can rcasonably be
considered in the governmental function classification cven though
the qucstion has not as yet been passcd upon by the highest
courts of these states: Arizona, Arkansas and Virginia; Delaware
might also be added to thcse probablcs.

“Sufficient evidence has not been uncarthed to justify an at-
tempt to classify the following nine states and it is wise probably
to classify them as uncertain in this respect:

Florida Montana New Mexico
Maine Nevada Oregon
Maryland New Hampshire Vermont”

The operation of parks and recreation centers may in gencral
be considered in the majority of states a governmental function,
but a particular activity may be interpreted as a proprietary func-
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tion. A department, for example, might operate an amuscment
park which produces consistently a profit and which could be
shown in gencral to be an enterprise not wholly limitcd in prac-
tice to public agencies but also a ficld for private initiative. Courts
might conceivably hold that in so doing the department was
acting in a proprictary capacity while in general its other activities
were of a governmental character.

Liability for Accidents.

The theory upon which municipalitics are held to be free of
tort lialnlity when operating in a governmental capacity is that
to hold them liable would place a dcterrent upon the performance
by them of an essential governmental duty. Taxcs arc assessed
and raised for definite governmental purposes and to divert them
to the payment of damage claims arising out of nccessary gov-
ernmental dutics would impair municipalitics in the performance
of those dutics. The trend, however, in recent years has been
gradually to remove spccial immunity herctofore enjoyed by
municipal corporations in this regard. Fven though operating in a
governmental capacity municipal corporations arc not absolved
from liability in the maintenance of what is known in law as
“an attractive nuisance.”

Even though not protected from liability by reason of the
nature of the function performed it should be pointed out that
the municipality, its agents and cmployces can be held to be
liable only under conditions which would make a private citizen
liable, namcly, in the event of ncegligence. A responsible citizen
theoretically is always liable for his own negligence. In the case
of membcrs of governing boards courts have consistently held
that reasonable diligence in dclegating and assigning dutics to
employees is sufficient to absolve them of personal liability. With
respect to existence of an attractive nuisance, it must be shown
that prior notice was had of the condition before liability could
be imputed to members of boards for the existence and con-
tinuance of the attractive nuisance.
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ORGANIZATION OF THE FUNCTION
OF RECREATION

of recrcation in any city is usually one of cxpediency.

The ncw-born infant in the municipal famuly 1s not
always wanted by an established dcpartment which is cither in-
experienced in caring for it or which is having sufficient difficulty
in obtaining budgctary funds to support the scrvices for which it
is already responsible. Somctimes an insistent minority pressurc
group demands the establishment of a wholly new department for
recrcation fecling that if the function is assigned to an already
existing department it will get scant attention. Therc have been
many cases in which the establishment of a new department was
determined upon as a last rcsort. Citizens interested in having
playgrounds provided for children sought first to have the school
department cnlarge, open and supcervise the school grounds after
school hours and during vacation periods. They also sought to
have portions of parks similarly used under dircction of the park
department. Failing in both efforts there scemed to be no
alternative but to advocate the creation of a spccial department
exclusively for operation of playgrounds and organization of com-
munity recreation activitics.

That the form of government for the administration of recrea-
tion in cities is not uniform is not to bc wondcred at in view of
the great lack of standardized administration of all municipal func-
tions throughout the nation. There is much discussion among
recrcation exccutives as to whether recreation is administered best
undecr a special recrcation department, under a park department or
under a board of education. The answer to this question is that
there is no hest plan of organization. All have thcir advantages and
disadvantages and what is best for any city depends upon many
local conditions.

THE dcecision determining the exact type of organization

44
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The establishment of scparate departments of rccrcation in
many cities has probably contributed to the morc rapid devclop-
ment of the function of municipal recrcation than would other-
wisc have occurred. Departments charged with a special and
clearly differentiated function usually give its development more
consideration than those which have other functions to perform
and which arc likely to view the new function as something sec-
ondary to the performance of the old. Moreover the special de-
partments arc frcer to undertake experiments and are less bound
by traditional practice. Such dcpartments are more militant and
aggressive in the defense of their function during times of stress
and of rctrenchment than are those in which recrcation is a mere
appendage.

In a study published by thc National Recrcation Association
in 1938 the following conclusions were stated: “Between 1923
and 1933 the numbers of paid recrcation lcaders, plavgrounds and
indoor centers increascd much more rapidly in citics with reerca-
tion boards than under other types of recrcation agencics. In the
carly depression years, 1930-1933, reercation boards made by far
the best showing in maintaining appropriations for leadership and
in the number of lcaders, playgrounds and centcers. In 1933, 49%
of the city manager citics over 30,000 had vear round recreation
programs as compared with 429 of thc mavor-council and 379,
of the commission governed cities; 409, of the recrcation agencies
in city manager citics were Recrcation Boards.” !

Trend Toward Standardization.

Durmg the past decade there has been an unmintakable tend-
ency toward more cffective organization and better mtegration of
the several functions of municipal government. This has been due
to a number of factors. The universal cxpansion of municipal
functions and services since the beginning of the present century
resulted in the creation of so many new departments and bureaus
that consolidation of many for cfficient administration was inev-
itable. The cconomic depression and the insistent demand for tax
reduction dictated a nccessity for more economical administration
and climination of duplication in services. The trend of growth of
certain public departments, notably those concerned with cduca-

1 National Recreation Association, Recreation, January 1938.
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tion, adult education, library service, park operation and rccrea-
tion, has becn such that, with respect to some of these activities,
certain similaritics have developed. With respect to other services
of these agencies therc arc no similarities. This situation has indi-
cated the desirability of bringing about grcater coordination
through more effective organization. The present lack of stand-
ardization of organization may be more or less temporary. As the
newer functions become more clcarly defined and as municipal
government improves greater standardization of organization will
result.

Before endeavoring to describe the several types of municipal
organization of recrcation in Amcrican cities it will be desirable to
consider more in detail the nature of the function of community
recreation. This will aid in understanding the kinds of things and
services which it is necessary to organize in order to organizc the
function.

Nature of the Recreation Function.

“To organize the community for recreation” is the function of
a municipal recreation department. The proper performance of
this function involves the utilization of resources which the com-
munity possesses which are useful in providing a richer and more
extensive recreational program for the inhabitants of the city.
These include natural, inanimatc and artificial resources such as
land, water, buildings, structures and other material assets, includ-
ing funds; and such spiritual and social assets, as interests, skills,
history, traditions, cultural patterns, leadership, etc. Practically,
the problem of organizing the city for recreation may be viewed
as having to do with the establishment, operation and mainte-
nance of things, on the one hand and people and activities on the
other. The former is subordinate to the latter for the material re-
sources are of value only insofar as they contribute to the realiza-
tion of human values and the satisfaction of human needs.

The real nature of the recreation function can be made clearer
by drawing an analogy between the work of recreation and educa-
tion departments. The primary function of an education depart-
ment is not to build schools and to maintain grounds and build-
ings, but to teach children in activities which contribute to their
growth and development in accordance with ideals of good citizen-
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ship. The effectiveness of local agencics in performing the recrea-
tional function should be judged not so much from the standpoint
of the material facilities provided, such as the number of play-
grounds, swimming pools and beaches, the completencss of their
appointments and the manner in which they are maintained, but
from the standpoint of thc program of activities which is carried
on, its valuc in contributing to worthy social objectives and its
extent.

Definition of Organization.

To organize is “to bring into systematic connection as parts of
the whole, or to bring the various parts into cffective correlation
and cooperation.” 2 What are the parts which need to be brought
into systematic connection when the organization of community
recreation is considercd? In other words, what is there to organize?
The following list is suggestive:

Land and watcr areas
1. Intended primarily for recreation
A. Playgrounds
B. Lakes
C. Beaches
D. Streams and rivers
E. Park lands
2. Intended secondarily for recreation
A. School lands
B. Forest lands
C. Harbor lands and rivers
Buildings and structures
1. Intended primarily for recreation
Playground buildings, or field houses
Play apparatus and cquipment
Community club houses
Gymnasiums
Bath houses
Boat houses
Swimming pools
Camp structures
Etc. Etc.

2 Funk & Wagnalls, New Standard Dictionary of the English Language,
1927.
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2. Intended sccondarily for recreation
School buildings
Museums
Aquariums
Planetariums and Observatories
Zoos
Botanical and Horticultural Gardens
Librarics
Etc. Etc.
All the people of the community, differentiated according to
1. Neighborhood
2. Age
. Scx
. Interests
Traditions
. National culture
. Leisure available
. Economic status
. Artificial groupings
Etc. Etc.
Activitics
1. Differentiated according to their nature
A. Arts and crafts
B. Music
C. Drama
D. Physical education activities
Athlctics
Gymnastics
Games
Combative sports
Water sports
Winter sports
E. Environmental or nature activities
F. Literary activitics
2. Differentiated according to environment or equipment re-
quired
. Playground activities
Park activitics -
School activities (extra-curricular)
Beach activities
Swimming pool activities
Camping activities

QmHTO=»>
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Woodcraft
Boating activities
Stadium sports
Golf
Neighborhood social activities
Scicentific hobbies
Activities of thc workshop and studio
Etc. Etc.
3. Diffcrentiated according to dcgree of cxpertness required
in them
A. Elemcntary
B. Secondary
C. Advanced
Services required to administer recreation
1. Planning
Managcment
Construction
Maintenance
. Horticultural services
. Organization
. Promotion
. Supervision

BrA— T

From the above it will be seen at once that the problem of
organizing recreation in a municipality is extremcly complicated.
If all things which serve a common purpose are to be grouped
together in the municipal organization, then a single department
would be in order, to be responsible for all services suggested in
the outline. Such an assumption is responsible for much of the
confused thinking concerning the organization of municipal rec-
rcation. By the same token it might be suggested that all things
that serve the purpose of health be grouped together, in which
case sanitary inspection, clinical services, garbage disposal, sew-
crage disposal and control of contagious diseases, would be grouped
in one municipal department.

Recreation, like health, probably should be considered from the
standpoint of organization as a “purpose” and not a “function.”
Several functions may contribute to recreation. The multifarious
services related to recreation may be organized under more than
one department. Clarence E. Ridley, Assistant Professor of Politi-
cal Scicnce of the University of Chicago, an authority on munici-
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pal government, points out that the best basis for grouping o
duties for distribution between departments is according to func
tion and not according to purposc.? He also states that the sound
cst basis for distribution of dutics within departments is according
to activitics. Under this rule all services related to a well-defined
business or profcssion, as engincering, law, accounting, ctc., would
be grouped together in the departmental organization of a city.
Grouping of services which require the same techniques in their
exccution would be the basis for divisional organization within a
dcpartment. Ridley cautions against too rigid application of such
rules and suggests that they be applied with a liberal amount of
discretion.

Extent of Urban Organization for Recreation.

The extent to which citics arc organized for rccreation and the
departments of city government to which the responsibility has
been assigned are indicated in the statistics reported in the year
books of the National Recreation Association. Table IT gives the
forms of administration of municipal recrcation reported to thce
National Recreation Association in 1926 and in 1939 as recorded
in the yecar books of the Association.* From thcese statistics it may
be inferred that therc has been no decided trend toward centraliz-
ing administration in any given typc of agency such as playground
and recrcation commissions, park boards or school boards. It is in-
tercsting to note that there has been a tendency to link park and
recreation functions in a single municipal agency as indicated by
the fact that thirty-five park and recrcation commissions wcere rc-
portcd in 1939 and none in 1926. The report of 1939 showed an
increase of twenty-three per cent in agencies administering recrea-
tion as a single function as compared with the number reported
in 1938. In the same year therc was a slight decrcase in the number
of school and park agencies which administered rccreation as an
additional function.?

The record given above is quite complete for it is the result of
over thirty years of diligent effort by the National Recreation

3Ridley, C. E,, ‘Somc Principles of Administrative Organization and

Public Managcmcnt Public Management, 580 (Sept. 1929).
4 National Rccreation Association, Year Book Issues of Recreation, June

1926 and ]unc 1939.
5 Ibid., 1938.
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Association with the aid of an efficient field staff to establish con-
tact with and to aid local communitics in organizing their recrea-
tion work. "T'he statistics quoted show an increasc of over 100 per
cent in cities organized for recreation in the thirtcen-ycar period
from 1926 to 1939. Whilc the number of cities organizcd to some
degree scems considerable at first glance the incompleteness of the

TABLE II

ForMms oF ADMINISTRATION OF Contmunrty RECREATION IN CITIES AND
Counries or 18E U. S. A—19206 AND 1939®

Agency 1926 1939
Playground and Rccrcation Commnssions, Boards and De-
parttments ...l oL 174 315
Park Commussions, Boards and Departments ............ 111 225
Boards of Iiducation and Other School Authontics .. .... 113 172

Park and Rcecreation Commussions, Boards and Dcepartments
Park and Rcercation Burcaus withmn Other Dcpartmcuts

Performmg Other Functions ... ......... . 6

City and Borough Councils, County Boards and Other
Legislative Bodies ..o oo 17 82
Departments of Public Works ............. ... . 10 25
Dcpartments of Public Wclfare ... ... 7 12

Dcpartments of Parks and Pubhe Properties or Public
Bulldngs ......ooviiiiiiii i e e 12
Departments of Public Service .......... ...l 5
Golf COMMISSIONS . ..ot vntiiiiiiaiiieaereennnn . 8
Forestry Preserve or Forestry Boards . ...........ooo L. R 3
Swimming Pool, Beach and Bath Commissions .......... 2 6

Other Municipal Commissions, Boards, and Other Depart-
11T 11 4 29
Total ... 438 935"

2 The statistics contained in this table were taken from the Year Books of
the Natonal Recreation Association for 1926 and 1939. Somce of the larger
cities reported more than one public agency.

b Additional aitics made appropriations to aid private agencies which con-
ducted commumnity recrcation activitics.

organization is illustrated in the following table which shows as
for 1936 the number of citics organized for recreation in relation
to the total number of citics in each population group. It is evi-
dent from this information that the larger citics have made much
greater progress in cffecting some plan of organization than the
smaller citics.
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Crties RerorTING SoME AceENcY ConpucTiNG CoMMUNITY RECREATION
1936
(Population as per 1930 U. S. Census)
No of  No.rcporting  Per cent

Cities with population of cities recreation reporting
1,000,000 OI MOIC 5 5 100
500,000 to 1,000,000 8 8 100
250,000 to 500,000 24 24 100
100,000 to 250,000 56 50 100
50,000 to 100,000 98 88 9o
25,000 to 50,000 185 128 69
10,000 to 25,000 606 217 36
5,000 to 10,000 851 126 15
2,500 to 5,000 1382 50 4
Total Citics 3165 702 22
Total urban population in citics over 2,500 population . ........ 68,954,823
Total rural population (43.8 per cent of the whole) ........... 2,820,223

Some Generalizations Concerning Organization of
Recreation.

Other interesting comparisons and inferences concerning the
organization of rccreation may be gleanced from the 1939 Ycar
Book of the National Recreation Association. The following are
especially significant:

Onc thousand two hundred and forty-ive communities re-
ported recrcation centers and programs conducted under em-
ployced leadership paid wholly or in part from local public funds.

Six hundred and sixty of the above communitics were over
5,000 in population.

Eighty-two communities, principally the larger citics, reported
that morc than one public department conducted community
recreation.

Thirty-three cities reported schools conducting recreation
programs where other public departments also conducted pro-
grams.

In cities less than 500,000 in population recreation programs
were usually conducted cither by the schools or by a park de-
partment or recrcation department, rarcly by two of them.

Of the twenty largest cities all had more than one public
agency responsible for community rcereation.

Of the twenty largest cities all but three reported cxtensive
programs of recreation under school auspices.
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Except in a few of the largest citics, notably Washington,
D. C., Chicago, Jersey City, Newark, Milwaukec and Los An-
geles, school conducted recreation consisted of a summer pre-
gram only.

Although more citics report recreation under playground or
recreation departments than under school or park dcpartments
comparatively few of the former, probably not more than one-
fourth, have full control of areas and buildings. 'The others use
park or school facilitics, frequently both.

Of the twenty largest cities seven had separate reercation de-
partments and all seven controlled and maintained their own
areas.

In all twenty of the largest citics there were park departments.
In scven of these the major responsibility for organized recrea-
tion rested with a separate recreation department; but in the re-
maining thirtcen citics the park department assumed the re-
sponsibility which it assigned to a rccrcation burcau.

Of the 199 school agencies rendering recreation service in as
many cttics only one-cighth or twenty-five reported any full-time
ycar-round recreation workers.

That large citics somctimes have more than onc department to
arry on the public recrcation function is not in itsclf to be de-
lored. The recrcation function of the modern city is many sided
nd scveral departments arc somcetimes required to administer it.
nsofar as the services rendered by the several departments are
lissimmlar, their existence violates no fundamental principle of effi-
ient governmental organization. It is only when such departments
mbark upon mnovations which conflict with thc actwities of
ithers that cfficieney requires cither reassignment of activities,
onsolidation, or a dcfinite plan of coordination.

Reassignment of Duties.

The activitics of departments arc always changing as the con-
ept of their function changes. Schools for examplc have under-
rone almost revolutionary changes in the past three decades as the
bjectives of education have broadened and methodology has im-
yroved. When the first municipal playground departments were
srganized the suggestion that schools open their yards and super-
rise the play of children after school hours and during vacations
vas regarded as revolutionary. The same suggestion is now gen-
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erally viewed as logical and would undoubtedly be widcly accepted
werc 1t not for legal, financial and administrative difficulties in-
volved.

A committee of the National Municipal League recommends
a reassignment of dutics between municipal recreation depart-
ments and school departments under which full responsibility for
the play of children would be assumed by the school department
on 1ts own facilities and municipal departments would concern
themselves with adult activities.® Why the school should be lim-
ited to children’s activities is not clcar. Many school dcpartments
are conducting extensive cducational activitics for adults and en-
roll more adults in their classes than children. The plan also over-
looks the fact that municipal departments render many scrvices to
children for which the schools can claim no supcrior preparation
or advantage. Moreover, many recrcation activities are not pursucd
cxclusivelv by groups of the same age but are participated in by
all members of the family or by groups of all ages. To carry out the
suggestion in any case would require vast changes in the cduca-
tional structure involving state legislation, more adequate finance,
greater personnel and changes in tcacher-training practice. More
difhcult still are the changes in public opinion which must be
brought about before schools can completely assume the responsi-
bility for children’s play to the exclusion of the municipal rccrca-
tion dcpartments in this field.

Meanwhile in many citics a division of the services in recreation
between the schools and the municipal recreation department, if
onc exists, is in the public interest. The best division is not one
based upon age groups to be served, but one bascd on activities or
services which are distinguishable. For example, it is perfectly
clear that class instruction in the many leisure time activities
should be given by the schools. To the degree that the local
schools are willing to undertake this service, the municipal de-
partment should refrain from offering class instruction. If schools
are offcring universal physical education instruction for children,
the municipal department should not set up parallel instruction.
Even if cvery school had an adequate playground and organized

8 National Municipal League, Report of Committee on Play and Recre-
ation Administration, National Municipal Review Supplement, July 1931,
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and conducted an cxtensive program indoors and outdoors in such
activities as its facilitics made possible, there would still be a field
of service remaining in the larger citics for the municipal recrea-
tion department and the park department. This ficld would not be
so much in the intimate local ncighborhood services, but in the
district and regional services. There is great necessity for frequent
recxamination of the services of all agencies for the avoidance of
duplication and promotion of coordinated action.

Consolidation of Departments.

The movement in favor of consolidation of certain municipal
dcpartments has affected park and recrcation organization in a
few cities, but in the main, recreation departments have retained
their identity. As parks arc more liberally interpreted as recrcation
places and as municipal park authoritics depart from the tradi-
tional view that the function of a park department is only to pre-
serve and enhance the beauty of the natural landscape, the two
branches of municipal service will tend to be merged.

The city of Berkcley, California, presents an intcresting ex-
ample of consolidation. For a number of years there existed a park
commission which was primarily concerned with problems of
landscape improvement of dedicated park lands and with strect
trce planting and maintenance. At the same time there cxisted a
playground commission which controlled its own arcas and con-
ducted on them a program of active recreation. The staff of the
park commission was composcd of ecmplovees sclected largely be-
cause of their skill in horticulture and landscape construction. The
staff of the playground commission was sclected because of fitness
to organize and dircct active play. The result in the carly stages
was that the parks were essentially garden spots almost devoid of
facilitics for recrcation and the playgrounds were efficiently im-
provcd for play but were devoid of landscape adornment. Gradu-
ally in response to popular demand landscaped areas yiclded to
recreation and the parks tended to become playgrounds. On the
other hand, the desirability of improving the attractiveness of
playgrounds was gradually rcalized by the playground authorities
and playgrounds tended to become parklike. As the two functions
tended to merge, the logic of merging the.departments became in-
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controvertible. Accordingly, in 1926, the two commissions were
consolidated and the new commission given the name Park and
Recreation Commission. Prior to that time, however, an interest-
ing coordination of recrcation conducted by the municipality and
by the school department was worked out which is described in
Chapter 1IV.

Consolidation of park and recreation departments in the large
metropolitan city presents a somewhat different problem than con-
solidation of thc two in the smaller city. The park system of a
large metropolitan city usually includes great reservations on the
outskirts of the city and parkways within and connecting the rcs-
ervations. The administrative problems of rescrvations and park-
ways are largcly problems of forestry, land conservation, highway
construction and maintenance, and police work. These problcms
have little in common with those encountered in neighborhood
playgrounds, parks and recrcation centers and in the conduct of
recreation programs. In the large metropolitan city scparate admin-
istration of the park and rccreation functions is more justifiable
than in smaller cities. In the smaller cities the park department is
not concerned with the maintecnance of large reservations and
parkways but usually operates a system of neighborhood and dis-
trict parks.

Probably the most striking cxample of consolidation of munici-
pal departments took place in Chicago in 1935 when twenty-two
separate and distinct park authorities were consolidated in one
metropolitan park agency called the Chicago Park District. A rec-
reation bureau is in charge of all recrcation activities under the
District. It should be noted, however, that this is an example of
consolidation of identical functions, i.e., of several park depart-
ments and not of two or more distinct and somewhat dissimilar
functions, as “parks” and “recrcation,” which have tended to
assume like characteristics. In Chicago public recreation, cxcept
that conducted in the schools, has always been administered
through and by departments of parks.

Consolidation of School and Municipal Recreation.

Consolidation of school and municipal recreation is almost im-
possible to bring about. The fact that schools operate as a state
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function and cities as autonomous local governments under home
rule is the basic difficulty in bringing these two agencies together.
Another difficulty is that recreation is only one of several functions
of the schools. It is difficult to consolidate one school function
with the municipal government without consolidating the entire
organization of the schools. The legal authority of the schools to
dclegate a function to another agency is seriously questioned. As
will be seen later some of the smaller cities have effected a form
of consolidation by the formation of a third agency jointly repre-
scntative of schools and municipal government. (See Chart VI,
page 71.) Consolidation of school and municipal recreation may
not be considered necessary if coordination through other means
is brought about.
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ORGANIZATION OIf MUNICIPAL GOVERNMENT
FFOR RECREATION

N the preceding chapter the growth of recreation as a new
function of municipal government was traced and the nature
of the function was discusscd. Information as to the progress

which cities have made in organizing recrcation was presented. It
is cvident that citics are cxperimenting with different types of
organization. In this chapter consideration will be given to the
several types and their advantages and disadvantages will be dis-
cussed. The question whether there should be a lay commission
at the head of the organization will be discussed in Chapter VIII.
The forms of overhead organization in general use fall into four
main groups. The last which is most complex cxists in four dif-
ferent forms. The several types of organization are as follows:

1. Recrcation commission or department independent of the
school and park department and controlling its own facili-
ties.

2. Recreation division as an integral branch or bureau of a
park department.

3. Consolidated park and recreation department or commis-
sion organized on a functional bas’s.

4. Coordinated organization linking parks, schools and rec-
reation in a unificd program.

A. Recreation department separatcly constituted from
school and park department, controlling no facili-
tics of its own but using facilities of school and park
department.

B. Organization under which schools conduct certain
activities on school propertics and a park and recrea-
tion department conducts other activities on munici-
pal propcrtics; but by agreement both agencies cm-
ploy, cach on half time, the same cxecutive.

59
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C. Recreation Commission, constituted in part by rep-
resentatives of the school department and in part by
represcntatives of the municipal government, which
conducts a coordinated recreation program using
facilities of the schools, and parks, its own properties
and churches and other places available for public
use.

D. Quasi-public agency conducting the community rec-
reation program, supported in part by private funds
and using school, park and other facilitics available
for public use.

Each of the plans cited will be discussed from the standpoint
of its advantages and its disadvantages.

Independent Recreation Agency.

The plan illustrated in Chart 1 is in use in many cities. It shows
recreation as a function separate and distinct from park adminis-
tration and centralizes the control of arcas specifically intended for
recreation, and the activities program thereon, in a recreation com-
mission or department. There is no organic connection of this
department with the park department except through the mayor
and city council to whom both are responsible. Likewise there is
no direct connection with the school department. All three are
expected to cooperate.

This plan has the advantage of placing community recreation
under control of a special agency charged alone with that responsi-
bility. Specializing on the one task it is usually successful in secur-
ing greater attention to recreation from the city government and
from the citizens, including more adcquate budgets. Its employed
staff is likely to be selected with more specific attention to recrea-
tion qualifications than under plans which assign recrcation to a
department charged also with other functions. Having control of
its own facilitics it is able to organize its program more compre-
hensively and cfficiently than if it depended upon other agencies
for the use of land and buildings. The plan commends itself to
large cities particularly metropolitan cities where the park de-
partment is likely to be engiossed in regicnal park problems. Small
cities can hardly afford the degree of differentiation between
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school, park and recrcation functions upon which the plan is
predicated.

The principal disadvantage in this plan is that coordination of
related recreation scrvices is difficult to cffect betwecn schools,
parks and recreation agencies. Frequently the three departments

CIIART 1
INDEPENDENT RECREATION AGENCY

PEOPLE OF CITY AND
SCHOOL DISTRICT

BOARD OF MAYOR AND
EDUCATION COUNCIL
RECREATION PARK
COOPERATE | ¢p1sSION &} —COOFERATE | 6OMMISSION &
DEPARTMENT DEPARTMENT
OPERATES CONSTRUCTS
T
SCHOOL PLAY- CONDUCTS Cﬁ’:ﬁﬁﬁ;s& MAINTAINS &
GROUNDS AND COMMUNITY PEREATION OPERATES
BUILDINGS RECREATION AREAS AND PARKS &
FOR PROGRAM gty SPECIAL
RECREATION FACILITIES

misunderstand each other and fail to cooperatc. Sometimes serv-
ices overlap and are duplicated.

Another disadvantage arises from the public confusion as to
which agency is responsible, especially when both school and rec-
rcation dcpartments both conduct playgrounds for children and
when the park department conducts picnic grounds, golf courses
and other spccial recrcation places. The rendering of similar serv-
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ices by the three agencies impedes comprehensive planning of
recrcation for the entire city. Successful opcration under this plan
calls for complcte cooperation and coordination.

Under this plan the possibility of overlapping between schools
and rccrcation department increascs as the school department un-
dertakes to operate the schools as recrcation centers. In most cities,
excepting the largest, where this plan is in cffect the schools do
but httle work in recrcation, being content to leave this function
to the municipal agency. The posscssion of the facilitics which
might be put to good use for recreation tends morc and more to
force the schools to permit the use of the facilitics for community
recreation. ‘I'hen there ariscs the question whether such services
should be delegated to the recreation department or should be
rendered directly by the schools. In the former case coordmation
of the recreation work with the rcgular school work is difficult. In
the latter case coordination of thc school conducted recreation
with the municipally conducted rcercation presents a problem
calling for administrative and policy-making adjustments. Such
adjustments arc discussed in Chapter VII.

Recreation as a Bureau in the Park Department.

Chart 2 shows recreation as the activity arm of the municipal
park department. This plan facilitates the usc of all park arcas and
buildings for recreation purposcs. It is an economical and somne-
times a highly cffcctive form of organization. This plan with cn-
ginecring and police divisions is in cffcct only in a few large cities
but in modified form may be found in many other citics of vari-
ous sizcs.

An objcction to this plan is that it tends to subordinate reerca-
tion to thc more conventional park functions. Often it is a mere
appendage which struggles for attention. This is duc not so much
to its placc in thc organization plan but to the manner of its
adoption. Usually this plan is a development resulting from ab-
sorption by a park dcpartment of a reercation department or from
adoption of rccreation as a new function in a city where there is
already an efficiently organized park department. Tn such cascs
recreation finds itself in the position of the adopted child.
Whether or not it will be nurtured depends upon how well the
parent body, the park department, understands its needs.
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This plan recognizes no ofhicial responsibility for recreation on
the part of the schools. Where this plan is in effect whatever
school directed recrcation develops is undertaken wholly inde-
pendent of municipal activity in rccreation. Since recrcation ap-
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pears to be a subordinate or secondary function of the park
department the nccessity for close integration with the school
program docs not usually impress this agency as a problem of com-
pelling necessity.

Consolidated Department for Recreation,

The plan shown in Chart 3 is similar to the plan illustrated in
Chart 2 except that the whole department is organized on a func-
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tional basis which is recreation. There is no separation of parks
from other recreation facilities but all facilities under control of
the department are functionally related to recrcation.

The main advantage of this plan in general is that it consolidates
all municipal recreation under one department and avoids the
often present controversy between parks and recreation. It thus
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offers an opportunity for the devclopment of a more comprehen-
sivc and at the same time more diversified program. It encourages
the introduction of an activity program in arcas which otherwise
would be rcgarded as parks in the strict sense, and aids in the
landscape improvement of areas regarded as playgrounds and ath-
letic fields. It conduccs to economical administration and enhances
the services of the city in recreation.
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As the plan illustrated in Chart 2 raised the question whether
recreation might not be seriously subordinated to park ideology
so it might be questioned whether this plan might not similarly
subordinate park development to the idcology of active recrcation.
The danger here is less, however, because the park function is
morc deeply rooted in municipal tradition than recreation.

This plan, becausc of the unification and economy which result
from it, is to be commended to all cities over 100,000 population
except perhaps the largest metropolitan cities where extensive sys-
tems of parkways, rescrvations and police work call for large organ-
ization of material and personnel for thcir administration. Such
administration has little in common with the administration of
traditional municipal recreation and might very well be scparately
organizcd.

Under this plan no organic connection is made with the public
schools but cooperative rclations are invited. The schools are free
to develop their own programs and facilitics with or without assist-
ance from the municipal dcpartment. In some cities under this
organization the municipal dcpartment conducts activities not
only on its own propertics but also on school grounds and in
school buildings. In other cities the school department either
does not open its facilities at all for recrcation or operates them
wholly under school control. The plan implies that recreation is a
sufficiently large undertaking in the modcrn city to engage the
attention of more than onc agency, for cxample, a municipal rec-
reation department and a public schools department, and that
merging of them is not necessary so long as coopcration between
them is fostcred.

Department for Recreation Program.

In Chart 4 there is set up a recreation department or commis-
sion which is concerned solcly with the devclopment and admin-
istration of recreation activities without being charged directly
with the responsibility for acquiring, improving and operating land
and structures. It uses facilities of the city which are under direct
control of the park commission or department and the facilities
of the public schools.

The plan in itself is suggestive of the point of view that recrea-
tion is a function distinct from education and from park operation
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and yet it implies that recreation requircs no facilitics other than
thosc already existing in schools and parks or included in their
plans. The plan is obviously an expedient adopted because neither
the school department nor the park department were willing or
able to encompass recreation adequately in their plans and opera-
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tions. It might be viewed as a satisfactory plan pending acceptance
of the larger concept of education as inclusive of recreation by
the school, and acceptance by park authorities of a more inclusive
view of the function of parks.

The establishment of a department exclusively for recreation, as
in this plan, glorifies the importance of the recreation function in
the municipal organization and often enables larger appropria-
tions to be secured for it than if recrcation were assigned as an un-
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important sidc issuc to park or school departments. Since the
dcpartment is not charged with the cost of improving and main-
taining facilities which it uscs its funds appcar to purchase more
recreation than otherwise. The last is an apparent but not a real
advantagc in the plan.

From the operating standpoint this plan has the serious disad.
vantage that the recreation department is wholly dependent upon
two other departments for the use of the facilitics it requires to do
its work. Either of these departments can by withholding coopera,
tion strangle the recreation department or render its work incffec
tive. In inspccting recreation arcas in cities throughout the coun-
try it is a very noticcable condition that facilitics for recreation
provided by onc department for activitics under control of another
arc almost uniformly inferior to similar facilitics under the direct
jurisdiction of the operation agency. This defect is inherent in the
plan. It gocs back to the fact that a tcnant or permittce rarcly
finds the premises in the condition he would like them were he
the owner. Under this plan the recreation department has inferior
status to that of a tcnant becausc it does not pay for the facilities
it uses.

Even if a wholchcarted desire cxists on the part of the govern
ing boards and chicf cxccutives of the park and school depart-
ments to facilitate in every way the work of the recreation depart-
ment, it is too much to expect that the first line employees who
maintain the separate facihitics will uniformly seive with like
broadmindedness the agency which uscs the facilitics which they
maintain. Employees serve first the agency which employs them.

Often under this plan park departments retain under their own
jurisdiction certain of the larger recreation facilities and services,
such as golf courses, stadiums, picnic grounds, beaches and swim-
ming pools. This results in a division of rccrcation between two
municipal departments which leads to public confusion and
sometimes unnccessary duplication.

Coordinated Executive Organization.

Chart 5 recognizes that in any city the problem of public recrea-
tion concerns both the educational department and the general
city government; that cach may be cxpected to contribute to pub-
lic recreation, but that coordination of the dual effort is neces-
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sary. This coordination is brought about by an agreement between
the school board and the park and recreation commission (or city
council) to employ the same cxccutive to supervise school recrea-
tion and physical education, on the one hand, and to act as chief
exccutive of a combined park and recreation department on the
other. Theoretically he devotes half time to each task; half his
salary is paid by the school dcpartment and half by the city gov-
ernment. In his school capacity he reports to the supcrintendent
of schools and the board of education and in his municipal capac-
ity he rcports to the park and recreation commission or to the city
manager and the mayor and council.

Under this plan the schools do not delegate any responsibility
for recreation conducted on school premises. Their program is de-
veloped as an integral part of the educational program and is
closely integrated with physical education. The staft required to
supervise the school facilities and program is employed by the
school department. This constitutes one of the strongest elements
in the plan for it cultivates incrcasingly a sense of responsibility
for recrcation on the part of the school department. Other plans,
under which the schools lend their facilities to another agency,
lack this important feature. It is important becausc no city can
hope to have a comprehensive system of public recreation unless
it can utilize fully for recreation its educational equipment and
unless the program resulting therefrom is closely integrated with
the teaching program. This docs not mean that the schools should
completcly occupy the field to the exclusion of the municipal
agencies but rather that both should share the task under a coordi-
nated plan.

Complete coordination of school and municipal recreation is
brought about under this plan. It cannot be otherwise, so long as
the higher boards and executives desire it, for one person directs
both programs. The plan also brings about coordination of park
and recreation work in the municipal organization and physical
education and recreation in the school organization. The latter is
good as far as it goes, but intcgration of recreation with all sub-
jects of instruction and not alone with physical education would be
preferable.

Another advantage to the plan is that it enables the smaller city
to secure the services of a more competent recreation executive
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CHART 5
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than under other plans. The combined exccutive position requires
a high degree of skill and wide experience; but since the compen-
sation is paid thc cxccutive in two checks, one for each of two
half-time positions, in neither organization does the salary secm

out of balance with other salarics.

The plan is not without its difficultics and disadvantages. There
are few cxccutives with sufficiently broad experience and training
to understand and to give leadership in all phascs of these posi-
tions, namcly, physical cducation, recreation and park service.
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There are not many who can work happily and successfully in
the municipal administrative organization and at thc same time
in the school organization. The executive connections which this
executive must maintain,—legal, policy making, budgetary, per-
sonnel, public relations, professional relations, etc., arc so ramified,
in fact double those of the ordinary cxecutive, that the duties are
very difficult to perform satisfactorily. It is correspondingly diffi-
cult to sccure someone competent to fill the position. The larger
the city the more difficult it is to operatc under this plan. The
plan does not commend itself to large mctropolitan cities.

Possibly another objcction to the plan is that it has no status in
law. It is brought into being by informal agrccment between two
governments and can be as rcadily dissolved.

Oakland, California, was the first city to adopt this plan in
modified form. In Oakland the school department pays only onc-
fifth of the salary of the exccutive and the park and rcercation de-
partments are scparatc. Berkcley, California, cxemplifics the plan
in its entirety. In 1921 the city and the schools jointly employed
a superintendent of rccreation and a dircctor of physical educa-
tion. In 1930 the park department was consolidated with the
recreation department. Berkeley under this plan has consistently
maintained a superior recreation service with conspicuous econ-
omy.

This plan where it is now in practice intcgrates recreation and
physical education. As the public schools in the future relate other
instructional departments to the community recrcation problem
it is conceivable that the superintendent of recreation might pref-
crably be related to all departments of instruction. This could be
cffected by giving him status as an assistant superintendent of
schools. This would cnable him to contact all subjects and to
integratc all the instructional departments of the schools with the
entirc problem.

Commission Representative of City and Schools.

In Chart 6 therc is a spccial commission composed of represen-
tatives of the city and school governments and the citizens at
large. Both schools and city in effect delegate to the body full
jurisdiction over public recrcation regardless of where conducted.
The program may or may not be financed by a special tax. Only a
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small part of the revenue is expended on maintenance, construc-
tion and land acquisition because the commission uses facilities
of the schools and parks and has only a few properties of its own,
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Coordination between school physical education and public rec-
reation is insured by the provision which creates the position of
Coordinating Director of School and Municipal Recreation who
must also be Director of Physical Education in the schools.

One advantage of this plan over that in Chart 5 is that the
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recreation commission occupies a more independent and impor-
tant position as the central overhead policy-making and planning
body for the utilization of all the city resources for community
recreation. Possibly a disadvantage is that the school department is
by this plan largely relieved of responsibility for recreation and
does not cultivate, therefore, an increasingly important rclation-
ship to it. The schools and parks lend their facilities but not nec-
essarily their encrgetic assistance as if the job were their own.

The chart illustrates the plan as it has been in operation at
Long Beach, California, since 1928. A special tax of five cents per
hundred dollars of assessed valuation is appropriated annually to
the recrcation commission. The same general plan, excepting the
joint employment of the physical education and recrcation cxecu-
tive, is in effect at Canton, Ohio, where a special tax of two cents
is provided. In both cities the plans and special tax were adopted
by popular vote. Both cities have done conspicuously fine work in
public recreation.

Quasi-Public Agency.

A plan which is an outgrowth of strong development of com-
munity recreation under a private agency which had its origin in
wartime community service is illustrated in Chart 7. The agency
was successful in obtaining financial support from the community
chest. Its existence has tended to restrain the school department
and the park dcpartment in developing community recreation as
an integral part of their work, but they have in lieu thereof ex-
tended cooperation to the privatc or quasi-public association. The
plan illustrates a transitional development in many citics from
recrcation wholly under non-tax supported agencies to a well
established public department.

Other Plans.

The foregoing appear to be all the plans extant which have
achieved sufficient dcfinitencss of form to be considered as types
and which are organized to provide year-round organization of
recreation. There are numerous other plans in small citics and in
cities which have just begun to organize themselves for recreation.
In most of these cities recreation is a municipal concern only
‘luring the summer months and during the rest of the year there
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is little community recreation except that provided by the schools.
In such citics it is frequently the practice for the municipahity to
employ each year some personnel to direct the summer program
and usually school cmployees during their school vacation are
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favored for such employment. A demonstration thus made often
leads to demand for year-round organization which may take on
any of the forms previously discussed.
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PUBLIC SCHOOLS AND RECREATION

EISURE has not only given risc to a number of movements

and institutions but has also profoundly affccted estab-
_A lished institutions. Nonc has been more vitally affected
than the institution of public education. Since the beginning of
the present century progressive educators have been aware of the
fact that thc rapidly growing lcisure would place new demands
upon the public schools. In 1917 the National Education Asso-
ciation published a monograph on The Cardinal Principles of
Secondary Education in which seven objectives of education were
sct forth. Onc of these was stated as, “Preparation for the worthy
usc of Icisurc time.” 1 “Complete preparation for citizenship” was
expressed as the single goal of education. Avocational preparation
was recognized as an important part of the training for citizenship
which schools were called upon to give. This pronouncement
gained wide acceptance everywhere and hardly any statement of
aims of education is made without including preparation for lei
sure among them.

Influence of Leisure Upon Curricula.

This objective has justificd public schools in modifying their
curricula to include many new subjccts of instruction; but it also
has brought about a change in emphasis in the tcaching of sub-
jects which traditionally had been taught cither becausc of assumed
cultural and disciplinary values or as preparation for a vocation.
The modern public school curriculum provides opportunities for
amateur participation and creative experience in several ficlds of

1 National Education Association, Cardinal Principles of Secondary Edu-
cation, Bureau of Education, Dcpartment of the Intenior, U. S. Government,
1917.
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music, art, literature and drama. Appreciation courses are also
offered in these subjects.

Schools differ widely across the country in the degree to which
they have inaugurated changes in accord with the accepted prin-
ciples and even within a single county there are striking variations.
Instruction in the leisure time arts is still offered as an “clective.”
In Westchester County, New York, whose cities and villages to-
gether in 1930 represented the highest per pupil expenditurcs for
public school education in the statc, a little more than onc-third of
the clementary schools offered glee club work as an elective; in-
strumental music instruction was offered in twenty-eight per cent
of the clementary schools. Only twelve of the thirty-two senior
high schools reported class instruction in band and orchestra in-
struments, although all the schools had orchestras and half had
bands. The trend in this county, which may be accepted as indic-
ative of the tendency in all progressive school systems, is indi-
cated in the fact that the number of music teachers in the schools
doubled from 1926 to 1930.2

Extra-Curricular Influence of Leisure.

Another significant influence of lcisure upon public school prac-
tice is the vastly growing cxtra-curricular activities and their rccog-
nition as an educative force. Not many ycars ago extra-curricular
activities were suppressed in the schools and later they were con-
doned; but in condoning them the school accepted no responsibil-
ity for their guidance and direction. Today the more progressive
schools organize many cxtra-curricular activities in nearly every
field of recreational interest and assume responsibility for leader-
ship of extra-curricular clubs and groups of various kinds. The
school administrators take pride in having all or ncarly all pupils
included in the cxtra-curricular program. So noticcable arc these
tendencies that in recent educational literature the distinction is
no longer made between curricular and extra-curricular activities.

Recognition of Recreation as Education.

The recognition of the extra-curricular program as an cffcctive
educational force is indicative of a change which has comc about

2 Lundberg, George A., and others, Leisure—A Suburban Study, Columbia
University Press, N. Y., 1934, pp 219-252.
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in the whole philosophy basic to educational practice. Intercst and
voluntary participation are recognized as fundamental concomi-
tants of lcarning. The influcnce of this theory is readily seen in
much of the curricular work of the school and, indced, in the most
progressive schools it is difficult to distinguish betwecen that which
is “curricular” and that which is “extra-curricular,” all activities
being conducted more or less on an informal basis.

In the changes that have taken place in cducational philosophy
as well as in school practice in relation to leisure time nceds there
will be noted a trend similar in many respects to trends which
have becn present in the public recreation movement. This sug-
gests that public recreation in some of its manifestations is a part
of public cducation broadly conceived and that the schools of the
future may become one of the agencies through which community
recrcation may be administered. There arc other considerations
which point in the samc dircction, onc of which is the extensive
movement in favor of the “wider use of public schools.”

Movement for Wider Use of Schools.

Schools constructed at public expense have since the carly co-
lonial days becn considered as a convenient and proper place to
hold public gathcrings for the discussion of public affairs. In the
New England colonics the schools were places for religious wor-
ship and for intellectual stimulation of various kinds. As urban
life became morc complex, as the school itsclf became more insti-
tutionalized and as other facilitics for public mectings became
available, churches, lodge halls, court houses, ctc., the dependence
upon the school as a center of community life waned. Mcanwhile
in the latc vears of the past century and the carly vears of the
twentieth century other conditions arose which turned the atten-
tion of the public toward the school as a possible ncighborhood
center. Among these conditions were the extreme congestion of
large cities, the scarcity of other available centers, increased leisure
as hours of labor decreased and a growing interest in recreation
and education.

While the first state law providing for community use of school
houses appeared in Indiana in 1859, the movement for wider used
schools received its first great impetus in 1907 when under the
leadership of Edward J. Ward the Rochester Board of Education
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commenced an experiment which had at once a wide influcnce in
big cities throughout the country. Five thousand dollars was appro-
priated to open several schools as civic centers and their adminis-
tration was placed under Edward J. Ward, a Presbyterian minister
who had advocated in Rochester and clsewhere the cstablishment
of a cwic center in the schoolhouse. Ward’s idca was primarily
associated with citizen discussion of civic affairs and training for
democracy but he included in his plans arrangements for art cx-
hibitions, concerts, festivals and health and employment scrvices.
The Rochester cxperiment became a political issue three years
after its inception and further appropriations for its continuance
were defcated. It had, howcver, attracted the attention of other
cities and its lcading cxponent continued his promotion of the
plan in other places. Legislation followed in a number of states
which in effect declared that the school was a civic center and
which authorized but rarcly required boards of cducation to per-
mit the use of school buildings for community gatherings for
civic, political, cducational, recrcational and sometimes for reli-
gious purposes. Thesc laws nearly always provided that the activi-
ties must not conflict with the use of the school for regular school
purposes, and that damage to school property must be paid for by
the uscrs. Nearly all states now have laws which recognize the
principle that schools should bec available for wider community
usc. In a nation-wide study conducted in 1924 seven hundred and
twenty-two cities, townships and villages reported that their school-
houses were in use as often as once a week for two types of activity
or twice a weck for one type of activity.® This rcpresents not more
than five per cent of the schoolhouses in the United States.

Recreation an Auxiliary School Service.

Most of the legislation providing for the wider use of schools
goes only so far as to permit agencics other than the school board
itself to make use of the schools. In a few states, notably Massa-
chusetts, Minnesota, Missouri, Illinois, New Jerscy, New York,
Ohio, Oklahoma, Utah, Wisconsin and the District of Columbia,
the law authorizes school boards to conduct school community cen-
ters and to charge the cost of them to the school funds. There are

8 Glucck, Elcanor T., The Community Use of Schools, The Williams &
Wilkins Co., Baltimore, 1927, p. 38.
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a number of school districts in which extensive service in this field
is being rendercd, of which two outstanding cxamples will be
trcatcd more fully later. In all laws, however, rccrcation is treated
as an auxiliary service, as is implied in the requirement that the
recreational usc must not interfere with “regular school purposes.”
For example, the Minnesota act, passed in 1937, provides that,
“The facilities of any school district, operating a recreation pro-
gram under the provisions of this act, shall be used primarily for
the purposc of conducting the regular school curriculum and re-
lated activitics, and the use of the school facilitics for recrcation
purposes authorized by this act shall be secondary.” * It is plain
that it was not the purpose of the lcgislature to interpret recreation
as an intcgral part of education but merely to “permit the use of
school facilities.”

The same distinction between recreation and education is con-
taincd in the California Civic Center Act. This act provides that
every school shall be a civic center wherce citizens of the school
district “may engage in superviscd recreation activities . . . pro-
vided, that such use and occupancy of said public school-house
and grounds for said mectings shall in no wise interfere with such
use and occupancy of said public school-house and grounds as is
now or hereafter may be required for the purposes of said public
schools of the State of California.” 3 General participation of the
citizenty in supervised recreation activities is not intended under
the act as onc of the “purposes of the said public schools,” but is
an appendage as it were to the regular school work. This does not
mean that the participation of the rcgularly cnrolled pupils of the
school in supervised recreation activities would not be within the
purposes of the school but only that the free participation of the
citizens of the district is to be so construed.

The act also provides that school boards “may appoint a special
supervising officer, who shall have charge of the grounds, preserve
order, protect the school property and do all things necessary in
the capacity of pcace officer to carry out the provisions and the
intents and purposes of this act.” In thus specifying that the super-
vising officer act in the capacity of pcace officer the legislature did
not specifically authorize the cmployment of teachers, play direc-

4 Minnesota Statutes of 1937, No. 672, Ch. 23.
5 School Code of California, Ch. V.
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tors, supervisors, organizers, and promoters to carry out the recre-
ational purposcs of the Center Act. The legislaturc plainly intended
that the supervising officer should be limited in his duties to pro-
tecting the property and preserving order.

The Wisconsin Enabling Act relating to thc use of school
buildings and grounds for civic purposes, although of morc liberal
construction than most acts of a similar nature which, it should be
added, arc few in number, gives evidence of thc same spccial
nature of rccreation when conducted under school auspices. This
act provides that “Boards of school districts in citics of the first,
second and third class, may on their own initiation, and shall upon
petition as provided in subsection (2) establish and maintain for
children and adult persons, in the school buildings and on the
school grounds under the custody and management of such boards,
evening schools, vacation schools, reading rooms, library stations,
debating clubs, gymnasiums, public playgrounds, public baths and
similar activitics and accommodations to bc determined by such
boards. . ..” ¢

A special tax levy to carry out the purposes set forth after ap-
proval of the elcctorate in an election is elsewhere provided for in
the act. In other words, recreation is an appendagc of the educa-
tional program to be scparately financed and authorized.

Difficulties Confronting Schools.

One of the fundamental difficulties which confronts the public
schools in undertaking to conduct a diversificd commmunity recrca-
tion program lies in the fact that the traditional function of the
school is to “instruct” or “teach,” and through years of practice
this function is interpreted in terms of a formal teaching situation
in which the conventional relationship of teacher and pupils ob-
tains. Recreation is concerned more with practice than with tcach-
ing in the ordinarily accepted meanings of these terms. The tech-
nique of lcadership in public recreation is one of organization of
activities and groups and promotion of participation in activities
by setting up a variety of incentives. Participation is not only vol-
untary but it is self-managed to a large cxtent. Therc is much in-
struction involved, but it is incidental to the main job. Because of
this fundamental difference between the services to be performed

8 Wisconsin Statutes of 1935, Ch. 43-50.



PUBLIC SCHOOLS AND RECREATION 81

schools find themselves ill equipped with trained personnel to do
the public recreation job.

Another fundamental difficulty in the way of schools becoming
responsible for public recreation is found in the fact that school
work is compulsory for children if not for adults, but in either
case is conducted for those regularly enrolled in classes and usually
for a predetermined time. This fact is not only rooted in long
practice but is involved in plans for school finance. Most states
allocate funds to school districts on the basis of their average daily
attendance. Public recreation cannot be successfully conducted on
the class basis with regular enrollment in classes, based on artifi-
cial classification of members especially for predetermined periods
or “semesters.” The informality which characterizes public recrea-
tion activities does not fit in the highly organized public school
program at present.

The extra-curricular program of the public schools is an ap-
proach to the method of public recreation in that participation is
voluntary, groups are largely self-managed and they endure only
so long as interest sustains them. These activities, however, are in
any school exclusively for the enrolled pupils of the school.

The existence of dcpartments of playgrounds and recreation in
many cities is no doubt due in some measure to the inability of
the vast institution of the public schools to adapt itself to the com-
munity needs in respect to these matters. The carly leaders of the
playground movement sought first to open the school grounds to
the children for play. Failing in this they brought pressure upon
municipal authoritics to establish separate departments apart from
the departments of education. Had the schools advanced then as
far as the more progressive schools have since progressed in the
concept of the aims and purposes of education, and had the cur-
ricular and extra-curricular changes taken place which are now in
vogue quite generally, many school authorities probably would
have welcomed the opportunity to perform the related function
of community recreation.

In cities in which community recreation departments exist sepa-
rate from the schools many interests in common have developed
and there is a noticeable tendency toward close coordination,
mutual interchange of services and joining of facilities in a com-
mon program. Consolidation of the two is not practicable, largely
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because the school departments operate as a statc function and
the local recreation departments as an arm of municipal govern-
ments. Functional coordination in which each department retains
its autonomy but in which a unified program is achieved is the
closest they have come to consolidation. The several plans for
effecting coordination will be discussed later.

In cities which have not yet organized scparate dcpartments of
recreation, and this includes the vast majority of cities less than
25,000 and over 2,500 in population, a dificult dilemna is pre-
sented. Should thc public schools be made the agency for com-
munity recreation or should a separatc agency be set up? The an-
swer is by no means simple. The smaller the city the morc com-
pelling are the arguments in favor of dependence on schools. In
rural districts there secms little alternative but to look to the
schools for the service at lcast for the next decade or two.

It would be in the intcrest of clearness to summarize at this
point the arguments advanced on both sides of the issue. Argu-
ments in favor of the assumption of school responsibility for com-
munity recreation may be summarized as follows:

Arguments Favoring School Centered Recreation.

1. The schools have to a large degrec the physical facilities re-
quired and which to a large extent arc comparatively unused dur-
ing the times when a community recreation program would require
facilities. These facilitics include children’s playgrounds, athletic
fields, auditoriums, gymnasiums, mceting rooms, music and art
rooms and shops. An ideal commumity recreation center would al-
most duplicate the idcal school plant. With few exccptions, no-
tably those in which schools arc used for night instruction and for
vacation schools, the school plants are idle over one-third of the
days of the year, and on days when school is in session they are
used less than nine hours per day. It is difficult to think of any
greater economic waste than is represented in this situation in face
of the demonstrated community need. To construct duplicating
plants is almost inconceivable. Ways must be devised to free the
school facilities for full use.

2. Schools are distributed in a city and largely in rural districts
according to the same plan which would apply in locating com-
munity recreation centers. Every neighborhood must have its
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elementary school, just as every neighborhood should have its rec-
reation center. Every district, in the sense of a grouping of neigh-
borhoods, should have its secondary school, just as every district
should have its district recreation center. The same considerations
which would influence the location of rural schools would apply
in locating centers for recreation of the rural population.

3. The public school systems of the several states have contact
regularly with all the children and with more of the total popu-
lation than any other public institution. They are organized to
provide a universal service to children. If recreation as a public
function has any justification it is as a universal opportunity for
all. There seems little hope of reaching this goal except by grafting
public recreation upon the universal public education system.

4. The aims, purposcs and techniques of public education on
the one hand and of public recreation on the other arc rapidly
coming closer together to the extent that in many comparable
situations they cannot be distinguished. The two movements are
as two streams tributary to a large river; as they flow on their
waters come closer togcther and finally merge in one great river.
Educators rccognize more and more that instruction cannot be
divorced from practice or from living. The introduction of “proj-
ects” as units of instruction and the growth of extra-curricular
activities in the schools bear testimony to the acceptance of this
view. Similarly recreation agencies have increasingly coupled in-
struction, often incidentally and informally, with voluntary par-
ticipation in recreation activitics. Thus the educational program
on the one hand and the recreation program on the other tend to
become similar manifestations.

5. The schools have the potential leadership required in a recre-
ation program. The vast army of public school teachers and admin-
istrators, numbering over 800,000, two hundred times the number
of full-time publicly employed community recreation leaders, may
become a tremendous force of leadership in leisure as their pro-
grams are integrated with the recreational life of the communities
in which they work. The increase of personnel required in a uni-
versal recreation program would be less if the personnel were an
addition to the present educational staff than if attached to an in-
dependent system. Moreover much of the lcadership in recreation
must and properly should be volunteer, unpaid leadership. Stu-
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dents could be trained to assume such leadership not only while
in school but after completion of their schooling in the neighbor-
hoods in which they reside.

Arguments Against School Centered Recreation.

On the opposite side of this question there arc many arguments
which carry considerable weight. They may be summarized as
follows:

1. Education should cling to its spccial task which is intellec-
tual training. It should not be diverted from this task by being
made responsible for conducting various activities of indirect in-
tellectual value. The activity basis of curriculum organization is
held by one school of thought to be fundamentally unsound. The
“classics,” by which is understood to mean the accumulated best
thought and experience of the race through the ages, should be the
basis of public school tcaching and the emphasis upon activities
which has characterized the development of education in recent
years is wrong and tends to crowd out the fundamental instruction
through which pupils may acquire intellectual discipline and abil-
ity to think.

This point of view, championcd by President IMutchins of Chi-
cago University, has created no small controversy among educators,
most of whom it may be added are not in agrecement. Nevertheless
it has retarded and not encouraged the trend toward broadening
of the scope of public school activities and taking on additional
responsibilities.

2. The public schools already have more to do than can be well
done and the addition of further responsibilitics handicaps the
schools in the performance of their present work. Many schools
still are conducted for short terms wholly inadequate to the needs
of children. They are poorly housed. Teachers in many parts of the
country are insufficiently compensated and inadequately prepared.
These deficiencies should be provided for before additional bur-
dens are placed upon the system.

3. The adoption of community recreation by the schools will
give the recreation program the wrong emphasis. Recreation will
be patterned after educational projects, classroom techniques will
be used and freedom of choice of activities will be denied. The
essential democracy of recreation will not be preserved and there
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will be inevitably a tendency toward rcgimentation of people in
recreation. Recreation will fare better if a special agency is estab-
lished for its service which is unhampered by age-long traditions
in which education is enshrouded.

4. The use of schoolrooms, auditoriums and gymnasiums for
community recreation during hours that schools are not ordinarily
in session will render them less efficient for the regular teaching
of school pupils. Equipment will be damaged and supplics will be
consumed. The use of the same equipment and supplies by differ-
ent staff in different programs is incfficient. Moreover, any exten-
sive program in the schools will require alterations in school build-
ings which will be major changes in school planning. It is
questioned whether othcr structures elsewhere cannot be more
economically provided for the recreation program and whether
they might not then be better adapted to the recreation work.

5. Coupling community rccreation with education in one
agency will make it morc difficult to secure funds for both pro-
grams. Both programs bcing admittedly inadequatce their prob-
lems are primarily problems of financc. Two agencics cach con-
ducting its own program can ordinarily obtain more finance than
one agency performing two functions. Community rccreation, a
service so far much weaker in public support than public cduca-
tion, will fare better if it is promoted by those with a singleness of
purpose who are responsible for it than if it is grafted onto an
established agency as a subordinate function.

The Present Status of School Centered Recreation.

Notwithstanding arguments pro and con in rcgard to the
assumption by the public schools of responsibility for community
recreation it must be rccognized that the problem of community
rccreation is challenging the schools and that the schools are more
and more mecting this challenge. The extent to which they are
doing so cannot be covered by any general statement relating to
all schools for the attention given to the matter varics all the way
from complete divorcement of schools from community recreation
in some districts to assumption in others of complete responsibil-
ity for providing facilitics, organizing and promoting programs and
giving leadership to people in recreation activities. Out of 1,027
public agencies which had been made responsible for the adminis-
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tration of community recrcation in American citics in 1937, 179
were boards of education or other school authorities.” While many
of these agencies shared the responsibility in given cities with other
municipal agencies, nevertheless the number must be interpreted
as indicative of an increasing trend in the direction of school cen-
tered community recreation.

The assumption of responsibility for recreation by public
schools has not and probably will not in the future be to the ex-
clusion of other agencics. The strategic position of the schools has
refercnce almost entirely to neighborhood and local district recre-
ation activities. Regional services and to some extent district serv-
ices must continue to be rendercd by other agencies. Fven if the
schools assumed complete responsibility for purely local or ncigh-
borhood scrvices, administration of parks, recrcation facilitics prop-
crly located in parks, such as golf courses, picnic grounds, swim-
ming pools, large athletic arcas, incidental children’s playgrounds,
ctc., public beaches and camps, would continue to be a function of
agencics scparate from the schools. The question is not, thercfore,
whether all recreation should or may be administered by the pub-
lic schools but rather whether some recreation, namely, that cen-
tered in a neighborhood center, should be so administercd. Should
the functions of public schools be cxtended there would still be
ample place for other public recreation agencies and certainly in
most cities there will continue to be a necd for local playground
and recreation departments for many years to come.

Excluding considcration of classroom avocational instruction,
cxtra-curricular activities for pupils regularly enrolled in schools,
and night school instruction in leisure time arts for pcople not
usually enrolled in day schools, what recreation services are schools
rendering in certain school districts? An examination of school
practice throughout the country will show that most schools ren-
der no such services, but here and there are interesting demon-
strations which fall into the following groups:

1. Summer playgrounds on school areas wholly under the ad-
ministration of the schools.

7 National Recreation Association, Year Book: Issue of Recreation, June
1938, p. 131,
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2. Summer playgrounds on school areas under the administra-
tion of other agencies, usually public but occasionally quasi-
public or so-called “private” agencies.

3. Year-round recreation programs on school playgrounds and
in school buildings under public agencics other than the
schools or under quasi-public agencies.

4 Yearround recreation programs on school playgrounds and
in school buildings wholly under the admmistration of the
schools.

5. Yearround recreation programs on school playgrounds and
in school buildings undecr joint school and municipal or other
joint administration.

Examples of typical practice of the scveral types will be cited
and brefly discussed.

Summer Playgrounds Under School Agencies.

Many school dcpartments or boards in the larger citics and a
few in the smaller cities open their school playgrounds for summer
play and cmploy play directors to give supervision to play activities
which take placc there. Participation is usually not limited to those
who arc regular pupils of a given school during the year but is
open to all including in many cases adults. The supervisors or
dircctors of play are sometimes regular tcachers employed at spe-
cial rates of compcnsation for the summer period or advanced
students or others who are not teachers. In recent ycars many cli-
ents of relicf agencics, most recently of the Works Progress Ad-
ministration, have also bcen used with direction from school
employees. The general supervision and organization of programs
is usually assigned to members of the school department physical
education staff. The program consists of physical education activi-
ties in the main with some simplc forms of handicraft, music and
dramatics. The facilities uscd are almost exclusively the outdoor
play arcas and in many cases access to buildings is not permitted.

St. Louis, Missouri, is a good example of school provision of
summer playground activities. In 1937 the Board of Education
there operated fifty-nine summer playgrounds for which it cm-
ployed a staff of 446 playground workers. Its budget for leader-
ship amounted to $55,986 and its total attendance reached over
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1,500,000.8 This would indicate that its average attendance per
day per playground was about 400. The school summer playground
program parallels the municipal park and playground program
but is independent of it.

Numerous examples could be cited of individual schools which
now permit the school grounds to be used throughout the sum-
mer for community play and which employ someone at a moderate
wage to organize and supervisc the play. Thousands of schools in
small and large citics have been opened in recent years utilizing
W .P.A. assistants. Nevertheless it would be a mistake to infer that
school grounds are generally used or that most efficicnt use is
made of them. Eugene T. Lies, from questionnaires rcturned by
416 cities, concluded that 47 per cent of them did not conduct
summer school playgrounds and commented that, “This obviously
is a poor showing.” ® The lack of use is more pronounced in the
smaller cities and in the rural districts. Lies’ questionnaire did not
include citics of less than 5,000 population. Any traveler passing
by the thousands of school grounds along the roadsides of Amer-
ica must be impressed with the closed gates, forbidding fences,
lack of play conveniences and almost general disuse of the public
school grounds during the summer months when schools are not
in session.

Summer Playgrounds Under Non-School Agencies.

It is not uncommon for rccreation departments where they
exist in cities to have the use of school grounds in the summer
provided the school department itself docs not operate its own
system of summer playgrounds. The cost of supplies and the pay-
roll of summer employees is then usually met from municipal ap-
propriations. Three-fourths of the recreation commissions or
departments in American cities do not control facilities or areas
of their own but are dependent upon schools and public park
departments. Most of these recreation agencies conduct all or
nearly all of their activities during the summer months. In a num-
ber of smaller cities the school playgrounds are operated by quasi-

8 National Recreation Association, Year Book: Issue of Recreation, June
1938, p. 151.

9Lies, Eugene T., The New Leisure Challenges the Schools, National
Recreation Association, New York, 1933, p. 179.
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public bodies supported by community chests or by private philan-
thropy with or without some public aid. Often a demonstration
under such sponsorship eventually leads to the establishment of a
public department or to the taking over of the work by the
schools.

In most communities, particularly the smaller cities and rural
and suburban communities, there is no recreation commission or
dcpartment or other agency to which the schools may turn over
their grounds for summer administration. The schools themselves
having made no provision for operation of these grounds the com-
munities remain unserved.

Year-Round Recreation in Schools Under Non-School
Agencies.

Where there is a well-established local recreation commission
or department which is financed for year-round service the ques-
tion incvitably arises whether such department shall be permitted
to use the school grounds and buildings for its year-round pro-
gram. Since the number of recreation departments which em-
ployed ten or more recreation leaders full time the ycar round was
only thirty-nine in 1937, it can be seen that the question at present
affects relatively few cities as far as year-round service is concerned.
In some of these citics the practice has developed of having the
municipal department conduct year-round centers in the school
buildings; in others either no recreation centers have been devel-
oped or the schools themselves have established year-round recrea-
tion centers.

The outstanding example of municipal recreation centers in
school buildings is offercd by Detroit. The Recreation Department
of the city is granted an annual permit to conduct community
centers in over cighty school buildings whose auditoriums, gym-
nasiums, classrooms and shops are used for a well-organized
program. The Board of Education makes a charge to the City
Recreation Department for janitor service and special maintenance
expenses including breakage. The amount paid for these expenses
in one year is approximately $30,000. Permits also include the use
of school playgrounds and athletic fields. The activities in the pro-
gram which is offered include athletics, gymnastics, music, art,
handicraft, dances, concerts, motion pictures, lectures, literary
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clubs, nature lore, gardening, and in fact all activities which are
found in the well-balanced community recreation program. They
are open to all usually on a free basis, but evening programs are
primarily for adults or for those no longer enrolled in day schools.
The program is not conducted as a formal classroom teaching pro-
gram but on an informal basis with a great deal of self-direction
and volunteer leadership in the groups.

The Detroit Recreation Department does not limit its work to
schools but operates also in parks administered by the Park De-
partment and on properties under its direct control. It also con-
ducts public activities in churches, homes and public places, and
is in charge of the supervision as to issuance of permits and mu-
nicipal regulation of commercial recreation places such as commer-
cial dance halls. Detroit is perhaps the best example in America
of the unification of all active municipal recreation under one de-
partment. Its operating budget in 1937 amounted to $498,453, but
in pre-depression years it expended considerably more.

While the Detroit plan has much to commend it one of its
implications necds to be mentioned here. When there is a strong
recreation department in any city which operates on school prop-
erties it is only natural for the Board of Education to refrain from
undertaking to offer direct recreation scrvices to the public other
than through regular classes of instruction and through extra-
curricular activities for regularly enrolled pupils. The result is that
community recrcation is not rcgarded as an integral part of educa-
tion but as an appendage which is merely tolerated. It also means
that close integration of the education for leisure with the active
community recreational life is not fostered as well as would be the
case if the schools themselves were responsible for that part of the
community recreation program which takes place in schools.

When public recreation departments use school facilities they
must of necessity be regarded as tenants and as such do not have
the freedom in the control and use of the facilities which makes
for efficient administration and particularly since the facilitics
which they employ are used also day by day by the schools them-
selves. Experience has shown that the conflicts which arise affect-
ing innumerable details are almost intolerable to both agencies as
a result of which freedom of operation is handicapped and arrange-
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ments for use of the facilities are precarious to say the least.
Much of this difficulty passes away when the schools themsclves
assume responsibility for the recreation program on their own
properties.

Still another implication of possible far-reaching consequence
consists in the fact that this plan lays the burden of financial sup-
port wholly upon the local district or city. Schools derive generally
about half of their support from statc tax resources. If community
recreation, insofar as it may be a part of the school program, can
share in such state support not to the dctriment of other educa-
tional functions, however, recreation may benefit greatly. This
point of view deserves considerable attention, in view of the fact
that state governments gencrally have arrogated to themselves so
many of the means of raising public revenues and left the cities
with inadequate and impaired mcans of taxation.

Year-Round Recreation in Schools Under School Agencies.

While many school systems have made a significant start in the
direction of serving their communitics in recreation the number
which can be said to conduct year-round community recrcation
programs serving adults as well as children and offering an exten-
sive and varied program is exccedingly small. Notable among these
are Milwaukee, Wis., and Newark, N. J., whose achievements in
this regard are outstanding and worthy of special study.

Milwaukee is known as the “City of the Lighted School
Houses.” Under its Extension Division, which is headed by an
exccutive of extensive and varied school and recreation expericnce
who has the rank of an Assistant Superintendent of Schools, this
school department operates a system of twenty-three year-round
and forty-three additional summer playgrounds and twenty-three
indoor recreation centers in school buildings. Its total attendance
at playground activitics exceeds 4,000,000 and its attendance at in-
door recreation centers is over 840,000. This program is financed by
a special district tax of four cents on each one hundred dollars of
assessed valuation of real property, which pursuant to the Wiscon-
sin School Recreation Enabling Act was voted by the people. Its
operating budget for the year 1937 was $375,280. It employed 959
recreation workers of whom sixty-nine were full-time year-round
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workers and the rest part-time and seasonal workers. In addition
it had the services of forty emergency workers paid from relief
funds.

The activities in the “lighted school houses” include classes in
many applied arts, group activities in athletics, literary activitics,
music, dancing and dramatics and a varied assortment of civic,
patriotic and social events. The indoor centers are open to children
of school age after school hours up to 6:30 o’clock and to others
no longer enrolled in school during the evening hours. Boy Scout
troops and similar groups of children are accommodated during
the evening hours by special permit from the principal. The activi-
ties of the outdoor playgrounds, both daytime and under lights in
the evening, arc the same as conducted by well-established munici-
pal recreation departments including highly organized adult sports
for youth and adults.

A distinctive feature of the Milwaukee program is that, notwith-
standing the fact that it draws its financial support from a special
school fund, it is integrated closely with the regular school work,
many of the evening directors of program being also employed in
part during the day. Lighted school centers are under the general
supervision of the day school principal or vice-principal which
creates a tie with the general school work which is of the utmost
significance and which minimizes administrative conflicts between
the two programs.

The Newark system under the Board of Education is similar to
the Milwaukee system with some notable cxceptions. It is admin-
istered by a Recreation Department under the Superintendent of
Schools and the Board of Education. It is not financed by a spc-
cial tax but its expense is incorporated in the regular school budget.

This department expended for opcrations a total of $204,081 in
1937. It operated thirty-three year-round and ten summer play-
grounds and thirty-threc indoor recreation centers the year-round
in school buildings. It employed 225 recreation leaders of whom
sixty-eight were employed full time the year round, not including
forty-two emergency workers employed from relief funds. The
recreation leaders are selected from applicants who have qualifica-
tions in professional training equal to those of school teachers and
administrators and are granted professional status, including sal-
ary, accordingly.
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Strategic Position of Schools in Rural Areas.

The incrcasing tendency of public schools to enter the com-
munity recreation field is perhaps of greater significance to rural
districts than to the cities. The incorporated city is a govern-
mental device invented specifically for thc purpose of organizing
the services of government which are of local importance. The
rural arcas lack such a device, except for education which is ad-
ministered through a system of local school districts and school
boards. These boards are the only agency of government immedi-
ately in contact with local community nceds. They also control
the publicly owncd facilities which could be utilized in a rural
recreation program. The creation of any other agency for local
rural recreation has not yet come about. It appears that insofar
as community rccrcation activities under public sponsorship are
concerned the district school offers the only immediate hope for
rural people.

There are unquestionably numerous rural schools which, through
extraordinary vision and initiative of a principal, teacher or dis-
trict board, arc making a contribution to the recrcational life of
their communities. An interesting organized cffort on a wide scale
in this direction is now offcred by the Statc of Minnesota. There
in 1937 the state legislature passed the Minncsota Recreation
Enabling Act which authorized school districts and other jurisdic-
tions to operate programs of public recreation. It authorized the
use of school funds for this purpose and provided that in cases
where school funds are used the State Board of Education shall
“Prepare or cause to be prepared, published and distributed ade-
quate and appropriate manuals and other materials as it may
deem neccssary or suitable to carry out the provisions of this
act.” ** When this act was bcfore the legislature the University
of Minncsota sent a questionnaire to one hundred school superin-
tendents concerning the act and its cffect upon their communities.
Of eighty-eight who replicd, eighty-thrce per cent stated that a
definite need existed for trained recreation leaders in their dis-
tricts and seventy-six per cent stated that they expected to avail
themselves of school funds if the act carried. In less than one year
after passage of the act six school boards in rural areas had under-

10 Minnesota Laws of 1937, Chapter 233.
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taken to provide for community recreation primarly through the
schools with the school superintendent as the gencral administrator
and a recreation dircctor in charge. Several other school districts
had joined with other agencics in a plan of cooperative sponsor-
ship. The County Board of Education of Rural St. Louis County
employed an experienced recreation director to aid in the organ-
ization of school centcred recreation through the several school
district boards.}!
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COUNTY AND RURAL RECREATION

itself primarily in urban districts and has only begun to

be felt in the rural areas. Forty-three and eight-tenths per
cent of the population of the United States in 1930 resided in rural
districts or in villages and towns of less than 2,500 population.
The problem of the rural population insofar as recreation is con-
cerned is quite different from the problem of urban dwellers.
Nevertheless they are not without leisure and from the standpoint
of the socializing values of recreation their needs are no less vital
than those of persons residing in cities.

As in the cities the needs of the rural people have been par-
tially met through the services of agencies organized primarily for
other purposes. These agencies have sometimes utilized recreation
as a vehicle for the accomplishment of their main objectives, but
recognizing the great necd for recreation they have adapted their
operations in many instances directly to the satisfaction of the
need without disrcgard for the original purposes for which they
were organized. The Grange, a great voluntary organization for
the improvement of the economic, political and social conditions
of farmers, with its numerous local units, has proved to be a
valuable instrument for the organization of social activities for
the families of farmers. The Young Mecn’s Christian Association
in its program for town and country youth has initiated and con-
ducted an extensive program of recreational activitics. The 4-H
Clubs of the Agriculture Extension Division of the U. S. Depart-
ment of Agriculture and the Future Farmers of Amecrica have been
useful agencies in this field. The rural schools have provided some
recreational opportunities for children and the widespread develop-
ment of secondary schools for rural youth has been an even greater
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factor in bringing recreation opportunities to the rural com-
munities. The program of the Works Progress Administration
since 1935 has been the most widespread demonstration of organ-
ization of rural communities for recreation, for this agency has had
workers in thousands of villages and hamlets across the country.

All of these efforts are of the utmost significance and unques-
tionably presage a vast future development of rural recreation. The
problem as in the cities is essentially one of organizing the local
resources in land, structures and other facilities and the interests,
skills and enthusiasms of the people for the enrichment of their
leisure. Although voluntary and private agencies will do much to
explore the ficld and to experiment in the techniques there will
be no universal program of opportunities without public organ-
ization. Patterns of organization are not many but they may be
studied in relation to the conditions pcculiar to rural life which
brought them forth. They may be indicative of the probable
trend of organization of rural recreation in the future.

The assumption of responsibility for finance, personnel and a
large measure of general direction by the Works Progress Ad-
ministration cannot be assumcd to be the permanent pattern of
organization of rural recreation. The Administration is acknowl-
edged to be a temporary agency existing primarily to afford work
relief to its clients who would, it is assumed, be otherwise unem-
ployed. Frankly recognizing this fact the policy of the Admin-
istration has consistently been to require local sponsorship by
public agencies. These include the boards of supervisors of coun-
ties, temporary commissions and committees appointed by such
boards, town trustees and officials, district boards of education,
county park and forestry departments and various state agencies.
The form or forms of organization which will evolve in the future
may be largely a matter of conjecturc for the problem is even more
complicated than in the citics; but it is probable that the future
organization will evolve through the established agency for public
education in rural districts or through county governing boards
and agencies to be established by them. The possibility of future
state and federal aid is not, however, to be wholly dismissed. It
will be necessary, if the problem is to be better understood, to
inquire into the nature of the county and school organization and
the functions of counties and school districts.
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The Legal Nature and Status of Counties.

The form of local government in the United States derives
from the old form developed in England and transplanted in the
American colonics. For purposes of local government the several
Anglo-Saxon kingdoms, which were united in the ninth century
to become the United Kingdom of England, were each divided
into shires or counties. These were in turn divided into “hundreds”
which were a collection of townships. With the organization of
the Church the parish came into existence and its boundaries
were usually the boundaries of the shire or county. When govern-
ment was established in the colonics of America the essential form
of English government was adopted but with some variations be-
tween colonies. The influence of other Europcan governments
was also present as in the Dutch settlements of New York and
Pennsylvania. Following the Revolution local government tended
to become more uniform and certain officials and functions passed
out of cxistence or became of little effcct. With the complcte
separation of church and state, for example, the parishes were
no longer important and ceascd to exist except in Louisiana where
governmental traditions were from the French. The parishes in
Louisiana may be considered as counties. As new states wcre organ-
ized they took on largcly the forms of the original states. The
township as a subdivision of the county became of less and less
importance and now exists in only nineteen eastern and north
central states. The separate organization of cities, boroughs, vil-
lages and incorporated towns as an instrument of local govern-
ment has influenced the decline of the township. The development
of incorporated local governments has proceeded at a rapid rate
since the Civil War. There are now nearly 20,000 incorporated
municipal governments in the United States.

To the separate municipal corporations, as pointed out in
Chapter II, state legislatures have granted wide latitude in the
government of local affairs. This condition has facilitated the
adaptation of local government to new conditions and has been no
small factor in the establishment of local agencies in the incor-
porated cities for community recreation purposes. The rural dis-
tricts in respect to purely local needs have no such convenient
governmental form with almost unlimited powers and are de-
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pendent upon the county government with its limited powers, ot
upon the school district, or in some states special district govern-
ment with specific and distinctly limited powecrs.

Countics are merely certain portions of the territory of the state
into which the state is divided to conveniently exercise thc powers
of the state government. All portions of any statc are within some
county and the county is created by the state with a view to the
policy of the state at large. All cities are likewise within some
county.

The distinction between counties and municipal corporations
was very well expressed by the Supreme Court of Ohio in 1857.
The court stated that “counties are local subdivisions of a state,
created by the sovereign power of the state, of its own sovereign
will, without the particular solicitation, consent, or concurrent
action of the people who inhabit them. The former organization
is asked for, or at Icast assented to by the pcople in embraces;
the latter is superimposed by a sovereign and paramount authority.
A municipal corporation proper is created mainly for the interest,
advantage, and convenience of the locality and its pcople; a county
organization is creatcd almost exclusively with a view to the policy
of the state at large, for purposes of finance, of education, of
provision for the poor, of military organization, of the means of
travel and transport, and espccially for the general administration
of justice. With scarcely an exception, all the powers and functions
of the county organization have a direct and exclusive rcference
to the general policy of the state, and arc, in fact, but a branch
of the gencral administration of that policy.”

Those who reside in an incorporated city have in general two
local governments: one, the county, organized to administer locally
the government of the state and the other, the municipal cor-
poration, to administer such functions as the body politic locally
determines to be to its best intcrests. It is the latter which has
been used to exercise the powers of organizing systems of public
recreation. Thus, it is seen that people residing in rural districts
outside the limits of separate municipal corporations do not have
a local government as well adapted to their local needs as do the
city dwellers except as the county government may be adapted
thereto.

1 Commissioners of Hamilton County v. Mighels, 7 Ohio St. 109 (1857).
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In 1930 there were in the United States 3,170 counties, or an
average of sixty-five per state. Delaware had the smallest number
of counties, namely three, while Texas had 253. Counties varied
in size from twenty-two square miles (New York County) to
20,175 square miles (San Bernardino County, California). The
average size of countics was 975 square miles. The great majority
of counties are distinctly rural in character; not more than one-
fourth of them contain a city over 10,000 population and in most
of thesc rural population predominates.

Counties are created by the state legislatures in conformity to
limitations set forth in state constitutions. All states do not re-
quire the approval of the voters in a proposed new county. New
counties are created by division of old counties. The tendency
toward increase in the number of counties is not great.

Many state constitutions place a minimum on the size of
counties, which varies from 275 square miles in Tennessee to
goo square miles in Texas. Some constitutions prescribe minimum
populations which range from 700 in Tennessee to 20,000 in
Pennsylvania.

The Functions of Counties.

The functions of counties are limited expressly to the powers
granted to them by thc state. The Supreme Court of the United
States has held that counties “have no inherent jurisdiction to
make laws or to adopt governmental regulations, nor can they
express any other powers in that regard than such as are expressly
or implicitly derived from their charters, or other statutes of the
State.” 2

Several functions of counties have become traditional. In all
states the counties are districts for the administration of justice,
for the construction and maintcnance of roads and bridges and
for the conduct of state and county elections. In nearly all states
the county also acts for the state in providing relief for indigents
and as a tax collection agency for the collection of state and county
taxes. Many states grant legislative powers to their counties in
connection with certain specificd types of cases under the police
power.

2 Commissioners of Laramis County v. Commissioners of Albany Co., 92
U. S. 307 (1876).
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There is a tendency in recent years for states to grant to coun-
ties new powers related to local interests. Among these may be
noted the powers to aid and promote agriculture; to promote and
administer public health regulations and institutions; to construct
sewers and drains; to establish county libraries and to establish
and maintain county parks.

The first county park in America is said to have been estab-
lished by Esscx County, New Jersey. Twenty-two states have
enacted laws spccifically empowering counties to acquire, improve
and maintain parks and in several additional states the power is
contained in general laws relating to other powers. Most of the
specific laws relating to county parks vest the powers of admin-
istration in the county boards of supervisors, but six states provide
for the appointment of separate boards of park commissioners.
In no enabling acts except the act passed by the legislature of
California in 1939 is mention made of the power to promote,
organize and conduct recreation activities and insofar as these
functions are concerned they must be implied in the acts provid-
ing for the acquisition, improvement and maintenance of park
areas. The Pennsylvania act makes more specific mention of com-
munity rccreation facilities than other acts which refer primarily
to parks. The Pennsylvania act empowers counties to “designate
and sct apart for use as playgrounds, play fields, gymnasiums,
public baths, swimming pools, or indoor recreation centers, any
land or building owned by the county and not dedicated or de-
voted to other public use.” 3

Growth of County Parks and Recreation.

In a study published by the United States National Park Service
in 1937, it was reported that scventy-seven counties in America had
established county parks.t The number of parks owned and
operated by counties was reported to be 526. Several countics,
notably Westchester County, N. Y., Cook County, IIl., Union
County, N. Y. and Los Angeles County, Calif., had established
systems of parks. These counties are in highly developed and
densely populated metropolitan areas.

3 Pennsylvania Statutes, Complete to 1920, scc. 15822-15828.
4 U. S. Department of the Intcrior. Bulletin of the National Park Service,
United States Government Printing Office, Washington, D. C,, 1937.
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The Westchester County system is the best known and the most
complete. It consists of a nctwork of over 160 milcs of traffic
parkways throughout the county, four great inland rescrvations
and five waterfront parks. The improved recreation facilitics in-
clude three swimming pools, three golf courscs, numerous athletic
fields and picnic grounds, boating facilitics on lakes, bathing
beaches and a most elaborate amusement park, known as “Play-
land” which, when completed in 1929, set a new high standard
for such parks in America, whether publicly or privately owned.
The total cost of the Westchester system for land and improve-
ments exceeded $65,000,000.%

Types of County Recreation Areas.

The areas acquired and improved by counties for park and
recreation purposcs may be considered as of six more or less dis-
tinct types:

1. Parkways. Several metropolitan counties in establishing
rights of way for heavily traveled motor highways have acquired
sufficient land on either side of the highways to control the
roadside development. Where the highways pass through
wooded regions the natural landscape is preserved or restored
for a distance on either side of the highways of from one hun-
dred to five hundred feet. In driving through these parkways one
has the impression of passing through a vast park. Interesting
features such as rock formations, lakes, streams and long distance
vistas are exposed. At certain spots adapted for the purpose
picnic facilities arc provided.

The Westchester County Parkways of New York are the
most notable example of such development in America. Splen-
did examples are also found in Wayne County, Michigan,
Milwaukee County, Wisconsin, and San Francisco City and
County, California. Since the construction of highways through
counties is rapidly coming to be a state function the parkway
will probably tend to be developed in the future as a part of
the state highway and park systems. The Long Island State
Parkways of New York are an indication of this trend.

2. Beaches. A numbcr of counties on the Atlantic, Pacific
and Gulf coasts have acquired beaches and have protected and

5 Westchester County Park Commissions, Annual Report, 1931.
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developed them for public recreation purposes. The beaches are
a facility which attracts visitors from afar and are consequently
considered a proper object for planning on the part of a gov-
ernmental subdivision larger than the city. Because the beaches
within the city limits are usually occupied by commercial, indus-
trial and navigation enterprises the city dwellers usually must
go beyond the city limits for beach recreation.

3. Local Parks. A number of counties have established parks
within the boundarics of cities or immcdiately beyond the
municipal boundaries which correspond in their development
and service to the municipal district park and playground.
Counties have usually come into possession of such areas by gift
or bequest or by transfcr from other public uses. The areas
vary in size from ten to fifty acres. Sometimes they are equipped
with an athletic field, children’s playground, picnic arca, swim-
ming pool and amusement devices of various kinds and occasion-
ally they surround some spot or object of historic or unusual
scenic interest.

4. Regional Parks. Near large metropolitan areas there are
several cxamples of county parks which might be termed re-
gional recreation areas and parks. They arc usually beyond the
city boundaries. They frequently are characterized by some
woodcd arcas, lake, streams, winter sports areas, picnic spots
and golf course.

5. Reservations. A number of counties have acquired large
reservations of wooded lands, and in the Southwest desert lands,
to preserve the natural fauna and flora. Thesc vary in size from
500 to 5,700 acres. Recreation indigenous to the nature of the
region are permittcd and encouraged, such as winter sports,
camping, hiking, fishing and boating. Among such reservations
are the Denver City and County Mountain Park, the Cook
County, Illinois, Forest Preserves, the Poundridge and Blue
Mountain Reservations of Westchester County, New York,
and the Big Pines County Park of Los Angeles County,
California.

6. Miscellaneous Small Parks. Counties come into possession
by one way or another of small parcels of land which are
designated as County Parks. Most frequently they are along
the road sides or at somc historic or scenic spot. Sometimes
they are improved for camping or picnicking. They do not
occupy an important place in the county scheme of recreation
areas.
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Regional Function of County Parks.

It is apparent from the foregoing that the essential function of
county parks is to provide a regional service. That counties
should endeavor to meet the need for regional recreation facilities
is logical. With improved highways and transport facilities people
are able to travel farther aficld than the confines of their neigh-
borhoods, districts and municipal boundaries for some of their
recreation. The regional recreation place with its wooded and
natural environment, its spaciousness, its extensive facilities capable
of accommodating large numbers of pcople, occupies an indis-
pensable place in the whole recreation plan.

The provision of neighborhood and district facilities for recrea-
tion has already been well established as a legitimate scrvice for
cities to perform. All cities except the large metropolitan cities
could hardly do more than properly take care of this need. The
allocation of the regional areas to the countics, to the states and
to the Federal Government is a reasonable division of the respon-
sibility. Morcover, if counties are to expend for recreation funds
raised from general county taxcs, to which the city property
owners contribute a large share, it is proper that the object of
expenditure be such that the city people might share in the bene-
fits. The locations which lend themselves best to the development
of regional recrcation facilities are more likely to be outside the
incorporated limits of cities and removed from city congestion
than within such limits. It is better that the county improve and
administer them for the benefit of all the people of the county
than that the cities go beyond their limits to undertake the task.

Unincorporated County Territory.

The problem of providing local recreation areas and programs,
as distinguished from regional services, in unincorporated county
territory and in rural areas remains as yet unsolved. There are two
promising alternatives; one is to expand the function of the public
schools to include some services in recreation and the other is to
permit the organization of special recreation districts within coun-
ties with powers to establish systems of recreation and to tax
property within the district presumed to benefit thereby. The
latter will be discussed first.
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Special Districts Within Counties,

In order to provide certain governmental services in portions
of counties a relatively new agency has been created known as the
“special district.” As rural and urban life have become more com-
plex many problems have arisen peculiar to certain scctions but
not to the whole of a county. This condition has given rise to the
creation in many states of special districts for the handling of
these problems. Certain problems are of special concern to a city
and the adjacent unincorporated area and others to unincorporated
area alone. There are, for example, several metropolitan utility
districts and sanitary, flood control and park districts. The crea-
tion of such districts to handle certain problems peculiar to large
metropolitan areas has removed one of the most urgent reasons
for consolidation of cities in metropolitan arcas and at the same
time has provided a means for administration of scparate services
vital to the area. There are also many special districts in rural
areas for highways, drainage, irrigation, public health and special
schools. In 1929 forty-seven different varieties of special districts
were found to exist under eighty-nine different titles. California
had twenty-eight, Arkansas cighteen, Washington thirteen, and
Illinois twelve 8

The special district renders its services within the confines of
the district and raises its revenues from direct asscssment upon
the real property or by ad valorem tax, and by fees or charges for
special services. The taxes are asscssed and collected by the county.
The districts are created by state legislatures or by county boards
of supervisors under authority granted by the legislaturcs. The
initiative for the formation of the districts is taken by the land-
owners or voters and is evidenced by petition addressed to the
board of supervisors. Districts are variously governcd,—by boards
appointed by state authority or the board of supervisors and some
by elected boards. In some cases the board of supervisors acts as
the district board.

8 Guild, F. H., “Special Municipal Corporations” (National Municipal Re-
view), p. 319, 1929.



106 ADMINISTRATION OF PUBLIC RECREATION

Metropolitan Park Districts.

Metropolitan areas which overlap municipal and somctimes
county boundaries have in a few instances created metropolitan
park districts. These districts usually have independent taxing
powers and if located in more than one county collect their taxes
through the tax collection agencies of the counties in which they
arc located. The best known metropolitan park district is that in
Massachusetts in and around Boston, which is governcd by a
Board of District Commissioners. It has a system of thirty-four
parks comprising 12,607 acres. Other mctropolitan districts are
the East Bay Regional Park District in and about Oakland, Cali-
fornia, the Clevcland Metropolitan Park District of Cuyahoga
County, Ohio, and the Toledo and Akron districts of Lucas and
Summit Counties, Ohio.

Districts for Local Recreation.

So far the organization of special districts for local community
recreation in rural areas has not been resorted to but as the rural
sections becomc more conscious of their recrcational nceds this
device may well be considered. It overcomes what appcears to be
the principal difficulty in thc way of counties providing for rural
recreation out of general county funds raised in large part through
taxes assessed against city property. A recrcation district could be
comprised of all the unincorporated arca in the county or there
could be one or more districts in any county comprising such
area as would directly benefit. It may not appcar to be advisable
to permit the formation of several separate district boards for
small districts in any county, as in the case of small rural school
districts, but to meet this objection it would be feasible to assign
the control of the districts to a county board or department of
recrcation. Precedent for this is found in the present tendency
to diminish the authority and number of rural school district
boards and to vest their control in county boards of education.

Contractual Arrangements Between Counties and Small
Municipal Corporations.

Another plan might be considcred for the organization of
recreation in small municipal corporations such as incorporated
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villages, towns, boroughs and townships which are too small to
seem to justify the sctting up of a scparate recreation department.
It consists in the establishment of a county recreation department
which would contract through the Board of Supervisors with the
separate boards of the small corporations, to render certain services.
It would also render certain general services of countywide im-
portance including regional parks. The local corporations would
pay the county for services from which they reccive direct benefit.
Joining in the plan would be voluntary on the part of any local
corporation. This plan is already being used in public health
administration in several counties. It has the benefit of cconomical
administration coupled with uniform and expert supervision. It
is not likcly that larger cities would surrender their local preroga-
tives in the control of local recreation especially where local de-
partments of recreation have already been created.

Recreation Under Rural and Consolidated School Districts.

The place of the public school in the whole recreation plan
was discussed in the preceding chapter. It was pointed out that
the schools are increasingly becoming related to the recreation
problem both in the provision of instruction in the lcisure time
arts and in the formulation and promotion of programs of rccrea-
tion for the entire local community. This tendency has been less
pronounced in rural schools than in city schools. If it is accepted
that community recrcation in some of its manifestations may
properly become a part of the educational function, then the
rural school district constitutes an already present local govern-
mental form through which local rural recreation may eventually
be administered.

Elementary and secondary education is administered through
a system of local school districts of which there are many in nearly
every county. With some notable cxccptions in remotc and very
sparscly settled portions of some states it may be accepted that
wherever there are children there is a school district and a school
building located with a view to the convenience of travel of the
children of the district. The district is governed, under definite
limitations of county and state educational authorities, by a local
district board elccted by the people of the district. The district
is financed in part by local taxes and in part by county and state
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appropriations. With improved transportation facilitics there has
been a definite movement toward consolidation of school districts
to afford better buildings, larger enrollment and improved instruc-
tion. In some places the townships and the counties have taken
over the functions of the local district boards. Neverthcless, it is
evident that the whole structure of local organization of education
is identical with what might be considered an ideal form or organ-
ization for local recreation. This is true as to the universality of
the organization, the democratic participation and control, the
supervision of county and state agencies and the sharing by the
locality and the statc of financial obligation tending to equalize
opportunity.

Certainly no more cconomical method of organizing rural
America for local recreation, excluding regional services, could
be conccived than to adapt thc present structure and program
to the need. The additional cost would be rclatively small. In the
smallest districts no additional personnel would be required. The
program in the rural districts would not call for daily activitics
except for pupils enrolled in the school for whom the program
would be only in the nature of an enrichment of the curricular and
extra-curricular activities now properly a part of the cducational
program. For the community at large there would bc only the
occasional community gatherings largely sclf-managed. The larger
the school and the population of the district thc morc frequent
these events would be hcld until, in the community large enough
to have a complete graded school, the program would be a con-
tinuous one quite like that in the city neighborhood school or
recreation center, with evening as well as daytime activitics.
Recreation leaders could be shared by several districts and gen-
eral supervision and promotion and organization of voluntcer
leadership could be provided by the county education authority.

Example of School Centered Rural Recreation.

The realization of potential possibilities inherent in the organ-
ization of rural recreation around and through the district schools,
with the aid of the county department of education, has been
effectively demonstrated by St. Louis County, Minnesota. Here
under the Leisure Education Department of the County Board
of Education, the most comprehensive rural leisure time program
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in America has been developed. Because it sets forth a splendid
pattern for the organization of rural recreation, which might well
be emulated by other rural counties, an outline of the program
of this county is quoted in full below. St. Louis County is situated
in the northeastern part of Minnesota. Its total population is
205,000, but its population exclusive of the cities in which there
are independent school districts, was estimated to be 60,000 in
1937. There were twenty-eight rural school districts with scventy:
six elementary schools.

GENERAL OUTLINE 7
Lrisure EpucatioNn ProcraM
St. Lours County RuraL Scrootrs

I. GENERAL PURPOSES
The St. Louis County Idea—

1. Putting knowledge into action through a “Work
Study-Play” educational plan of proccedure.

2. Self-help, self-teaching, self-motivating, self-support,
and sclf-government as sound principles of a demo-
cratic rural leisure time program which will stimu-
latc the dcvelopment of the rural individual and
socially—for the gencral welfare of all.

II. GENERAL OUTLINE OF PROGRAM
The Leisure Education Program

A. Social Center Work
1. Adult Education
2. Social Center Recreation
3. Spccial Feature Events
4. Organization and Promotion Work

B. Community and Countywide Rural Recreation Pro-

am

1. Athletics
2. Dramatics
3. Music
4. Arts and Crafts
5. Social Recreation

C. Special Feature Events
1. Athletic Tournaments
2. Winter Sports Mccts and Frolics

7 Quoted by permission.
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. Picnics and Cclebrations
Holiday Programs and Celcbrations
. Special Social Centcr Events
. Dramatic Programs
. Music Programs
. Arts and Crafts Demonstrations and Exhibits
. Garden Club Activities
10. Civic Events
11. Community Parties and Danccs
12. Novelty Events
D. Organization and Promotion Work
1. In-service Training of Workers and Volunteer
Lcaders
2. Service Bureau Programs
3. Organization and Promotion Services
4. Groups Organized on a Countywidc Basis
5. Groups to be Organized on a Countywide Basis
The Hcalth and Physical Education Program of the Schools
A. Grade School Recreative Physical Education
B. High School Recrcative Physical Education
C. High School Intramural Athletics
D. Interscholastic Athletics
E. Grade and High School Special Feature Events

II1. GeNERAL StaTIsTICS CONCERNING THE PROGRAM FROM 1933

0O oW b w

o]

TO 1938
A. Social Center Summary
Total No. of Subjects Taught ........... 154
No. of Groups Organized in Subjects. ... 3,058
No. of Persons Enrolled ............... 64,493
Total Attendance ...................... 532,335
B. Recreation Summary
Total No. of Activities ................. 33
No. of Groups Organized ............... 1,388
No. of Persons Enrolled ................ 16,703
Total Attendance ...................... 383,710
C. Special Feature Summary
Total No. of Activities ................. 123
No. of Groups Organized ............... 3,028
Total Attendance ...................... 205,331
D. Organization and Promotion Work Summary
Total No. of Activities.................. 6o
No. of Groups Organized .............. 2,228

Total Attendance ..................... 24,964
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General Summary of Leisure Education Program

Total No. of Subjects or Activities. ... .... 370
Total No. of Groups Organized.......... 9,702
Total No. of Persons Enrolled. .......... 81,196
Total Attendance at all Activitics......... 1,206,340

Problem Primarily One of Organization.

The recrcation problem in the rural community resolves itself
primarily into a problem of organizing the resources for recrea-
tion alrcady available in the community and mobilizing the
voluntary unpaid lcadership which is always present but which,
without organization and stimulation, remains inert and unused.
The technique of organizing thcse factors has been demonstrated
by St. Louis County. This technique is well illustrated in the
following paragraphs, quoted from the Winter Sports Ycarbook
for 1938 of the Leisure Education Department of this county:

“The cfforts of the Leisure Education Department of the St.
Louis County Rural Schools, the Greater Rural St. Louis County
Winter Frolic Association, the 114 rural community winter sports
committecs, and the many groups coopcrating in the carrying out
of the local, regional, and countywide frolics and winter sports
contests are being coordinated and encouraged to dramatize, give
color to, and publicize all winter sports activitics, cach and every
rural community, all rural organizations, and the rural rccreational
and educational programs of the county. Through this it is
hoped to continue the growth and to establish permanently the
winter activities in a definitc winter sports movement. Its purpose
is to keep the people of rural St. Louis County winter sports
conscious and kcep alive and make vital the county frolic slogan,
‘Everybody Take Part—Just For Fun.’

“The mobilization and coordination of the talents and cfforts,
as well as intcrests and abilitics, of the many participants in the
winter activities in this county, has resulted in a splendid example
of cooperation among the numerous local community groups,
rural, civic, educational and recreational systems, and urban bodies
of a similar purpose. Because of this happy rclationship among the
groups from Duluth, the range cities, all towns of the county,
and the rural communitics, the present large rural winter sports
program, and in particular the Countywide Rural Frolic, have
become such outstanding succcsses.
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“There is a definite winter frolic and winter sports consciousness
present in the make-up of rural St. Louis County. Frequently from
the beginning of the winter season to its close, informal toboggan-
ing, bump-the-bumps, skating and sleigh riding parties are planned
by small groups. On a more organized basis and affccting the
entire community are the local community frolics which include
informal activity and free play as wcll as organized evenfs in the
way of contests, races, competitive and entcrtainment features.

“The regional plan of action which has proved successful as a
basis of administration for rural recrcation on a countywide scale
is repeated in the winter frolic program with several communities
combining their efforts, after they have staged a local frolic, to
sponsor a region-wide frolic at which experiences and values of the
local frolic are capitalized. In 1937-1938, thirty-one local and
regional frolics were held in the rural areas alone.

“As a gesture of fricndliness and appreciation of the cooperation
of community friends and parents of the students in their classes,
the teachers of Rural St. Louis County introduced, three years
ago, the Teachers’ Open House. To this event adults of the com-
munity are invited to enjoy the winter play areas and facilities at
night, following which entertainment of one sort or another and
refreshments are provided by the local school faculty. The Teach-
ers’ Open House has been most heartily enjoyed by the community
and faculty alike. In many communities it is fast becoming a
tradition and a looked for event. Twenty-three of these events
were given by the teachers last year.

“In 1937 an important innovation was made in the winter sports
program. A countywide winter sports convention was held. In
1938 the sccond annual convention was attended by 150 delegates
representing 20 regions of St. Louis County. This convention was
formed into a Greater Rural St. Louis County Winter Sports
Association which sponsors local, regional, and countywide winter
sports programs.

“One hundred and fourteen rural communities, each with a
winter sports committee, selects three delegates (one man, one
woman, and one school worker) who are members of the regional
board and delegates to the annual convention. Twenty regional
winter sports planning boards each appoint two delegates to the
countywide planning board. The Greater Rural St. Louis County
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Winter Sports Planning Board of 40 members elects thc executive
board of 14 members. In addition the six officers of the association
constitute the executive committce. Cooperating with this asso-
ciation are the non-rural organizations of the county as wecll as
the St. Louis County Rural Schools.

“The emphasis at the local, regional, and countywide frolic espe-
cially, is on mass activity and participation by all as contrasted to
limited participation by a highly specialized few. Spontancous
activity is encouraged and much to be desired. New novelty cvents
and informal activity are introduced cach year. Wood chopping
contest, parades, qucen coronation pageant, and the rural com-
munity stunt program on the icc, arc a few of the many introducced.

“A new feature introduced in 1938 was the ‘Rural St. Louis
County Snow 'I'rain’ from Duluth to the County Frolic at Chis-
holm. 576 persons made that trip.

“To give color to the frolic, a parade with torchlights and ban-
ners as well as caps, kerchicfs, arm bands, and other insignia, was
held preceding the coronation pageant ceremonics and the Im-
perial Coronation Ball.

“As an important part of the devclopment of the rural frolic
program, the series of numecrous mcetings held in thc many
communitics of the county plays its vital part. In keeping with
the plan that recrcational activity must be cducational to be of
lasting value, the holding of these mectings is encouraged.”

Organization of Rural Recreation Through the Farm
Bureau.

All rural recrcation in St. Louis County, Minncsota, is not
administcred by the public schools. Another program has devel-
oped through the activitics of the Farm Burcau Association and
the Agricultural Extension Service of the University of Minncsota.
This program illustrates very wcll as docs also the school centered
program that the problem is very largely one of organizing and
training leadership within the county. A bricf résum¢ of the pro-
gram and organization prepared by the County Officc of the
Association is given below.

“The recreation program gradually grew out of the nced for
recreation which followed the World War and the firc of 1918
and other events which created this nced. In August of 1923 the
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first recreation institute was held at Virginia, Minnesota. The
second institutc mct at Camp Sigel on the shores of Lake Eshqua-
guma, and was attended by delcgates and thosc interested from the
farm and community clubs. At the institute they were given
instruction on Icading games and other forms of recrcation. They
also took part in games and activitics such as bascball, horseshoe,
and swimming. This institute enables the delegates to go back
to their communities and conduct recreation and games at such
cvents as picnics, the period following farm club meetings, and
other community events. Also they began to rcalize that the
young people in the community nceded organized recreation to
help them develop in a wholesome manner.

“Each ycar following the first institute, a recreation institute
or camp has been held the early part of the summer at Lake
Eshquaguma. Since the 4-H Building was constructed on the
shores of Lakc lishquaguma, the camp has been held therc. The
County Agricultural Agents and the ITome Demonstration Agents
assist the Rcercation Committee of the St. Louis County Club
and Farm Burcau Association in preparing the program for the
camp and in obtaining the instructors. Each ycar the program is
varied, and committee meetings arc hcld before and following
the institute.

“For many ycars the recrcation program within the communities
of St. Lows County was carricd on solely by voluntary local leaders.
These were men and women who cnjoyed working with young
people and who were interested in recreation and athletics and
were willing to help coach tcams and take part in other recreation
activitics. However, since WPA came into cxistence, it has been
possible for the St. Louis County Club to sponsor WPA projects
which permit the Extension Agents’ ofhices to have several workers
regularly employed to organize and carry on recrcation in the
communitics. 'T'he procedure has usually been this: A community
will send representatives to the Home Dcemonstration Agent’s
office to ask for a rccreation worker in that community. They
explain the situation to thc Home Demonstration Agent, and
very often she gocs out to thc community to confer with the
residents and become acquainted with their particular reercation
nceds. If it is winter time, they may want to have a skating rink
constructed and have a recreation worker there to supervise the
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rink. In the summer time they may request a playground to be
constructed and a recrcation worker to supervise, or if there is
already a playground or athletic ficld they may ask for someone
to supervise and oversce the activities there. If all her workers are
already located in communities, the Home Demonstration Agent
confers with the WPA office and possibly obtains another
worker. The worker, in conncction with the schools or at evening
classes, teaches handicraft and other recrcational subjects. The
worker also organizes boys’ and girls’ tcams in many sports—
hockey, broomball, skiing, baseball, softball, touch football, basket-
ball, volleyball, and other sports. Activities such as boxing, archery,
and badminton are also carried on. These recrcation workers are
fitted to assist with many things. When the farm club, community
club, or 4-H club nceds an assistant, the recreation worker or
leader helps in leading games following the business mccting of
the club, and he also assists with special events such as carnivals,
picnics, and dramatic entertainment. Very often the recreation
worker coaches plays. Some of the cquipment for these recreation
workers is supplied by the WPA and part by the St. Louis
County Club and Farm Bureau Association.

“The recreation workers attend a WPA training school which
is held one moming cach wecek, and are required to make reports
on their activities twice a month to the Home Demonstration
Agents’ officc and the WPA office. Just recently some of the
communities have appointed local committees to work closely
with the recrcation worker.

“During the progress of the recreation program in St. Louis
County, an athletic association was formed which organizes
leagues and arranges schedules for games and tournaments. In the
fall a banquet is held, at which the winiling teams and individuals
are honored, stressing always the importance of good sportsman-
ship.

“The recreation program in St. Louis County has become well
established and runs uninterrupted through the year. Some of the
special events held each year are winter sports days in the local
communities, culminating in a countywide winter sports day, a
Rural Holiday Ball, and sports events at the county fairs, besides
Recreation Camp and the athletic banquet. While there are the
regularly employed recreation workers, there are not enough for
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each community, but there are still those who voluntarily carry on
recreation and give of their time and energy. The home demon-
stration agents also have occasion many times to call upon other
groups and agencies for special help, and have been fortunate in
securing willing and invaluable assistance.”

Example of a County Recreation Commission.

While there are several county park commissions and depart-
ments which conduct rccreation activities on the rcgional park
areas the Westchester County Recreation Commission affords an
excellent example of a county agency concerned primarily with the
organization of countywide recrcation activity programs and the
coordination of numerous community recrcation agencies in the
county. Westchester County is a highly developed suburban arca
adjacent to and north of the Bronx of New York. Within the
county are four citics ranging in population from 25,000 to 130,000
and about fifty smaller cities and villages. Two-thirds of the cities
and villages have organized recrcation commissions or departments.
The Westchester County Rccreation Commission maintains a
field service through which it counscls the scveral local agencies,
conducts institutes for the training of recreation workers and
volunteers, makes surveys of local situations, conducts conferences
for lay and professional leaders and generally promotes public
planning and interest in recreation. The Commission conducts a
countywide program of events and activities in which local groups,
which have sprung from the local programs, participate. These
activities include music, arts, crafts, drama and athletics. A largc
public auditorium in the center of the county is administered
by the Commission. This auditorium known as the County Center
is spoken of as “the focal point of community lifc in Westchester.”
Many activities, which in their preliminary stages have their set-
ting in the local villages and cities, culminate in countywide occa-
sions at thc County Center. The Commission also conducts a large
summer camp which provides summer camp outings for over
600 boys and girls.

The public schools of Westchester County are administered by
many separate district boards. Among the schools are some which
are outstanding examples of extension of the school program into
the recreation life of the community. The Westchester County
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Recreation Commission works cooperatively with the several school
districts but has no official or legal connection with them.
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VII

THE COORDINATION OF LOCAL RECREATION
AGENCIES

IDESPREAD attention is being focused upon the

necessity for coordination of the work of municipal

agencics. The neeessity for coordination arises out of
the increasing complexity of municipal government and the diver-
sity of municipal scrvices. Coordination may be desired in connece-
tion with any of a varicty of situations and conditions. 'I'wo agencics
whose principal functions might be wholly diffcrent may find that
in certain minor functions their work intersects. Sometimes several
departments make a contribution in different ways to the attain-
ment of a common objective, for example, a number of depart-
ments contribute to crime prevention, public health and public
safcty. In some cities a school department organizes and supervises
cxtra-curricular activitics, while at the same time a municipal
reercation department conducts a similar program in the ncighbor-
hoods. Such situations call for coordination to cffect joint action,
division of the ficld to avoid overlapping, or perhaps reciprocity in
the interchange of facilitics.

Dr. Frederick M. Thrasher, in an address before the Teachers’
Asscmbly District Clubs of New York in which he urged the adop-
tion by New York City of a plan of coordmation of reercation
agencies, summarized the nccessity for coordination in the fol-
lowing words:

“Most recreation agencics have been content to pursuc their
particular policics in the service of limited clientcles, largely un-
awarc of the problem of the real integration and articulation of
their programs with the activitics of other agencies in an attempt
to do a wecll-rounded recreation job for all the children in the
community. The result in some cases has been a high degree of

110
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institutional efficiency, but a failure of all such agencics combined
to do a good piece of recreation work for the whole community.” *

Coordination by Conference and Agreement.

Various devices to effect coordination of recreation agencies
have been adopted with very beneficial results. The simplest device
is the frequent interchange of information through conference.
Conferences are arranged betwecn the coordinate representatives
of two agencies when problems of mutual concern arise. To
facilitate such conferences somctimes regular meetings are pro-
vided for. Occasionally a third agency or person, such as a civic
organization like the Parent Teacher Association or the Chamber
of Commerce, or the Mayor, calls represcntatives of both agencies
together to initiate steps in coordination. Coordinate understand-
ings and policies are sometimes set forth in informal agreements
or memoranda. Such a memorandum of agreement is that adopted
by the Board of Education and the Board of Playground and
Recreation Commissioners of Los Angeles in 1930, which is
quoted below because it specifies instances in which coordination
between two such agencies is often necessary.

“During the past few years many cooperative practices have
developed between the School Department and the Department
of Playground and Recreation. In the main these practices were
brought about by the administrative officers of the two departments
and not always with expressed approval of the boards governing
the departments nor with knowledge of such cooperation on the
part of the public. A joint committee of the two boards met
recently and formulated a statement covering such cooperative
relationships as have existed and such as it is desired to foster.
This statement was approved by the Board of Playground and
Recreation Commissioners on February 6, 1930, and by the Board
of Education on February 10, 1930, and is published herein for
the information and direction of all concerned.

“1. The Board of Education and the Board of Playground and
Recreation Commissioners rccognize and accept cooperative re-
sponsibility in providing such arcas, facilitics and supervision as
may be required to mcet the recreational needs of the city.

1 Chicago Recreation Commission, Reprint No. 19, New York City Urged
to Adopt Chicago Recreation Commission Plan, Chicago, 1938.
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“2. Areas and facilities owned by the Board of Education may
be considered available for recreational uses by citizens of the City
and of the School District within such limitations as may have
to be placed upon their use by reason of the type of school in-
volved and prior claims of established school activitics, or by reason
of financial or other conditions.

“3. It is recognized that the areas and facilities of the Board of
Education are not sufficicnt in themsclves, even if made available
to the utmost dcgree, nor are the legal powers sufficient, to fully
mect the recreation requirements of the city. The provision of ad-
ditional areas and facilities and of supervision thercof on the part
of the Board of Playground and Recreation Commissioners is con-
sidered highly desirable and consistent with the City Charter.

“4. To avoid overlapping of scrvice, the Board of Playground
and Recrcation Commissioners express it as their intention to ac-
quire and improve no new sites for neighborhood playground use
adjoining or close to an existing or contemplated school ground,
provided the latter is capable in size to meet the necds of the neigh-
borhood of which it may be a center. It is recognized that there are
cases of elementary school grounds which are so small as to make
the establishment of a city playground in the same neighborhood
desirable and neccssary; further that there are school grounds de-
veloped for special play purposes which make it advisable to cstab-
lish city playgrounds in the same neighborhoods for other or gen-
eral purposcs (e.g., high school athletic ficlds and playgrounds for
small children; or clementary school playgrounds and tennis courts
for district use).

“5. Wherever a city playground established some time in the
past adjoins or is close to a school ground, the Board of Education
will refrain wherever possible from establishing supervision after
school hours on such a ground, understanding that the Board of
Playground and Recreation Commissioners will render such recrea-
tional scrvice as may be required in the neighborhood concerned.

“6. The following are rccognized as desirable forms of coopera-
tion which have devcloped between the Department of Playground
and Recreation and the School Department. They are sanctioned in
themselves and are quoted as illustrations of the kind of coopera-
tion which it is desired to foster:
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“(a)

“(b)

“(c)

“(d)

An annual program of swimming instruction for pupils of
the clementary schools has been developed by the De-
partment of Physical Education of the Board of Educa-
tion, and the Aquatics Division of the Department of
Playground and Recreation, whereby groups of school
children are organized in swimming classes in the schools
and conducted by their tcachers to nearby municipal
plunges where they are instructed in the fundamentals of
swimming by cmployces of the Playground and Recrca-
tion Dcpartment.

An arrangement has been developed whereby school gym-
nasiums and athletic facilities under the contrel and su-
pervision of the Board of Education are used on permit by
the Municipal Sports Division and the Industrial Recrea-
tion Division of the Dcpartment of Playground and Rec-
rcation.

The boys’ and girls’ camps in Griffith Park, and on occa-
sions the summer camps in the mountains, are used by
organized groups of school pupils who are supervised by
their tcachers. The Camp Division of the Department of
Playground and Recreation aids these groups in conduct-
ing a program of outing and camping activities at the
camps.

The Department of Nature Study of the School Depart-
ment has provided volunteer nature guides and instruc-
tors in the several municipal camps and has developed at
such, a nature muscum. The Girls’ Camp in Gnffith Park
has been made available for the frequent usc for confer-
ence purposes, of the special tcachers of nature study in
the School Department.

“7. In view of the recognition of the cooperative responsibility
of the two Boards to render the largest possible recrcation service
to the citizens of the city, each board expresses its willingness to
grant the other the use of its facilitics and arcas generally in pref-
erence to non-public agencies, consistent, however, with such rules
and exceptions as may be considered necessary.

“8. In the interests of the development of uniform administra-
tion of public recreation in the City of Los Angeles, the Board of
Education and the Board of Playground and Recrcation Commis-
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sioners instruct the administrative officers concerned to bring about
whercver practicable uniform rules, regulations and practices in
conducting the rccrcation work of the two departments.”

Coordination Through an Overhead Agency.

In the largest cities of thc nation diffcrent agencies have sprung
up from time to time to render specific recreation services. Long
established governmental agencics have also tended gradually to
assume responsibilitics in recreation. State, county and municipal
parks have existed within the corporate limits of several citics. Each
agency has tended to render certain recreation scrvices without
much considcration for the total problem within the whole munici-
pal arca.

No city exemplified this situation to a greater degree than Chi-
cago until 1934. In that year, after extensive study by civic groups,
therc was created by action of the Mayor and the City Council the
Chicago Recreation Commission. This Commussion was granted
no jurisdiction over other agencics or over arcas and equipment, but
was empowercd to act as a planning and coordinating body. It con-
sists of fifty-two members among whom may be found representa-
tives of all public recreation agencics of Chicago and a number of
influential civic lcaders appointed at large. Its purposes are stated
in an introduction to the third annual report of the Commission
for the year 1937 by Edward J. Kclley, Mayor of Chicago, as
follows:

“There was no centralized agency, however, until I asked the
City Council to authorize the appointment of a recreation com-
mission to think in the interest of the whole problem of recreation,
to plan intclligently to coordinate the various systems and enter-
prises for recrcation.

“The motive, then, behind my sctting up the Chicago Recrea-
tion Commission was to sccure for the city a central organization
to makc a thorough study of our city’s leisure time nceds and pro-
vide a lcadership for bringing about a coordination of recrcational
plans locally.

“It was my hope—and I am plcascd to note the splendid progress
madec in this direction—that the Commission would be able to de-
velop a rcalization on the part of the gencral public of the need
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and value of recreation; and also that it would bring about a closer
union of the different Chicago groups which wcre definitely com-
mitted to this featurc of our civic life.” 2

This commission has sponsored jointly with Northwestern Uni-
versity a comprehensive survey of recreation in Chicago.® It has
conducted city-wide recrcation training conferences and recreation
training institutes. It has promoted wider use of public school
plants for community recreation and has stimulated the organiza-
tion of neighborhood councils for the study of neighborhood prob-
lems and coordination of work. More important still, it has served
to bring rcpresentatives of all agencies to a place arournd the con-
ference table where a coordinated plan of recreation service for the
whole city has been in process of progressive development.

The Chicago plan has not yet been in effect sufficiently long to
demonstrate its ultimate worth. If it has any weakness it probably
lies in its lack of authority to require cooperation in its work. On
the other hand it may be argued that real coordination cannot be
effected by unwilling agents yiclding to compulsion. Coordination
must arise out of a wholehearted desirc to cooperate. To e effec-
tive the Chicago Recreation Commission must cultivate and pre-
serve the good will of the operating agencies and not seek to arro-
gate to itself functions which belong to them. It must also recog-
nize that it is comparatively easy to analyze situations and make a
recommendation as to what it considers to be a proper action on
the part of an operating agency. That agency, on the other hand,
is alonc responsible for its acts, and its decisions must be respected.
The Chicago plan is one which is applicable only to the largest
cities where there are many public agencices, whose activities touch
vitally the recreation of the pcople and where their very multiplic-
ity and the impossibility of consolidating them call for the creation
of another overhead body specifically designed to affect coordina-
tion. It is one of the striking examples of carnest effort on the part
of large cities to meet the need for effective coordination of many
related public services.

2 Chicago Recreation Commission—Third Annual Report, 1937.

3Todd, Arthur J., and others, The Chicago Recreation Survey, Vol. 1,

Public Recreation, sponsored by Chicago Recreation Commission and North-
western University, Chicago, 1937.
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Coordination Through an Employed Coordinator.

Somewhat akin to the Chicago plan is that of Washington, D. C.
Here a Coordinating Director of Recreation is employed under an
agreement between the several governmental departments serving
the District in recreation. These include three agencies of the Dis-
trict to which appropriations of public funds are made for the main-
tenance of certain properties for recreation and for the conduct of
a portion of the whole public recrcation program of the District.
These agencies are the Board of Commissioners of the District,
the Board of Education and the office of the National Capital
Parks. The first named has provided for a Playground Department.
In addition to these agencies there is the National Capital Park
and Planning Commission, which is the body authorized by Con-
gress to provide a comprchensive systematic and continuous devel-
opment of park, parkway and playground systems for the National
Capital and its environs.

In 1934, upon invitation of the President of the United States,
representatives of all four agencies met and after a thorough study
organized in 1935 the District of Columbia Recreation Committee.
This committee joined in the employment of a Coordinator and
Exccutive Secretary. It was agrced at the outset that the Coordi-
nator should have no administrative responsibility for the several
departments but should act as a technical adviser to the committee
and to the departments. The Coordinator is responsible for “seeing
that there is developed—a complete, comprehensive, coordinated
and cooperative play and recreational-educational program utilizing
all the resources under the control of these agencies and with due
rcgard for the autonomy of each.” The four agencies participating
in the agreement share the cost of necessary services, supplies, and
equipment for thc Coordinator, but his salary is carried in the
budget of the Office of the National Capital Parks.

Two committees have been organized by the District of Colum-
bia Recreation Committee to effect coordination. One is known as
the Program Coordination Committce and the other as the Co-
ordination Plan Committee. Both are composed of duly designated
representatives from the participating departments or agencies of
government who are parties to the whole plan and the Coordinator
is chairman of both.
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This plan, like the Chicago plan, assigns no authority to the co-
ordination agency. It can accomplish results only through moral
suasion; nevertheless, it serves to bring to the surface glaring ex-
amples of duplication and lack of coordination and tends to correct
them by focusing study and public attention upon them.

Coordination Through Joint Employment of an Executive.

A number of California citics, notably, Oakland, Berkeley, Pasa-
dena, San Diego and Long Bcach, have sought to coordinate their
school and municipal services in rccreation by the joint employ-
ment of one executive who acts as director of physical education in
the schools and superintendent of recreation under the city recrea-
tion commission. Long Beach has carried this plan onc step further
by creating a joint recreation board. This board is composcd of one
member of the Board of Education and the Superintendent of
schools, one city councilman and the City Manager, and three
members sclected at large. This board is granted jurisdiction over
all community recreation activities, whether conducted on munici-
pal or school areas. It cmploys a “Coordinating Director” who is
also Director of Physical Education for the schools. Canton, Ohio,
has a similar plan in somewhat modified form.

Another Untried Plan.

The plan by which two departments, school and municipal,
jointly employ an exccutive who dirccts two programs, commends
itself to cities of small size and perhaps is workable in cities up to
one hundred thousand population. In larger cities the plan has
serious drawbacks. In the larger citics organization and administra-
tion in the municipal government on the one hand and in the
school government on the other are greatly involved and compli-
cated. A two-hcaded exccutive would become so enmeshed in de-
tails of administration, particularly in his relations with overhead
administration of the city and school departments, that he would
have scant time to familiarize himself with the intimate details of
work in the field to bring about coordination except in connection
with major policies. Another plan thercfore suggests itself of joint
employment by the city recreation department and the school de-
partment of a coordinating supervisor of municipal and school
recreation who would be free of all executive or managerial duties
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and who would devote all of his time to coordination. He would be
accountable not directly to the governing boards but respectively
to the two superintendents. Being an employee of the school de-
partment, who would employ him on half-time, hc would have
access to the entire school personnel, records and facilities; being
an employee of the city recreation department, who would likewise
employ him on half-time, he would have the same advantage there.
Being in effect an assistant superintendent in both departments he
could be clothed with so much authority as his situation required.
His functions suggest the liaison officer in an army whose duty it
is to keep two coordinate units under different command in con-
nection and in cooperation with each other. Specifically his duties
might be summarized as follows:

1. To interpret to the staff of the Recreation Department the
best educational philosophy and techniques in their application to
community recreation.

2. To interpret to the School Department staff the best recrea-
tional philosophy and techniques.

3. To investigate and make recommendations concerning neigh-
borhood problems in the solution of which the School Department
and the Recreation Department should make some contribution.

4. To confer with representatives of community agencies such as
the Parent Teacher Association, the Coordinating Councils and
the Councils of Social Agencies on community recreation problems
affecting the School Department and the Recreation Department.

5. To assist in forwarding certain cooperative undertakings, such
as:

A. Preferred use of municipal playgrounds and swimming
pools by organized school groups.

B. Prcferred usc of school auditoriums, gymnasiums and ath-
letic fields by municipal department groups.

C. “Carry over” activities growing out of school experience
but fostered by the Recreation Department, such as cho-
ruses, athletic leagues, camps, etc.

6. To aid in the coordination of school and municipal play-
ground programs and to develop uniform rules of activities, seasons,
hours of service and general policies, to the end that a joint co-
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ordinated program might be presented to the citizenry of the city
and the School District.

7. To coordinate W.P.A. and N.Y.A. projects connected with
school and municipal recreation activities.

This plan recognizes that coordination is not only a matter affect-
ing policies, but reaches down to and touches details of operation
in the field. In every large city there would be plenty of work for
an employed coordinator of the kind suggested. In time through
his efforts many highly worthwhile joint projects would un-
doubtedly eventuate if the coordinator were a person of tact and
imagination.

Coordination of Public and Private Agencies.

Coordination of public agencies with quasi-public agencies or
so-called “private group work agencies” is quite as important as
coordination of the public departments themselves. The public
recreation departments and the private group work agencies, such
as the Boy and Girl Scouts, the YW.C.A’s and YM.C.A’’s, the
Catholic Youth Organization, the Hebrew Associations, the Camp
Fire Girls, the Boys’ Clubs and Social Scttlements, are closely re-
lated. In the public agencies the principal concern is to provide
recreation facilitics and to organize mass recreation for all citizens
with “group work” as an incidental part of the whole program. The
private agencies specialize in group work, each with its own program
and its own conccption of the ultimate objective which colors the
program. The latter frequently have extensive use of public facili-
ties in conducting their programs.

In an effort to coordinate public and private groups in the inter-
est of child welfare, many “coordinating councils” have sprung up
in American citics. The councils are of many types with little
standardization thus far, but they are essentially voluntary organiza-
tions with profcssional and lay representation. They usually scrve to
enlist in social planning a large number of citizens. In several large
cities therc are many ncighborhood coordinating councils largely
composed of laymen. They exemplify the democratic process in the
field of preventive social work. They are at once a laboratory, a
school of instruction and a device for the formulation of public
opinion. Their function, as the name implies, is wholly coordina-
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tion and they diligently avoid the assumption of responsibility for
conducting recreation or other programs.

Another type of agency which acts in a coordinating capacity in
many cities is the Council of Social Agencies. Such Councils are
composed of elected or designated representatives of social agencies
which participate in community chests, but usually public social
work agencies are also represented. Social planning is their primary
function and this includes an effort to eliminate duplication of
services and to bring about coordination of the work of all agencies,
both private and public.

Coordination on Various Levels.

It is sometimes erroncously assumed that coordination of two or
more agencies can be effected by coordinating the agencies at the
top. Experience has shown this assumption to be false. It is not
sufficient to have two or more policy-making bodics agree on a
coordinated plan of operation. To make such coordination effective
it is necessary to bring about coordination on various levels of ad-
ministration. Given two agencies which it is desired to coordinate,
it is necessary first that the policy-making authoritics agree; second,
that the executive officers of the two agencies cooperate and agree;
and third, that the employees on rclated projects coordinate their
work. This will make it plain why neighborhood councils are an
important factor in bringing about coordination in the held. They
bring together the working units of several agencies on the “front
line” and join them in the common task.

Coordination Dependent on Good Will.

The form of coordinated organization does not in itself insure
coordination. The personal equation enters in vitally. Without
mutual good will and understanding any coordinating plan will fail.
Harmonious official relations tend to be cultivated by acquaintance-
ship and joint effort. Any plan of coordination which serves to
bring together the representatives of agencies on various levels for
the consideration of tasks of mutual interest can be effective if it
cultivates good will between the representatives and disscminates
information among them of what each is doing and can do toward
the common objective.
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VIII

THE RECREATION COMMISSION AND
THE SUPERINTENDENT

ORE than three-fourths of the departments of recrcation

2 !b/ “ in American citics arc governed by commissions or

boards consisting of lay citizens. Boards vary in the
powers assigned to them, which range from complete legislative
and administrative control of the department, including control
of their own funds and personnel, to merc advisory power. Gener-
ally their powers may be referred to as policy making. Their specific
powers arc sct forth in the city charter or in ordinances adopted
by the city council or other governing body of the city.

Recreation departments which are not governed by commissions
come under the direct control of administrative officcrs of a city,
such as a mayor, city commissioncr, city manager, director of pub-
lic works, dircctor of public welfare, etc. Policy-making functions
in such cases are performed by the city council or other governing
board of the city.

Whether there is a commission or not the most common prac-
tice among cities is to employ an executive head of the recreation
department and to give him the title of superintendent. In a few
citics the cxecutive is called a director. The title of superintendent
is in morc general favor and probably derives from the practice in a
rclated ficld, namely, education, in which the executive head of the
public school system is called a superintendent of schools. Director
is a term usually employed to designate one who conducts activities
or manages a recreation center. The superintendent of recreation is
employed either by the board of commissioners, the city council or
other appointing authority and is not an elected official of the city.
He is not, as a general practice, appointed for a stated term but
continues to serve at the pleasure of the appointing power unless
his position is in the civil service.
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The question whether or not there should be a commission is
determined not alone from the standpoint of recreation. If the
form of municipal government provides for commissions for other
departments such as planning, health, police and fire, it will seem
logical to provide also for a recreation commission. In some cities
commissions are provided for the newer functions of government,
notably planning, parks, recreation and libraries, even though there
may not be commissions for the departments which perform the
older and more conventional functions. There is a tendency in
municipal government to dispense with commissions for the de-
partments which perform routine functions and to establish com-
missions for departments which do creative and promotional work.

There is no doubt that the appointment of a commission to pre-
side over a department of recreation has important advantages. It
enables the city to avail itself of the experience, judgment and
counsel of promincnt and competent citizens whose continuous
attention to the wclfare of the city in recreation is of great value.
This service on the part of a group of commissioners is of particu-
lar importance in the earlier stages of the establishment of the rec-
reation department when policies are constantly being formed. No
less important is the stability and prestige which a commission
lends to the department not only in the family of municipal offi-
cials but also before the gencral citizenry. Many departments would
have been short lived and would have succumbed with the overturn
of the administration which crcated them had they not becn sus-
tained by the influence of a board of commissioners.

The Function of Commissions.

The principal function of a commission is to formulate and
promulgate policies for the government of the department. A pol-
icy is a statement of position or rule governing decisions in a given
set of circumstances determined upon as being for the best interests
of the department and the city. Policies are determined upon
previous experience, the purposes for which the department was
established and the law involved. Policies may be either stated or
implied in custom. They are not immutable and do not have the
force of law unless they are incorporated in municipal ordinances.

Commissions are responsible for the policies which they adopt
but in formulating them commissioners avail themselves of aid
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from several sources. They receive advice from the superintendent
or gencral manager and the staff; in fact, it is one of the important
duties of the exccutive of the department to bring to the commis-
sion all the pertinent information at his command concerning any
problem, including information of experience in other cities. Sug-
gestions are reccived from the citizenry of whom the commission is
really representative and whose desires it seeks to interpret. The
commission also endeavors to conform to the policies of the general
municipal administration as expressed by the mayor and city
council.

Management is concerned with the execution of the policies
established by the commission and is clearly a function of the em-
ployed manager or superintendent of the department. This clear-
cut distinction between the functions of the commission and the
superintendent is recognized as fundamentally important by all
authorities in municipal government and should be strictly adhered
to. Encroachment by the commission upon the prerogatives of the
superintendent is destructive of good management and tends to
break down the system of responsible administration.

Recognition of this principle is contained in a statement of
policy of the Recreation Commission of Long Beach, California,
in the following terms:

“The Long Beach Rccrcation Commission is essentially a
policy-forming body. Composed of representatives of the munici-
pal government and the public schools, both exccutive and legis-
lative, but with a majority of its members having no connection
with cither body, the Commission is well constituted to formu-
late broad gencral policies concerning public recreation.

“The carrying out of all policies is placed in the hands of the
Director and the employed staff. One of the most firmly estab.
lished policics of the Commission is that, while there is no lack
of sinccre interest in all phases of recrcation on the part of the
Commission members, it would be an imposition for recreation
workers to carry to them details of administrative problems when
the wise provisions of the Charter and of the Commission have
created an administrative department charged with the responsi-
bility of relieving them of such matters.” 1

1 Recercation Commission, Long Beach, Calif., Rules, Policies, Regulations,
etc., Approved Scptember 23, 1937, p. 4.
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Detailed responsibilities of a commission not unrelated to and
not inconsistent with the main policy-making jurisdiction are scv-
eral and include the following:

1. Approves finally the acts of the department. As the governing
board responsible for the results of the work of the department the
commission receives reports of the work of the staff through the
superintendent and records its approval of it.

2. Acts as a court of final appeal. Any disagreement arising be-
tween employecs and betwcen the public and employces, if not
satisfactorily resolved by the superintendent, may be referred by
the complaining party to the commission whose decision should
be final.

3. Advises with the superintendent on problems of administra-
tion. All superintendents are in necd of advice in the performance
of their managerial duties and in carrying out the policies sct up
by the commission. The advice of commissioners should be sought
by superintendents but should not be interpreted as instructions
or regulations unless given such force and effect by action of the
entire body.

4. Interprets the department and its work to the general public.
This responsibility the commission fulfills by published resolutions
and by public discussion and address. The personalities represented
on the commission symbolize the aims and objectives of the de-
partment, for the character of the department is reflected in the
members who are appointcd to represent it in the capacity of com-
missioners.

5. Interprets public desires and demands to the department.
Commissions are usually appointed with a vicw to having certain
intcrested segments of public opinion represented on the policy-
making board. Commissioners endcavor to sense the tenor of the
public mind through the many contacts which they have with the
general public. They also receive more vocal expressions from the
citizenry in the form of communications, petitions and appearance
of representative delegations at commission mcetings.

6. Represents the department at official occasions. Commission-
ers often act as spokesmen for the department at public ceremonics,
public hearings on problems concerning the department and con-
ferences at which recreation programs and policies are under dis-
cussion.



COMMISSION AND SUPERINTENDENT 135

7. Negotiates advantages for the department. Because of their
individual and collcctive prestige commussioners are often in a bet-
ter position than the supcrintendent or others to negotiate advan-
tages for the department with the mayor, city council, other public
officials and bodics and the general public. Among these advan-
tagcs, for example, are those connccted with securing an adequate
budget for the department work. The layman who does not derive
pecuniary benefit from the appropriation for the department is usu-
ally more effective in such negotiations than a salaried employee.

Appointment and Organization of Commissions.

Recreation commissioners are usually appointed by the chief ex-
ecutive of the city, the mayor, with the concurrence of the city
council. In some cities the council itself appoints. Commissions
usually consist of five members who serve without compensation;
but some charters provide a per diem of five dollars, morc or less,
per mceting. Commissioners are most frequently appointed for
terms of five years, one term expiring cach year. With each expir
ing term several experienced commissioners remain on the board.
This procedure provides continuity in policies. With a change in
municipal administration it is not customary for commissioners to
resign—they usually serve out their uncxpired terms.

Appointment to a recreation commission offers many opportu-
nities for unselfish civic service for citizens of high type. “Politics”
does not as a general rule carry much weight in determining ap-
pointments to recreation commissions. The office is not frequently
sought but leading citizens respond generously to the invitation to
scrve on a recreation commission. Usually persons of high standing
in the community are appointed because of their concern for child
welfare, education or phases of the community recrcation program
in which they are intcrested, such as, amatcur athletics, music,
drama, ctc. Women have served with distinction on recreation
commissions and usually a board of five members is composed of
men and women together. There are a few commissions composed
entirely of women as there are some composed entirely of men.
The nature of the work of the recreation commission is such that
men and women may make distinctive contributions to it.

Commissions as a rule elect their own presiding officer, a presi-
dent or chairman. A secretary is required for the purpose of keep-
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ing minutes and other records of the commission and certifying its
acts. Usually the secretary is an employee who is so designated and
who may also perform other duties. It is not advisable to burden
one of the lay members with the detail duties of secretary nor
should the superintendent be assigned such duties. The superin-
tendent should meet with the commission and be free to partici-
pate in discussion but he should not be accorded a vote. A trcas-
urer is not necessary because the duties of treasurer are performed
by the city treasurer; however, if the commission is empowered to
handle private funds, for example community chest subsidies, a
treasurer may be necessary.

When the work of a department becomes extensive it is desirable
for commissions to appoint standing and special committecs. Usu-
ally such committees consist of only one person. The existence of
standing committees makes it convenient to assign to a commis-
sioner any matter upon which the commission may not yet be ready
to act for further investigation and recommendation. Committees
do not have administrative powers in relation to the matters re-
ferred to them. No committee or individual member has any au-
thority except by referral to and through the entirc body. The
assumption of authority by individual commissioners or committees
is destructive of sound practice and breaks down established lines
of responsibility. In this respect municipal commissions operate
quite diffcrently from boards of directors of private social work
agencies. In the latter there is often a desire to enlist members for
lay services of various kinds and administrative functions are often
assigned and assumed by board members.

The following list is suggestive of the kinds of committecs which
are created:

Personncl

Landscaping

Acquisition of New Properties
Construction

Finance and Budgct

Legal Problems

Relations with Other Agencies
Special Events

Playgrounds

Swimming Pools
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Beaches

Camps

Music

Athletics

Arts and Crafts

Dramatics

Girls’ and Women’s Activities

Meetings of commissions should be held as frequently as neces-
sary. Most commissions meet weekly. Mectings should be hcld in a
public place, preferably in the city hall. The time and place of
meetings should be published and meetings should be open to the
public.

Commission Procedure.

Matters may be brought before a commission by any commis-
sioner, by the supcrintendent, by other city officials or by citizens.
In the interest of proper recording referral of matters to the com-
mission should be by written communication or report, but strict
adhcrence to this rule is not always possible or convenient. Before
a problem is fully discussed by the commission the superintendent
should be requested to give his report upon it. This conduces to
independent expression on the part of the superintendent un-
swayed by consideration of the views of any commissioner. The
contrary practice cultivates a “yes man” attitude on the part of the
superintendent and thus falls short of utilizing his special experi-
ence and expertness to the full. Having received the report of the
superintendent the commission is empowered to approve, disap-
prove or modify his recommendations after which it is his duty to
execute such dccisions as have been made without regard to any
personal disagreement with such decisions.

Correspondence received by the commission should be referred
to the supcrintendent for report and recommendation in a similar
manner. To expedite business such correspondence may be routed
through the superintendent so that he may prepare his report if
practicable and may have it available when the correspondence first
comes before the body. Much correspondence is of course only in-
formative and routine and is merely filed without action.

Any official dealings on the part of commissioners as individuals
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or as a body with employees should be through the superintendent.
Some employees, not having a proper understanding of correct pro-
cedure, seek the ear of commissioners for onc purpose or another.
They should as a rule be directed to bring the matters to the at-
tention of the superintendent who will report upon them if neccs-
sary to the commission. Most frequently such matters arc detail or
are matters of executive management which do not dircctly con-
cern or fall within the scope of the responsibility of the com-
mission.

Some commissions adopt plans of procedure and some prepare
and adopt by-laws to govern their operations. The following is a
suggested routine plan of procedure concerning the handling of
correspondence, reports and rccommendations which come before
a board:

1. The recommendation of the supcrintendent, rclative to any
matter presented by him to the board, shall be written as a scpa-
rate recommendation rcferring only to that matter and shall be
attached to the complete file, if such a file exists, of papers re-
ferring to the same subject.

2. Any recommendation made by the superintendent, or any
subject presented by him to the board, shall be automatically
referred to the proper committee of the board and action shall
be held over for one week unless immediate action is requested
in the rccommendation, or unless the committce to whom the
matter would normally be referred is ready to move appropriate
action. In submitting recommendations to the board the super-
intendent shall indicate on his recommendation the committce
to which he thinks the matter normally should be referred. The
secretary shall read the name of such committce, or any other
committees to which he thinks the matter may be refcrred, and
the file shall be referred to the committee indicated or to a
committce designated by the chairman unless otherwisc decided
by the board.

3. All matters in the hands of committces shall be listed by the
secretary and reports on the same shall be called for by the
chairman each mccting until finally disposed of.

4. When a file is referred to a commuttee, it shall be kept by
the secrctary, available for reference by the committee in whosc
hands the matter may be, and, if the committee so desircs, the
secretary shall provide extra copies for their use of the recom-
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mendation rcferred to them, together with other supporting
data.

5. All communications upon which a recommendation from
the supcrintendent is desired shall be referred to him when read
at the board meeting, it being understood that if the letter is
received sufficiently in advance of the mecting, the supcrintend-
cnt may attach his recommendation thereto, so that it may be
available for the board when the letter first is presented to them.

6. Recommendations of committces shall be attached to their
respective files when they arc presented to the board; recom-
mcendations may be in wnting on an appropriate form to be pro-
vided, or verbal. If verbal, the secretary shall record such recom-
mendations on the form when made.

It is accepted practice in municipal government to assign com-
plete executive responsibility to the employed manager or superin-
tendent of a department. In pursuance of this rule the sclection of
all employees should be made by the superintendent subject to the
procedure established in the municipality affecting all dcpartments,
such as civil service in some cities. Only if the superintendent has
the power of appointment can he be held responsible for the per-
formance of the employees.

As representative of the citizenry commissions should conduct
meetings which are open to the public and should permit individu-
als or delcgations to address them on pertinent subjects. Skillful
handling of a mecting by the chairman is called for on such occa-
sions. Most frequently the matter brought beforc a commission in
this way is such that an immediate answer is not always possible or
expcedient. Often the petitioner is not in agrcement with the com-
mission. It should be remembered that the prerogative of the peti-
tioner is only to statc his views and not to participate in the action.
The responsibility for the action if any is taken rests with the com-
mission who, aftcr giving a respectful hearing to the petitioner,
makes its own decision. The decision nced not be made at the time
the matter is brought before the commission but the subject may
be taken under advisement and a dccision announced in due
course.

Proper performance of the duties of a recreation commissioner
requires intimate acquaintance with the problems of the city inso-
far as recreation is concerned and knowledge of the work which is
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being conducted by the department. A commissioner finds that
more time is required to fulfill this responsibility than the time
which is taken up by official mectings. Visits to recreation centers,
attendance at recreation programs, inspections and participation in
conferences with professional and lay leaders are very helpful. Sys-
tematic planning of such occasions is advisable. Opportunities for
conferences are afforded by the local and national associations of
workers and laymen.

The Superintendent and the Commission.

The relation between the commission and the superintendent is
a reciprocal one. They are mutually dependent upon each other
but each performs different functions as has been seen. Care must
be taken by the commissioners to clearly understand the functions
and responsibilities of the superintendent and not to trespass upon
his field. At the same time the superintendent must respect the pre-
rogatives of the commission. There must be a fecling of mutual
ronfidence between the commission and the superintendent if
together they are to function efficiently. Since the superintendent
is selected by the commission, this confidence is present at the be-
ginning of the supcrintendent’s service, but it should be cultivated
and preserved continually. Harmony between the superintendent
and the board no less than between the several board members is
an essential condition to effective work.

The close association in the work which mutually engages com-
missioners, superintendent and secretary often results in the culti-
vation of fine personal friendships. Regardless of personal relation-
ships thus developed the superintendent must be careful to treat
all commissioners alike in his business relations with them and cer-
tainly should not presume upon his friendship with any member
or members.

There are many occasions when commissioners and superintend-
ent do not agree on the matters before them just as there are logi-
cal disagreements between commissioners. The superintendent
must reconcile himself to the decisions of the commission and
carry out its policies and orders even when his own judgment is
contrary. As in all group discussion and action there must be a cer-
tain amount of “give and take” in arriving at conclusions. In the
interests of harmony, minor differences should not always be
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asserted. On major matters, however, conscientious material dif-
ferences should be expressed and asserted and should be adhered
to until the decision is reached. Such differences will be recorded
when a vote on a motion is taken. The report of the superintendent
on the matter should also be recorded whether or not his recom-
mendation is adopted.

One of the responsibilities of the superintendent is to aid com-
missioners in learning about the department, the work it performs,
the manner in which it functions and its traditions. Newly ap-
pointed commissioners especially are in need of assistance in these
matters in order that they may assume without undue delay their
place in the deliberations of the commission. The superintendent
will render this aid through conferences, correspondence, inspec-
tions of the work under varying conditions and by placing before
his commissioners reports and pertinent published material. The
official meeting of the commission provides a good occasion to
bring up matters for discussion in various ingenious ways. Reports
in person by employees other than the superintendent are often
helpful to the commissioners and stimulating to the staff.

The work of commissions is cxpedited and facilitated by proper
physical arrangements. The meeting room of the commission
should be prepared for the transaction of business; it should be well
ventilated and illuminated, equipped with a suitable table, com-
fortable chairs and equipment for the display of maps, charts and
photographs, and facilities for the convenience of visitors, who may
wish to attend the meetings or who may desire to bring matters
before the board. The commission should have a regular order of
business and for each meeting an agenda should be prepared by
the secretary or the superintendent.

Reports of the Superintendent.

The superintendent should bring matters to the attention of the
board in written reports. Reducing his opinions and recommenda-
tions to writing will serve to make them of record and will assist in
crystallizing his thoughts. Reports will be of three kinds:

1. Reports of information on matters which are of concern
to the commission, including reports of the condition of the de-
partment and progress of its work.
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2. Reports requesting instructions or expression of policy.
3. Reports setting forth problems and recommending action
to be taken in relation thereto.

It is advisable for the superintendent to adopt a standard form
of report. It should be clearly typed with cnough copies to furnish
one to each commissioner and the secretary. It should be dated and
numbered. A good form summarizes the recommendation in a
summary sentence with the body of the report in detail following.
The body of the report should state the origin of the problem
which has called for the report, any other information essential to
understanding the problem and the rccommendation made con-
cerning it.
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IX

RECREATION IN THE CITY CHARTER
AND IN CITY ORDINANCES

izes the performance of recreation functions must be incor-

porated in the city charter or in an ordinance adopted by
the legislative body of the city. It is preferred to have the provi-
sions for recreation incorporated in the city charter which is the
organic law of the city. This requires that the provisions be in-
cluded in the charter when it is first drawn and adopted by the
votcrs of the city or in amendments subsequently voted. The prin-
cipal advantage in having the lcgal framework for recreation in the
charter is that permanence is thus given to it, for charters can only
be amended by vote of the people and approval of the legislature.
Ordinances on the other hand may be amended or rescinded by
the legislative body of the city which enacted them.

The charter provisions or ordinances of the city council will not
govern the opcrations of the board of education in the sphere of
public reercation. School departments are not a part of the munici-
pal corporation but derive their power separatcly from the state
legislature. The powers of school boards are umiform fcr all boards
throughout the statc and are set forth in the state school laws.

Usually when a city first embarks upon rccrcation as a municipal
function it docs so under an ordinance which later, at the first op-
portunity, is incorporated in the municipal charter. Lacking suit-
able completc provision for recreation in the charter the city should
provide for recreation by enactment of an appropriate ordinance.
In cither casc the content of the enactment will be substantially
the same. What is said below concerning the city charter in its
provision for recrcation may also be considered as applicable in
general to an ordinance or ordinances adopted for the same
purposcs.

THE nccessary legal framework under which a city author-
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Establishment of Department and Commission,

The charter should definitely establish a department for the ex-
ercise of the recrcation function and should give it a name. If it is
desired a commission may also be created. It is important to note
that the department is the agency that carries on the work inciden-
tal to the performance of the function and that the commission, if
any, is the governing board of the department. This distinction has
not always been clearly made and adhered to but is fundamental if
legislative and policy-making jurisdiction is to be kept distinct from
management. In crcating a commission the charter should state the
manner by which the commission members are appointed, terms
which they serve, how they may be removed, and salarics of mem-
bers or per diem allowance, if any. The manner in which the com-
mission is organized, e.g,, its officers and their duties, and the pow-
ers and duties of the commission, should also be stated. The latter
should make it clear that the commission is the responsible body
for the government of the department and for the determination of
its policies, but should reserve to the manager or superintendent
the duties of managcment.

The designation of a name for the department is of considerable
importance. The name should be descriptive of the work which the
department is to do. Herctofore the tendency has been to designate
departments by the places they opcrated; however, the recent tend-
ency has been to add the functional term “recrcation” to the name
or to substitute it for all other names as an inclusive term covering
all services rendered. The names most frequently cncountered are
Park Department, Playground Department, Park and Playground
Department, Playground and Recreation Department, Park and
Recreation Department and Recreation Department.

Acquisition of Property.

The charter should authorize the acquisition of real and personal
property decmed to be necessary for recreation purposcs by any of
the ways by which the control of such property may be acquired.
These ways include purchase, condemnation, gift in fee simple or
in trust, bequest, lease, transfer and grant. The title to any property
acquired should vest in the city and not in any department. The
power to acquire the property may be vested in the recreation com-
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mission if therc is one and if the commission is granted control of
its own funds. If not, the city council may be authorized to per-
form these powers. If there is a commission, however, the council
should not be authorized to acquire nor to disposc of property once
set asidc for rcereation without the approval of the recrcation com-
mission. It should be specificd that these powers may be excrcised
with respect to property inside or outside the limits of the city.

Although as a gencral rule the propertics required by any city
for rccrcation use will be within the municipal boundarics, there
frequently arise situations in which it is desired to acquire proper-
tics outside the limits of the city. A regional park may be located
wholly beyond the limits or partly within and partly without. The
only land available to scrve a ncighborhood on the border of the
city may be just over the linc. A city might desire to acquirc a camp
or beach sitc some distance from the city. In anticipation of such
contingencies the power to acquirc land and opcrate programs
should not be limited to the arcas within the city limits.

The charter should authorize the city council to dcsignate for
recreation purposcs any lands, buildings or other structures owned
by the city regardless of the original purpose for which the same
might have been acquired. This provision nced not necessarily be
in the article or sections rcferring to recreation but may be in the
list of powcrs granted to the city council.

In cities in which therc arc both a park department and a recrea-
tion dcpartment, or commissions for both, the charter should
authorize each to permit the use of portions of its lands by the
other. For example, it might be desircd in such cities for a portion
of a park to be opcrated as a playground under the jurisdiction of
the recreation department; and on the other hand good procedure
might suggest that the landscaped areas on certain playgrounds be
cared for by the park department. Permits granted by one depart-
ment to another under such provisions should be either for stated
terms or until revoked by mutual consent of both departments or
COIMMISS10nS.

Street Trees.

Park dcpartments are often made responsible for strcct tree
planting and maintenance. This function can be better performed
by the park department or by whatever department performs the
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park function than by any other. The charter should be specific in
the assignment of this jurisdiction and should make plain upon
whose authority street trees may be planted and removed.

Improvement of Property.

Authorization should be granted in the charter to improve lands
and to construct buildings and structures in a manner dcemed to be
necessary or convenient for the purposes of recreation. The ques-
tion as to whethcr these powers should be granted to the recreation
commission or to some other agency, such as the engineering de-
partment, will depend upon the size of the recrcation department,
whether the commission controls its own funds and other factors.
In any event, however, thc commission or department should be
granted authority to approve or reject plans for such improvement.

Operation of Recreation Places.

The charter should be specific in its designation of the types of
recreation places which the dcpartment may operate. These may
include playgrounds for children and adults, athletic fields, gym-
nasiums, auditoriums, community houses, golf courses, beaches and
camps. In order that the department may never be prevented from
operating any unusual type of place deemed to be important some
inclusive terms may be added, such as, “and any other places
deemed to be necessary for the purposes of public recreation,” the
use of the specific terms “establish, maintain, operate, control and
supervise” is also advisable. The charter of the City of Long Beach,
California, provides a good example of an inclusive definition of
what constitutes “public recreation,” as the term is used in the
charter. This definition follows:

“The term ‘public recreation” wherever herein used is hereby de-
fined and understood to mean and include all public recreation
activities in or upon playgrounds, athletic fields, ball parks, summer
camps, waterways, public buildings, coliseums, play areas in parks,
tennis courts and other suitable places or other public lands or pub-
lic waterways used, owned, controlled or operated by the City of
Long Beach, either within or without its corporate limits, and the
activities in or upon them, and use of same for athletic sports, or
contests, games, aquatic games, community leagues, pageants, dra-
matics, music, public amusements and entertainments and other
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recreational and play programs and activitics, whether herein speci-
fied or not, excepting therefrom, however, the municipal golf
links, civic auditorium and the municipal band, and the provisions
of this article shall apply to adults as well as to minors.”

Power to Conduct Programs.

Many of the older charters limit the department to functions re-
lated only to the operation of property and omit reference to pro-
grams of activities. This ariscs because of a lack of understanding of
the true function of a recreation department which, as previously
stated, has to do with the organization of lifc activitics. The charter
should authorize the department to organize, promote, supervise
and conduct any and all rccreation activities dcemed by the depart-
ment to be advisable, either on property owned by the city or else-
where. Some recreation dcpartments have been inconveniently
hampered in the frec development of program by being restricted
to the city-owned properties.

Financial Support of the Department.

The sources of financial support for the recreation department
should be provided for in the charter. The charter should require
the city council to make an appropriation annually for this purpose
and to make such emergency or additional appropriations from
time to time as in their discretion may be nccessary. Financial sup-
port other than taxes may consist of fees charged for special serv-
ices. Although many special funds separately kept are not generally
favored by authorities in municipal government, when viewed from
the standpoint of recrcation alonc the establishment by the charter
of a spccial recreation fund is highly advantageous. The principal
advantage derives from the fact that fees collected may then be
deposited to this fund and may serve to augment the tax moneys
appropriated for recreation. Without a special recreation fund
under control of the department all fees are deposited in the gen-
eral fund of the city. In such a case the incentive to raise more rev-
enue through legitimate charges is weakened, for once deposited
to the general fund the right of the department to use the revenue
tor its own purposes is lost. The revenue from recreation fees in
relation to the whole revenue budget of the city is almost inconse-

1City of Long Beach, Municipal Charter, Scc. 202 a, 1929.
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quential. Accordingly, when budgets are dctermined at the begin-
ning of the year the revenue from recreation carries little weight in
determining the total budgct for rccreation. The advantages and
disadvantages of the fixed annual levy for recreation will be con-
sidered in Chapter XIII. If it is desired to have a fixed levy, in
terms of so many mills on the dollar or so many cents on each hun-
dred dollars of assessed value of rcal property, provision should be
made for it in the chartcr.

The adoption of an annual budget of cstimated revenues and ex-
penditurcs is one of the duties of the department which should be
specified in the charter. In commission citics the preparation of the
budget should be a duty of the supcrintendent but power to
approve and amend it should be assigned to the commission.

Power to Cooperate.

It would scem unneccessary to authorize recreation departments
to coopcrate with other agencics in order to intcgratc the several
distinct tyvpes of recreation scrvice rendered by various agencics in
some citics. There arc, however, special considerations which ren-
der such authority desirable. One of these is the fact that some
agencics with which coopcration is desired arc privatc or quasi-
public in character, such as the social group work agencics, and
some, although tax supported, are not parts of the incorporated city
government. The latter include the schools, which usually operate
undecr state laws, and scparate recrcation or park distnicts which are
distinct corporations. It may be desired to enter into coopcrative
contracts with such agencics and the specific authorization of co-
operation will remove all doubt as to their legality. Such authoriza-
tion also strengthens the resolve to bring about cooperation by
giving it legal sanction. Such sanction carrics the implication that
it is the intention of the frecholders or voters who approved the
charter to effect cooperation. The recent tendency is to authorize
cooperation and all authorities now so reccommend.

Employment of Personnel.

The department should be authorized by the charter to employ
necessary personncl to carry out the recreation purposes sct forth
in the charter. The sclection, appointment, discharge and suspen-
sion of the employecs should be a function of the superintendent,
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but the classification of positions and determination of salaries
and wages is a mattcr of policy which should be assigned to the
commission, if onc is provided, and, if not, to the city council.

Powers of the Superintendent.

The powers of the general manager, or superintendent of recre-
ation as hc is usually called, are not always specified in charters. In
citics in which recrcation commissions arc provided for the powers
arc clearly distinguished from those of the commission. A good
statcment of these powers and dutics is contained in the Los An-
gcles City Charter. This applies equally to the administrative heads
of all departments in the city government and reads as follows:

“Sec. 8o. Subject to the provisions of this charter, the rules of the
department and the instructions of his brard, said general manager
shall have the power and duty:

“(1) To administer the affairs of the department as its chicf ad-
ministrative officer;

“(2) To appoint, discharge, suspend, or transfer the employees
of the department, other than the sceretary of the board and the
chicf accounting employee of the department, and to issuc instruc-
tions to said cmployces, other than the sceretary and the chicf
accounting cmployee, in the line of their duties, all subject to the
Civil Scrvice provisions of the charter;

“(3) To expend the funds of the department in accordance with
the provisions of the budget appropriations or of appropriations
madc subscquent to the adoption of the budgct;

“(4) To rccommend to the board of the departinent prior to the
beginning of cach fiscal year an annual departmental budget cov-
ering the anticipated revenuces and expenditures of the department,
conforming so far as practicable to the forms and dates provided in
this charter in relation to the general city budget;

“(5) To certify all expenditures of the department to the chief
accounting cmployce;

“(6) To cxcrcisc such further powers in the administration of
the dcpartment as may be conferred upon him by the board of his
department.

“Scc. 81. The gencral manager of each department at least once
a month shall file with the board a written report on the work of
the department.”
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Miscellaneous Charter Provisions.

All provisions in the charter affecting the recreation department
are not contained in the sections which relate spccifically and ex-
clusively to the department. Certain specific provisions concerning
which uniform administration throughout the city government is
desired and which govern all departments, are contained in other
sections. Some of these which affect vitally the operation of the
recreation department are mentioned below.

Certain uniform personnel practices are usually set forth. Many
citics have departments of civil service which prescribe policy and
procedure in personnel matters. Rules governing examination, ex-
emptions, appointment, discharge and suspension are stated, as are
regulations concerning vacations, leaves of absence, sick leaves and
pension privileges. Charters often restrict political activities of city
cmployces and require residence within the city.

Definite procedure for the guidance of all departments is set
forth concerning preparation and approval of the budget and budg-
ctary control following adoption. Safcguarding and collecting
moneys and accounting procedure are specified. Borrowing money
by bond issue either for recreation or other purposes is covered by
appropriate regulations and provision for periodic reports is also
made.

Authority to Make Rules.

The charter should authorize the department to establish reason-
able ruics and regulations for the control and management of the
recreation facilities and program. Thesc rules have the same cffect
in theory as ordinances passed by the city council but they arc in
practice not as easily enforced because they do not include penal-
ties for violation of them. With respect to some matters, however,
the rules and regulations even without penalties carry more moral
force than ordinances and they have the additional advantage of
being easily passed, rescinded or amended.

Control by Ordinances.

In order to give more cffect to certain policics in the operation
of parks and recreation centers cities often incorporate them in city
ordinances. Ordinances are sometimes necessary to curb persons
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who are amenable only to legal and police control. The content of
regulatory ordinances is usually recommended by the governing
board or the supcrintcndent of the park or recreation department
to the city council and the ordinances are prepared by the legal
dcpartment of the city. Prescribed procedure for the cnactment of
ordinances requires serving of notice of intention to pass them, ad-
vertisement of their contents, interval between the first and final
rcading, and opportunity for the public to be heard concerning
their provisions or enactment.

Among the items usually covered by regulatory ordinances for
parks and rccreation centers are the following:

1. Prohibited uses and conduct.
A. Posting of signs, advertising, usc of radios and public
address systcms.
Paradcs, demonstrations, etc.
. Removal of trees, shrubs, plants and flowers.
. Destruction and misuse of equipment.
. Usc of explosives, fircarms, fireworks, and building
of fires.
Entering certain areas except during specified hours.
Disorderly conduct, annoying women and children.
. Gambling and solicitation of funds.
Hawking and merchandising in or within a stated dis-
tance of the public arca.
Bringing animals into the arca.
Molesting birds, fish and other fauna.
. Disposal of refuse.
sub]ect to certain regulations.
- Picnicking at stated areas and under permit.
Bathing, boating, swimming and winter sports at
specificd places and under stated conditions.
. Holding meetings, rallies, exhibitions, except on per-
mit.
. Automobile, motorcycle and bicycle traffic.
. Camping, use of tents and shelters, loitering and
sleeping in the areas at night.
3. Specified penalties.

HUO®

— O

2. Uses
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CITY PLANNING IFOR RECREATION

HERE is no more important movement for the improve-

ment of urban Iife than city planning. American aities with

few notable exeeptions have been permitted to grow with-
out consideration of long time needs and the essential coordination
of the numcrous parts which go to make up the whole city. "Lhe
traditional right of the owner of private property to put it to what-
cver use he may choose, regardless of the cffect of such usc upon
adjoming properties and the welfare of the entire city, had been
sustamned to the point of wholesale destruction of matcnal and
human values in urban communitics. ‘T'he result has been oppres-
sie congestion, strangulation of industry, blighted arcas, unspeak-
able living condxhons dchnquencey, crime, b‘ld health and a host
of other 1lls of the Amencan city. The imperative necessity of re-
building citics o meet changing urban needs resulted in appalling
expenditures which might have been avoided if attention had been
ginven to the development of comprehensive aity plans. ‘T'hese con-
ditions have given rise to a movement for better planning which
has gaimed so much nnpctus as to promisc a new quality of urban
hfc in the future.

City planning is based on the long-time and continuous scien-
tific study of the needs of a city and the orderly control of present
and future development in accordance with the needs. It inquires
into the problem of land use and the control of such use in relation
to present and future population; transportation nceds by water,
air, railroad, truck and automobilc; business and industnal develop-
ment; public utility scrvices; facilitics and structures required by
government; cducational, cultural, acsthetic and reercation needs.

City planning has its correctional and developmental applica-
tions. It concerns itsclf with the relocation of traffic arteries, the

153
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widening of streets, the destruction of unsightly structures, removat
of “eye sores,” the substitution of suitable dwellings for slums and
reconstruction of blighted areas which characteristically surround
the older business and commercial districts of large cities. It also
controls the development of new and outlying areas to avoid the
errors characteristic of the past.

All aspects of city planning have some bearing upon the recrea-
tional interests of the people of the modern city; but there are cer-
tain features of city planning which concern directly the function
of public recreation. Land must be acquired for neighborhood play-
grounds and recreation centers in residential areas already devel-
oped and in which there is no vacant space. Sufficicnt areas must
be preserved for public use in neighborhoods not yet wholly built
up. District athletic fields and recrcation centers need to be located.
New subdivisions must be controlled so as to preserve sufficient
open space for future needs. Regional park areas in the outlying
districts need to be acquired before development cramps them and
land prices become prohibitive.

City planners advocate the careful plotting of a master plan for
land use against which all proposed new development of industries,
highways, subdivisions and properties for public use are checked.
Such plans should be stamped with authority which would make
adherence to them compulsory, with proper discretionary power in
regard to their modification assigned to a proper governmental
agency. Recognition of the legality of zoning ordinances by the
Supreme Court of the United States is a step in this direction.
Some states have authorized the adoption by properly constituted
planning bodies of authoritative master plans. Many cities have
adopted master plans.

New York Example in Regional Planning.

The city of New York has set a commendable example to other
cities in the matter of city planning. In the post-war period there
was created a Committee on Regional Plan of New York and Its
Environs, which was financed by the Russell Sage Foundation.
With a staff of recognized experts in city planning in its many
phases this committee formulated a comprehensive plan for the
future development of the metropolitan area. In 1928 it published
its Study of Parks, Playgrounds and Other Outdoor Recreation
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Facilities.! While at the time it scemed to some that its recom-
mendations were somewhat visionary, a decade had not passed be-
fore opportunity occurred to carry out many of the recommenda-
tions made in the plan. The recent development of the numecrous
neighborhood playgrounds, district athletic ficlds, grcat natatori-
ums, parks, parkways and beaches is in large degree a direct result
of the sound plans formulated by the New York Committce.

The New York Plan, insofar as recreation was concerned, sought
to answer the following questions:

“What kinds or types of rccreation spaces are required for a
region such as this?

“How much of each type is necded?

“How should they be distributed?

“How much of each do we now have, whcre is it located, and
how used?

“How much more is required and what arc the present opportu-
nities for securing additional areas?

“What legal questions are involved in sccuring such arcas (in-
cluding water front space), and how can they be dealt with best?” 2

PranNiNG THE TyPpIcAL LARGE CrTy

These questions, and others concerning improvements required
on the areas and the cost of carrying out the plan, should be asked
in every city with regard to its recreation needs. The answer will be
different for every city. No standard pattern can be prescribed for
all cities. Yet, if the elements of a complete plan were sct forth it
should be hclpful to all citics in formulating local plans for public
recreation. Accordingly, a hypothetical city of 100,000 population
will be assumed and an estimate will be made of the physical facili-
ties which such a city should have to provide with rcasonable ade-
quacy for the recreation needs of its people.

There will also be presented estimates of the cost of providing
such facilitics assuming that the city should start from “scratch” in
building its recrcation system. These estimates will, of course, be
of the most general sort in the absence of exact specifications and

1 Hanmer, Lee F., Public Recreation, A Studv of Parks, Plavgrounds and
Other Outdoor Recreation Facilities, Regional Plan of New York and En-
virons, Russcll Sage Foundation, New York, 1928.

2 Ibid., p. s.
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in view of the wide variation in land and construction costs under
variable conditions. T'he standards of adequacy of facilitics will be
determinced on the basis of what is reasonably attainable in the city
which accepts recrcation seriously as an important local function.
There will also be standards which are not out of line with those
expressed generally by many authorities. By interpolation the prob-
lem of the city larger or smaller than 100,000 can be inferied, un-
derstanding that the city of considerably smaller population would
be fortunate indeed if it had all of the special types of facilities
such as are found frequently in the largest cities.

The problem of providing open spaces in the crowded tenement
or slum districts of the large metropolitan cities must be ap-
proached not only from the standpoint of recreational needs but
in relation to the provision of cssential conveniences for healthful
living, the promotion of public health, fire and crime prevention
and economic well being. Valiant efforts at slum clearance and con-
struction of multiple housing units are being made in many of these
cities with the aid of the Federal Government which provides at-
tractive financial inducements to any city which will join with it
in low cost housing programs.

The high premium placed upon land in the close-in highly con-
gested arcas of thesc citics calls for the adoption of extreme and
unusual measures to provide play and recreation space. The cstab-
lishment of playgrounds on roofs and blocking off strects for play
are not infrequently resorted to. In the great multiple housing proj-
ects in New York City, Cincinnati, Cleveland, Chicago and other
cities provision is being made for playgrounds for small children.
While the amount of space in these play arcas is usually grossly
inadequate as mecasured by standards applicable to more favored
neighborhoods the condition is infinitcly more satisfactory than
that which formerly obtaincd. While most of the largest citics over
100,000 population have slums the problem of creating recreation
arcas in slum districts must be regarded as peculiar to such districts
and as incxtricably interwoven with a wide range of rclated prob-
lems. In endeavoring to arrive at standards for gencral application
to urban communities it would be well to consider conditions
which are not extraordinary or peculiar to areas of extreme conges-
tion. These are a problem for special study and adaptation to their
peculiar nceds.
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NEIGHBORHOOD RECREATION CENTERS

Definition of a Neighborhood.

The ncighborhood is the smallest unit of urban area for which
it can be rcasonably expected public provision of recreation facili-
ties may be made. The term “neighborhood” is not susceptible of
exact dcfinition, but for this purpose it may be defined as a group
of blocks whose residents incline to the use of certain common
facilitics, such as a school, shopping center, church or transporta-
tion conveniences. These facilities and conveniences conduce to the
formation of certain common interests or concerns and to a degree
of intimacy of acquaintance. Often the residents of a given neigh-
borhood have other characteristics in common, such as race, na-
tionality or religion, and they tend to be of the same gcneral eco-
nomic and ofttimes cultural level. In a neighborhood such as has
been defined the playground or recreation center is the logical cen-
ter of the neighborhood recreational life, especially for the children.

In congested ncighborhoods in which the homes have no yards
or at best very small unimproved yards, playgrounds within each
block would be of great value. No city so far has bcen able to
provide playgrounds within the block even in its most congested
area. The difficulty lies not only in the procurement of the land
but also in the cost of maintaining and supervising innumerable
small units. Attendance being small at each the cost of supcrvision
in rclation to the number served would be extraordinarily high.
For the present the block playground however desirable must be
regarded as an exceptional facility and not the rule for the average
city.

A Playground for Every Neighborhood.

The city of 100,000 population should have as many neighbor-
hood playgrounds as it has neighborhoods. This is tantamount to
saying that it should have no fewer ncighborhood playgrounds than
it has elecmentary schools since elementary schools arc usually lo-
cated with reference to neighborhood need and convenience. In
large cities elementary schools are situated so that they may be
within convenient walking distance of the homes of all the chil-
dren. The number of neighborhood playgrounds should probably
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exceed the number of elementary schools because children are re.
quired to attend school whereas they attend playgrounds voluntar-
ily. They will in many cases travel farther to school than to a play-
ground for this reason. Expericnce shows that playgrounds for small
children scrve effectively an area of no more than onc-quarter of a
mile in all directions from the playground with allowance for nat-
ural and artificial barriers which tend to reduce the area.

If all elementary schools were equipped with adcquate play-
grounds and if each playground were administercd with a view to
serving the playtime necds of the children residing iu the neigh-
borhood of the school, the city of 100,000 people would require no
additional playgrounds for small children except a few to care for
neighborhoods, if any, incapable of being scrved by cxisting
schools.

Space for the Neighborhood Playground.

The minimum amount of space which the city will require for
neighborhood playgrounds may be roughly computed from the
factor of one hundred square feet per child of elementary school
age.? Since children of elementary school age represent about one-
tenth of the total population the standard may be cxpressed ap-
proximately in terms of ten square feet per unit of population or
1,000,000 square feet for the city of 100,000 people, which amounts
to approximately twenty-two acres. This area must be well distrib-
uted in several units by neighborhoods and must be clear of all ob-
structions except those installed to facilitate the play. An ill chosen
location may destroy the effectiveness of any playground.

The average Amcrican city of 100,000 population will have a
population of elementary school age of approximately 10,000. Ele-
mentary schools will range in enrollment from about five hundred
to one thousand. The city will have from ten to twenty elementary
schools from which it may be inferred that it should have not less
than an equal number of neighborhood playgrounds. The fewer
grounds thcre are the larger they should be.

3 The expression of space standards in terms of square feet per child is not
scientific unless 1t is stated how the cluldren are to be orgamized for play.
The standard suggested here anticipates not more than onc-third of the
children would be available to play at a given time, hence 100 square feet per
child means a minimum of 300 square feet per available child, which is
adequate.
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Space for Landscaping Neighborhood Playgrounds.

The space which has becn computed for play purposes does not
include space for landscaping. Every playground should be adorned
with landscaping whether a school playground or playground of
other type. The neighborhood playground should be also the neigh-
borhood park. A minimum amount of space devoted to landscap-
ing in the neighborhood playground should be not less than half
the space provided for play. If twenty-two acres are required for
play purposes in the several neighborhoods, eleven acres should be
added for landscaping, making a total of thirty-three acres for both
purposes.

While the neighborhood playground is intended primarily for
the usc of small children and its capacity is determined by chil-
dren’s needs it will tend to be used to some extent by adults. Day-
time play of adults should be discouraged on neighborhood play-
grounds and provision should be made for them at the district
playgrounds. The neighborhood playground will be equipped for
the many varieties of outdoor play interesting and of value to the
small children and also for certain indoor activities in inclement
weather. It will require a building for the latter and for certain
auxiliary conveniences such as lavatories, office and storage rooms;
rooms for group meeting, aud small auditorium and sometimes a
gymnasium are also desirable. The gymnasium and auditorium may
be combined in the neighborhood center. Here again is a strong
argument in favor of making the school the neighborhood play
center since the school usually has the facilitics required which by
adaptation may serve the neighborhood recreation needs much
more economically than a separate and distinct plant. It is incon-
ceivable that cities will duplicate the school facilities, in the long
run, for a separate service so intimately related to that which
schools now render. If, however, the schools are not adaptable to
the need it must be cared for by another agency.

The District Playground.

The district playground is intended to scrve persons of adoles-
cent years and adults. It may be termed an athletic center because
it is primarily equipped for the organized athlctic sports of several
kinds. The persons it is intended to serve are able and willing to
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travel farther than the younger children to enjoy its benefits both
because of their greater freedom and capacity to travel and also
because of their desire for more highly organized activity. The lat-
ter gives them greater incentive to travel a distance which may be
required in order to participate.

Space Required for District Recreation Centers.

In a diversified program of athletic activities the average amount
of spacc required by the participant is approximately onc thousand
squarc feet. This, however, docs not allow for marginal arcas be-
tween athletic ficlds. It would seem that the figure should be in-
creased fifty per cent on this account. Those who use the public
athletic fucilities arc in the main the boys and guls of adolescent
years, say from twclve to eightcen, and the younger adults. The
former arc for the most part in junmor and senior high schools.
Their athletic activities may be orgamized so that no morc than ten
per cent of them arc available to play at any given time. 1f the area
m a district system of athletic fields is determined on the basis of
their needs it will be sufficient also for the necds of the latter
group, namely, tlic younger adults, who will, gencrally speaking, use
the facihitics during evening hours and on non-school days, mainly
on Saturdavs and Sundays. The junior and senior high school age
group constitutes about ten per cent of the population, or 10,000 in
a city of 100,00 people. Allowing onc hundred and ffty square
feet per boy and girl, which means 1,500 square fect for cach one
available at a given time, it may be inferred that 1,500,000 square
fect or about thirty-three acres of space will be required for district
plavgrounds. This amounts to half again morc land than the city
requires for neighborhood playgrounds, but it should be distributed
among fewer locations. One district playground to each five ncigh-
borheod playgrounds would be satisfactory. There is nced, there-
fore, for thirty-three acres divided between two or four areas; if in
two arcas cach would be about sixtcen acres; if in four arcas cach
would be about eight acres.

Space for the District Park.

The district playground, like the neighborhood playground,
should be provided with space over and above the needs for or-
ganized play to constitute it the district park. The park requirement
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for each district should be no less than the requirement for organ-
ized recreation. It may be said, thercfore, that if thirty-three acres
arc required by the aty for district playgrounds a total of sixty-six
acres will be required for the combined district playground and
park purposes.

Combined Land Requirement for Neighborhood and Dis-
trict Use.

The total acrcage required by the city for recrcation and park
purposcs for neighborhood and district use, may now be computed.
Addmg the two gives tinrty-three plus sixty-six or a total of mincty-
ninc¢ acres; onc hundred acres m round figurcs. This amounts to
onc acre to cach 1,000 persons.

Regional Reservation or Park.

The city will not be well equipped for recrcation unless it pos-
sesses a large regional park or reservation. This preferably wall be
an arca of teresting terrain with halls, lakes, streams and woods.
It should have at Ieast one golf course and prefeiably two. It should
have well developed picnie arcas, trails and bridle paths, swimming
pool and special landscaped or horticultural features. Tt may have
such special features as a planctarmum, aquarium, bird sanctuary,
arborctum, horticultural conscrvatory, art and natural history mu-
scum, stadinm, and public cuditorium and cxposition center. The
last three may be better situated in more accesaible locations.

Obviously an arca intended for the usc of the people of the en-
tire city and region and cquipped as indicated will of necessity be
large, certanly not less than two hundred acres and preferably
lmger. It will in the nature of things be away from the center of
the city and usually on the outskirts. In most cascs it will constitute
acrcage which is not wholly suited to other uscs or, at lcast when
originally sct aside, probably considered as “sub-marginal” land or
land not particularly suited to cconomic use. Often such land is
situatcd along the scashore, around a lake or in a hilly region.
Because of these factors its exact size nced not be considered in
rclation to usable arca per unit of population. Two hundred
acres may bc accepted as a reasonable minimum size for a city
of 100,000 population. This amounts to one acre per cach five
hundred persons of population.
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Recapitulation of Area Requirements.

Adding the area required for neighborhood and district pur-
poses (100 acres), and that roughly required for a regional park
(200 acres), gives a minimum standard of 300 acres for the city
of 100,000 persons. This amounts to one acre for each 333 per-
sons in the general population. It compares favorably with the
standard arrived at by the Committee on Regional Plan of New
York and Its Environs who conducted the most extensive survey
yet completed in America to determine the minimum requirements
of the metropolitan city for recreation. The conclusion in this
survey is stated in part as follows:

“Leaving out of account the watcr frontage nceded for bathing,
but including any upland areas attached to the bcaches as water
front neighborhood parks, it may be approximately estimatcd
that one acre of open space is necded for active recreation to
every 1,000 persons in the general population, or about 238
families. Much of this space, of course, will bec found in the
parks, where areas will be sct aside and designed for children’s
playgrounds, athletic fields, play ficlds, tennis courts, etc. What,
then, is the minimum arca needed within an urban area for
all the park and recreation requirements of the community?

“It is rcasonable to assume that twice this area is nceded for
all purposes—i.e., one acre to each 5oo persons as a minimum
for combined city parks, athletic fields, water front parks, and
playgrounds. A desirable minimum, however—would be one acrc
to each 300 persons likely to be resident in a district, and an
absolute minimum of one acre to each goo. Any percentage be-
tween these two figures might be rcasonable having regard to
local conditions, and to proximity of country parks which are not
included in the calculation. In arcas only partially developed the
percentage should apply to the potential, and not to the present
population, and in all cases the figurcs now being used should
relate to open spaces within walking or short driving distance
of residential neighborhoods.” 4

4 Ibid., p. 129. For a tabulation of park and playground acreage in American

aties sce Walker, Mabel L., Municipal Expenditures, Johns Hopkins Press,
Baltimore, 1930, Ch. IV, pp. 55-111.



CITY PLANNING FOR RECREATION 163

Comparison With Actual Acreage in American Cities.

That the standard stated is not beyond the ability of American
cities to provide is indicated in the fact that about one-fourth
of the cities over 30,000 population have surpassed it. Most of
these citics, however, do not have their park and playground
acreage distributed in such a manner as to give the most efficient
coverage and to render the best possible scrvice. This is inevitable
in the light of the conditions under which the properties in most
cities have been acquired, mainly by gift and transfer.

The Cost of an Adequate Recreation System.

What would be the cost of providing the city of 100,000 popu-
lation with a system which would include all the facilitics for
recreation mentioned herein? What would be the annual cost of
operating and maintaining it? It would be impossible to estimate
these costs with accuracy for a number of reasons:

1. Land and construction costs and operation and main-
tenance costs vary greatly from city to city.

2. Without fairly exact specifications of what constitutes
each unit, which specifications do not exist, accurate estimates
arc impossible.

3. No city builds all of its system at one time or in one
gencration.

4. No city has all of the features, but each city dispenscs
with scveral until, at opportune or fortuitous times, they are
provided one by one.

5. Some of the fcatures arc often supplied and maintained
by public bencfactors or by agencies privately financed.

6. Citics often build their systems with little regard for
comprehensive planning and sometimes, in response to spccial
promotion, provide one or more features at greatly enhanced
if not exorbitant costs, as, for example, one city of 75,000
population spent $15,000,000 for the construction of a civic
auditorium. This was more than enough to build a complete
system of public recreation for that city including all neighbor-
hood, district and regional features.

Nevertheless, if the system of rccreation set forth herein cannot
be shown to be within the financial capacity of a typical city of
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100,000 people it could hardly be justified as an adequate and
practicable plan. Accordingly, all of its features have been itemized
below and a rough estimate made of its costs. All parts of it have
been included for the sake of complcteness, although it is recog-
nized that no city as yet can claim so complete a system even
though some have spent more than it has been estimated an
adequatc system, built according to a moderate plan, should cost.
The estimated unit costs are based upon averages among many
cities and upon experience in planning and administering the
types of facilities included. The schedule is presented with full
knowledge of its weaknesses. It is- included more for the purpose
of suggesting the possible application of the suggested standards
to the problem of comprchensive planning of the whole city
rather than as a formula to be applicd in any given case. It may
prove helpful as an aid to better understanding of the whole
problem of planning and financing a municipal recrcation system
and services. It may also serve as a list against which elements of
the comprchensive plan may be checked.

SucGESTED COMPREHENSIVE RECREATION SysTiEM FOrR A CiTY OF
10¢,000 Poruration wira Rouctt Estivates or Cosrt.

Capital Mamtenance
Investment  and Operation

Ncighborhood Rccreation Centers
Land for 20 playgrounds
33 acres @ $10,000 ... ..... $330,000.00
Improvements to land including
grading, landscaping, fencing
and play apparatus & cquipment,
wading pool, etc.
20 grounds @ $10,000 ...... 200,000.00
Buildings, consisting of service
building for the playground and
average of four rooms for group
activities
20 buildings @ $20,000 ....  400,000.00
Recreation Center Operation
20 centers @ $6,0c0 ....... $120,000.00
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District Playgrounds & Parks
Land for 4 District Playgrounds
66 acres @ $4,000 ........
Improvements to land including
grading, landscaping, fcncing,
eight tennis courts cach, athletic
cquipment, etc.
4 grounds @ $20,000 ......
Buildings
Ficld houses, including gym-
nasium, small auditorium,
club rooms, etc.
4 @ $100,000 .............
Swimming Pools, Outdoor
2@ $60,000 ... ..
Playground and Park Operation
4 @ $10,000 (nct cost) ...
Swimming Pool Opcration (Partly
sclf-supporting)
2 @ $5,000 (net cost) .....
Regional Park or Reservation
Land
200 acres @ $500 .........
Improvements to Land, including
landscaping, grading, park roads,
athletic ficld, tennis courts (18),
picnic grounds, trails, etc., but
cexcluding special improvements
listed below ...l
Park operation and maintcnance
not including special facilitics. .
Golf Course (sclf-supporting)
1 @ $100,000 . .. . ......
Swimming Pool, Regional (sclf-
supporting)
1@ $150,000 oo,
Stadium
1 @ $250,000 .....iiunn.
Net cost of dperation. ... ...

RECREATION 165
Capital Mamtenance
Investment  and Operation
264,000.00
80,000.00
400,000.00
120,000.00
40,000.00
10,000.00
100,000.00
300,000.00
30,000.00
100,000.00
150,000.00
250,000.00

5,000.00
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Capital
Investment
Special Facilities
Muscum
1 @ $100,000 ...iiiiinnn.. 100,000.00
Net cost of operation and
maintcnance ............
Horticultural Conservatory
1 @ $100,000 ............. 100,000.00
Net cost of operation ... ...
Public Auditorium and Exposition
Center
1 @ $1,000,000 ........... 1,000,000.00
Net cost of operation ......
Gencral Administration
Overhead cost computed at 5% ..

Mamtenance
and Operation

20,000.00

10,000.00

15,000.00

12,500.00

$3,894,000.00
Total per capita investment in
recreation system ............ 38.94
Per capita annual net cost of
operation and maintenance ...

RecaprruraTioNn or Cost

$262,500.00

2.62

Neighborhood and District Recreation Centers & Parks

Total capital cost .............. $1,794,000.00
Total net annual operating cost . .
Per capita investment .......... 17.94

Per capita annual operating cost. .
Regional Park or Reservation

Total capital cost .............. 900,000.00
Total net annual operating cost . .
Per capita investment .......... 9.00

Per capita annual operating cost. .
Special Facilities

Total capital cost .............. 1,200,000.00
Total net annual operating cost . .
Per capita investment .......... 12.00
Per capita annual operating cost. .

Total investment ............... 3,894,000.00

General Administration

(5% of operating cost) .........
Total Annual Operating cost .. ....
Total per capita net cost of operation

$170,000.00

1.70

35,000.00

35

45,000.00

45

12,500.00
262,500.00
2.62
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Relative Cost of Operation.

Further light on the cost of operating the system presented
above may be derived from an interpretation of the cost in terms
of the tax rate. Suppose the assesscd valuation of the city were
$100,000,000 or $1,000 per capita, which is a fair average for large
cities.® To yield an annual income of $262,500, which is the total
cost of operation, it would be necessary for a tax to be levied at
the rate of twenty-six cents per hundred. This rate, however,
should not be compared with rates now charged in many cities
because some of the cost applicable to the operation of neighbor-
hood and district facilities would be charged against education.
Moreover, some of the special facilities enumecrated would in
every city be maintained by public benefactors which would
reduce the cost proportionately. In most cities some of the special
fcatures would be provided and operated by the county or state
government. Finally, it should be pointed out that no city with
approximately 100,000 population has so complete a system of
public recreation as that set forth.

Whether or not American cities can afford the annual ex-
penditure for the operation of their park and community recrea-
tion system and for the special facilities included in the discussion
above, such as museums, auditoriums, stadiums, art galleries and
the like, may be questioned. In contrast with the sum spent on
other public services the program should not appear to be an
extravagant one.

Neither is it to be considered extravagant in relation to ex-
penditures made for commercial recreation. The study of com-
mercial recreation made by the Chicago Recrcation Commission
revealed that Chicago’s total investment in the various forms of
commercial recreation was between $700,000,000 and $1,000,000,-
ooo and that the annual per capita expenditures for these forms
of recreation was $80.00.%

5U. S. Census Burcau, Financial Statistics of Cities, Washington, D. C.,
1933

6 Chicago Rccreation Commussion and Northwestern  University, The
Chicago Recreation Survey, 1937, Vol. 2.
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What Services Would Be Rendered.

Another interesting speculation suggested by the schedule of
facilitics and costs is the amount of services which such a system
would make possible. A simple way of cstimating this is to divide
the total annual operating cost, $262,500, by the factor of threc
cents which is a fair average cost of individual services rendered
by variced types of public reercation facihitics. "IT'his gives a quotient
of 8,750,000 which is an estimatcd total number of individual
services or visits the system would produce. Considering this
figurc in relation to the population of the city, 100,000, it mcans
an average of 87 services or visits for cach citizen or about ouc
and onc-half scrvices per week. Some citizens will not clamm any
of thie services and others. usually children, will reccive service
almost daily.

The statistics quoted are acknowledged to be quite unrefined
and some arc based on purcly hypothetical situations. Granting
this, it is bchieved they suggest, if they do not demonstrate, that
a public reercation system which includes all of the vaned facilitics
required i a program which will contain somcthing of interest
to all atizens and which meets the reasonable requirements of the
modern city, is not impossible of realization. On the contrary, with
carcful comprchensive plannming it is reasonably attainable without
imposing an excessive burden of taxation.
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ACQUISITION OF RECREATION PROPERTIES

tributed presents one of the most fundamental and diffi-

cult problems in the establishment and development of a
municipal recrcation system. The difficulty of obtaining suitable
lands impedes the growth of public recreation in cities probably
more than any other factor. Everyone recognizes the vital im-
portance of neighborhood and district park and recreation areas;
yet the problem of providing them in the older scctions of cities
and of reserving suitable arcas in new districts has been almost
insurmountable. Not only has little progress been madec in acquir-
ing arcas in districts of cities already built, but new sections con-
tinue to be opened and developed without adequate provision for
recreation necds.

Insofar as the districts already subdivided and developed are
concerned there scems to be no other complete answer but to
purchase, usually at great cost, improved arcas and to clear them
of buildings and other structures. Other expedicnts have been
cmployed in particular instances as will be described later, but in
genceral the problem will not be solved until funds are provided
in sufficicnt quantity to permit cities to rebuild in a manner which
will give every neighborhood and district a public recreation
center. Methods which have been employed to finance land pur-
chases and improvements will be discussed in Chapter XIII.

THE acquisition of lands properly situated and well dis-

Dedication of Lands in Real Estate Subdivisions.

With regard to districts yct to be subdivided and sold in sepa-
rate lots or parcels for residential purposes it would secm that
some way could be found to require that land be dedicated for
public recreation purposcs as a condition to approval of subdivision
plans. This is the manncr in which dedication of necessary streets

171
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is obtained. Municipal statutes uniformly require approval of
street plans and dedication of easements for strect purposes before
subdivided lands may be sold. The courts have generally upheld
local zoning ordinances setting up reasonable rcquirements with
reference to streets. Similar legal authority to require the dedication
of recreation arcas is lacking, nor can it be granted by the enact-
ment of state laws or amendment of state constitutions, for legal
authoritics have agreed that any such provision would be uncon-
stitutional in that it would be tantamount to confiscation without
compensation.

Many real estatc subdividers rcalize the value of parks and
playgrounds in improving a subdivision as a dcsirable rcsidential
placc and the sales appcal which provisions for them might make.
Not a few subdividers have voluntarily sct aside lands for park
and playground purposcs, particularly in the large and better class
subdivisions. Onc very successful real cstate opcrator, W. Burke
Harmon, was so imbued with the merits of this plan that hc estab-
lished a foundation and endowed it with funds to promote the
plan throughout the country.

In a circular published by the National Recrcation Association
in 1930, entitled “Recreation Arcas in Real Estate Subdivisions,”
Mr. Harmon made the following statcment: ?

“Adequate rccreation spacc is today an cconomic nceessity in
cvery community. Furthermore, the subdivider of today has
lcarned that it is wisc to sct aside land for playgrounds in his
communitics in the same way that he allots certain arcas for
streets.

“For a number of ycars the Harmon Foundation has been
secking to demonstrate that in supplying this economic necessity
the financial interest of the subdivider and the civic intcrests
of his community arc identical. The subdivider bencfits markedly
from the higher prices and quicker sales which result in new
communities supplied with adcquate playgrounds, parks, ath-
letic fields, tennis courts, or golf courses. The benefits which
accrue to the public from permancnt provision for its recreational
nceds are no less obvious.

“Through a scries of awards the ITarmon Foundation has been

1 Playground and Rcereation Association of Amcrica (National Recreation
Association ), New York, Recreation Areas n Real Estate Subdivisions, 1930.
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able to encourage a large number of subdividers throughout the
country to test for themselves the value of creating adequate
play spaces in their real estate dcvelopments, and to discover
that such a policy pays rcal economic dividends. The Founda-
tion has been more than glad to join the Playground and
Recreation Association of America, which has admimistered the
Harmon Foundation Awards, in publicizing the work of real
estate devclopers who have demonstrated the feasibility of the
plan.”

The report of the Foundation in 1930 showed that recreation
arcas had been sct aside in 278 subdivisions, which did not mclude
147 subdivisions known to have rccreation spacc but concerning
wlhich msufficient data were at hand. A total of 8,075 acres had
been sct aside in subdivisions comprising 109,327 acres, which
amounted to scven per cent for reercation. Of the subdivisions
morc than onc-fourth were of areas from twenty-six to fifty acres
and twenty-onc of arcas less than twenty-five acres. Of 204 sub-
divisions for which dcfinite information was on record shghtly
more than half had been deeded to municipalitics or townships.
The subdividers continued to pay the taxes on about onc-fourth
of the arcas usually with the cxpectation of later deeding the
property to the municipality. In a few cases the cost of mam-
tenance was carried by the subdividers and the property owners
in the subdivisions and in some instances associations of property
owncrs maintained and operated the arcas.

The practice of dedicating arcas in subdivisions would be more
generally adopted if immediate improvement of a dedicated arca
could be assured and if cities could give binding guarantees that
the dedicated arcas would be kept up and supcrvised in a manner
which would be creditable to the subdivision. Citics arc usually
not able to undertake immediate improvement and operation in
advance of the time when the subdivision is completely built up
and populated. Often this process requires several vears during
which the cost of opcration would more than equal the valuc of
the land dedicated. If the land is taken over by the city before
it is actually nceded the city not only incurs the cost of operat-
ing it during a period when there would be little return in use-
fulness but also loscs the taxes which would be paid on the land
if it remaincd in public owncrship.
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Right of Eminent Domain.

The right of eminent domain is the traditional legal right of
any government to take any lands rcquired for public purposcs.
The right implies that the land must be taken by due process
of law and that the private or corporate owner from whom the
land is to be taken is adequately compensated. This right applies
to the taking of lands required for parks and recreation as well
as other public purposes. The right is exercised through judicial
processes set forth in statutes of the several states. Courts have
held that the finding of the properly constituted governmental
body as to the public necessity for the acquisition is conclusive.
The courts mercly adjudicate the damages to be paid the owner
from whom the property is taken.

Condemnation of Lands.

The process by which governments cxercise the right of emi-
nent domain is called the process of condemnation. The govern-
ing body of the city, having ascertained that funds are available
for the acquisition of a given picce of property, officially finds that
the same is required for public recreation or other public pur-
poses and serves lcgal notice on the owner to this cffect. The case
is then tried before a civil court. Procedures vary between the
several states, but some provide for trial by jury and some do not.
Usually it is provided that appraisers be appointed by the court
and that evidence be admissible as to the value of the property.

Condemnation is usually the best means of determining what
is a fair pricc to pay but frequently properties are acquired by
direct purchase in the open market. Owners sometimes prefer
to negotiate direct without awaiting condemnation either because
of delay involved in condemnation proccedings (often a year or
more is required), or because of apprchension concerning the
possible outcome of trial. Public departments often prefer to
handle purchases by condemnation rather than direct purchase
because then they do not bear the responsibility for determining
the exact price to be paid since the price is fixed by the court and
criticism of the department is avoided.
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Excess Condemnation.

A public improvement such as a highway, bridge or park fre-
quently causes adjoining property to increase in valuc. Value is
created by the public investment for the benefit of the owners of
adjoining property. It would seem that the improvement itsclf
might be financed in whole or in part by the value thus crcated.
City planners have advocated the use of excess condemnation to
accomplish this object. This plan involves the condemnation of
more land than required for the public improvement and sale
of the excess land at an enhanced price when the improvement
is complcted. Proceeds derived from the sale are applicd on the
cost of the public improvement.

Several states have passcd laws permitting the use of excess con-
demnation but the mcthod has not as yet come into wide usage.
The constitutionality of the legislation is seriously questioned on
the ground that the power of eminent domain can apply only
when the government takes land required for a public use. The
question is one of determining whether the condemnation of land
to scll it again constitutes a public use. So far thcre has been no
decision on the legality of excess condemnation by the Supreme
Court of the Unitcd States.

If this method proves to be legal it will be of value in connec-
tion with certain large district or regional park projects where
enough land is involved to make the plan practicable and where
the nature of the park improvements are such as to definitely
assure enhancement of property values nearby. As far as neigh.
borhood areas are concerned, however, it is questionable whether
the plan can be advantageously employcd. The effcct of neigh-
borhood park and playground improvements upon adjoining prop-
crty values is uncertain. While in general the effect in the ncigh-
borhood as a whole must be beneficial the property immediately
adjoining may be adversely or bencficially affected depending
upon the exact nature of the improvement and many other purely
local factors.

Direct Purchase of Recreation Lands.

Direct purchase of land desired is a more simple procedure
than condemnation. It is also less expensive, for court and other
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expenses incidental to condemnation often run very high in rela-
tion to the total award to the owner, cspecially when the award
is not great, as in the casc of small properties acquired for neigh-
borhood and district use. If the city or department representing
the city is in a position to “shop” as a private individual would
do, and particularly where there are two or more arcas to choosc
from, a better bargam can be made as a rule than by condemna-
tion. In conducting ncgotiations for purchase of property for city
use it is usually not advisable to revcal that it is the government
which is seeking the property. As soon as this is known owners
are inclined to hold out for a higher price than that for which
they would scll to private buyers. This is because generally the
government is committed to a particular location and docs not
have the same frcedom in adjusting itsclf to market conditions
as does the private buyer. To overcome such situations depart-
ments considering the purchase of land frequently obtain options
in thc names of private persons. Commissions to rcalty dcalers
are not a legal expenditure in most placcs, but nothing prevents
the seller from paying a commission to one who represents him
in the transaction.

Due to the fact that cities have little money in a single ycar
to devote to land purchase for rccrcation it is often proposcd that
property be bought on the lease contract or partial payient plan,
paying a portion of the purchasc price cach ycar. This procedure
in most states is not legal and is barred on the theory that an
incumbent administration may not make a binding commitment
to any policy or expenditure upon a future administration. Pur-
chase of a portion of a given arca each ycar for a pcriod, mean-
while leasing the remaining parccls with options to buy, is one
way by which the cost may be distributed over scveral years. For
example, suppose ten lots were required for a playground which
would cost ten thousand dollars and that only two thousand
dollars could be budgeted for land purchase each year. Two lots
may be purchased the first year and a lease and option taken on
the rcmaining cight lots with the agreement that lease rentals
shall apply on the subsequent purchases. The following year two
more lots are taken and so on until all are acquired.

The city government has onc advantage over private buyers
in the acquisition of property by purchase in that upon assuming
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title to the property unpaid taxcs may be canceled. The private
buyer must assumc this obligation. Occasionally dcsirable prop-
ertics become delinquent in tax payments and arc legally “sold”
to the state for non-payment of taxes. While technically the
state possesses the property after a certain period of delinquency,
varying in diffcrent states, the owner of rccord may redeem the
property upon payment of delinquent taxes and penaltics. It is
rare that propertics are completcly abandoned cspecially such as
are large cnough and suitably located to be considered for public
recrcation purposcs. A recreation department would do well to
investigate whether any desirable properties arc distressed for,
if so, advantagcous dcals may be made with the rccord owners
to acquirc their equitics. If the delinquent taxes and penaltics
may be canccled upon transfer of title the department is then
able to acquirc the land for a fraction of its ordinary value. This
procedurc would bear careful investigation particularly when tax
delinquencics arc numerous and valucs of unimproved real estate
are low.

Most recrcation departments do not have power to conduct
purchasc transactions themselves. These dutics arc performed by
designated agents of the city council or by a land department.
Nevertheless, knowledge of how purchases may be made and close
liaison with the properly designated agents of the city in these
matters often enables the recreation executive to secure advantages
for his department not otherwise apparent.

Transfer of Lands from Other Uses.

Within the confines of a city therc are usually parcels of land
in public ownership, i.c., belonging to the city, county, state or
federal governments, which are no longer required for the pur-
poses for which they were originally acquired. There are former
rescrvoir sites, firchouse sites, sites acquired for corrals or stables
or storage of city engineering equipment, public school lands no
longer used, or properties bequeathed to the city for one purpose
or another in years gone by. Many of the municipal recreation
centers in cities across the country are located on such lands. A
search should be made in the public records for such properties
and if they are suitable for public recreation purposes then transfer
by proper authority to the control of the recrcation department
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should be sought. If possible such transfer should be made per-
manent by dedication by ordinance of the governing body. If this
is impracticable temporary transfer may be acceptable. Occasion-
ally these lands may be traded with private owners for lands
better situated for public recreation use.

Indiscriminate acceptance of jurisdiction over public lands of
the type mentioned is unwise. There are often small odd-shaped
picces of land lcft over after streets have been laid out or changed
which are assigned to the recreation or park department for main-
tenance. These are usually a source of continuing expense without
being of much value to anyone. Such lands should be examined
carefully before being accepted. Sometimes there seems no alter-
native but to maintain them as parks but if they do not fill an
important place in the city’s park or recreation plan the indis-
criminate tendency to crecate them: in the first instance and to
burden the park or recrcation department with their maintenance
in the second instance, should be resisted.

Use of Lands Under Lease and Permit.

Use of lands under lease and permit is sometimes resorted to
when more permanent control is impracticable for lack of funds
or for other reasons. Where the need for the land is a permanent
one acceptance of jurisdiction in this manner is rarely advisable.
A lease for a long term of years would ordinarily not be granted
by private owners except at commercial terms. A leasc for a short
term gives such temporary control that improvements at consider-
able cost cannot be justified. Without proper improvements suc-
cessful operation is rarely possible. Operation under a lease or
permit encourages an attitude of complacency which mitigates
against the formulation of plans for more permanent solution
of the problem. If the lease or permit is from another govern-
mental agency the situation is altered. Each proposal or project
needs to be examined and judged on its own merits, but as a gen-
erai rule the acceptance of lands on lease or permit is not to be
encouraged.

Gifts of Recreation Lands and Structures.

Many cities have received notable gifts of lands and structures
for community recreation and some have received cash bequests
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to be used for the same purpose. Gifts of funds are more infre-
quent than gifts of propertics. The latter are a natural outcome of
the development of private estates which, when they have served
their purpose through a period of years, are turned over to the
city for public use. Sometimes the incentive to deed such prop-
crty to cities arises out of sentimental attachment to a place and
disinclination to have it dismembercd. Sometimes it is due to a
philanthropic spirit. Often mixed motives dictate the action.

Citics and other public jurisdictions prefer to receive gifts in
“fce simple.” The fece simple is the unrestricted title to the land
without conditions as to its usc or future disposition. Public
benefactors, however, are usually unwilling to make grants in fee
simple, but write into the decds various conditions and restric-
tions, such as the use to which the property may be put, the
name by which it shall be called, and how it shall be improved
and maintained. Reversionary clauses are also included which
provide that if the conditions of the grant are not complied with
the title shall revert to the donor or his heirs.

In their eagerness to accept lands for public bencfit officials
herctofore frequently erred in agreeing to all sorts of unreason-
able and fanciful restrictions which donors have insisted upon.
Some of these appcared rcasonable enough or perhaps innocuous
at the time the gift was made, but subscquently as the city grew
and conditions changed their unreasonableness came to light. A
word of caution nceds to be sounded, therefore, concerning this
matter but no general rule can be stated as to which restrictions
arc reasonable and which are not acceptable. Each situation must
be judged according to its individual merit.

Not infrequently owners offer to cities lands which have no
commecrcial or cconomic value to them but which if maintained
as parks or recrcation arcas will tend to cnhance the value of
adjoining property, or at lcast rclieve the owners of the expense
of taxcs. Among these are gullies, swamps, precipitous lands, odd-
shaped areas and lands left over after partitioning of larger tracts.
Usually the cost of improving and maintaining such areas would
appear to be out of proportion to the public bencfit and, if so,
donation of them for public use should be discouraged and
acceptance declined.

Most older cities of considerable size have been the recipients
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of a number of grants of most valuable and useful park and
recreation lands with and without improvements. It is plain that
a park or recreation center is a splendid object through which
the mcmory of any citizen may be perpetuated among his fellow
citizens and throughout postcrity. The practice of making suitable
grants should bc encouraged and promoted by giving dignified
publicity to noteworthy cxamples set by donors. The valuc of gifts
of park and recreation lands may be dcducted from income on
state and fedcral income tax returns. The amount deductable under
gifts is limited, however. The right to make such deductions con-
stitutes an inducement to some prospective giver to make dona-
tions for worthwhile public purposes.

Legal Uses of Parks.

Lands acquircd and dedicated for park purposes may not
thereafter be used for any purposcs inconsistent therewith. This
is a fortunate lcgal provision for frequently where land is needed
for almost any public purposc it is suggested that a portion of
the park lands alrcady owned be taken. The immediate nced
usually sccms more pressing than the pcrmancnt nced for parks
and werc it not for the protection afforded parks by statc laws
they would frequently be dissipated. Courts have been quite lib-
eral in interpreting what constitutes park purposcs, and have
held that airports, swimming pools, playgrounds, auditoriums and
stadiums are not inconsistent with park purposes. In many states
park lands may not be sold once dcdicated except by order of a
court of competent jurisdiction, upon showing that public nccessity
requires such sale. If park or other recrcation lands have been
acquired by gift under restrictions and reversionary rights, which
in the futurc hamper proper development, the reversionary rights
may be condemncd under the right of eminent domain but
with proper compensation for the owner of such rights. Play-
grounds as a rulc do not share the same legal protection gencrally
enjoyed by parks unless they have been originally acquired and
dedicated as parks.

Gifts by Dedication.

A gift of park or recreation fands may be made by prescntation
and recording of a proper dced of gift in favor of the municipality
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or other subdivision of government. The dedication must be offi-
cially accepted by the governing body. Gifts may also be made
by filing a subdivision map showing the area dedicated as park
or playground but some courts have ruled that the dedication to
be complete must be accepted by the governing body and must
be recorded. Sometimes acceptance may be implicd by use and
improvement of the land by the public.

Ocean Beaches and Tide Lands.

The lands washed by the tides of the Atlantic and Pacific Oceans
and the Gulf of Mexico arc rapidly becoming of vast importance
to the rccreation of the Amcrican people. 'The waters arc used
by millions each ycar for aquatic sports and the adjoining beaches
are uscd for related recrcations. It is important to notc that the
tidelands, which consist of lands lving scaward from the line of
mean or ordinary high tide, arc generally owned by the state?
This ownership has its basis in the English common law. The
public owncrship is vested in the statc as the sovereign power.
The right of the public to usc the tidelands and the waters
thercon for purposcs of commerce, navigation and fishing is tra-
ditional; however, use of the same for recrcation has until recently
received scant recognition in the law although it has not been
held to be inconsistent with the traditional right. Owners of
land adjacent to the waters of the occan and to lakes and rivers
cnjoy what is known as “riparian rights” which consist of the
rights of access to and use ot the said waters, also of the ownership
of accrctions to the foreshore when caused by natural forces. The
ownership of artificially induced accrctions varics in different
coastal states.

It should be pointed out that tidclands and tidewaters cannot
be generally enjoved for recrcation unless access is had to them
across the adjoining upland beach. For this reason scacoast cities,
countics and states have recently undertaken to acquire long strips
of occan beach for recreation purposcs. The manner of acquisition
has been the same as for parks and playgrounds.

2In New Jersey and some other states on the castern scaboard certain

portions of the tidclands arc in private ownership which derives from original
grants made to private indwviduals or companics by the English Crown.
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Rivers and Lakes.

Navigable rivers and lakes have generally the same status as
to public ownership and public rights to use them as the ocean,
but non-navigable waterways are often held wholly in private
ownership, subject to certain riparian rights of owners of prop-
erty dependent thercon for water supply. Acquisition of some
waterways for public recreation purposes is now recognized as
commendable public policy and may be accomplished in the same
manner as park and recrcation lands are acquired.
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XII

INTERNAL ORGANIZATION OF A
RECREATION DEPARTMENT

N Chapter IIT the organization of recreation dcpartments

m rclation to the other functions of government and in

the whole structure of governmental orgamization has been
discussed. This chapter will decal with the internal organization
of a municipal recreation department. Scveral principles of organ-
ization will be discussed first and then a hypothctical organiza-
tion will be illustrated. The complexity of relationships within an
orgamzation increascs with size. In order that all the relationships
might be illustrated it will be necessary for the hypothetical
organization to bc onc of large sizc and comprchensive of all
municipal reereation services rendered by the largest aties, omit-
ting those performed by school and library departments.

Some Principles of Administrative Organization.

1. Lincs of administrative responsibility should be direct. Super-
visory responsibility descends from the top of the organization
“through channcls” to the cmplovccs who perform the units of
work for which the department is organized. The emplovee who
performs any unit of work rcports to and is responsible to his
immecdiate supcrior. No cmplovee should be required to be ac-
countable to or direct the work of another emplovee of equal
rank. Iimployces who arc involved in these direct lines of respon-
sibility arc tcrmed “line” employces.

2. In a complex organization in which highly specialized auxil-
iary scrvices arc required, specialists arc often emploved to per-
form such services. These are called “staff” emplovees.

The function of staff emplovees is to plan, to coordinate and
to provide technical advice and guidance. With respect to their
scveral specialties the advice of staff specialists is clothed with

185
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the authority of the chief executive of the department. This
authority is sometimes assigned in blanket fashion which enables
the services of staff employees to be “fed” into the “line” at any
convenient point and when needed.

In small departments staff and line functions are frequently
performed by the same persons. The following is a list of typical
line and staff functions in a large recreation department:

Line Functions

A.

M.

~TQ =EUOw

O

Maintenance of areas and equipment to facilitate recrea-
tion on

(1) Athletic fields

(2) Tennis and other courts

(3) Play apparatus

(4) Picnic areas

(5) Golf courses

. Maintenance of camps

. Maintenance of beaches

. Maintenance of swimming pools
. Maintenance of landscaped areas

Maintenance of roads, paths, streams, bridges, etc., within
parks

Maintenance of buildings

Supervision of the public in the use of areas and facilities
Instruction of individuals and groups in certain recreation
activities

Organization and promotion of activities adapted to avail-
able facilities

Organization, promotion and management of spccial pro-
grams

. Safcguarding of lives of the public in the use of beaches

and swimming pools
Construction of buildings, ground improvements and

equipment

Staff Scrvices

HEI 0w

. Planning of new areas and facilities
. Publicity and public relations

Services of supply
Personnel selection and administration

Recording and filing

. Accounting and auditing
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G. Advising, counseling and developing standards concern-
ing the recrcation activitics conducted by the department
in special ficlds of recreation, as follows:

(1) Athletic schedules, tournaments and contests
(2) Girls’ and women’s activities

(3) Boys’ and men’s activities

(4) Drama

(5) Music

(6) Arts and crafts

(7) Aquatics

(8) Camping and other outing activities

3. The division of services or duties within a department should
be based upon a clear-cut differentiation of the activitics to be
performed by the employces involved.

Duties which are similar in respect to the skills and training
required in their performance should be grouped together. Duties
which are dissimilar in respect to the skills and training required
should not ordinarily be assigned to the same person. For cxam-
ple, recreation lcadership should not be assigned to carctakers
or janitors nor should maintenance dutics generally be assigned
to recreation directors. The result of assigning dissimilar duties to
one employee is usually that he favors onc and neglects the other
according to the dircction in which his intercests and skills lie. Be-
cause many recreation centers have only a small staff of one, two
or three workers it is often necessary to violate this principle.

4. Administrative rcsponsibility at any recrcation center to
which more than one employce is assigned should be assigned to
a single employce.

At any rccrcation center numcrous activitics are performed
which require coordination in accord with the policy of the de-
partment. Coordination must be cffccted at the place where the
duties are performed. Therc needs to be someone at the place of
work who has the authority to make decisions. Assignment of
administrative responsibility to one person facilitates various trans-
actions betwcen the central headquarters of the dcpartment and
the staff of the center. It also tends to minimize conflict between
the several employces at a given place. This practice is, in fact,
a partial decentralization of thc executive function which is ad-
visable in a department whose work is carried out at many places.
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At most recreation centers there will not be sufficicnt exccutive
duties to require the full time of one person. In such cases the
executive duties may be assigned to one who also performs other
duties. In that event he should be given some such title as “chief
director.” In larger centers cmploying considerable staff there
will probably be cnough exccutive duties to require the full time
of onc person. This exccutive will be to the recrcation center what
the principal is to the large school.

5. When an employee is responsible for the performance of two
or more distinguishable functions hc may properly be rcquired
to report concerning them to two or more supcriors.

The director in charge of a swimming pool, for example, has
under his supervision cmployees who perform maintenance duties
and other employees who perform instructional and directorial
duties. With respect to the former he may report to the executive
in charge of maintenance and with respect to the latter to the
exccutive in charge of recreation activitics.

6. The organization of a department must be sufficiently flex-
ible to enable the dcpartment to make the fullest possible use of
the staff employed.

Fundamentally, of course, the functions which a department
must perform determine its structurc or organization. Employees
should be secured who can perform the required duties. But in
practice the form of organization, morc in the lower than in the
higher levels, should bec capable of adaptation to the peculiar
skills and abilities of thc available personncl. When changes in
personnel occur redistribution of duties iz often necessary. Some-
times an employce is outstanding in the performance of certain
activities and dcficient in others. Occasionally this situation calls
for a change in organization.

The Organization Chart.

A hypothetical organization of a recreation department in which
park, recreation and related functions are shown in a single de-
partment is illustrated in Chart g (see page 195). This chart illus-
trates the general principles of departmental organization which
have been stated. It should not be regarded as an ideal plan of
organization because local conditions vary so that no ideal plan can
be recommended. The organization in any city must be adapted to
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the gencral organization of the municipal government and is
usually dictated by local traditions, procedures and expediency. The
chart obviously illustrates the ramified organization of a large de-
partment. In smaller departments the same principles of organiza-
tion apply but duties and responsibilities are in many cases
consolidatcd. For example, some of the staff duties may be per-
formed by the cxecutives involved in line responsibilities. Record-
ing and filing may be united with accounting and auditing;
supervision of athletics and aquatics or of drama and music may
be consolidated; direction and management of beaches and swim-
ming pools may be combined.

In most citics several staff functions are performed by officers
who serve several or all departments. Legal advice is furnished
by a city attorncy, auditing by a city controller or auditor, pur-
chasing by a city purchasing agent, and personnel administration
sometimes by a civil scrvice department. Notwithstanding this
centralization of staff functions for the entire city government
the sevcral staft officers frequently have their counterpart in each
department; for someonc in cach department must prepare requi-
sitions and keep stores of supplics, someone must keep personnel
records and perform other duties in personnel administration, and
someone must account for funds and kecp fiscal records. Construc-
tion, including dcsign and cnginecring, is sometimes assigned to
the department of public works or the city engincer although
landscape design and construction more frequently remains an
activity of the recrcation or park department.

Discussion oF HYPOTHETICAL ORGANIZATION

In Chart 9 “line” responsibilitics and relationships are indicated
by ascending and descending lines and “staff” responsibilities are
indicated by horizontal lincs. Again lct it be said that the chart
illustrates a large department in which all recreation functions of
the city are incorporated and consolidated in onc department.
There arc few departments in the country large enough to require
the ramifications of organization illustrated here. Yet, if it is
assumed that rccreation facilities of the type shown at the bottom
of the chart arc operated but arc not so numerous, the several
functions and scrvices illustrated will of nccessity exist. They will,
however, be consolidated and assigned to fewer persons than in
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the large department. The degree of ramification in organization
and spccialization in particular administrative and executive duties
increases with the size of the department.

Board Functions.

The chart shows a board or commission as a policy making and
legislative body. The functions of boards and their mcthods of
operation have been more fully explained in Chapter VIII. Some
cities may dispense with a board but if so the functions ordinarily
performed by the board will have to bc performed by the City
Council. Directly related to the board and responsible only to it
is the secretary. He is the one who keceps the official records of
the board. He certifies official resolutions and other documents
and conducts the board’s correspondence. Boards of small de-
partments would not be justified in employing a full-time secretary
but may assign secretarial duties to one of their number or to
a clerical employee who performs other duties. As sccretary, how-
ever, he should not be responsible to the superintendent.

Line Organization.

The superintendent is responsible for the general management
of the department and for thc efficient maintenance and opera-
tion of all facilities, i.e., playgrounds, swimming pools, etc., and
the programs related thereto. If there are sufficient of thesc units
certain intermediary exccutives may be employed who will be
made accountable in turn for the performance of employees as-
signed to the facilitics and programs in their charge. For example,
there may be sufficient playgrounds to call for a supcrvisor of
playgrounds who will be in gencral charge of the staff cmployed
at all playgrounds. He may be provided with the assistance of
certain staff directors assigned to no particular area or facility but
related to the promotion and conduct of programs at all centers.

The supervisors of all the distinguishable facilitics, e.g., play-
grounds, bcaches, camps, etc., may report directly to the super-
intendent, but if the department is large cnough this relationship
may be exercised through two intermediary executives,—one in
general charge of all maintenance and the other in charge of all
activities. In some large departments the former is called super-
intendent of parks and the latter superintendent of rccreation. If
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the title superintendent is given to them, then the department
head is called general manager or chief engineer.

A department may construct its own facilities in whole or in
part. Some departments call upon the city engineer or department
of public works for construction; some design and construct all of
their own structures; some design their structures and let out the
larger jobs to private contract on competitive bids; many depart-
ments do their own minor construction. In any event there may
or may not be required an engineer in charge of construction. His
duties may also be consolidated with those of the executive in
charge of maintenance.

Staff Organization,

The line organization has now been described, but there re-
main certain staff duties which are related to the entire plan of
operation and maintenance and which should be explained. These
are illustrated in Chart g on a horizontal line immediately below
the superintendent. They are so shown not because they are
supcrior in rank to all who appear below them but because they
are related to the entire organization and provide information,
services and reports direct to the superintendent as needed by him
in the performance of his duties as gencral manager. Their services
are centralized in the general office where they are accessible to
all who need them. If the office or clerical duties are sufficiently
numerous and large they may all be assigned for supervision (with
the possible exception of publicity and public relations) to an
office supervisor or chief clerk, not shown in the chart. The several
staff functions are as follows:

1. Recording, filing, clerical and stenographic services. These
services are incidental to all the work of the department. Mod-
ern office practice favors consolidation or centralization of these
duties insofar as practicable. For example, instead of assigning
a stcnographer to each employee who dictates, the stenog-
raphers are “pooled” and their services are on call when needed.
Dictaphones are found practical in many cases.

2. Purchasing and Supplies. As explained elsewhere larger
cities have quite generally adopted plans of centralized purchas-
ing under which the services of the city purchasing agent are
available to all departments. Any large department, however,
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would still require somconc to prepare and follow through the
numcrous requisitions submitted to the purchasing agent and
interpret the requisitions in terms of the exact needs of the de-
partment, also to consolidatc requests for materials to be
bought so that the advantages of quantity buying may be had.
In addition there is the supply of stores which must be dis-
tributed and accounted for. A department large enough to be
organized on the “hypothetical plan” would undoubtedly have
a large storcroom with scveral employecs and facilities for
dclivery.

3. Personncl records and reports. The keeping of these ree-
ords and reports has ramifications extending through the entire
department for wherever and whenever any employee works an
onginal rccord is made for payroll and other purposcs. These
records must be consohdated and transmitted to the civil service
department, if any, the city controller or others. Personnel
rccords referring to every employee must be kept for reference.

4. Accounting and auditmmg. While these arc scparate func-
tions they are mentioned together here. Accountig refers to
the detaded recording of information concernimg the moncys
received and expended and the relation between the several
accounts. This mformation will be compiled i the form of
reports of record and memoranda for the guidance of exccutives.
Auditing has reference to the checking of the records and ac-
counts to insurc their correetness. livery department has a cer-
tain amount of accounting to do and for its own satisfaction
may do certain auditing. The official audit, however, will more
properly be made by the city auditor or controller.

5. Publicity and public relations. Some public departments
have little rcason to be concerned about publicity except in the
intcrest of having the tax paying public know how the govern-
ment is administered. ‘The reercation department has a greater
intcrest in publicity in that it must keep the public informed
concerning the many opportunitics for recreation which its facili-
tics and program provide. This is distinctly a staff function re-
lated to all the facilities and scrvices of the departinent. The one
in charge of it should be close to the superintendent and board
so that he may know the regulations and policics of the depart-
ment and may know immecdiatcly when they are changed. 1le
nceds also to have access directly to the scveral operating units
and personnel. This function is discusscd more fully in Thap-
ter XXII.
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The organization of a recrcation department is not complete
without an information servicc. Almost countless questions are
asked of the recreation department not only of its own work and
scrvices but also of other opportunities for reercation available
through other sources. An information clerk cannot only render
this scrvice but also rclicves the executives and other office
workers of many annoyances and interruptions. The clerk can
also rcccive callers and refer them to the proper office. Some de-
partments cxpand the functions of this officc to the proportions
of a service burcau to issue permits for athletic facilitics, picnic
grounds, auditoriums, ctc., to offer suggestions and programs for
partics and private recrcational occasions, to promotc wholcsome
recrcation everywhere with the aid of circulars and other printed
matter,-and sometimes to schedule Ieaders to aid groups in the
community to conduct their activitics in homes, churches,
schools, cte. Tnsofar as this service is not rendered on public
property under the control of the recreation department, and
msofar as it relieves private individuals and agencices of responsi-
bility, initiative and expensc it is hardly to be construed as a
proper public function.

Definite Responsibility.

The organization of any department should be such that all cm-
ployces have a clear understanding of ther duties and to whom
they are responsible or accountable. Written instructions and
charts indicating Times of responsibility are uscful for this purpose.
Employces should also know how their work is related to the ac-
complishment of the objectives of the department. The delegation
of responsibility to employces should be plain and as challenging
to the employcc as possible. Along with the assignment of respon-
sibility should go thc authority to carry it out.

Internal Coordination.

In a large organization in which functions are departmentalized
there is always a danger that coordination between divisions may
be lacking. The fact that the work of a department is conducted at
several centers geographically out of touch with cach other also
contributes to this tendency. Joint projects in which all parts of
the dcpartment must cooperate, such as a department pageant, aid
greatly to interrelate the several parts. Departmental meetings, reg-
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ular bulletins dealing with all department affairs and social occa-
sions for employees are also useful devices to promote mutual un-
derstanding and coordination.

Decentralization of Executive Functions.

In all organizations there is an inevitable tendency to overcen-
tralize the executive functions. Possibly this is due to the human
frailty to enjoy the exercise of control. Executives should delegate
control and pass the responsibility for making decisions as far
down the line of organization as may be consistent with getting the
work done. This is important not only in relation to a particular
item but also because the practice reduces executive overhead, en-
courages growth and sense of responsibility, is conducive to wider
experimentation, permits adaptation to local conditions and saves
time.

The tendency to overcentralize the executive functions is closely
related to the tendency to build up an unnecessarily large central
executive staff. As in the army the effort of the executive staff
should be to get as many of the employees on the front line as
possible, consistent with the efficient executive control of the work.
The relation between the number of executive and office employees
and the employees at the places where the basic work is done
should be re-examined from time to time. So often employees are
brought in to the central office for special work and reassignment
to the field is unduly delayed. A reappraisal of the work performed
in the exccutive office often reveals that some of it is no longer
necessary and can be well dispensed with.

Balance in the Executive Staff.

In selecting those who are to fill executive positions care should
be taken that the several members complement each other in the
qualities and abilities that they bring to the organization. All execu-
tives should not be of the same temperament. There is need for the
promoter with his imagination and enthusiasm, for the person with
broad social sympathy and zeal for the improvement of social con-
ditions, for the conservative business minded executive with a
good sense of economic values, for the patient, painstaking, ap-
proachable and sympathetic executive who can counsel employees
well. No executive can be all these things and yet all executives
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together may constitute a balanced staff with respect to these
qualities.

Similarly, in selection of the staff consideration should be given
to the contacts which should be made with different elements of
the population; religious, racial and cultural groups. There are also
contacts to be maintained with various civic and governmental
agencics such as the associations of property owners and tax payers,
governmental departments and exccutives, the city council, public
schools and teacher groups, librarics, social work organizations, etc.
The department is fortunate if it has on its executive staff persons
fitted to cultivate all of these contacts and relationships. It might
be added that executive positions in recrcation should be open to
members of both sexes.
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FINANCING MUNICIPAL RECREATION

arc obtained from sevcral sources of which the general prop-

erty tax yiclds by far the grcatcst amount. Approximately
sixty per cent of the revenues received by municipalities in the
United States is obtained from the general property tax. “Grants in
aid” to municipal governments which are funds contributed by
states, counties or the fedcral government for specific purposes,
amounted to approximately thirteen per cent of the total revenues
in 1936; earnings, principally of public service enterprises, approxi-
mated an equal amount. Business taxes and license fees produced
nearly six per cent of the total revenues and the balance, namely
eight per cent, was obtained from various sources such as street
franchises, fines, forfeits, donations, etc.! Nearly all of the taxes and
charges other than the gencral property tax are collected for specific
or spccial purposes and revenues from them are usually earmarked
for such purposes. The gencral property tax is intended to provide
almost cxclusively for the operation and maintenance of the gen-
eral departments of the municipal government of which the recrea-
tion department may be onc.

The gencral property tax is levied upon real and personal prop-
erty. Each ycar an assessed value is placed on all such property by
the properly constituted municipal officer who is usually designated
the assessor. The total assessed valuc of all taxable property is di-
vided into the amount of revenue that will be required in order to
determine the tax rate. This rate is expressed in mills per dollar of
assessed value or, for convenicnce, in terms of cents per hundred
dollars of asscssed valuc. Thus a tax of onc mill per dollar is equiv-
alent to a tax of ten cents per hundred dollars of assessed value.
The general property tax in American cities for gencral govern-

THE revenues for the support of the municipal government

1 U. S. Burcau of Census, Financial Statistics of Cities Ilaving a Population
of Over 100,000, U. S. Govt. Printing Office, 1936, p. 82.
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mental purposes, excluding taxes for education, debt service and
capital outlays, varies roughly between one dollar and two dollars.
Assessed valuation for city tax purposes ranges from about five hun-
dred dollars to twenty-five hundred dollars per capita.

Comparisons of assessed valuations of taxable property of cities
and of tax rates derived therefrom are of little significance unless
the variable bases of valuation are taken into consideration. These
vary from twenty per cent to one hundred per cent of true or cash
value. In many states the basis is determined by state law. The
determination of true or cash values is difficult because there is no
scientific manner of computing it. Values fluctuate and the value
of property is largely a matter of individual judgment. Theoreti-
cally true or cash value is considered by assessors to be the price
which a property would bring in a sale by a solvent dcbtor to
satisfy a debt. Except by actually selling the property there is no
exact way of determining what this amount would be.

Inadequacy of Funds for Recreation.

The dependence of city governments upon the general property
tax for general governmental purposes including recreation is per-
haps an important reason why community recreation has not been
better financed. Functions of municipal government have greatly
increased in number during the present century. The cost of caring
for established functions has also increased. The mechanization of
life in the modern city has created a need for fire and police pro-
tection, street construction and traffic control, sanitary sewers and
storm drains, and numerous other facilities and services. The in-
creasing cost of these municipal services has been a charge against
the general property tax. The per capita tax for all municipal pur-
poses including schools amounted to $48.83 in 1936.

In the face of a rising municipal tax rate, recreation has found it
difficult to wrest even a small pittance from municipal funds to
meet its increasing demands. Just at the time when leisure began
to increase at an unprecedented rate, when the need for community
recreation increased proportionately, the value of real property,
which was the basis of municipal financial support, declined greatly.
In order to lessen the tax load borne by real estate and personal
property, assessors generally reduced the assessed valuation of such
property. In some places this reduction amounted to as much as
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fifty per cent of the valuation made previous to 1930. With dimin-
ished revenues, cities have found it extraordinarily difficult to
appropriate funds nearly adequate to meet the obvious needs in
recreation.

These needs were evident not only in relation to the problem of
providing children’s playgrounds for use after school hours and dur-
ing the long summer vacations, but also in relation to adult recrea-

CHART 10
TOTAL ANNUAL EXPENDITURES FOR COMMUNITY
RECREATION AS REPORTED TO THE NATIONAL
RECREATION ASSOCIATION, 1908-1938

Excluding Federal Emergency Funds

5 8 &8 3

Dollars ingMillions

8 &
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tion. With increased leisure, adults began to use municipal recrea-
tion centers and to demand services during daylight and evening
hours. The program tended to broaden to include many cultural
and aesthetic activities in addition to the traditional outdoor vigor-
ous games of children and youth. Indoor as well as outdoor facili-
ties were demanded. The result has been that recreation depart-
ments have been attempting to render the expanded service on a
scheme of finance admittedly inadequate even for a thoroughgoing
system of children’s outdoor playgrounds.

Increasing Financial Support.

From 1900 to 1931 the increasing recognition accorded com-
munity recreation by American cities was evidenced in the com-
paratively rapid rise in total expenditures incurred therefor. In
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Chart 10 it will be seen that expenditures rose at an increasing rate
until 1931 when they declined precipitately until 1934. Since 1934
they have again shown a rising tendency but not at the rate which
characterized thcir rise in pre-dcpression years.

The total amount of moncy spent by American citics for recrea-
tion during the year 1936 is given in Table III. The figurcs include
only expenditures from local funds. They are broken down for
citics of thrce population groups and the per capita cost payments
for recreation within cach group are shown. It is of intercst to note
that the per capita cxpenditures for parks and trces excced by fifty
per cent the per capita expenditurces for “other recrcation.”

TABLE III

GovERNMENTAL CosT PAYMENTS FOR OPERATION
AND MAINTENANCE OF RECREATION 2

1936
Parks &  Other
Total Per Capita  Trees Rccreation
Citics 500,000 and over ... $35,818,794 $1.62 $.91 $.71
Citics 300,000 to 500,000 .. 5,389,538 1.17 74 43
Citics 100,000 to 300,000 .. 11,095,347 1.02 70 32
All atics over 100,000. . ... $52,303,679 $1.49 $ 90 $ 59

Comparison with other Activities.

Some comparisons of the expenditures made for recreation by
cities with expenditures made for other scrvices add significance to
the records. Table IV gives the per capita expenditure for various
municipal services during 1936 in citics over 100,000.

Comparisons with the cost of commercial amuscment and cnter-
tainment are also illuminating. The average annual cxpenditure
per capita for community recrcation under municipal governmental
auspices is approximatcly cqual to the cost of one admission to a
first-run motion picture show; a grandstand seat at a professional
baseball gamc; an evening at a bowling alley; two hours of play in

2Ibd., p. 126. The items for “General Recrcation” and “Educational
Recreation” have been consolidated under the heading “Other Recrcation.”
The apparent discrepancy between these figures and those derived from the
National Rceerecation Association Ycar Book 1s duc to the fact that the Burcau

of Census includes certam cxpenditures not reported by the Commumty
Recreation Agencics.
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TABLE IV

GovERNMENTAL CostT PAYMENTS PER CAPITA FOR OPERATION
AND MAINTENANCE—CITIES OVER 100,000 PoPULATION 3

Schools .ot i e e e e $15.19
0130 710 S P .56
IHealth Conscrvation . .....veinee i inereeneenrenneeenennnnn 1.16
Police Protection .. ... 4.84
Fire Protection . ...ovvtn ittt it i et 3.04
Samitation ... 2.59
ReCreation ... it i i e e e e 1.49%

2 This figure includes $o.59 for “General Reercation” and “Educational
Recreation,” and $o go for “Parks and Trecs.”

a billiard parlor; a gallery scat at a concert or a balcony seat at an
ordinary prizc fight.

Support from Non-Tax Revenues.

Community rccreation receives its support in part from revenucs
derived from fecs and charges made by municipal departments for
services rendered. Earnings from recreation enterprises in which
fees are cxacted or charges made, while not great in relation to total
revenucs of the city, are considerable in relation to the rccreation
budget alone. In 1937 fifteen per cent of all financial support for
community recreation was derived from fees and charges.* This
method of financing or supporting certain community recreation
services is being used more year by year. It will be discussed at
length in Chapter XIV.

Allocation of Tax Funds.

In most cities the financial nceds of the recrcation department
are considered by the City Council, Board of Aldermen or other
chief governing body, prior to the beginning of the fiscal ycar.
Appropriations are then made in the city budget to provide for
the nceds with due consideration also for the capacity of the city
to mect them. The claims of recreation must be evaluated in com-
parison with the claims of numerous other municipal functions.

A new function is somewhat at a disadvantage in this procedure.
There is an inevitable disposition to take care of the older and

8 Ibid., pp. 130, 134.
4 National Rccreation Association, Year Book: Issue of Recreation, June

1938, p. 133.
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more cstablished functions first and then to parsimoniously dole
out small appropriations to the newer departments and bureaus.
With a reluctance, which is always present, to increase the tax
rate, new functions fare poorly unless there is an unmistakable and
widespread public demand in their favor. Recreation, one of the
newest functions, has not yet achieved sufficient general recogni-
tion to command insistent general support.

Recreation, parks and libraries are municipal services which are
highly important, but the necessity of providing for them rarely
secms an emergency. The attitude among members of governing
bodies scems usually to be that thcse needs may be deferred and
more pressing needs taken care of first.

For these reasons the practice has developed of making a special
tax levy for recreation, parks and libraries. This tax is sometimes
referred to as a millage tax, i.e., a tax whose rate is in terms of mills
or tenths of a mill for the special purpose. Often it is expressed in
terms of cents per hundred dollars of assessed valuation. In more
than one-fourth of the cities over 50,000 population in 1928 parks
and recreation derived their tax funds from special levies.®> Among
smaller cities the practice is not so prevalent. In 1928 sixty-five
cities reported to the National Recreation Association that their
recreation activities were supported by a special levy.® In thirty-
seven of these cities the tax levy was the result of a referendum
provided for by law as a means of initiating community recreation
work. Seventeen of the thirty-seven were in Illinois where the State
Recreation Enabling Act provides this means specifically for the
adoption of community recreation as a governmental function. In
twenty-eight of the cities the special levy was specified in the orig-
inal charter or in a charter amendment. The rates ranged from one-
tenth of one mill to one and one-third mills with an average of
eight-tenths. (The Illinois cities were almost uniformly one and
one-third mills; one city, Morgantown, W. Va,, was three mills.)

Whether or not the special levy is advantageous to the cause of
recreation is a moot question. It is often debated at gatherings of
recreation executives. The question must be answered separately for

5 Weir, L. A., Parks—A Manual of Parks, 1928, A. S. Barnes & Co., New

York, Vol. 1, pp. 493-497.
6 National Recreation /Association. Bulletin No. 1985, Recreation Tax

Rates, 1928,
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each city since it is really a question whether more adequate funds
can be obtained by the special levy or by appealing annually to the
governing body of the city. One objection to the special lcvy is that
it tends to freeze the appropriation at a given rate for a period of
years since it can be changed only by popular vote. This would be a
disadvantage during pcriods of inflation and an advantage during
periods of retrenchment.”

Since recreation is nowhcre adcquately financed, the question
will be asked by those primarily interested in recreation, What plan
promiscs to produce the largest funds for recreation? This question,
as has been intimated, must be answered for each city separately,
and a correct answer one year may not be the same several years
later. It is of intercst to note, however, that during 1937 in sixteen
cities over 100,000 population in which community recreation was
supported from special levies, the average per capita expenditure for
recreation excluding capital expenditures was 53.5 cents, whereas
in sixty-eight other cities of the same population class, with no
special levies, average per capita expenditure was only 34.0 cents.®

The funds appropriated by cities for community recreation have
been supplemented by expenditures made by the United States
Government for community recreation under the several work re-
lief agencics. These contributions from emergency federal funds in
1937 almost equalled the funds expended by local agencies in cities
which had reported expenditures from local funds for recreation,
E. C. Worman of the National Recreation Association has tabw.
lated this relationship as follows: ?

Expended from
Emergency
Regular Funds Funds

Land, Buildings, Permanent Improvements ... $3,403,191 $7,975,252

Upkeep, Supplics, Incidentals . ......... ... .. 3,783,555

For Leadership . ... i, 7,409,427 8,686,805
For All Other Services ...t 5,540,421

Total Expenditures ...t 25,704,537 22,130,243%

@ This figurc docs not include expenditures for “other services and upkeep,
supplics, ctc.”

7Buck, A. E., Municipal Finance, The Macmillan Company, New York,
1926, pp. 28-30.

8 Computcd from National Recreation Association, Year Book Issue of
Recreation, 1938.

9 Worman, E. C., “Trends in Public Reccrcation,” Recreation, August

1938, p. 267.
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The amount recorded above as the expenditure of the Federal
Government for community recreation must not be assumed to be
the total contribution of the Federal Government to that function
in 1937. Much more was expended in rural districts and in some
cities which do not habitually rcport their expenditures to the
National Recreation Association.

Neither should it be assumed that the aid rendered by the Fed-
cral Government is a committal to the principlc of pcrmanent
federal financing of a function which herctofore has been consid-
cred purely a local function. The federal expenditures in commu-
nity rccrcation have been primarily and fundamentally for relicf
of unemployment and community recreation has been aided only
because it represents a ficld of work which offers opportunitics for
socially constructive cmployment. Nevertheless it sccms evident
that community recreation is destined to slow growth unless more
promising mcans for its support than have yet been utilized can be
discovered, or until state and federal aid is granted.

So far no statcs have made “grants in aid” to local civil divisions
for community recrcation. State expenditures for recrcation have
been almost exclusively for the acquisition, improvement and oper-
ation of rcgional parks. States uniformly, howcver, contribute to
the support of cducation which from the standpoint of control is
still largely considered a local and not a state function. Insofar as
community rccrcation is provided by schools it may be said to re-
ceive some statc support. FFederal financial aid to states for cduca-
tion is undcr active discussion throughout the nation. In view of
the broad taxing powers of the state and federal governments on
the one hand, and the limited taxing powers of citics and counties
on the other, the suggestion that more community recreation be
financed from school funds derived from state taxcs carrics consid-
erable weight. It is not inconceivable that statc and federal aid may
in the future be granted direct to cities and counties for the sup-
port of local community rccreation.

Consideration of the limited financial support accorded commu-
nity recreation in cities leads to the unmistakable conclusion that
community recreation services are spread very thinly or that the
services are relatively very inexpensive. As a matter of fact both
conclusions arc correct. How much recreation service can be pur-
thased for fifty-nine cents per capita if municipal expenditurcs are
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considered or for $1.18 per capita if federal and local contributions
may be taken togcther? Statistics on this point are lacking largely
because accurate methods of computing attendance at recreation
functions are not in general usc. The records of the Los Angeles
Department of Playground and Recreation are hclpful and sugges-
tive in this connection. This department has kept careful rccords
of attendancc at every recrcation center for over ten ycars and has
preparcd each ycar an accurate cost record of cach center. Each
year it has prepared a report of total costs and attendancc and has
kept a running account of unit costs. Its financial rcport for the

TABLE V

Cost PErR UNIT OF ATTENDANCE OF VARIOUS TYPICAL
RECRFATION SERVICLS ¢

Total Cost per unit
Type of Service Attendance Net  Cost®  of Attendance
Playgrounds (ycar round) ... 11,108,130 $421,001 $.038
Camps (campers’ days) Board,

Lodgmg, cte. ........... 39,292 13,114 334
Swimming Pools .......... 445.491 41,236 093
Public Beaches ............ 8,076,576 98,149 .0122
All Scrvices ...l 19,669,489 $573,500 $ 029

= Computed from the financial report of the Dcpartment of Playground
and Recreation, city of Los Angcles, for 1938.

b Net cost 1s gross cost less revenues derived from fees and charges and in-
cludes the cost of mammtammng propertics used for recrcation as well as the
cost of conducting and supcervismg activities.

fiscal year ending Junc 30, 1938, shows an average cost per unit of
attendance of less than thrce cents. (Sce Table V.)

Numcrous samplings of rccords in many citics of the cost of
rendering playground and community center scrvice, maintenance
and opcration both included, reveal that the cost of such service
is in the neighborhood of threc cents per unit of attendance. A
unit of attendance is considered as a visit for participation in or
observation of one or more activitics for a half day period or less.
If this is taken as a criterion it will be scen that the average per
capita expenditure of fifty-ninc cents or $1.18 will provide respec-
tively from twenty to forty units of service to one person during a
year. In other words, local and federal funds taken together will
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provide for one visit every nine days for the entire local population.
Local funds alone will provide about one visit every eighteen days.
Obviously any regularity of enjoyment of the community recrea-
tion services by a majority of the citizens of any community would
cost scveral times the per capita expenditure that American cities
have thus far been disposed to make.

From these deductions it is plain that community recreation as
now conducted has a long way to go before it may be considered a
universal service for all the pcople. Some interesting speculation
may be indulged in at this point. Should community recreation be
ideally a service participated in by all the people of the community?
If so, how much would it cost a city to provide it? How would a
city finance a system of recreation five, ten, or twenty times more
costly than present systems? Would such a system equal in its size
the institution of public education? Do these considerations lend
force to the suggestion that public education should expand its
functions to include much of public recreation to avoid duplica-
tion of areas, structures and overhead? If cities are to continue to
serve only a small portion of their people in community recreation
whom shall they seek to serve? Should the service be rendered only
to the underprivileged? Should the limited services be spread
sparsely but generally over the entire city so that those who take
advantage of them represent a reasonable cross section of the popu-
lation? Should services be limited to children only? Should adult
services be sclf-supporting? These and similar questions remain un-
answered in the present experimental stage in which the commu-
nity recreation movement finds itself.

FinancinGg LAND AcQuisITIONS AND IMPROVEMENTS

Financing land acquisitions and improvements for community
recreation is oftentimes more difficult than obtaining appropria-
tions for maintenance and operation of recreation facilities after
they have been established. Once facilities have been acquired the
necessity for maintaining and operating them is obvious; moreover,
when once an allowance has been made in the municipal budget
for maintenance and operation, there is a disposition to continue it
year after year. The acquisition of a new piece of land and improve-
ment of it are considered with caution, not only because once
acquired and improved the improved property will be a continuing
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source of expense, but also because the original cost is great and
looms large in the budget of any year.

The continuation of the established municipal services is a first
charge upon the revenues of the municipal government. When
these have been estimated, additions and improvements to prop-
erty are then considered. The cost of the former has tended to
tise year by year, as has been explained, rendering it increasingly
difficult to finance additions to land and improvements from the
current revenucs derived from the general property tax and other
sources.

The Pay-as-you-go Plan.

The advantages of the so-called pay-as-you-go method, under
which additions and improvements are made yearly, insofar as the
government has the current funds to pay for them, are obvious.
While all cities endeavor to employ this method to some extent
for the many varicties of improvements required, it has generally
been used for the benefit of recreation only upon comparatively in-
expensive improvements.

Financing by Bond Issues.

Cities have resorted more frequently to the method of borrow-
ing on long term bonds, with terms of twenty, thirty and forty
years. Cities generally are so far behind in the accomplishment of
any reasonable program for acquiring and improving recreation
areas to the degree required in the modern age that the pay-as-you-
go method proves wholly inadequate under present standards of
municipal taxation. Some more heroic measures must be discov-
ered. When the motor age called for the rebuilding of cities and
new systems of highways, new ways of financing these improve-
ments were created. The age of leisure will call for the rebuilding
of cities and for newer means of financing the improvements than
the wholly inadequate methods now employed. Bond issues with
few exceptions require submission of the definite proposition to
the electors at a general or special election. Usually a two-thirds
majority in favor of the issue is required before it can be made.
Once approved, the retirement of the bonds and interest on them
are a charge against the assessable real property of the taxpayers,
although the tax rate therefor is separately computed and listed on
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the individual tax bills. State laws regulate the amount of bonds
which any city may issue for general governmental purposes, in-
cluding recreation, and this limit is usually about three per cent of
the assessed value of all taxable property. This limit does not apply
to bonds for self-liquidating public utility purposcs which carry a
special limit, considerably higher. The reasonable limits of bond-
ing capacity independent of statutory limitations are determincd in
part by the ratings computed by large bond buying houses. If a
city over-bonds itsclf according to these criteria, it may find that
there is no market for its bonds and will be unable to sell them,
will have to pay premiums or will have to sell the bonds at pro-
hibitive ratcs of interest.

During the first three decades of the present century, cities
bonded themselves heavily for public improvements. Since 1930
the cost of bond redemption and interest has becn so great a bur-
den on the taxpayers that this method has not been so popular in
recent years. In the five-year period following 1925, 148 cities voted
bond issues for parks and improvements totaling over $153,000,000
whereas in the five years following 1929 only seventy-cight cities
voted issues totaling about $18,000,000.1° This tendency was due
in some mecasure to the availability of funds for improvements
from the Federal Government. Federal aid has not been available
for the purchase of areas but only for improvements which pro-
vided work for the unemployed.

Cities heretofore have been more inclined to vote bonds for the
acquisition and improvement of large regional parks and for park-
ways than for neighborhood recreation places.!* This is due to the
fact that parks have a longer tradition in American city lifc than
community recreation, the nced of which has only recently begun
to be so generally understood as to enable a two-thirds majority
vote to be obtained for any bond issue providing for them. It
should be stated, however, that many of the park projects provided
for by city bond issues have included some acquisitions and im-
provement of ncighborhood recreation areas and facilities and
many recreation features in regional parks.

10 Worman, E. C,, op. cit., p. 273.

11 The parkway is a scemic dnive or highway protected and decorated on

cach sidc by a stnip of landscaping of vanable width, sometimes a hundred feet
more or lcss.
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The method of financing municipal improvements by borrow-
ing and issuance of bonds is objected to by many. It is pointed out
that the cost of such improvements is increased if not doubled be-
cause of interest payments; also that the burden of repayment falls
on future gencrations. These objections are less applicable to bonds
for recreation arcas and improvements than to many others because
by borrowing for recreation improvements new valucs are crcated
and the investment, especially in land, is of permanent worth. Its
benefits will continue to be cnjoyed long after the bond issue has
been paid off. Since future gencrations will enjoy the benefits they
may with equity be called upon to pay a portion of the cost. The
bond plan may be termed the “pay-as-you-bencfit plan.” A distinct
advantage of the plan is that so far it is the only plan discovered
under which a large comprchensive program of improvements can
be undertaken and accomplished in a few ycars.

The great paucity of neighborhood recreation centers in nearly
all cities presents a problem of finance which cities will increas-
ingly have to face in the future. The rate of progress in acquiring
these facilities through annual appropriations from current tax
funds is wholly unsatisfactory. It seems logical that as old bond
issues voted in the days of relative prosperity are retired cities will
be more able and more willing to adopt comprehensive plans for
land acquisition and improvement which will be based upon the
principle that every residential neighborhood must have its com-
munity recreation center, adequate in size and appointments to be
efficient in its service and a credit to its ncighborhood. This is a
goal which will not be easily attained, especially since it will re-
quire rebuilding or re-planning of most cities. The areas that will
be required are in many cases in neighborhoods already congested,
in which there is no vacant land. The acquisition of a suitable area
of three, five or ten acres in such neighborhoods will require the
condemnation and purchase of many improved lots in each case.
New York, Chicago, Los Angeles, San Francisco, Minneapolis,
Cincinnati and other large cities have already made a start on such
a program, but at present it cannot be said that progress among
cities generally is at a rapid rate.
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The Special Assessment Plan.

The special assessment plan of financing the acquisition and
improvement of lands for rccreation has been used in a few cities
with more or lcss success. It involves the assessment of the cost of
the project against the property in the district which is presumed
to be benefited. The asscssment may be paid in cash, or if it ex-
ceeds a given sum, twenty-five, fifty or a hundred dollars, it may be
permitted “to go to bond,” and may be paid in annual installments
for principal and interest for a period, usually ten years. In prin-
ciple, this is the same method as that used for many years to fi-
nance the opcning, widening and paving of streets which are of
purely local benefit.

This plan, which has been most widely used in Minncapolis
under the Elwell law passed by the legislature of Minnesota in
1911, enables a district which dcsires a local improvement to have
it at its own expense without having to wait until the entire city is
ready to provide the same sort of improvement generally. The plan
is easy to invoke, since neither a general or district clection is re-
quired. The governing body of the city may establish the district
and order the assessment when convinced that the owners of a
sufficient proportion of the taxable property (usually more than
fifty per cent) desire the improvement.

The special assessment plan seems emincntly fair at first glance
because those who desire and are willing to pay for the improve-
ments and services may have them. If, however, the plan is gener-
ally applied it will result in the less well-to-do neighborhoods hav-
ing nonc. This would not be compatible with the principles of
democratic government. If community rccreation is a general gov-
crnmental function, it must be provided for all and financed by
the same means as other governmental scrvices are financed. Gov-
ernmental services are rendered alike to all; taxes to finance them
are paid by all, but in proportion to the ability of the individual to
pay.

Other objections to the plan arise out of the difficulty of its ad-
ministration. The determination of a proper district including only
those properties which will benefit by the improvement is almost
impossible and must in the last analysis be arbitrary. Grading of
assessments according to benefit, those residing close to the im-
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provement paying more and those residing farther away paying
less, presents another difficulty. Moreover, the plan is costly to
administer, particularly in the computation and collection of each
assessment. For a comparatively inexpensive local rccreation im-
provement involving many but small assessments, the total cost of
the project is often doubled.
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FINANCIAL EARNINGS OF RECREATION
DEPARTMENTS

HILE public recreation is generally considered to be a

Qi ;as; free public service supported by taxation, there is a

growing tendency to obtain some financial support
from charges for services and commaodities. Fifteen per cent of the
total local revenue for the support of community recreation was
obtained from charges or fees in 1937.

The practice of charging fees for services or privileges connected
with the administration of recreation departments arose primarily
out of a desire to augment the meager appropriations obtainable
from tax sources. Having decided that charges might be made, the
particular services and privileges to be charged for and the amount
of the charges have been justified on various grounds. The most
frequently mentioned justification is that certain special services or
privileges are enjoyed by only a comparatively few people in any
city, hence those who enjoy the special benefit should pay directly;
the cost of rendering the special service should not be a charge
upon all the taxpayers.

It is, therefore, the special nature of the services or privileges
rendered which provides justification for the imposition of special
charges. No one would advocate that all community recreation be
self-supporting, nor that the ability to support itself should be the
determining factor in deciding whether or not a given service
should be provided in the program. This would be tantamount to
saying that community recreation should not be a governmental
function, because if the service can be rendered on a commercial
basis it had better be left to private commercial enterprise.

1 National Recreation Association, Year Book: Issue of Recreation, June

1938, p. 133.
212
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It is the opinion of some exccutives that the practice of charging
for recreation services affects favorably the behavior of those who
take advantage of the services. This point of view may well be
questioned. It is more probable that when charges are made more
effective measures of control of the public are instituted, both be-
cause such control is expected by those who have paid, and the
desire to collect added revenue has made the control measures ncc-
essary. The practice of charging may select a class of patronage
which is more amenable to control.

When charges arc made there is a tendency among those who
are connected with the enterprise to forgct its recrcational and
educational objectives and to judge its success solcly from the
standpoint of the financial returns. The attitude is taken that the
activity is successful in the degrec to which it produces enough rev-
enue to pay for its cost. With this attitude uppermost therc is a
tendency to select personnel to manage the activity wholly with
consideration of business rather than recrcational standards.

Sources of Earnings.

Earnings of recreation departments derived from charges and
fees may be considered as of three different kinds; first, charges for
services of a purcly recreational character; sccond, charges for non-
recrcational services or commoditics, which are incidental to the
enjoyment of certain recreational activities; and, third, earnings
from non-recreational services, which bear no dircct relation to the
public recreational program. The policies which should be adopted
by a rccreation department should be different with respect to
each of the three sources of earnings, so they will be discussed
separately.

CHARGES FOR RECREATIONAL SERVICES

Current Practice,

Practice among recreation departments with respect to charges
for services of a purely recreational character vary considerably
throughout the country. Charges are sometimes made for the use
of areas and facilities, for instruction and for administration of
adult athletic programs. Some typical charges which are made by
many departments are as follows:
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1. Charges for the use of recreational areas and facilities.
A. Bascball diamonds, basketball courts, football, soccer, and
hockey fields, running tracks.

Usually the use of these facilities is free; occasionally
where the facilities arc well improved and maintained in
a manner desircd by the most skilled teams a flat fee is
charged. The fee is collected from the group to whom a
permit is issued for a given period. The fec is easily col-
lected because the activity is on a team basis and is of
standard duration. This practice tends to limit the use
of the facilitics to adults. Frequently in a given city
facilitics of an ordinary standard are provided free and
thosc of an extraordinary standara are on a fee basis.

B. Archery ranges, handball, horseshoe, tennis and roque

courts.

These facilities are used by individuals rather than
teams, consequently the problem of collecting fees is
complicated. In most citics, the use of these facilities is
free, but in some a fcc is charged. The fec is usually at
an hourly rate per person ranging from ten cents to
fifty cents. Sometimes the fec is per court per hour re-
gardless of the number of players. Charges for tennis
are more prevalent than for other activities. Charges are
collected in various ways either at the counter from the
individual when he reports to play or at the department
office when a permit is granted. The simplest method is
to charge for a privilege card good for onc season.

C. Golf Courses.
With few exceptions a charge is made for the use of golf
courses. Where no charge is made or where the charge is
very small, less than twenty-five cents per day, the
courses are usually inadequate. Charges for use of ade-
quatc courses range from twenty-five cents to $1.50 per
day. The charge is collected from the individual when
he reports for play. Reservations are made for players to
start at a given time. Often a season ticket is sold,
costing from five to ten dollars, or a monthly permit,
from one to five dollars. The practice of charging, the
amount of the charge and the nature of the game tend
to limit play to adults. In some cities reduced rates are
offered to students.
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D. Bowling Greens.
Bowling on the green is not a common activity in Amer-
ican parks and playgrounds, but where special greens
have been provided a charge is often made. Usually the
number who participatc is fcw, but the bowlers are dc-
voted enthusiasts and ncarly always adults of middle
age or over. The most prevalent practice is to charge
a membership fee for the month or year, which entitles
the playcrs to use of the greens. Players usually own
their own bowls, but in a few places bowls are rented.

E. Ice skating, skiing, tobogganing.
The use of arcas for winter sports is not charged for,
but equipment required by the individual is often
rented.

F. Bathing beachcs.
The use of public bathing beachcs is usually free. A few
cities whose beaches are small and where the demand is
grcat, makc admission charges ranging from five to
twenty-five cents per person.

G. Swimming pools.
About as many cities charge for the use of swimming
pools as offer the scrvice free. When charges are made
they range from five to fifty cents and usually a smaller
fee is charged children than adults. When the charge is
high, it includes use of locker, suit and towcl. Pools
which make no charge for the privilege of swimming fre-
quently charge for the use of a towcl and suit. Some
pools, which ordinarily charge, offer free periods weekly
for children presumed to be unable to pay.

2 Charges for instruction.

Gencrally speaking, with exceptions as noted above, the use of

a public facility for recrcation is free, but instruction to the

individual or group in a particular activity is frequently con-

sidcred a special service, for which the individual or group

should pay. This is especially so where the undivided attention

of the instructor is required for the individual or group.

There is, of course, much incidental instruction which is given

by play directors as they perform their gencral duties and this

is usually given free. While there is a tendency to charge

adults for special instruction children are often not required

lto pay. Some examples of charges for instruction are as fol-

ows:
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A. Individual golf lessons.

B. Individual and group swimming lessons.

C. Individual and class tcnnis lessons.

D. Dramatic coaching.

E. Individual and class instruction in arts and crafts.

F. Class lessons in dancing.

3. Charges for administration of athletic competition.
"T'herc is an increasing tendency to levy charges for the admin-
istration of adult competition in athletics. Fces arc charged to
cover drawing and publishing schedules, services of employed
umpires and refcrees, trophics and incidental expenses con-
nected with highly orgamized competition. A forfeit fee to
guarantee appearance of teams and registration fecs for indi-
vidual athletes arc also frequently charged.

'Thesc fecs are often collected and disbursed by extra-official
agencies, such as municipal athlctic associations, which oper-
ate on public facilities and are subject to varying degrees of
control by the recrcation departments. This practice devcl-
oped mainly because the municipal procedure of collecting,
accounting for and disbursing special funds was not sufhi-
ciently flexible to accommodate the transactions required in
this new line of business. To cite one example, it is question-
able whether public funds can be disbursed to purchase
trophies which are given to winning teams in athletic compc-
tition. If fees to cover cost of trophies are collected from play-
ers and then deposited in the city treasury, withdrawal from
the public fund for purchase of trophies may prove to be im-
possible. The larger and more experienced departments, how-
ever, are gradually finding ways to administer all the details
of athletic administration within the established plan of gov-
ernmental operation and accounting. This is desirable in
handling of funds involved in athletic administration and in
promotion of other activity programs.

Policy Governing Charging.

Having presented a statement of what is current practice con-
cerning charges and fees the policy which community recreation
agencies should pursue in relation to services of a purely recrea-
tional nature may now be discussed. In general, authorities are
agreed that such services should be rendered free provided suffi-
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cient funds from other sources can be obtained to make such a
policy practicable. The question of policy becomes one of eco-
nomics.

If it is necessary to charge fees for recreation services, the follow-
ing rules may be suggested as to when charges should be made:

1. When the particular service is relatively costly to render.
Swimming, for example, in a well-regulated municipal pool costs
on the average about fifteen cents per unit of service (i.e., one
swimming period ). The average cost of all services is about thrce
cents; hence a charge may be justified because of the high cost
of swimming.

2. When the particular service is demanded by a compara-
tively few persons and the cost of providing the facilities there-
for is rclatively high. Bowling on the green is a good example.
A charge may be justificd on the ground that a facility used by
very few if provided at all at public expense should be operated
at the expense of the few bencficiaries.

3. When the services are offered in competition with private
business. There are many who say that such services should not
be rendered at all; however, if offered for some special reasons
they should be offered at a fee which would tend to lessen the
competitive effect and not unduly embarrass private operators.
Dancing instruction offers an cxample in point.

4. When participation in the activity is limited to an exclusive
group. Public events and activities ordinarily are supposed to be
open to all without distinction. Many of the activities in a
recreation program, however, are such that they are not enjoy-
able unless limited to those who form congenial groups. Such
groups are called “closed groups.” A fee is often justified for the
special privilege accorded closed groups in the use of a public
facility. A fine distinction needs to be drawn here between
groups limited to certain persons for personal reasons and groups
which have rcached the maximum size permitted by the nature
of the activity (e.g., a team of so many players permitted by
rules, a cast for a play, or a group whose size is limited by the
capacity of the place).

5. When the service is primarily for adults. Adults are more
able to pay for special services than children. Many recreation
departments justify charges, when made at all, on this principle.

6. When the service is enjoyed by a considerable number of
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non-residents who are not taxpayers of the jurisdiction in which
the service is rendered. Suburban cities are often confronted with
this problem. Their facilities are provided from local tax funds,
but are used sometimes by citizens of the larger city adjoining or
from other suburban cities. They justify charges on the basis of
self-protection, either to make the visitor pay a share of the cost,
or to reserve the service to local people. Westchester County,
N. Y., whose Park Department is the outstanding example of a
system operated largely on revenues from recreation and related
services, justified its schedule of charges largely on the ground
that visitors from New York City are the largest users of its
facilities.

Frequently a charge seems justified, but the cost of collecting
it is greater than the revenue that would be collected, or the rev-
enue docs not excced the cost sufficiently to make a system of
charges practicable. Such is often the case with tennis courts. A
battery of eight or more courts would be required in one place
arranged for convenicnt control before charging for their usc
would be practicable.

Any charge tends to arouse public opposition, especially when
it is established after a service has been rendered free. In con-
sidering whether any recreation service should be charged for
the probable revenue should be weighed against the public ill
will which the charge might create.

‘When the charge deprives persons of small means from the
benefits of necessary community recreation it should not be
established. People of low cconomic means are more dependent
upon public recreation than are others. So long as charges are
very nominal, their effect upon this group may not be great. If,
however, the charges are considerable, their effect might be to
deprive those most in need of the benefits of the public service.
This would be as indefensible as to charge for public education.
Certain activities, like golf, are quite beyond the capacity of these
groups, because of personal cxpense incidental to the playing of
the game; namely, expense of clothing, balls, clubs, transporta-
tion, etc. Activities which are universal in appeal and which
serve a universal need should be free.

Amount of Charges.

As to the amount of the charges for recreation services several
points of view are current and defensible according to local condi-
tions.
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1. The charge may be determined on the basis of the actual
cost of rendering the service, all costs considered, including in-
terest on, and amortization of, the investment. Few citics adopt
this viewpoint. To do so would place thc activity on a purely
commercial basis in which case it had better be lcft to private
enterprise. Special circumstances, as in Westchester County,
might indicate the advisability of adopting this policy.

2. The charge may be computed on the basis of direct operat-
ing expcnses, disregarding capital items. This policy is quite in
vogue where it has been determined to make a charge for recrea-
tion services.

3. The charge may be determined at the ratc which would rep-
rescnt the cost of rendering the service over the normal cost of
other services taken together. Thus if the average cost of render-
ing community recreation services is five cents per unit, all costs
above that figure would be used in computing what the charge
for a special service might be. If the gross cost of providing swim-
ming is fiftcen cents per swim, a charge of ten cents would be
justificd according to this view. This policy has much to com-
mend it, if charges are necessary at all.

4- The charge may be computcd at that rate which will result
in efficient usc of a given arca or improvement. When insuffi-
cient facilities are provided, failurc to charge somctimes results
in overtaxing them with resultant diminished pleasure for all the
participants. It may result also in monopolization of the facilitics
by individuals or cliques who, because of some advantage, such
as residence nearby, or willingness to wait longer for their turns,
may crowd out others who do not have such advantage. In such
cases a charge is justified. The charge then becomes not only an
instrument of effective control, but also a mcans of obtaining
funds to enlarge the number of facilities.

5. The charge may be all that the traffic will bear, even above
all costs. This policy is rarely followed, except in unusual situa-
tions. It is justificd not only becausc of use by non-residents but
also to offset costs of other recrcation services for which it may
not be practicable or desirable to make a direct charge.

CHARGES FOR NON-RECREATIONAL SERVICES AND COMMODITIES

It is often necessary for recreation departments to render services
of a non-recreational character or to sell commodities for the con-
venience of the public who desire to participate in the recreation
program or use the recreation facilities. Examples of such services
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are automobile parking adjacent to a recreation place, and within
the publicly-owned area; checking of clothing and valuables; ren-
tal of suits and towels at a swimming pool; electric current for
night play; transportation to a public camp or recreational event;
and lodging at a public camp. Examples of commodities sold are
refreshments served at a park or playground refcctory, or by vendors
at a public event; supplies used in handicraft classes. Charges for
these services and commoditics should be distinguished from
charges for purely recreational privileges. Funds from tax sources
should ordinarily not be used to provide them. Common practice,
with notable exceptions, supports this view.

The cxceptions to the policy of charging for such services and
commodities are cases in which the cost is ncgligible or inconven-
ient and impracticable to collect. This is true in the case of auto-
mobile parking where the space is great and no supervision is given
the parked cars; or in the case of provision of soap and paper towels;
or in the case of inexpensive handicraft supplies. Another common
exception is in the provision of inexpensive play supplies for group
use or where the commodities are supplied to persons of very low
economic means.

In general, non-recreational services and commodities should be
charged for at commercial rates or at least at their actual cost.
Many departments endeavor to charge all the traffic will bear, hop-
ing to derive additional revenue from the profits to support recrea-
tion services.

OTHER NON-RECREATIONAL EARNINGS

There arc earnings which accrue to recreation departments in
other and misccllaneous ways which have no direct connection with
the recreational program. They include such items as rent of rooms
and grounds for non-recreational events, rent and sale of equip-
ment no longer required in the pursuance of the recreation pro-
gram, motion picture production permits, etc. Charges for enter-
tainment and amusement devices whether provided directly by the
recreation department or by concessionaires might also be included
within this catcgory. Revenue from all of these non-recreational
sources is not considcrable, and need not be discussed further. It
is sufficient to say that the rate of charge should be all that can be
reasonably and fairly obtained.



FINANCIAL EARNINGS 221

Tue ProBriM oF CONCESSIONS

Many park and recreation departments have adopted the prac-
tice of granting concessions to private operators to offer services
and to scll commodities to patrons of parks and recreation centers.
The most common forms of service concessions have to do with
parking of automobiles, rental of boats, rental of various kinds of
play equipment, boating excursions, rental of horses and operation
of amusement devices. Commodity concessions most frequently
found are refectories, refreshment stands, vending privileges on
grounds and in grandstands, and stores for sale and repair of sup-
plies, such as golf, tennis and swimming supplies.

The practice of permitting or granting concessions is a form of
patronage which arose because of the inability of park and reciea-
tion agencies to handle the business expeditiously and efficiently
themselves. Municipal practices in buying commodities, accounting
for revenucs other than taxes and employing personnel have been
cumbersome and involved in “red tape.” Moreover regularly em-
ployed personnel have not been skilled in merchandising. When
it seemed nccessary to provide certain services and commodities
for the convenience of the general public using the recreation facili-
ties the concession method scemed the easiest way.

When the problem of providing certain services and commodi-
tics first arises the question is inevitably raised whether the munici-
pality should enter into merchandising in competition with private
business. The current viewpoint upon this question is that public
business in this field should not be inaugurated unless private busi-
ness is unable to render the service required. The justification for
the public business is not primarily to make profits but to render a
needed service. This point should always be kept foremost.

If the needed service cannot be conveniently supplied by private
business on its own premiscs adjacent to or outside the public
area then a decision is in order that the services be rendered di-
rectly by the municipal agency or through the granting of a con-
cession.

The concession plan is open to several serious objections. It per-
mits the making of private profit from a public investment. The
need for the concession is a direct result of the public improve-
ments and program which attract the public to the place where the
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concession operates. The practice of granting concessions encour-
ages use of political influence to gain private advantage. Conces-
sionaires apply commercial standards to thcir operations and are
not inclined to uphold high standards of public recreation service
particularly when they conflict with profit making. These questions
give pause to a public body when it considers the matter of in-
augurating concessions.

Accordingly, public park and recreation authorities have inclined
in recent ycars to assume more and more direct responsibility for
this type of business. The sale of services and privileges has been
brought more under dircct public operation than the sale of com-
modities. The former presents the simpler problem because prices
of services are less complicated and more easily standardized than
the costs and prices of commodities. The problem of checking on
employees and of accounting for receipts is also easier. Many ex-
amples could be cited of successful direct public handling of sales
of services and privileges but few public departments have under-
taken to enter the business of selling commodities. The most note-
worthy example of the latter is the Minneapolis Park Commission
which conducts an extensive merchandising business on many of its
parks under conditions which compare most favorably with the
best practice in similar private business.

Concession Contracts.

If it seems necessary to grant a concession, either for services and
privileges or for sale of commodities, it is advisable to do so by
entering into a formal contract with the concessionaire. The con-
cessionaire should be selected only after competitive bids have
been received from prospective concessionaires. Advertisement for
bids should be made in the customary manner, prescribed usually
in city charters, and should state the detailed specifications which
will govern the concession and which will become a part of the
concession contract.

Specifications and contracts may provide for payment of a flat
sum or percentage of gross receipts to the department. The former
is usually preferable, but it can be employed only when the nature
of the business can permit any prospective concessionaire to esti-
mate reasonably accurately how much business may be done and
what he can afford to offer for the privilege of doing it. Usually
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experience is lacking to permit this to be done; accordingly, the
method of charging a percentage is employed. The percentage is
preferably upon the gross receipts of the concessionaire from all
sources rather than upon nct income. If upon net income, there is
invariably a question of what costs should be included in the ac-
counting of the concessionaire to determine the net proceeds,
whereas it is comparatively casy to determine the exact gross re-
ceipts of the concessionaire. Concessionaires operating on a per-
centage should be required to use cash registers, duplicate num-
bered receipts or numbered tickets, depending upon the nature of
the concession, so that an original record of every sale may be had.
Printing of the rcceipts and tickets should be subject to audit and
to inspection at any time. Percentages paid for refectory concessions
range from five to twelve per cent; for rcfreshment and soft drink
concessions in spcctator stands from ten to twenty-five per cent;
and for scrvice and privilege concessions from ten to fifty per cent.
Payments rcquired to be made by concessionaires should bc made
weekly or monthly. If in the form of rent they should be paid in
advance. Prompt payment must be insisted upon otherwise dclin-
quencies mount up and a crisis is eventually precipitated with the
department appearing in the role of a major creditor. This often
leads to involved legal procedure which might have been avoided
by strict compliance with contractual terms in the carly stages of
operation.

The concession specifications should require that the concession-
aire sell no commodities and employ no persons of which the de-
partment may officially disapprove. They may regulate hours of
business, use of signs and other advertising, and methods of vend-
ing.

Concessionaires should ordinarily be required to post a cash or
surety bond to guarantee faithful performance under the contract
and should take out public liability policies naming the municipal-
ity as one of the insured.

It is advisable to have concession contracts on terms of one, two
or three years to facilitate change of concessionaires should this be
necessary. Short terms are not practicable, however, if the conces-
sionaires are required to make rclatively large investments for
buildings and fixtures. Cities are inclined to construct the building
or designate the place in an existing building where the business
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is to be conducted and to own and install the necessary fixtures.
This practice makes it easier to make a change of concessionaires
and has the added advantage of controlling the architecture, ar-
rangement and appearance of the place of business. A higher per-
centage or greater total guarantee may be obtained from the con-
cessionaire if he is relieved of the capital investment. In the long
run this procedure should not be more costly.
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XV

ACCOUNTING AND FINANCIAL PROCEDURE

operations of any enterprise is obtained, recorded, verified

and interpreted is termed accounting. Accurate and com-
plete accounting records in governmental administration are nec-
essary for a number of reasons:

THE process by which information concerning the financial

1. In order that the financial transactions may be made a mat-
ter of permanent record.

2. To make it possible to ascertain whether the public funds
have been received and disbursed according to proper legal
authorization and restrictions.

3. To facilitate the transaction of public business. Accounting
information must be classified and arranged in statements so that
the effect of the financial transactions may be readily understood
and may be used as a guide to future action.

In public work a special bureau or department is usually consti-
tuted by law and charged specifically with the responsibility of
compiling and rccording the financial transactions of the city or
other governmental subdivision and of preparing the essential state-
ments interpreting the financial facts. In cities such departments
are headed by one known as the auditor, controller or dircctor of
finance. Other fiscal officials of the city include the treasurer, who
collects, disburses and safeguards the public funds; the tax collector,
who collects all taxes levied by the city; and the assessor who places
a value for tax purposes on the taxable property of the numerous
property owners in the city.

The several “line” departments of a city perform certain account-
ing duties to provide original information for the auditor or con-
troller and to avail themselves of records often in more detailed
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and readily available form than kept by the auditor, for their im-
mediate information and guidance.

The form in which such records are kept may be prescribed by
the auditor and the records may be subject to the verifications of the
auditor. All original accounts which require detailed verification are
inspected periodically and audited by the auditor. The accounts of
the auditor and if neccessary of the several departments are subject
to further audit, sometimes by supervisory statc auditors or by
private auditing firms engaged by the governing body of the city
on contract.

Inasmuch as the principal accounting functions are usually per-
formed by another agency than the recreation department, it is not
necessary to describe in detail the methods employed in municipal
accounting and auditing. It will be sufficient to indicate the nature
of some of the accounts and statcments which are compiled by the
auditor and their value to the recreation department. These records
vary considerably between cities due in part to their variable size
and also to lack of standardization of financial practice. Several
agencies, among them the National Municipal League and the Mu-
nicipal Finance Officers’ Association of the Unitcd States and Can-
ada, have been striving to bring about more uniform practice in
accounting procedures among cities and thcir efforts have effected
gradual but certain improvement. The latter organization has pub-
lished an accounting manual for small cities which it recommends
for citics of 25,000 or less.! The accounting procedure and the ac-
counts and statements of a city of this size are fundamentally the
same in kind as those of a larger city.

Funds.

A “fund” in the public accounting sense consists of moneys in-
tended by law for a particular purpose and to be separatcly ac-
counted for. The several governmental opcrations of a city are usu-
ally grouped for accounting purposes under a General Fund. Other
funds of the small city include a Special Assessment Fund, Trust
Account Fund, Sinking Fund, Bond IFund, and sometimes a Utility
Fund for public utilities such as water, transportation, and electric
power. Large cities have more elaborate fund designations. The

1 Chatters, Carl H., Accounting Manual for Small Cities, Municipal Finance
Officers’ Association of the United Statcs and Canada, Chicago, 1932.
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separate funds are usually designated by the city charter and some-
times the governing boards arc empowered to set up special funds.
The rccrcation department opcrations are most frequently included
in the General Fund except as certain outlays may be financed from
bond funds. When departments are granted a fixed revenue annu-
ally based on a millagc tax or a tax allocation of a certain number
of cents per hundred dollars of assessed valuation of real property,
a special fund is set up for them.

Special funds for the customary separate governmental opera
tions of cities are not recommended by municipal finance officers.
This view is taken in part to simplify the accounting procedure,
but also to enable the current resources of the city to be more
fincly adjusted to the variable needs with respect to many func-
tions. It can be readily seen that if the majority of the departments
had special funds the power of adjusting the total resources of the
city to its variable needs would be diminished.

FINANCIAL STATEMENTS

The statements which are required for a proper understanding
of the financial transactions dictate the kinds of records and ac-
counts which must be kept, consequently they will be mentioned
first. The four most important statements include (1) a Statement
of Expenditures, Encumbrances and Appropriation Balances; (2) a
Statcment of Operations; (3) a Statement of Income; and (4) Bal-
ance Shects. Each of these will be described, but it must be
explained that they represent only a few of the statcments required
by the modern city and are those which are of more frequent and
valuable use to the recreation department in its operations.?

2 “Appropriations” are the amounts sct up in the budget to be expended
during the year for a particular object. Appropnations for the year arc officially
made when the budget for the ycar 1s approved by the governing body.
Thercafter throughout the year additional appropriations may be made by the
governing body by official cnactment. “Expcenditures” are amounts disbursed
and become such only when payment for them has been made by the
trcasurer. Until the conswmmation of the transaction and from the time
they are ordered to be made they are “encumbrances.” An “encumbrance” is
a commitment to make a given cxpenditure against an appropnation, as for
cxample on a purchase order or contract for scrvices. “Capital outlays” are
cxpenditurcs for propertiecs which have more or less permancnt value such as
land, improvements to land, buildings and permanent equipment (not sup-
plies), and fixturcs.
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Statement of Appropriation Balance.

From the standpoints of control of expenditures and inter-
pretation of the cost of conducting the operations of the depart-
ment this statement is indispensable. It divides the expenditures
within each department between those related to operations and
capital outlays or permanent improvements. The operations ex-
penditures are classified according to the principal objects of
expenditure such as personal services, contractual services, ma-
terials and supplies, current charges and current obligations; and
according to subdivisions of these principal objects. The state-
ment usually shows in successive columns, (1) the annual appro-
priation for each object; (2) the actual expenditures to date;
(3) the encumbrances outstanding as of the date; (4) the total
of expenditures and encumbrances; (5) the unencumbered bal-
ance of appropriations, and (6) the percentage of appropriations
unencumbered. When a city follows the practice of making an
allotment of the annual appropriation for each month or quarter
for each object the statement is elaborated to show actual ex-
penditures and encumbrances against each cumulative allotment
as of the date of the report. If the official statements of the auditor
do not carry such detail departments find it advisable to carry
such information roughly in memoranda prepared by themselves
for their own purposes of control.

Statements of Expenditures, Encumbrances and Appropriation
Balances are rendered by the auditor monthly and a final state-
ment is rendered at the end of the year. In many cities there is a
lapse of several weeks if not a month or more between the end
of any month and the time when the statement for that month
is available. The longer this lapse becomes the less valuable is
the statement for control purposes. In other words, a statement
may reveal a condition resulting in more rapid expenditure of a
given appropriation than should be permitted if the appropria-
tion is to last the year out. If this condition cannot be known
promptly remedial measures are correspondingly delayed. When
statements are habitually received late, departments are compelled
to keep more detailed memoranda of their own for control

purposes.
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Operating Statements.

Each separate activity of the city which is conducted wholly
or largely out of direct revenues received from its operations should
be covered by an operating statement. Such a statement should be
prepared, for example, for each swimming pool where fees are
charged, for a municipal auditorium and for a municipal golf
course. Ordinarily the statement should be prepared monthly, and
promptly at the end of each month; but for certain operations in
which the activity is on a routine schedule a seasonal or annual
statement should suffice. The operating statement should show
(1) the cost of rendering the services covered by the unit,
properly segregated according to the classification of objects of
expenditure used by the auditor; (2) a proper allocation against
the unit of general administrative expense or other “overhcad”;
(3) the total operating cost for the month or other period; (4) the
receipts applicable to the period; (5) the net profit or loss; (6) the
total units of service, if susceptible of statistical treatment, such
as, number of swims, days in camp, rounds of golf, etc.; and
(7) the net cost per unit of service.

The allocation of charges against any operating unit of a fair
portion of the general administration cost or other “overhead”
is’ usually compiled according to the faircst possible arbitrary
judgment. It may be computed according to the rates which
the attendance at any unit bears to the total attendance of the
department; or according to the ratio which the total direct cost
of operation of the unit bears to the total direct cost of all units;
or according to a purely arbitrary schedule based on opinions of
the administrative staff of what would be an equitable distribution.
If the last method is used it should bc a fixed schedule and
should not vary month by month. Insofar as possible services
should be charged directly to the operating unit. For example,
the services of traveling mechanics and special directors of recrea-
tion activities can be charged direct if the time sheets filled out
by them arc designed to show where they worked and during
what hours.

In compiling operating statements for public work, except in
the case of public utilities. it is not customary to charge deprecia-
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tion or interest on the capital investment. Depreciation reserves
are not built up for the governmental functions of cities. This,
as will be discussed later in this chapter, should not cause an
indifference to the capital costs of conducting public business,
although it is possible that such might be the effect to some extent.

Statement of Income.

The Statement of Income is prepared monthly and at the end
of the fiscal year by the auditor. The statement is a cumulative
record of receipts classified by sources and for each department.
The statement should show in successive columns (1) the esti-
mated total income for the year, (2) the estimated and actual
receipts for the current month, (3) the over-run or under-run for
the month, (4) the estimated cumulative total to the end of the
current month, (5) the actual cumulative receipts to the end of
the current month, (6) the cumulative over-run or under-run and
(7) the balance to be reccived to meet the estimate for the year.

A statement of this kind enables a department to keep in-
formed of the revenue-producing operations month by month and
to adjust operations when necessary to the actual conditions. An
extraordinary under-run may result in an investigation which will
indicate the necessity for any of several changes. An cxtraordinary
over-run may justify the request for an additional appropriation
in view of greater revenue for a given activity for the year.

Many cities do not render monthly income statements in the
detail suggested, or render them too late to be of immediate
value. Many do not classify the sources of income in sufficient
detail to permit of extensive use of the statement for control of
revenue-producing activities of the varied kinds operated by a
recreation department. In these cases the department is forced
to keep its own memorandum accounts and to prepare memo-
randum statements for its own guidance.

Balance Sheet.

A separate Balance Sheet for each fund and a consolidated
Balance Sheet of all funds are prepared. These statements do not
reveal the operations for a given period but show the nature and
amount of the assets and liabilities of the funds to which they
refer and their relationship to each other. They are designed for
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the purpose ot revealing the financial condition of a city at a
given time. The balance sheets are of interest to all department
heads in that from them the financial condition of the city may
be inferred. They have much to do with the credit standing of the
city and its ability to finance improvements and additions from
its current funds and more particularly by borrowing through the
issuance and sale of bonds. Long time planning for public recrea-
tion, involving acquisition of lands and provision of buildings,
structures and other improvements, requires consideration of the
financial facts revealed in the balance sheets.

One of the balance sheets of a city will be of the capital fund
in which the value of various types of properties will be shown.
These will usually be carried at their original cost. This balance
sheet will show the additions which have been made to the
recreation properties during the year. In most cities the public
recreation problem is to a large extent a problem of adding, to
the physical assets of the city, properties and cquipment which
may be organized for recreation. The balance sheet is of interest
then in indicating what progress has been made in this direction
year by year.

The Balance Sheet and the property accounts from which it is
made up in part, should also be used to interpret the relative
capital cost of providing for different types of recreation activities.
Insufhicient attention has been given thus far to this consideration.
The cost of conducting public recrcation has been considered
primarily from the standpoint of the annual cost of operations,
without giving thought to the investment required to make the
operations possible. For example, an outdoor swimming pool may
be said to be financially self-sustaining when it produces revenues
equal to the cost of its operation for the summer season. This is
not a true picture because included in the cost of operation
should be a proper percentage of the capital cost of building and
equipping the pool which would in effect be a charge for deprecia-
tion. If this factor were considered it might conccivably appear
that providing a swimming pool was a more costly undertaking
than at first supposed. Consideration of the capital cost of a given
recreation facility in relation to the services made possible thereby
might indicate that capital funds should be expended upon im-
provements which can be uscd the year round rather than in a
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structure which can be of scrvice only during a short season
each year.

Innumerable instances could be cited in which funds for capital
improvements have been unwisely expended. Here is a city which
has expended a million dollars for a municipal auditorium infre-
quently used when the same sum would provide ten local recrea-
tion centers used the year round. Here is another city which pro-
vides an elaborate recreation building in one neighborhood,
costing as much to construct as several less elaborate structures,
when general application of such a plan to all ncighborhoods
would at once reveal that the city could not sustain a program of
operations on such a scale.

Accounting Records.

The financial statements contain information which must be
taken directly from the accounting records of the city, conse-
quently the latter should be designed in such form as to enable
this to be done without additional computations. In other words,
the classification of accounts, the terminology used in the ac-
counts and other details should conform to the requirements of
the statements.

Before describing the most frequently used books required to
record the financial transactions of the city a distinction should
be made between memorandum records which any employee or
executive might find expedient in the conduct of his work and
the official records. The former are mere aids to administration
and are described in Chapter XVII. The lattcr register the official
transactions of the city and must be accurate. They arc kept in
accordance with law and they may not be changed. A falsification
of them may constitute a crime. All entries in such records must
be supported by original documents which are part of the official
records.

Cost Accounting.

Governmental agencies lag behind private business enterprises
in the use of cost accounting. The recent insistence, however,
upon reduction of costs of government is tending not only to limit
or reduce the amount of governmental services but also to reduce
the unit cost of rendering the services. More rapid adoption of
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cost accounting practices is impeded partially by the lack of
standard methods of defining units of work and by the lack of
up-to-datc and uniform methods of governmental accounting.
Both of these handicaps are gradually being overcome and it may
be expected that cost accounting in public work will receive
increasing attention in the future.

The customary accounts of a municipality mentioned herein
cannot supply the essential information required for a system of
cost accounting. It is necessary for this purpose to install systems
of field reporting which will show the personal services, materials
and supplics, equipment, supervision and overhead which are
applicable to separate jobs. Such records usually cannot be easily
handled by the gencral accounting and auditing department of
the city, but to the extent they are necessary they can profitably
be installed in each department concerned.

If a recreation department does its own repairing and construc-
tion work a system of job orders and field reporting for such work
can be easily installed. It will involve a procedure calling for a
careful estimate of each job broken down to show the estimated
labor, matcrials and supplies, and equipment required and a
posting against such estimates of the actual costs of doing the
job. It will necessitate also a work and cost ledger to which this
information will be posted constantly. Equipment records will
have to be developed showing the cost of operating each unit of
equipment, such as tractors, graders, rollers, concrete mixers and
similar equipment. From these records unit costs of using the
equipment may be computed and charged against each job accord-
ing to the time each piece of equipment is employed. The labor
costs may be readily computed from the individual time sheets of
workmen which will show the jobs upon which they have been
employed.

Records of this kind are of value to the recreation department
in determining whether the kind of work involved should be
undertaken by the department itself or should be let out to
private contract. They also serve as a check against the estimates
of cost of doing work and as a constant stimulus to reduction of
costs and elimination of unnecessarily expensive methods and
procedures.

For routine continuous operations cost checks can be made
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from time to time for limited periods by the method of sampling.
The cost of separate items of expense in connection with such
operations can be computed and comparisons made. The cost
of rendering services at comparable recreation centers can be
compared.

As an example of this type of computation of detailed costs
the procedure followed by a recreation system which operates
several outdoor swimming pools for limited scasons each summer
may be cited. A carefully prepared form showing all the clements
of cost that are involved in the opcration of a swimming pool is
prepared and furnished to each pool director. Some of thesc costs
are carefully estimated unit costs of general maintenance, such
as services of pool-cleaning crews, water supply, electric power,
etc. These are posted on the form in advance. Other costs suscep-
tible of control by the director in charge of the pool arc left
blank and are posted day by day by the director. The daily
receipts from fees may also be posted on the form and a running
account kept day by day of the “profit” or “loss.”

The effcct of this simple cost accounting analysis has been very
salutary upon the efficiency of operation. Unnecessary personal
services have been climinated and cooperation has been sccured
from the entire staff in the reduction of costs and in increasing
receipts.

AuDITING

The function of auditing is to confirm the correctness and
validity of financial transactions. In public work a pre-audit of
disbursements and rcceipts and a post audit of all transactions is
necessary. The pre-audit of disbursements is concerncd with the
checking of original documents such as invoices, receipts of
delivery of commoditics, payrolls, purchase orders, etc., to insure
that each expenditure is made by proper authority and in accord-
ance with law. The preaudit of income consists of a checking
of duplicate receipts and other evidences of collection of funds to
determine the proper amounts to be dcposited in the trcasury.
The post-audit is a periodic check of both kinds of transactions
and of the records kept of them to verify the correctness of the
procedure.

Audits may be considered as internal and external. The internal
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audit is that made systematically by designated employees of the
department or city, and the extcrnal audit is that sometimes made
by an outside agency, such as a state auditing bureau or a private
firm of auditors.

Two devices usually employed to insure a correct internal
audit consist first in the control of all financial stationery and
second in the assignment of auditing dutics to persons other than
thosc charged dircctly with the duty of making the invoices, or
charges, or collecting the moncy.

The financial stationcry used by recreation departments con-
sists largcly of numbered receipts bound in books or pads, each
reccipt in numbcered duplicate or triplicate, as the case may be,
and of numbered tickets of admission. The tickets should be
serially numbered in rolls or rclecased by mechanical recording
ticket machines. The stationcry required by employees at the
operating center is released to them on receipt and they are
required to account for all numbers recorded thereon. The supply
of numbered rcceipts or tickets is kept under lock and in charge
of a responsible employee.

The internal audit also includes an inventory of all supplies
in the central storeroom and a check of supplies received on pur-
thase and of withdrawals by rcquisition.

Procedure in Collecting Revenues.

Direct rcvenucs from opcrations of a recrcation department
are collected in the ficld at the several recreation centers and in
the office. In many cases the amounts collected are very small
which docs not justify the setting up of elaborate systems of
reccipting and accounting for the collections. Nevertheless, sys-
tematic accounting is nccessary to discourage dishonest practice
and to avoid public criticism. The following is an analysis of the
kinds of transactions which involve the payment of moneys and
the devices and procedures found practicable in connection
with them.

Payments Made at Recreation Centers.

1. Cash payments at uniform rates for admission to recreation
places, such as swimming pools, stadiums, tennis courts, etc. The
participation of two employees in this type of transaction is
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recommended. One employee accepts the price of admission and
returns to the purchaser a numbered ticket; the other employee
at the entrance accepts and cancels the numbered ticket either
by punching or tearing it. If the amount of business done is large
enough, mechanical ticket machines which record the number
of tickets dispensed may be installed. Turnstiles which auto-
matically record the number who pass through them provide
a means whereby the number of persons admitted may be checked
against the tickets sold.

In small establishments, such as neighborhood swimming pools,
where the amount of business does not justify the use of two
employees in the process of receiving the money and collecting
the tickets the cash register is an acceptable device. The theory
of the cash registers is that the purchaser is interested in seeing
that his payment is recorded, or sufficient purchasers are inter-
ested to require the employee to be faithful in secording each
purchase. If cash registers are used they should be so placed that
the recorded payment will be easily visible not only to the pur-
chaser but also to others close by. The registers should record on
a printed tape the amount of each purchase and the number of
purchases.

Some types of payments for services can be collected by coin
meters. Meters governing electrical switches are used for illumina-
tion of tennis courts. A twenty-five cent piece deposited in the
meter gives electrical illumination for one-half hour. Gas and
electric coin meters are also used for stoves at picnic places. The
use of “slugs” or counterfeit coins is largely prevented by intricate
mechanical devices including electric magnets and a glass covered
window in the face of the meter through which the last deposited
coin is apparent. Tampering with meters and actual destruction
of them to steal their contents may be deterred by frequent
removal of the contents at irregular intervals.

2. Miscellaneous payments for the use of recreation rooms,
auditoriums, baseball diamonds and other facilities. These pay-
ments should be on permits issued in advance on which the
amount to be collected is plainly stated. If the permits can be
obtained in the office when issued further inconvenience is
avoided. If not, the employee at the center where the permit
is issued should use a numbered receipt in triplicate; one copy is
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given to the payee, the second is sent with consolidated remit-
tance to the office and the third is retained as the employee’s
record. Only carbon copy receipts should be used for this pur-
pose and they should be in bound books. The books of numbered
receipts should be issued from the office and employees should
account for all numbers.

3. Miscellaneous payments of variable small amounts for in-
struction, sale of merchandise in small quantities, ctc. These pay-
ments are so small oftentimes that the writing of scparate indi-
vidual receipts for each of them is unjustified. The best device
for handling them is the “tearoff” receipt. Receipts are bound
and numbered in books. The detached receipt given the purchaser
and the stub both indicate the amount of the transaction at the
place torn. This device is practicable for amounts of less than
one dollar.

Payments Made at the Office.

Insofar as practicable payments should be required to be made
at the central office. This practice, however, should not be in-
sisted upon to the point of public inconvenience. Certain fees,
such as seasonal playing privileges on tennis courts, entry fees in
city-wide tournaments, camp fees and the like may reasonably be
required to be made at the central office of the department. It is
preferable to have two employees participate in these transactions
if there is sufficient business to warrant it. One issues the permit
or other form indicative of the privilege purchased and the other,
a cashier, accepts and receipts for the payment. Here again num-
bered receipts must be used.

Publication of Standard Fees.

All fees collected by a municipal agency should be at rates
regularly approved by the proper authority. These rates should
be posted conspicuously or printed upon the permit forms or
tickets. This prevents overcharging and undercharging for the
services.

Safeguarding and Transmitting Collections.

Collections made at the central office are customarily deposited
with the treasurer daily, but often collections are made late for
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deposit and must remain in the office over night. Proper safes or
other equipment must be provided at the central office for the
protection of such moneys. This presents a problem of less diffi-
culty than that of safeguarding and transmitting collections made
at centers in the ficld. If these are of sufficient amount they may
be picked up daily by bonded messengers; however, they are
usually so small in total that daily transmittal is not practicable.
Ingenious devices must be resorted to. Sometimes in large cities
the funds are deposited in nearby neighborhood banks to the
credit of the department; cashier’s checks or money orders are
purchased and transmitted by mail. Small safes are installed in
concrete floors in inconspicuous places. In the case of small sums
the director is sometimes permitted to make weekly deposits at
the central office. Ordinarily, unless safes are provided, it is in-
advisable to leave money in drawers or elsewhere in the centers
for this constitutes an incitement to pctty thieves. Employees
should not deposit public funds in personal bank accounts.
Burglary insurance should be carried if the amount of collections
warrants and all employees who handlc funds should be under
bond.

Control of Private Funds.

The program of the recreation department includes many
private organizations or groups which raise funds in various ways
to sustain their own activities. These funds are raised by dues,
assessments against the members, donations, collections, ticket
sales, fees for admission to events and sale of refreshments. The
groups vary from informal clubs of children to highly organized
adult groups.

The safeguarding of funds of these organizations presents a
difficult problem to the recreation department. To the degree
that they are public organizations connected with or sponsored
by the recreation dcpartment, the department must assume some
degree of supervisory responsibility over their finances to insure
the proper use of their funds and to remove possibility of scandal.
Some of the adult groups are sufficiently well organized to be
entrusted fully with the control of their own finances, subject to
regulations acceptable to the recreation department including
the filing of monthly or annual reports with the department.
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Others require closer supervision. The extent to which super-
vision should be excrcised over the finances of such groups is a
moot question. On the one hand it is plain that the moncys are
not public funds in the scnse that they belong to the city and
consequently they cannot be deposited in the city treasury. If so
deposited it would be impossible to disburse them for private
purposes. On the other hand if they are not subject to supervision
the possibilities of misuse or of allcgations of misuse are multiplicd.

Some departments disclaim any responsibility or concern for
such funds and to avoid any difficulty prohibit fund-raising ac-
tivitics of all kinds by affiliated groups. This practice has some
merit but it limits the scope of the program of the dcpartment.
Nearly all departments prohibit employees from accepting per-
sonal responsibility for the moneys of participating groups. Some
departments set up a quasi-public organization, controlled by
department represcntatives, to act as depository for the so-called
private funds and to disburse’ them according to the expressed
wishes of the scveral groups to which they belong. This appears
to be the best answer to the problem. When such agencies are
established their proccdure should be according to approved
accounting practice and their records should be regularly audited
and open to inspection at all times.

Onc city maintains what it terms the Municipal Sports Fund.
Into this fund are deposited entry fees assessed for the purpose of
buying trophics for the winners, collections taken up at certain
gamcs, gate receipts at final games, forfeit fces and similar income.
Each adult sport is governed as to schedules, classification of
players and teams, registration of eligible playcrs, protests, etc., by
an exccutive committee clected by the managers of all teams, or
by playcrs in the case of non-tcam sports. Disbursement from the
fund is authorized by the committees according to an approved
form of procedure, and checks arc signed by the department
accountant on order of the sports supcrvisor. Record: are kept
in the department office and books are audited by a representative
of the city auditor’s office. While this procedure is perhaps extra-
official it commends itself as a practical method of handling a
difficult problem to which strict municipal practice is so far not
well adapted.
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XVI

BUDGET MAKING AND BUDGETARY CONTROL

S applied to governmental practice the word “budget”
A is used to denote the plan prepared by a responsible
governmental agency for financing a public enterprise for

a given period. Until it has received the approval of the appropri-
ating body, usually the city council, the budget is merely a plan
without force. With this approval it becomes a “controlling
financial plan” for carrying out a program of government operation
and service, and a plan for raising the necessary revenues therefor.

Budgetary practice within the several departments of a munici-
pal government is uniformly prescribed by the city charter, by
ordinance or by order of the chief executive. The problems of
budget making and administration are primarily problems of
general city administration and secondarily of department ad-
ministration.

Budgets must be considered several months in advance of the
fiscal year to which they apply because of the involved procedure
which is usually prescribed and also because the final budget
estimate is the basis for the determination of the revenue-raising
plan for the year including the fixing of the tax rate. The latter
must be accomplished before the tax bills may be computed. A
time schedule is prescribed for submission of department estimates
to the budgetary authority of the city, for transmittal of the
recommended budget to the chief governing body, usually the
city council, and for adoption of the budget by the same body.
The adoption of the budget is by city ordinance, which requires
time for publication, hearings and debate. If the city operates
on a fiscal year commencing July 1st, it is not uncommon for
preliminary department estimates to be submitted as early as
February and March. These estimates, after careful tabulation
and comparison, are usually found to be in excess of the avail-
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able revenue tentatively determined and are referred back to the
department heads for revision in accordance with such instruc-
tions and suggestions as may be issued by the budget-making
authority. In this process, there is a good deal of negotiation and
“give and take.” Further revision may also be necessary upon
consideration of all budgets as submitted by thce budget-making
authority to the chicf governing body. These revisions may be
influcnced by public opinion as it manifests itself during con-
sideration of the problem by the governing body.

The formulation of plans for raising revenucs from taxation for
the support of public work is a duty pecrformed by financial
officers and departments in the municipal government and docs
not concern directly the exccutives in charge of service depart-
ments. The raising of direct revenues from charges for recreation
and rclated scrvices, concerns directly the executives in charge
of recrcation and particularly so if these revenues are credited
directly to the recreation fund and are not deposited in the gen-
eral fund of the city.

Classification of Expenditures by Functions and Objects.

A municipality performs scveral kinds of dissimilar services
which may be differentiated as to function. The classification of
functions of the government is reflected in the organization of
departments. The work of a department usually embodics a
single major function which often consists of two or morc sub-
ordinate functions. For cxample, the major function of a recrea-
tion department is public recreation; the subordinate functions
may include operation of neighborhood playgrounds, community
centers, camps, swimming pools, bcaches, extension service, ctc.
In order that the expenditures madc for the several subordinate
functions may be compared, it is desirable for expenditurcs to be
differentiated according to the subordinate functions for which
they are made.

Under each major function of the city and under cach sub-
ordinate function of the several departments, expenditures are
made for similar objects, i.c., “things.” There are cxpenditures for
personal services, supplies, materials and cquipment, purchase of
property, etc. A high degree of standardization in the classification
of objects of expenditure is possible and is urged by all au-
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thorities. This enables comparisons of expenditures for like objects
to be made between departments and between subordinate func-
tions within dcpartments, and oftcn reveals inequalities in salaries
paid for similar services and in prices paid for the same com-
modity. Standardization between dcpartments is thus promoted.

The budget classification of expenditures should, if possible,
parallel the classification of accounts used by the city auditor or
controller. For the purpose of making and controlling a depart-
ment budget within the department itsclf, it is often desirable
to classify expenditures in more detail than is rcquired by the
auditor or controller.

Standard Classification of Expenditures.

A simple expenditure classification that is already in use in more
or less modified form in a number of cities is recommended by
the National Municipal League, Institute of Public Administra-
tion, and is as follows:

ExPENDITURE CLASSIFICATION

1000. Services, Pcrsonal

1100. Salaries and Wages, Regular

1200. Salarics and Wages, Temporary

1300. Other Compensations

2000. Services, Contractual

2100. Communication and Transportation
2110. Postage
2120. Telephone and Teclegraph
2130. Freight and Express
2140. Travcling Expenses
2150. Hired Horses and Vehicles

2200. Subsistence, Care and Support
2210. Subsistence and Support of Persons
2220. Subsistence and Care of Animals
2230. Storage and Care of Vehicles

2300. Prnting, Binding and Advertising
2310. Printing
2320. Typing and Mimecographing
2330. Binding
2340. Advertising
2350. Engraving and Stamping
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3000.

4000.

2400.

2500.

2600.

2360. Lithographing

2370. Photographing and Blue-printing
2380. Publication of Notices

Heat, Light, Power and Water

2410. Furnishing Heat

2420. Furnishing Light and Power
2430. Furnishing Water

Repairs

2510. Repairs to Equipment

2520. Repairs to Buildings and Other Structures
Janitorial, Cleaning and Other Services

Commodities

3110.
3120.

3130.

3140.

3150.
3160.

3170.
3180.
3200.

3300.

Office

Food

3121. Food for Persons
3122. Food for Animals
Fuel and Lubricants

3131. Coal

3132. Other Fuels

3133. Lubricating Oils
Institutional

3141. Clothing and Household
3142. Laundry and Cleaning
3143. Refrigerating

3144. Surgical and Medical
3145. General

School and Recreational
Farm and Dairy
Laboratory

General

Materials

3210. Building

3220. Road

3230. General

Repairs

3310. Parts of Equipment
3320. Parts of Structures

Current Charges

4100.

Rents
4110. Of Buildings and Offices
4120. Of Equipment
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4200. Insurance
4210. On Buildings and Structures
4220. On Stores
4230. On Equipment
4240. Official Bonds
4250. Employees’ Liability
4300. Refunds, Awards and Indemnities
4400. Registrations and Subscriptions
4500. Taxes
5o00. Current Obligations
5100. Interest
5200. Pensions and Retirements
5300. Grants and Subsidies
6ooo. Properties
6100. Equipment
6110. Office
6120. Furniture and Fixtures
6130. Instruments and Apparatus
6140. Tools
6150. School
6160. Motor Vchicles
6170. Farm
6180. Live Stock
6190. General
6200. Buildings and Improvements
6210. Buildings and Fixed Equipment
6220. Walks and Pavements
6230. Sewers and Drains
6240. Roads
6250. Bridges
6260. Trees and Shrubs
6300. Land
7000. Debt Payments
7100. Scrial Bonds
7200. Sinking-fund Installments

The code numbers which appcar opposite each segregation in
the classification of expenditures are for convenient identification
of each item in its proper segregation. Use of the code renders
unnecessary writing out the proper segregation to which any item
may be charged. For example, in the classification given above a
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requisition for postage would have noted upon it the number
2110. This would indicate that it is classified as a “contractual
service” because it is in the 2000 series, and is classified under
“communication and transportation” because it is in the 100
scries. If it is to be charged to a particular place, further elabora-
tion of the code may be made by using the unit digit, or by
adding lctters.

Form of Budget Estimate.

The budget estimate is usually submitted to the budget-making
authority on columnar sheets showing after each item: (1) the
expenditures in each of the two preceding years; (2) the expendi-
tures to date in the current year; (3) estimatcd expenditures as at
the close of the current year; and (4) estimated expenditures for
the coming year.

Detail sheets or supporting schedules showing how the several
estimates are built up should accompany the department budget.
For example, the detail sheet for “Services, Personal” should show
under “Salaries and Wages, Regular”: (1) the classification of
positions; (2) the names of incumbents; (3) ordinances fixing
salaries; (4) the compensation for the current year; (5) the com-
pensation recommended for the coming year.

It is not necessary here to describe in detail the composition
of all supporting schedules. It is sufficient to state that unit costs
of all items enumerated in the budget should be shown, together
with the number of units that make up the total request.

Value of Detailed Information.

Information as detailed as has becen suggested may not in all
cascs be required by the budget-making authority; however, such
detail is essential to sound budgct making and should be at hand
in the department as the basis for building up the estimates. For
example, it should be known how many baseballs, how many
yards of sand, or how many tennis nets, each playground requires
to function efficiently during the year. Without such information
budget making is mere guesswork.

Knowledge of unit costs of all sorts regarding the work of other
cities as wcll as the local community is highly valuable, not only
to the department executive who builds up the budget but also to
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the higher authority who must revise it to bring it within the
estimated revenue for the ycar. Authorities in governmental ad-
ministration arc agreed that one of the greatest needs in improv-
ing the administration of government work is the discovery and
uniform use of mcasurable units of expenditure and of work
done. Economical administration and intelligent planning require
dctailed consideration of nceds of the job in terms of specific
items required and their cost. Too often consideration is not
detailed enough and judgments are made on the basis of total
cost estimates covering a varicty of things. Thinking must be in
terms of spccific needs no less than of total costs.

Analysis of unit cost data is of especial value in observing a
proper balance between different phases of a department activity.
Such data may rcveal that too little is being expended for sup-
plies in proportion to the cxpenditure for supervision; or that the
expenditure for carctaking scrvice is made at the expense of ade-
quatc supcrvision; or that a highly expensive piece of work is being
maintained in one quarter to the starvation of an inexpensive yet
highly desirable service elsewhere.

Flexibility in the Budget.

Good administration requires a budget that is sufficiently flexible
to permit minor adjustments to be made in it without delay and
difficulty. The appropriating body should adopt a budget differ-
entiated only by departments, and principal objects within depart-
ments. This permits the chief administrative officer who is re-
sponsiblc for budgetary coutrol to make minor adjustments
throughout the year so long as the total for any principal object
is not cxcceded.

Some years ago appropriation in great detail was advocated as
a means of insuring cxpenditure of funds for the specific objects
for which thc moncy was originally appropriated. More recently
the tendency in municipal government has been to assign excecu-
tive responsibility to onc or a very few responsible exccutives who
are held strictly accountable for carrying out the plans of the
appropriating body. Appropriations are made only by principal
objects within departments in accord with this newer tendency
in municipal administration.
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The Relation of the Budget to the Recreation Plan.

The recrcation budget cannot perform its proper function unless
it is based upon a well-formulated plan of department activity.
The thing of vital importance in the last analysis is not the
budget but the service which the budget makes possible. The
budget is but an instrument subordinate to a plan of service.
The plan of service is a carcfully worked out program for giving
the public the service it demands within the limits prescribed by
the available and anticipated revenue which it provides.

ControL oF ExpeEnpITURES UNDER THE BUDGET

The Work Program.

The budget is too often regarded mercly as an instrument for
obtaining appropriations, and once appropriations are secured it
is filed away and forgotten. It should be considered a controlling
financial plan for accomplishing a program of work; departments
should be held responsible for completion of the work planned
under the estimates; and failure to complete work should be
excused only for good reason. In many cities the work program,
based upon the approved budget, is drawn up after the appropria-
tions have been made. As applied to the recreation department
the work program may include, among other things, the number
of recreation centers to be maintained and operated, periods and
hours during which they are to be supervised, improvements and
equipment to be added, supplies to be consumed, and contracts
to be entered into. During the year, and especially at the end of
the year, the actual accomplishments of the department should be
checked against the work program to encourage adherence to a
plan and to assist in making more accurate the estimates for
subsequent years by revealing the actual cost of accomplishing
certain ends as distinguished from the estimated cost.

Authorization of Expenditures.

When the budget has been finally adopted, the auditor or con-
troller sets up in an expenditure register all appropriations by
principal objects. Expenditures of all kinds, as specific authoriza-
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tion for them is formally requested, are entered in this register
against their proper appropriation. When an expenditure is first
requested, only its estimated cost can be entered; but when the
actual cost becomes known later, a correction can be made. The
requested expenditures are said to encumber the appropriation.
An “unencumbered balance” is carried forward for each segrega-
tion of the appropriation, from which it can be seen at a glance
what part of an appropriation remains to carry the department for
the remainder of the fiscal year.

Since the auditor’s expenditure register will check expenditures
only against principal objects for any department, the executive
of a department should cause a department register to be set up
against which expenditures in more detail, differentiated by sub-
ordinate objects or segregations, and by centers or activities to
which they apply, may be checked. Similarly, the executive of a
center, if it is of sufficient size and importance to justify it, should
have his own expenditure register to guide him in management.
This process should be carried as far down the ladder of adminis-
tration as practicable to encourage thinking in terms of cost.

One of the difficulties in the administration of a large organiza-
tion is that the higher executives are inclined to think too much
in terms of cost, and the executives in charge of operating units
too much in terms of needs. Sharing by all executives in the
procedure of budgetary control aids in bringing about a more
balanced consideration of both costs and needs.

An essential of budgetary practice is that no estimate be
exceeded without authorization. To exceed the total department
appropriation or the total estimated for the few principal objects
should require approval of the council by ordinance. To exceed
the total for a segregation within any principal object should
require the approval of the chief executive, usually the mayor or
city manager. To exceed subordinate segregations should require
the approval of the department head. Occasionally the total ap-
propriation for a principal objcct will prove insufficient to accom-
plish the program of work contemplated under that object. Relief
in such a contingency is usually afforded by transfer of funds by
authority of the chief executive from an unassigned appropriation
made for contingencies when the original budget appropriation
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ordinance was passed, or from an “unappropriated balance.” The
latter is the difference between the total amount appropriated and
the total estimated revenue.

Estimate by Quarters or Months,

To prevent dissipation of funds during the early part of the
year and resultant embarrassment toward the close of the year,
expenditures under the several segregations should be estimated
by quarters or by months and only so much of the total amount
budgeted for the year should be made available as was estimated
to be required for that part of the year. The quarterly or monthly
“split” should be based upon the work program. The several
parts estimated for each quarter or month will not necessarily
be equal, but will be adjusted to the seasonal requirements of the
department. Exceeding quarterly or monthly estimates should not
be permitted without explanation, and overdrafts should be made
up in subsequent periods.

Savings Under the Budget.

Adoption of the budget should not nccessarily commit a de
partment to actual expenditure for the items which were used as
a basis for determining the amount of funds required. The budget
makes funds available when, and if, it becomes necessary to spend
them for a given purpose. Conditions may alter the necessity for
a certain expenditure, and if any expenditure proves to be unneces-
sary funds set aside for it should represent a saving.

If a contemplated expenditurc should prove unnecessary or
should be deferred, the funds originally appropriated for it should
not become available for an item that failed of approval when the
budget was originally drawn up, nor should such funds be used to
mcet a nced not originally anticipated without the approval of the
higher exccutive authority.

At the end of the fiscal year unexpended balances usually exist
in several segregations. These balances arise either because certain
expenditures were not made, or because the actual cost of certain
work or commodities proved to be less than was estimated. The
balances represent savings and often enable a department, or the
city, to show a surplus of funds over and above all cxpenditures
at the end of the year.
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Final Control Vested in the Council.

Control of expenditures to the degree described often cramps
the freedom of action most enjoyed by department hcads. The
head of a department would personally appreciatc nothing more
than to bc permitted to expend funds as he alone might see fit
with no curb to his choice of objects upon which to spend except
an injunction not to excced a certain total for his department.
Accepted theories of municipal government, however, assign to
an elccted body, usually the council, the responsibility for deter-
mining how the city funds shall be spent, and for conducting the
affairs of the government within the available income. Some
measure of responsibility must be assigned by the council to
department heads and other subordinate officers without re-
linquishing final control of expenditures. Likewise control must
be retained without hampering good and convenient administra-
tion. The budget plan, if wiscly administered, is a plan which
accomplishes these objects.

Tue Bubpcer oF REVENUES

A budget is concerned as much with rcvenues as with cxpendi-
tures, because in the accounting sense all budgets are in balance,
ie, the budgeted expenditures may not excced the budgcted
revenues. A “balanced budget” in the popular scnse is one in
which the expenditures allowed may be cared for from tax and
eperating revenues without the necessity of borrowing. If the
tax and operating revenues are insufficient to finance the esti-
mated expenditures, the source of additional funds will be shown
in the budget document. Borrowing is not of direct concern to
the recreation department, but is a function of the fiscal officers
of the city and the mayor and council, as is also the determination
of the tax rate.

The operating revenucs are the anticipated earnings from various
operations such as earnings resulting from various types of charges
for recrcation services, sales of commodities, income from con-
cessions and the like. In the whole scheme of municipal finance
these do not bulk large, but from the standpoint of department
operations and control thev are of great importance. It is necessary
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to keep them in control and to regulate operations which produce
them quite as much as it is necessary to control expenditures.

The total anticipated revenues are built up from specific detail
in the same way that total expenditures are computed. It is neces-
sary to analyze each operation which produces revenue and to
estimate its probable returns. These vary by seasons and are re-
sponsive to changes in operations. They are also subject to public
whims which are often inexplicable. The experience of past seasons
is the best guide. It is advisable to know in detail what this
experience has been and the various factors which influenced it.
For this purpose it is advisable to keep week to week, if not day
to day, memorandum records of income from each operation with
notations of factors which might have had a bearing on the
operations. Reasonable goals of accomplishment should be worked
out in advance for each operation. These are helpful because if
the actual income falls short of what seemed to.be a reasonable
goal when the operations were planned, the executive is likely to
investigate the operation to discover if something might not be
done to improve the condition.

New services for which charges are made are inaugurated from
time to time, and the amount charged is also changed. A study
of the unit charges and probable patronage is helpful in arriving
at proper estimates of revenues.

Departments which are granted the revenue accruing from a
fixed tax allocation of so many cents per hundred dollars of
assessed valuation, are more concerned with the revenues budget
than those which go directly to the City Council for their ap-
pl‘Opl’latIOI'lS The former must present a budget of expenditures
which is within the amount of the anticipated tax revenues
augmented by operating revenues. In determining the probable
revenues from the tax allocation, they receive estimates from the
fiscal officers of the city. These estimates take into account
possible tax delinquencies and credits from deferred tax payments
of previous years.

Tue Project BUpGET

Recreation departments frequently embark on special projects
which are wholly or partially dependent upon direct income from
them. Among such are events like inter-district athletic tourna-
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ments financed by entry fees and spectator admission fees; music
festivals financed by ticket sales; camps financed by per diem fees
for board and lodging; training courses financed by tuitions and
the like. Receipts from such events are sometimes deposited in
the city treasury, but more frequently they are handled by a
special committee or organization formed for the purpose. Never-
theless the department assumes a degree of responsibility for the
financial success of the project, if not liability for its deficit, if any,
because the public facilities are used, and the event is sponsored
by the recreation department. The recreation executive is often
in the center of the financial management of such projects, and
finds it necessary to prepare carefully a detailed budget of antici-
pated revenues and expenditures in the same manner as for
departmental operations. These budgets are not submitted to the
general governmental authorities; but it is advisable to have them
approved by the recreation board, if any, and by the organization
which is conducting the activity. Expenditures should be con-
trolled meticulously under the project budget and the budget
should be drawn if possible in such a way that expenditures may
be scaled up or down as conditions reveal that the anticipated
revenues will or will not be realized and as the project progresses.
Needless to say, prior arrangements need to be made to cover
any possible deficit and for the use of any possible surplus.
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XVII

RECORDS, REPORTS AND FILING

official records and reports are compiled and kept and much

recorded information is received and filed. The records are
important as the factual basis upon which an accounting is made
to higher authority and to the public of the work done. Records
are also of indispensable value as reference material used by ad-
ministrative and office employces in performing their duties; in
fact, they are the basis of administrative action. The rccorded
information in the form of printed matter, memoranda, bulletins,
etc, is used as reference material in planning facilities and
programs.

While some records must be kept in a form required by law
or by regulations of higher authority the form of most records
of the recreation dcpartment is left to the discretion of the de-
partment itself. It is impossible to set forth the form of all
records kept by recreation departments because of the wide
variation in plans of organization and in size and functions of
departments.

In this chapter the essential records for a recreation department
are listed and briefly described. The list is subject to considerable
elaboration for large metropolitan departments and for those
which have complete control of their funds and operations. In
such departments records ordinarily kept by the city treasurer,
controller, engineer and other general city officials may have to be
kept by the recreation dcpartment itself. The list given below
includes records of a department governed by a recreation board
or commission, sincc the majority of departments are so governed.
The records may be considered in relation to the board, the super-
intendent, finance, supplies, property, legal matters, personnel and
program. The essential records are briefly described.

255

I[N the administration of a recreation department numerous
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Boarp or ComMissioN REcoOrps

Board Minutes.

The minutes of meetings of the Board of Commissioners con-
stitute official authority for the work which the department per-
forms. In the minutes are contained the enunciations of policy,
the instructions to administrators, the approval of reports of ad-
ministrators, and decisions of a particular nature regarding many
details which have come before the board for consideration and
decision.

The minutes should state where and at what time each meeting
took place, what members were present and when each arrived
and departed, if any member or members did not remain for the
entire meeting. The minutes should contain a clear and concise
statement of each action taken with a record of the vote of each
member on every motion. They should mention in brief form
reports and correspondence received and their important contents.
Each report and communication should be given a reference
number so that it can be readily produced from the files and its
full contents examined.

When the minutes have been approved at a meeting they then
are the original official record of the meeting and may not be
changed. They are of such importance that they should be very
carefully prepared, indexed and bound. The loose leaf form with
accurate paging and permanent binding at the end of the year
is usually preferred. The minutes should be kept only in the
official office of the board, should not be removed therefrom
except on order of the board and should be kept under lock.

Board Correspondence.

The correspondence of the board often relates to matters con-
cerning which some statcment of policy or some decision is
required. Several letters, reports, memoranda or other papers fre-
quently have reference to a single problem. These are assembled,
fastened together and constitute what is termed a “file” on the
given subject. It is usually advisable to keep the board files
separate from the general operating files of the department, both
because of their great importance as official original records and
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also because they frequently need to be reproduced on short
notice. These files are sometimes referred to the superintendent,
secretary or other person as they work upon the problems involved.
It is advisable to keep a record of their assignment and to
periodically check up and account for them.

Agreements, Contracts, etc.

A special file should be kept for copies of all legal contracts
and agreements or other obligations or commitments of the
board. These have dates of expiration or dates when some act
must take place, such as rental due dates or dates when notice is
to be given. A calendar of such dates should be kept by the
secretary.

Reports to the Board.

The board receives official reports from the superintendent and
from others, usually through the superintendent. It also prepares
or causes to be prepared reports for transmittal to other boards or
officials. Both types of reports should be indexed and become a
part of the board records. Important portions of them if not the
entire contents should be recorded in the minutes.

Policies and Legal Opinions.

Various individual actions taken by the board arc expressions
of official policy. Legal opinions of the city attorney or other duly
constituted legal advisers are of similar effect. These should be
assembled in a cumulative file so that in one place there may be
a complete compendium of legal opinions and policies.

SUPERINTENDENT’S RECORDS

All records of the department are in a general sense the records
of the superintendent even though they may refer to matters
delegated regularly to othcrs. The superintendent keeps readily
at hand for his own reference a record of instructions given him
by the board, reports to the board and instructions issued to per-
sonnel. The instructions to personnel, together with other material,
are frequently compiled in a manual of instructions to staff which
should be in such form as to permit convenient reference and
frequent additions or amendments.
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FinanciaL REcorps

Budget.

A record of the current budget and of recent preceding budgets,
broken down according to various segregations, is essential. A
monthly memorandum report showing encumbrances against each
segregation and unencumbered balances is a part of this record.

Register of Encumbrances.

The register of encumbrances is an original record of all en-
cumbrances as they are authorized. Each encumbrance is charged
against its proper budget scgregation and corrected as its exact
amount is found to differ from the original entry. A working
balance of unencumbered funds is entered. This is the record
from which the monthly memorandum report referred to in the
above paragraph is compiled. Operating policies are often affected
by such comparisons.

Register of Cash Receipts or Income.

Although all cash received must be deposited with the city
treasurer, usually daily, an original register or ledger should be
kept in which the individual items of incomc are recorded as
received. Memorandum reports should be prepared from this
register weekly or monthly in which the amount of cash received
under each type of operation is compared with the estimated
amount contained in the budget of anticipated revenues.

Duplicates of Original Receipts.

All cash received by the recreation department is receipted for
in duplicate on numbered receipt forms or by cash register, turn-
stile, meter or other mechanical device. Duplicate copies of the
numbered receipts or original certificd records of the mechanical
devices, such as cash register tapes, should be kept.

Cash Transmittal Forms.

When deposits of income are made with the city treasurer they
are recorded on a transmittal form which shows the amount and
its source. The treasurer either returns a receipted copy of this
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form or issues a receipt based on it which in either case is kept as
the official department rccord.

Payroll.

The payroll is a list on prescribed forms showing the names of
all employces to whom payments of salarics or wages are to be
made by the trcasurer for the time worked and at the rate indi-
cated thercon. It must be certificd as correct by the superintendent.
Payrolls are submitted weekly, bi-monthly or monthly in accord-
ance with the practice in general effcct. It is usually the practice
to transmit payrolls to the auditor who checks them against avail-
able funds. A copy is sent to the civil service department, if there
is onc, which checks each name against legal authority for the
employment. The payroll also shows the portion of the total which
should be charged against each of the several budget segregations.
This is usually in the form of a recapitulation of the whole con-
taincd on the payroll form. Duplicate copies of payrolls arc kept
by the department as its record.

Record of Financial Operations.

The original record of financial opcrations showing receipts and
disburscments in various scgrcgations is kept by the auditor. This
record is sufficient for the recreation department and copies of it
showing monthly and yearly opcrations are kept by the depart-
ment for reference. The registers of receipts and encumbrances
will check roughly if not exactly with the opcration statements.
The former yield the information so necessary to financial control
of opcrations before the transactions are consummated and are
therefore an immediate guide in determining decisions on subse-
quent items which result in the cxpenditure of funds or receipt
of income. In other words, the official operating statement requires
some time to compile and decisions often have to be madec on
the basis of the information contained in the registers of rcccipts
and encumbrances before the operation statements are received
by the department from the auditor.

Capital Account Records.

These records show the investment made by the government
in land, buildings, other structures and equipment of a permanent
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nature used by the department. They are kept by the auditor but
copies are sent to each department annually.

Insurance Policies.

Property of the several departments of a city is often insured
by order of the city council. Policy concerning insurance is
usually determined for the entire city government by the city
council. Each department, however, should keep a record of its
insurance policies, including the expiration dates, coverage,
premiums, etc.

SuppLY RECORDS

Inventory of Stores.

Most recreation departments maintain a central store of sup-
plies from which the various centers are supplied. Records of
consignments received by the store, disbursements or deliveries
made from stock, and a periodic inventory, must be kept. These
records are necessary to determine the cost of supplying each
center to enable needs to be anticipated and to discourage waste.

Delivery Records.

Many items of supply or equipment are delivered direct to
recreation centers without clearing through the storeroom. It is
necessary to have a record in the central office of these deliveries
in order to be able to certify that goods purchased have been
received in good order and that they are according to specifica-
tions. A copy of purchase orders is usually sent to the center con-
cerned upon which certification of delivery is made after which
it is returned to the central office. Similar records are transmitted
to the office by the person in charge of stores, concerning de-
liveries to the store.

Specifications for Standard Supplies.

Many items of supply are standard. Detailed specification for
these should be compiled and kept available for use when new
requisitions and purchase orders are issued. These specifications
are refined from time to time as the supplies are tested in practice.
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ProrerTY AND EQuUIiPMENT RECORDS

Land Records.

Land used by a recreation department is owned not in the name
of the department but of the municipal corporation. Original
deeds, easements, or grants in trust, are kept by the city clerk,
but copies of all such instruments or digests of them should be
kept by the department.

The department should also have on file sketches, or preferably
plane table surveys, of all lands under its jurisdiction showing
dimensions, elevations or contours and locations to scale of all
excavations, fills, buildings, structures, pipe lines, sewers and
drains. These records should be kept strictly up to date so that
decisions may be made in the office concerning various problems
without necessitating a trip to the area each time. The location
of under-surface conveniences and structures is particularly im-
portant to record when the installation takes place, otherwise
great expense in locating and tracing them in order to make
repairs may later have to be incurred.

The history of the acquisition of parcels of land is another im-
portant record. It should show the manner by which the land was
acquircd, the date, cost, how financed, and any other pertinent
data.

Records of Buildings and Structures.

In the form of bluc prints, working drawings and typed specifi-
cations properly dated and certified, the recreation department
should keep a rccord of all buildings, structures, landscaping, im-
provements to grounds and equipment, including the layout of
the grounds. The cost of construction scgregated as to materials,
labor and other costs should be a part of the record as well as
when and how the buildings and other improvements were con-
structed. The record should also show what separate recreation
facilities exist at each center.

Equipment, Furniture and Fixture Inventory.

Whatever equipment, furniture and fixtures are provided for
each center or other place should be a matter of record in the
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form of a property inventory. Removable articles of equipment
such as desks, tables and file cases should be numbered and a tag
or plate containing the number and name of the department
should be affixed to them. Tools and removable fixtures may have
the department name or initials stamped or painted on them.

LecarL REcorps

The legal records of a rccreation department are not many.
They include copies of state laws affecting recreation departments,
the city charter, city ordinances, court orders (if any of direct
application to the department), lcgal opinions rendered by au-
thorized advisers (usually city attorneys), and instructions issued
by legal advisers on legal procedures.

REcorps Asour PERSONNEL

Personal Information Concerning Employees.

There should be on file a card for each employee in the depart-
ment giving age, sex, address and othcr personal information,
previous training and experience, official status in the department,
and when the employce entered the department. There should
be recorded on this card or in other convenient form a cumula-
tive record of the employce while employed in the department,
including vacations, lcaves of absence, absence on account of
illness, accidents, additional training evidenced, assignments, disci-
plinary measures and special achievements or commendations.

Schedule of Assignments.

The assignment of every employee should be recorded in con-
venient form. The record should show where the employee works
and during what hours daily he is scheduled to work. This record
should be classificd according to places of employment and cross
indexed on the individual personnel record cards upon which
will be shown the place of assignment if not more dctailed
information.

Time Records.

Original time sheets or cards are required in most departments
for cach employee. These records show the exact time daily that
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the employee has worked during the payroll period. This informa-
tion is certified as correct by the employee’s immediate superior.
Various computations for the payroll based on the time worked
and the rate of compensation become part of the record.

Applications for Employment.

Most applications for employment are of no record value but
those obviously from persons whose services might some day be
required should be kept in a form classified for ready reference.

Fidelity Bonds.

Certain employees who handle funds should be under bond.
The bonds are usually prescribed by the city council or the
auditor but record of them as to amount, what they cover, name
of the underwriters, date of expirations and cost should be on file
in the department. The cost of securing bonds is usually borne
by the department.

Transportation.

Some employees travel in department automobiles from place
to place in the line of duty and frequently they travel in their
own automobiles but are reimbursed for the expense on a mileage
basis. In either case a record of where they went and original
speedometer records are necessary. For mileage rcimbursement
the speedometer records arc as important as are time records for
payroll purposes.

Procrant AND ATTENDANCE RECORDS

Program Instructions and Policies.

A recreation department is continually issuing instructions,
announcing policics and making suggestions concerning what
activities may be conducted and in what manner. These instruc-
tions should be combined in convenient form and classified ac-
cording to the activities to which they refer. They form the basis
for an activity manual which is sometimes published so that the
instructions may be conveniently available at the several recrea-
tion centers. In some departments the activity manual and an
administrative manual are combined, but this is often unwise
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because the activity program is constantly changing. Moreover,
so much suggestive program material is sent out that it tends to
quickly encumber the manual.

Master Calendar of Events.

There are certain events and occasions which the department
prescribes shall be generally observed. The programs of each center
impinge upon these uniform features. They constitute a master
calendar or program and should be published for the information
of all concerned.

Weekly or Seasonal Forecasts,

Just as the supcrintendent and supervisors set up a yearly pro-
gram for the entire department so the staff at each center prepare
a weekly or scasonal forecast of events. These should be required
to be filed with the office not only so that information may be
had of what events are expected to take place and when, but
also to encourage systematic program planning by the staff.

Weekly Reports from Recreation Centers.

For the compilation of consolidated reports of the entire de-
partment and also to enable executives to keep in close touch with
what is happening at each center a weekly report is usually
required to be filed. These reports should be on standard forms
drawn up in such manner as to enable the essential information
to be recorded plainly and with a minimum of effort. No informa-
tion should be required on the report which is not put to im-
portant use afterward. The following is the specific information
which a supervisor or superintendent requires from each center
weekly:

1. Name of each employee and exact record of when he was
present for work daily throughout the week. This is a record of
the exact time during which the employee was at the center
and may or may not represent the total time worked. If some
of his work was performed at another place, that will appear
elsewhere in the record. Occasions arise when it is expedient to
consult the record to find out who was on duty at a given
center. The original record on the weekly report is of value
for this purpose. It also enables other information on the report
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form, recorded as to time, to be interpreted in terms of who
was on duty at a given time.

2. Scheduled activities which took place, who was in charge
of each, time they occurred and attendance of participants and
spectators. This information enables the actual program to be
checked against the planned program or forccast. Special events
should be similarly reported but elaborated under remarks. The
routine or “free play” activities should not be recorded except
as they are revealed in the total attendance since they can be
assumed to take place and will be largely of the same nature
each weck. If new and novel routine activities are introduced
they should be commented on under remarks.

3. Scheduled events planned by outside agencics but con-
ducted at the center on permit. If the permit has been issucd
by the central office the number of thc permit can be given.

4- Total estimated attendance at all activities, i.e., the gross
attendance shown by sessions (morning, aftcrnoon and evening)
and by participants and spectators. Methods of estimating this
attendance have to be prescribed to suit each separate type of
center. For some the record might be very exact (e.g., swimming
pools where fees are charged), but for others the attendance is
at best a careful estimate.

5. Visits of supervisory staff or other important visitors and
time of visits.

6. Important community contacts and outcome of the same.

Cumulative Program Records.

From the reports submitted by the staff at various centers and
by supervisors of special programs which do not necessarily take
place at department-owned centers, a cumulative program and
attendance record may be compiled. This becomes the basis for
consolidated weekly, monthly and annual reports.

Records of Accidents.

It is important in public work to record at the time they occur
all accidents which are serious from the standpoint of accident
prevention, injury sustained, disposition or possible liability.
Departments usually require a separate form to be filled out by
the recreation director in charge of the center where the accident
occurred, showing:
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1. Name, address, agc, and scx of the injured person.

2. Exact time, place and circumstances concerning the acci-
dent and how it occurred.

3. Description of the injury.

4. Disposition of the case.

5. Names and addresscs of witnesscs.

6. Comments as to cause and prevention of similar accidents;
also significant information of value in the event of contest for
damages. In the case of serious accidents statcments of the
injured person and of material witnesscs made at the time
should be recorded.

Permits for Use of Facilities.

Recreation dcpartments not only conduct their own programs
but accommodate self-organized and self-managed groups with
facilities thc use of which is granted on permit from the central
ofice. Among such are permits for large picnics, use of gym-
nasiums, usc of auditoriums and use of athletic ficlds. A record
should be kept of such permits, preferably by carbon copy. The
original permit is given to the permittec. A third copy should be
sent to the center. The original when presented by the permittee
to the staff at the center may be uscd to record on it a report on
the activity. This copy is then returned to the officc.

REPORTS

Routine Administrative Reports.

It is good administrative practice for the head of a dcpartment
to require periodic reports from the chief administrative em-
ployee of cach division of thc department whether the division
be concerned with the administration of a group of scparate
facilitics or places of rccreation, or programs of special activitics.
Division heads likewise usually require periodic reports from the
chief directors of separate rccrcation places. These reports may
be daily, weekly or monthly as seems best. They are important to
cnable a cumulative record of the work to be assembled and
summarized and to assist the administrators in keeping in touch
with the progress and trends of the work. Those who are required
to render reports are encouraged to think in terms of factual ma-
terial related to their work and to analyze measured accomplish-
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ment in relation to cffort. The contents of such reports vary
according to the naturc of thc work performed.

Annual Department Reports.

Heads of governmental dcpartments arc usually required by
the city charter or other legal enactment to render an official
annual report of the work of their departments. These reports
must be submitted to the mayor, the city council or the city
manager. The reports of all departments are then consolidated in
brief form and published for the information of the general
public. The department reports are somctimes separately pub-
lished by the dcpartments and sent to interested persons and to
public and institutional libraries. They are always available at the
office upon request of any interested citizen.

Voting and taxpaying citizens are conspicuously disintcrested
in the reams of published statistics and dry narrative of the tradi-
tional governmental reports and are inept at analyzing and under-
standing the material published in report form. In past years this
has not been wholly the fault of citizens for the material has been
published in form not easily comprehensible and, in fact, it has
been frequently charged that some public officials purposely pub-
lished their reports in highly complex and technical form for the
specific purpose of confounding the inquiring citizen. In recent
years there has been a distinct effort on the part of progressive
public officials to encourage public interest by publishing reports
in morc attractive and understandable form. Some have carried
this to such an extremc that it is difficult to distinguish the report
from cleverly printed advertising matter. The printing of circu-
lars and other material to cultivate public interest and to inform
the citizen who “reads as he runs” has an important place in the
work of public relations of any department, but it should not be
confused with nor take the place of the annual report of a depart-
ment which is a comprehensive statement of the state of the de-
partment and its accomplishments. The annual report can be im-
proved in attractiveness and rcadability by art work, charts, photo-
graphic cuts and popular interpretation in narrative form, but the
essential information which distinguishes it as a report should not
be omitted.
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Contents of the Annual Report.

The report should contain such material as will enable the
reader to obtain a better understanding of the work of the de-
partment, to appraise the accomplishments of the department for
the period to which the report refers, and to learn about the plans
for the future or the important needs of the city with respect to
the matters for which the department is responsible. It should be
as brief as consistent with these objects and should not be a cyclo-
pedic compendium of information about recreation or about the
department. Its contents will include information and records
about functions of the department, its organization, physical prop-
erties, program, personnel, finance, specific needs, plans and rec-
ommendations:

1. Functions. A clear statement of the functions of the de-
partment and the legal authority by which they are undertaken
will assist in interpreting the rest of the material. The division
of these functions into sub-functions upon the basis of which
the department is organized may also be included.

2. Organization. This will include a description of the man-
ner in which the department is organized, internal relationships
and relationships to other agencies. A chart is often valuable
in making these relationships clear. Any changes in organization
should be especially reported.

3. Properties. The number of properties upon which the de-
partment operates and the improved facilities located thereon
interpret to a degree the extent of the department scrvices.
Since one of the most important problems of the city is to ob-
tain a sufficient number of areas, buildings and other structures
to enable its services to cover the entire city, tabulation of addi-
tions of this sort year by year is an important index to growth.
Noteworthy new acquisitions and alterations should be men-
tioned and stressed according to their relative importance.

4. Program. While the program of activities is perhaps the
most important thing to be reported it is not necessary to cata-
logue in detail each event by date and description. It should
rather be the object to summarize the program and to indicate
the underlying purposes in conducting certain types of activity
and the extent to which such purposes were accomplished.
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Summaries for the year of attendance of participants in ac-
tivities and non-participants or spectators, classificd according
to types of places, ie., playgrounds, swimming pools, indoor
recreation centers, or golf courses, are almost invariably quoted.
These records are often accorded more important position than
they merit. In connection with some activities they are at best
inaccurate estimates yet they are about the only quantitative
measure there is of public response. They should be published
with knowledge of their imperfections and perhaps with inter-
pretation. The familiar bar, “pie” and curve charts are valuable
for interpretive purposes.

Special problems for which specific programs have been
devised should be briefly discussed. For example, if evening ac-
tivities have been stressed to attract older youth from unwhole-
some hangouts this feature might well come in for special men-
tion; or if the department has inaugurated winter sports for the
first time, or the organization of adult dramatic groups, these
features might be discussed. Such incidents create opportuni-
ties to emphasize qualitative considerations which cannot be
treated statistically.

5. Personnel. The organization of personnel, number of em-
ployees, seasons employed, increase or decrease in personnel,
and similar material might well be included. Measures taken
to select competent employees and to provide in-service train-
ing might be used to emphasize qualitative aspects. The names
of all employees are not necessary but it is customary to publish
the names of members of the board of commissioners and sec-
retary, if any, and the chief executive and divisional heads.

6. Finance. A report is not complete without certain finan-
cial statements. An essential one is the report of financial oper-
ations giving sources of revenue, whether from taxes, fees, gifts
or other sources, and detail of expenditures classified by princi-
pal objects for which made. Both revenues and expenditures
should be further classified according to the functions to which
they apply, e.g., playgrounds, indoor community centers, swim-
ming pools, golf courses, etc. Unit costs of rendering various
services may also be included, but with interpretations, for they
can be easily misunderstood.

A capital statement showing the book value of lands, build-
ings, and equipment and any important additions or losses dur-
ing the year is often valuable in an annual report. If the depart-
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ment controls its own funds entirely it is advisable to include a
balance sheet with classified assets and liabilities, the latter in-
cluding bonds unredeemed.

7. Needs. The needs of the city in regard to public recreation
as viewed by the department are an important part of the an-
nual report. If these needs can be based upon valid surveys
rather than on unsupported opinion the expression of them is
all the more valuable. It is, of course, the duty of the depart-
ment not only to operate the facilities it has as efficiently as pos-
sible but to inform the general city officials and the public
concerning problems unsolved and needs unprovided for. The
annual report is a proper instrument through which to empha-
size such matters.

Recommendations. A list of specific recommendations may
logically follow the factual record of accomplishments, needs,
state of the department, etc.

FiLine

Filing of records, rcports and miscellancous information presents
a problem in all public executive offices. Few departments, how-
ever, encounter greater difficulty than the recreation department in
keeping this material in a manner that admits of convenient ref-
erence. This is due to a number of rcasons. The recreation depart-
ment is not concerned with a single activity but with many activi-
ties which are extremely diversificd. The efficient recreation office
must have available not only the official records of business trans.
actions but also a great quantity of rcference material concerning
almost innumerable activities. This material is of great assistance
to the staff as suggestive information in building programs and is
also useful in meeting requests from the public for information
concerning all sorts of recreation activities. Moreover, the depart-
ment program is not a static or routine program but one that is
constantly changing and developing.

The method of filing material according to subject and the logi-
cal relation of the subject matter to the organization of the depart-
ment’s functions is the most efficient method in recreation depart-
ments. This procedure results in the accumulation of material of
like nature in one location in the files rather than in several loca-
tions. It also renders indexing and cross-indexing unnccessary.
Another advantage is that those who consult and use the files must
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continually think in terms of organization and interrelation of the
several functions of the department rather than in terms only of
each scparatc subject unrelated except alphabetically or chrono-
logically to subjects.

An outline of a filing system for recreation executive offices is
given bclow. This outline assigns all material to three separate
files; one having to do with administration of business transac-
tions, facilities and programs; another with miscellaneous informa-
tion concerning activitics and a third with information concerning
the “ficld” of work, or the community. Several observations con-
cerning the adaptation of this plan nced to be made.

The suggested outline is adaptable to either the centralized or
decentralized plan of filing. The former contemplates the assembly
of all matcrial from all parts of the executive office in a central
place, the latter plan permits each exccutive supervisor or dircctor
to keep such files in his office as rclate to his particular dutics.
Both plans have advantages and disadvantages. The better plan
for any department dcpends upon many local considerations.

The whole question of filing concerns the larger more than the
smaller departments but cven in the latter carcful treatment of the
problem is important. The principles underlying the treatment are
the same in cither case. The outline presented hercin has been
expanded to fit the larger departments. Obviously subdivision of
subjects to thc extent indicatcd will hardly be nccessary in the
smaller departments.

Various practices and devices related to the mechanism of filing
and using the files are not treated hcerein. These have to do with
the coding of file folders to facilitate their return to the proper
places, memoranda to be left when matcrial is withdrawn, cross
reference devices, choice of tabs and folders, and disposition of
matter referring to more than onc subject.

The Administration File.

Official records, memoranda, correspondence and reports kept
in files as a permancnt record of transactions and for ready rcfer-
ence when required. This may be called the “Administration File.”

1. Most of this matcrial may be conveniently filed in vertical
letter-size drawer files. It should be filed according to sub-
ject. Subjects should be indicated by tabs, or indicators.
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The arrangement of the subject tabs should be according to
a classification based usually upon a functional separation of
duties. The file arrangement will largely conform to the staff
organization. (See outline.)

2. Some of this material is rcferred to so frequently, that it is
more convenient to keep it in special desk filing devices of
various kinds. The material and convenient ways of keeping
it are as follows:

A. Board Minutes.
May be kept in loose leaf book of typed pages. Books
should be bound by year and indexed.
B. Cumulative register of encumbrances against the
budget.
May be kept in vertical card file or in loose leaf
ledger.
C. Duplicate receipts of income received from various
sources.
May be kept in bound duplicate receipt books.
D. Register of cash receipts posted in cash book from
duplicate receipts.
E. Employecs’ time records.
The original record sheets filled out by the employ-
ees may be filed in loose leaf binders or vertical files.
F. Continuous inventory of the storeroom showing quan-
tities withdrawn from time to time on requisition.
The vertical card file is best for this purpose.
G. Weekly programs of recreation centers and programs
of special directors.
The original reports filled out by the directors may
be filed in loose leaf binders.
H. Weekly attendance reports.
The original reports filled out by the directors may
be filed in loose leaf binders.
I. Master calendar of important events.
This is a chart which may be kept on the desk, in a
drawer or on the wall.

The Activity File.

Information filed for occasional reference having to do with
activities of many kinds. It consists of rules, descriptions, plans,
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suggestions on organization and leadership, etc. It is mimeo-
graphed or printed matter in the form of circulars, bulletins,
articles, books and memoranda of every sort. This material should
not be included in the “Administration File” but should be ac-
cumulated in an “Activity File.” This file should be arranged
according to some well-understood classification of activities. Ma-
terial too bulky to file or bound material may be kept in book
cases.

Material in the “Activity File” is purely suggestive information
and not material of record. An illustration or two will clarify its
function. The program of a pageant prepared and given by the
playgrounds of the department belongs in the “Administration
File.” Sample programs from other places may be collected in
the “Activity File” to be available as suggestive material when
needed. Rules of baseball belong in the “Activity File.” Any
special rules of eligibility for a local league belong in the “Adminis-
tration File.”

The Survey File.

Information concerning the community and its recreational re-
sources which may be called the “Survey File.” The recreation de-
partment is continually conducting a survey of the community.
Material concerning the people who make up the community, the
groups into which they are organized and the facilities which exist
for their recreation is collected from time to time. This should be
assembled under appropriate titles in a vertical letter size drawer
file.

QUTLINE FOR ADMINISTRATION FILE

The Governmental Organization
Departinent History
The Charter
The Governing Body of the City or Village
Legislation
The Commission or Board
Composition, Appointment, Terms of Office
Duties and Powers
Minutes
Reports
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Procedure, By-laws, etc.
Instructions
Department Administration
Organization
Acquisition and Development of Properties
Development of Service
Finance
The Current Budget
The Past Year’s Budget
Administration of the Budget
Purchasing
Accounting Reports
Capital
Operating
Auditor’s Reports
Treasurer’s Reports
The Staff
Staff Organization
Qualifications
Applications
Selection
Recommendations Received
Recommendations Given
Recruiting
Promotion
Discharge
Compensation
Payroll
Interrelationships
Training
Grading of Employees
Discipline
Staff Activities
Volunteer Leadership
Publicity and Promotion
Instructions and Policy re Publicity
Articles
News Releases
Photographs
Mailing Lists
Addresses (Speeches)
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Relations with Other Agencies
The National Movement
Conferences
Reports
Year Book Statistics
City Departments
School Department
Park Department
City Planning Department
Welfare Dcpartment
Engineering Department
Lcgal Department
Library Department
Semi-public Agencies
Boy Scouts, YM.C.A.,, YYM.H.A,, Boys’ Clubs, etc.
Girl Scouts, Camp Fire Girls, YY W.H.A,, YW.CA, etc.
Universities
Churches
Private Agencies
Clubs and Leagues
Homes
Fraternal Orders
Industries
Construction and Maintenance
Construction, General
Maintcnance, General
Equipment, General
Supplies, Genecral
Office
Supplies
Staft
Equipment
Playgrounds
Gencral (i.e., applying to all playgrounds)
One Tab for Each Playground
Staff
Plans and Layout
Equipment
Repairs
Supplies
Utilities
Inventory
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Swimming Pools
General (i.e., applying to all pools)
One Tab for Each Swimming Pool
Staff
Plans and Layout
Equipment
Repairs
Supplies
Utilities
Inventory
Beaches
Camps
Golf Courses
Etc.
Administration of Program by Places
Playgrounds
One Tab for Each with Further Subdivision if Necessary
by Types of Activity
Athletic
Music
Handicraft
Drama
Special events
Etc.
Swimming Pools
One Tab for Each with Further Subdivision if Necessary
by Activities
Beaches
Camps
Etc.
Administration of Programs by Activity
Athletics
Program in General
One Tab for Each Activity, Further Subdivision if Neces-
sary, e.g.
Basketball
General Correspondence
Officials
Rules
Municipal Leagues
Eligibility
Protests
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Schedules
Awards
Offcials
Etc.
Baseball
Etc.
Drama
Program
One Tab for Each Project, Subdivided Further if Necessary
Music
Program
One Tab for Each Project, Further Subdivision if Necessary
Handicraft
Program
One Tab for Each Project, Further Subdivision if Necessary
Outing Activities
Program
One Tab for Each Project
Home Play
Program
One Tab for Each Project

OvuTLINE FOR AcTtiviTy FILE

Athletics
Football
Soccer
Basketball
Volleyball
Baseball
Track
Etc.

Outing Activities
Hiking
Camping
Picnicking

Handicrafts

Fine Arts

Drama

Music
Program in general
Band
Orchestral
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Chamber Music
Choral Music
Other Instrumental Music
Harmonica
Ukelele
Etc.
Community Singing
Dancing
Folk Dancing
Social Dancing
Interpretive Dancing
Literary Activities
Science
Unclassified Activities
Playground Activities, Informal
Home Play
Social Activities
Etc.
OvuTLINE FOR SURVEY FiLE

The City and Community
Geographical and Topographical Data
Population
Distribution by Districts, Age Groups, Neighborhood, Nation-
ality, etc.
Physical Resources
Public School Areas and Facilities
Playgrounds
Athletic Fields
Etc.
Parochial School Areas and Facilities
Other Public Facilities
Parks
Libraries
Privately Owned Facilities
Churches
Lodge Halls
Golf Clubs
Tennis Clubs
Community Programs
Public Schools
Courses of Study
Extra-Curricular Activities
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Parochial Schools

Library

Churches

Commercial Agencies

Boy Scouts

Girl Scouts

Y.W.CA.

YM.CA.

Etc.

Fraternal Organizations and Activities
Foreign Groups

Athletic Leagues and Clubs
Social Clubs

Dramatic Clubs

Civic Clubs

Welfare Organizations

SELECTED REFERENCES

Books
Baker, Ray P., The Preparation of Reports, Ronald Press, New
York, 1924.
Butler, George D., Playgrounds, Their Administrations and Opera-
tion, A. S. Barnes and Co., New York, 1936, Ch. XXI.
Sherrill, C. O., and others, Public Reporting, Municipal Admin-
istration Service, New York, 1931, pp. 109-116.

ARTICLES

Lippman, W,, “Making the Annual Report Readable and Worth
Reading,” American City, January 1930, p. 117.



XVIII

MAINTENANCE AND CONSTRUCTION

equipment should be regarded as one of the major con-

cerns of rccreation administration. This function is not
always performed by the recreation department itself but is some-
times taken care of by another department. For example, in many
cities, as was pointed out in Chapter III, a recreation department
is responsible solely for the activity program and the maintenance
function is performed by a park or other department. The coordi-
nation of the work of organizing, promoting and supervising recre-
ation activities with the maintenance of the facilities required by
them is difficult even when both functions are performed by one
department. The difficulty is increased when the coordination
must be effected within two departments. The maintenance of
the facilities must be viewed as subordinate to the program of ac-
tivities from the standpoint of the fundamental purposes of the
department. In other words, the requirements of the program
should dictate the kinds of facilities to be provided and to some
extent the manner in which they are to be maintained. Too often
the program is subordinated to details of maintenance. A recrea-
tion department which does not control its own maintenance work
is usually subjected to severe handicaps in bringing about the
proper relationship between maintenance and program functions.
Regardless of how a city may be organized, however, the problem
of detailed administration of maintenance and construction work
is fundamentally the same.

A department which is responsible for the maintenance of a
system of recreation facilities consisting of separate units located
in different parts of the area, will view the problem of administra-
tion as having local and general aspects. If only one place of recrea-
tion is to be maintained all duties of maintenance may be local-
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THE physical maintenance of the recreation properties and
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ized. When an extensive system is established certain maintenance
duties may be more economically and efficiently centralized. In
this chapter routine maintenance will be understood to refer to
that performed by the staff assigned to any recreation center and
general maintcnance to that performed by a gencral staff organ-
ized to serve all units of the system.

RoutiNE MAINTENANCE

Routine maintenance consists of the janitorial duties in build-
ings and similar duties out of doors. The former include the open-
ing and closing of the building and its rooms; sweeping, cleaning,
scrubbing, waxing floors; tending to heating and ventilating;
minor repairing and painting; and arranging furniture and equip-
ment for activitics within the building. The outdoor duties con-
sist of collection and disposal of refuse; arranging equipment for
the outdoor activity programs; sprinkling and marking fields and
. courts; minor grading of grounds; repair of walls, pipe lines and
water fixtures; irrigating, cultivating, grass cutting, pruning, and
fertilizing.

Time Schedule of Maintenance Workers.

The routine daily clcaning of a recreation center is most effi-
ciently done when it can be scheduled during hours when the
facilities are not in use. Many systems require their maintenance
workers to report early in the day so that their work may be com-
pleted before the afternoon crowds arrive. Beach cleaning crews,
for example, sometimes report for work at four or five o’clock in
the morning and complcte their work before noon, working a
short day but six and sometimes scven days per week in the sum-
mer season. Auditoriums are often cleaned at night. The daily
clean-up may be handled in this way, but while activities are
underway in the afternoon and evening some incidental cleaning
and other work must often be donc. This calls for varied sched-
ules of hours for some workers. Each type of recreation facility has
its own problem in this regard and for this reason too dcfinite uni-
form standardization of hours and duties for local maintenance
workers throughout the system is inadvisable.
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Titles of Maintenance Workers.

There is as yet no standardization of titles for persons per-
forming routine maintenance duties. The titles most frequently
used are janitor, caretaker, custodian, grounds keeper and gardener.
Maintenance workers employed for routine work at a center are
recruited from many different crafts and have a rating generally
equal to that of semi-skilled laborer.

Maintenance Workers and Public Relations.

While the duties of these workers are primarily concerned with
physical maintenance of property the workers often come into di-
rect contact with the public. In a recreation center, in the absence
of directorial staff, the maintenance worker has to be depended
upon to maintain reasonable order, to answer inquiries courteously
and intelligently and to otherwise represent his department. He
must present an appearance creditable to the department and
consistent with the nature of the work he does. Many departments
prescribe a uniform costume for maintenance workers. The selec-
tion of routine local maintenance workers must be made with all
these factors in view.

Another important consideration in this connection is moral
attitude and conduct of the maintenance workers. Their close con-
tact at recreation centers with the public and especially with chil-
dren and women makes it doubly important that only persons of
good repute be employed for such work. As a precautionary meas-
ure in this regard some recreation and public school departments
require finger printing of all applicants and investigation of pre-
vious records, including transmittal of finger print identifications
to the Federal Bureau of Investigation at Washington, where a
central index of all recorded crimes is kept. The Bureau furnishes
confidential information on request to any public agency concern-
ing records or files.

Supervision of Maintenance Workers.

Where two or more maintenance workers are employed at any
recreation center the duties need to be divided among them and
someone needs to be in authority. One of the workers* may be
placed in charge of all without being relieved of routine work.



MAINTENANCE AND CONSTRUCTION 283

Large parks and recreation centers with a number of workers fre-
qucntly assign one to be the foreman.

If there is a director of recreation in general charge of the center
he should have general authority over the maintenance personnel
as well as over other directorial pcrsonnel and should be respon-
sible for the work of all. There needs to be some localized and
responsible supervision of all the employees at each center. The
maintenance employecs should be subject to the instructions of
the rccreation directors in the conditioning of the place for the
program of activities.

Where the maintenance scrvices are limited there sometimes
arises a conflict as to the division of the time of maintenance per-
sonnel between duties related to upkeep of the property and duties
related to the facilitation of the program. The director in chief of
the center should be able to resolve this conflict. Due to the fact
that recreation directors are lacking in cxperience in the mechani-
cal trades maintenance workers often require some supervision
from the general maintenance headquarters. This supervision is
an important factor also in the practical training of the mainte-
nance workers. Instructions given by general supervisors to main-
tenance workers should be with the knowledge of the director in
charge.

GENERAL MAINTENANCE

Every recreation center requires repair work from time to time
which is beyond the ability or facilities of the maintenance staff
of thc center itself. Either this work has to be let out to tradesmen
and contractors or it must be done by department mechanics other
than those assigned rcgularly to the center. Most departments
choose to have such work done by traveling repair men. These
men are equipped with a light truck in which they carry the tools
and supplies most likely to be required as they travel from one
center to another. They usually have a regular route which brings
them to every center at least once each week. From the director of
a center or from the local maintenance head they ascertain what
ordinary repairs are required and, if they have the necessary mate-
rials and tools, they proceed with the work. Extraordinary repairs
or alterations for which they haven’t the tools or material, or
which require an extraordinary amount of time, or which entail



284 ADMINISTRATION OF PUBLIC RECREATION

unusual expense, are referred to the central office where they are
given proper consideration. Each repair man is required to keep
a record of his visits, the time spent at each job and the work
done. Costs of labor and materials are computed from the repair-
man’s original record and are charged against the proper centers
and budgetary accounts.

Nature of Repairs.

These repairs require mechanics with varied abilities. They in-
clude repair of doors, windows, roofs, plumbing - fixtures, water,
gas and sewer lines, stoves, heaters, furniture, locks, electric fix-
tures, pumps, motors, masonry, sidewalks, fences, playground ap-
paratus, and fireplaces. Some small painting jobs are done by re-
pair men but generally a large department has enough painting to
occupy the full time of one or more painters who travel from one
job to the next. Important plumbing and electrical repairs are re-
quired by law in many places to be done by licensed plumbers and
electricians and must be in accordance with the codes governing
such work. Special crews are also organized for pruning and spray-
ing of trees, especially if the department is responsible for main-
tenance of parkways and street trees.

Not infrequently an extraordinary repair requires several men
to complete it in the available time. A sidewalk must be dug up to
get at a stopped sewer line, or a long section of fence blows down
and needs to be replaced. To care for such emergencies traveling
crews are consolidated, or extra laborers are employed or the job
is let out on contract.

Extra Help for Special Events.

Every recreation department has special events at various cen-
ters from time to time which necessitate maintenance work to be
done additional to that which can be handled by the ordinary crew
on the premises. Bleachers need to be moved or built, temporary
stages erected, lines of rope or cable stretched to control crowds,
stage properties moved. These needs are handled in the same
manner as extraordinary repairs.
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The Central Shop.

The central shop is a necessity in every system of recreation cen-
ters. The shop serves a number of functions; it is the headquarters
for the supervisor of maintenance and for all centralized mechani-
cal services; it is the place where materials required in maintenance
are classified, stored and prepared for delivery to the centers, in-
cluding the renovating of salvaged lumber, brick and other mate-
rials; it is the place where the equipment used seasonally, such as
swimming pool chlorinators, life lines, summer playground equip-
ment, stage properties and the like, are put in order for their next
use; and it is the place where the rolling stock, lawn mowers,
pumps, and other mechanical equipment are serviced.

Even the small department with not more than one or two
general maintenance men requires a shop. Large departments
must have elaborate central shop facilities and may have several
shops consolidated at one location. These include the millwork
and carpenter shop; painting shop; forge and machine shop; elec-
trical shop; repair shop for keys, canvas goods, nets, play supplies,
etc.; and a garage and automobile service shop. The last named is
important even though the automobiles and power equipment
may be repaired on contract. The storage, oiling, greasing and
routine servicing of automobiles, if there are several, at the central
shop contribute to longer life of the equipment, economical oper-
ation and effective control.

Central Warehouse.

Any department large enough to have a central shop needs also
a central warehouse and storeroom for expandable maintenance
and recreation supplies. Supplies are purchased in quantities to
obtain the advantage of lower prices and then are parceled out to
centers in suitable quantities on requisition. The dispensing of
supplies from the storehouse requires careful control and ac-
counting for the purpose of keeping proper cost records and to
prevent unauthorized use. The administration of the storehouse is
not ordinarily a function of the maintenance division but is more
properly related to the accounting division. The storeroom, how-
ever, is usually located at or adjacent to the central shop because it
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dispenses maintenance and construction supplies and is then ac-
cessible to transportation equipment used in delivery.

Costume Storage.

Convenience also indicatcs the advisability of locating the cen-
tral costume storage and repair facilities at the location of the
central shop. Many departments assemble and manufacture nu-
merous costumes for use in dramatic programs. These must be
renovated, repaired, remade and repacked for the next occasions.

Horticultural Nursery.

Still another central feature in a large department is the horti-
cultural nursery. Many dcpartments find it practicable to propa-
gate their own shrubs and trees. In determining a suitable location
for the nursery, consideration must be given to soil conditions,
wind exposure, temperature and sunlight.

CONSTRUCTION

The recreation department is concerned with the following
types of construction:

1. Grading and paving of recrcation and landscape areas,
roads, paths, and sidewalks.

2. Installation of pipe lines, water systems, sprinkler systems,
sewer lines, septic tanks, and storm drains.

3. Construction of bridges within rccreation areas.

4. Installation of electrical illuminating systems for outdoor
recreation areas.

5. Construction and installation of fences, backstops, bleach-
ers and play apparatus.

6. Construction of reinforced concrete swimming pools, wad-
ing pools, tennis courts and similar structures.

7. Construction of frame, brick and reinforced concrete
buildings.

8. Landscaping of areas.

9. Manufacture of various types of equipment, apparatus, fur-
niture and fixtures.

Contract Work vs. “Force Account.”

In public work the question arises as to whether the designing
and construction shall be done by “force account,” that is by per-
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sons employed on the payroll of the public department, or by
private architects and contractors. Insofar as minor design and
construction are concerned there is no question because such work
is nearly always done by regular employees of the public depart-
ment. In major construction, however, there is no common prac-
tice. Sometimes the structures are designed by the public depart-
ments and let out to contract and then again architects and engi-
neers are engaged to make the design and the execution of the
work is done by the public departments.

There is no general rule that can be stated concerning which
procedure is best. So many variable factors influence the situation
that a decision should be made only after consideration of all fac-
tors and with reference to each phase of the construction plan.
The City of Minneapolis Park Commission found it most satis-
factory to design and construct small buildings costing in the
neighborhood of ten or fifteen thousand dollars by contract.
Electrical work and street illumination are also handled on contract
as are the construction of concrete walks and curbs and lake dredg-
ing. Plumbing work, grading, paving and landscaping, on the con-
trary, are done under force account. The determination of the
question in each case devolved upon whether the commission had
a sufficiently continuous amount of work in any field to enable it
to devclop and maintain an efhcient crew of workers of the type
required. Even if a crew can be maintained there are other factors
to consider; namely, the wages of public employment and prevail-
ing wages in private employment, the condition of the construc-
tion industry, the relative efficiency of public and private em-
ployees in various crafts, the size of the project, the union labor
situation and its effect on both private and public work, the time
factor, and similar matters.

Handling Minor Construction.

Recreation departments which maintain their own facilities
have, as has been explained, a staff of mechanics for general repair
and alteration work. These mechanics are also used for minor
construction. Several of the larger park and recreation departments
do all of their own designing and construction except when the

1 Doell, Chas. E., and Thompson, Paul J., Public Park Policies, Parks and
Recreation, Minncapolis, Minn., 1930, p. 53.
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projects are of great size, like the building of a great stadium, pub-
lic auditorium and structures costing hundreds of thousands of
dollars. The availability of WPA labor has encouraged depart-
ments to do more of their own construction, particularly in the
field of simple construction because this labor cannot be had on
contract jobs. PWA (Public Works Administration) has tended
to encourage the handling of very large and complicated projects
on the private contract basis.

Letting Construction Contracts.

Contract jobs are handled on a cost plus basis or on stipulated
total bid. Contracts are let after advertising for bids on published
specifications. Public agencies are usually required by law to accept
the lowest responsible bidder. If the lowest bidder is not accepted
it must be for valid reasons indicating his lack of responsibility. If
precautions are not taken in advance incompetent or unreliable
and irresponsible contractors submit bids which sometimes are
low. The burden of proof concerning reasons why they are re-
jected is on the public department. To avoid this situation some
departments first qualify contractors for bidding by causing them
to submit replies to a questionnaire stating their qualifications to
do the work and giving reasonable evidence thereof, including fi-
nancial ability, previous experience, quality of workmanship and
reliability. Only those who qualify are then permitted to submit
bids.

When work is let on contract the plans and specifications need
to be drawn in more complete detail than when done under force
account. This is necessary not only to enable bidders to determine
with exactness the amount of their bids but also to insure comple-
tion according to plan of all details of the work. Departments
must, of course, employ inspectors who represent them on the job
and who check up on faithful adherence to detailed specifications.

Designers.

Every recreation department which maintains its own facilities
and does any construction can use to good advantage the services
of competent designers. It needs the services of architectural
draftsmen, topographical draftsmen, engineers for structural de-
sign and landscape designers. Expertness in all these lines is rarely
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found in one person. A department which has sufficient work to
employ four draftsmen would do well to select them so that all of
these special fields are represented.

Frequently the recreation department calls upon the city engi-
neering or other departments for expert assistance in designing
and supervising construction if not also in actual construction
work.

Coordination of Design and Operation.

One of the most difficult things in the whole construction prob-
lem is to coordinate design with operation. Designers are not
usually familiar with the opcrating problem and those skilled in
operation are not adept in interpreting their needs to the design-
ers. Regardless of whether the designing is done on force account
or on contract every opportunity must be taken to have the design-
ers become cognizant of the operating problem in relation to the
design. Obviously, if the dcsigning is done by the department staff
there is an opportunity through experience for the designers to
become increasingly familiar with the operating rcquircments.

MANUFACTURE OF EQUIPMENT

Having a construction and maintenance shop and equipment for
repair it is an easy step to the manufacture of much of the
equipment required in public rccreation centers. It is quite com-
mon practice for depaitments to fabricate such equipment as
bleachers, benches, desks, game tables, card tables, banquet tables,
drinking fountains, shower mixing valves, filters, chlorinators, lad-
ders, playground apparatus, tennis nets, and similar equipment.
Equipment for which there is a large market and which is manu-
factured on mass production can usually be bought more cheaply
than it can be made by department mechanics. WPA labor in
many places has been effectively employed in the fabrication of
equipment for recreation use.

REQUIREMENTS AND DUTIES OF
CONSTRUCTION AND MAINTENANCE PERSONNEL

It is unnecessary to describe the duties of special craftsmen,
such as painters, carpenters, plumbers and electricians who may
be employed in the construction work of a recreation department.
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These duties are well known and are the same everywhere. The
positions of general supervisor of construction and maintenance,
repairman and caretaker are peculiar to recreation departments. A
suggested schedule of requirements and duties for these positions
is given below:

SUPERVISOR OF CONSTRUCTION AND MAINTENANCE

Requirements.

Education equivalent to that represented by graduation from a
university of recognized standing, with major work in civil, struc-
tural or architectural engineering. At least three years of respon-
sible experience in connection with the design and construction
of buildings and other structures, one year of which shall have
been in a supervisory capacity, preferably in connection with parks
and recreation. A thorough knowledge of surveying, reinforced
concrete and timber, construction of buildings and other struc-
tures; supervisory ability; and good judgment.

Duties.

Under executive direction, to be in responsible charge of Con-
struction and Maintenance in the Recreation Department; to
supervise the planning, designing, constructing and maintaining
of recreational areas, buildings, apparatus, equipment, swimming
pools, filtration and sterilization systems, etc.; to prepare complete
specifications for the construction of buildings and other struc-
tures contemplated; to make land surveys; and to perform related
work as required.

REPAIRMAN

Requirements.

Education equivalent to that represented by completion of the
eighth grade in a public school. Experience and skill in the use
of mechanics’ tools; mechanical aptitude; ingenuity.

Duties.

Under supervision, to make minor repairs to buildings, plumb-
ing fixtures, electrical fixtures and playground and gymnasium
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apparatus; to assist in the installation of playground and gym-
nasium apparatus; to rcpair leaky roofs; replace broken window
glass; rcpair and adjust door locks and door stops; adjust and make
minor repairs to plumbing fixturcs; clean and repair sewers and
pipe lines; repair fences; repair electric lighting fixturcs and
switches; repair rings, horizontal bars, baskctball equipment,
swings and other playground and gymnasium apparatus; assist in
the installation of rings, horizontal bars, basketball stops and
baskets, swings and other playground and gymnasium apparatus;
to paint exterior and interior woodwork; and to perform related
work as required.

CARETAKER

Requirements.

Education equivalent to that represented by completion of the
eighth grade in a public school, preferably some special schooling
or training in horticulture or agriculture. At least one year of ex-
perience in caring for gardens, nurseries, cemeteries, parks, play-
grounds or in farm work. A thorough knowledge of janitor work.
Good physical condition. Reliable, trustworthy and of good moral
reputation.

Duties.

Under immediate supervision, to keep playground premises,
buildings, etc., clean and in order; to perform routine janitor work;
to assist in making minor 1epairs to grounds, cquipment and
buildings; to care for equipment commonly used on playgrounds
and in recrcation buildings; to set up equipment uscd in games on
playgrounds; to mark play areas for baseball, volleyball, basket-
ball, etc.; to maintain order in a play area during the absence of
the director; to cultivate, fertilize, water, prune, spray and trim
flowers, trees, shrubs, and lawns; and to perform related work as
required.
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XIX

PROGRAM PLANNING AND CONTROL

ters of various kinds are known as the public recreation

program. What responsibility is accepted by public recrea-
tion agencies in relation to this program? Is their responsibility
limited to the provision of the facilities and to the exercise of essen-
tial control, to protect the public property, and to regulate be-
havior of the patrons? On the other hand, is it their responsibility
to assume full control of the recreation program and to permit on
the public recreation centers only activities which they have or-
ganized and promoted in accordance with certain preconceived
objectives? These are two extreme viewpoints and many examples
can be found of conformity to them as a matter of public policy.
The park movement in America was built on the former concept.
The playground movement in its early stages was concerned pri-
marily with the welfare of children and thus tended to conform
to the latter view. Schools which assume limited responsibility for
public rccreation usually start with the concept that the school
program in recreation must be conducted by teachers or recreation
leaders employed as teachers and that the program must be of a
curricular and extra-curricular nature designed to accomplish cer-
tain educational objectives.

Modern public recreation departments at the present stage of
the movement seem to follow a middle course. On the one hand
they recognize that certain types of facilities should be available
for “free play” or unscheduled activities of individuals and for
self-organized and self-directed group activities. On the other
hand they realize that a certain amount of promotion and organiza-
tion will multiply the number of activities and participants in the
program and make for greater efficiency and larger usefulness of
the public facilities. They also appreciate the necessity for super-
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THE activities which take place at public recreation cen-
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vision of activities and thc provision of positive leadership by
trained recreation lcaders so that educational outcomes may be
assured.

Each type of public recreation place presents its own peculiar
problems in program organization and promotion. Some recrea-
tion places are established primarily for a single specialized type
of recreation. Golf courses, swimming pools, beaches and picnic
grounds are of this type. The program at such places from the
standpoint of the operating agency tends to become largely a mat-
ter of mere routinc. The recrcation patrons desire only to be
granted freedom to pursue their interests and enthusiasms with a
minimum amount of interference. Program administration for
such places consists primarily in arranging the physical facilities
for efficient use, issuing permits for use of facilities to prevent con-
flicts, promoting activities to insure maximum bencfit, and estab-
lishing regulations governing the use of the facilities by the public.

Special Nature of the Playground Program Problem.

Other types of recreation places, for example playgrounds and
recreation centers, are established for participation in varied ac-
tivities for all ages of patrons. Many of the activities desired are
those which call for organized group participation. The playground
and recreation center is also distinguished from other recreation
places in the fact that it has specific educational objectives, the
attainment of which calls for program planning of a special sort.
Because of the special nature of the problem of program adminis-
tration which is presented by playgrounds and recreation centers
fuller discussion of this problem is presented in this chapter.
There are vast differences in playgrounds and recreation centers.
The discussion which follows has reference particularly to the
types of centers which have more or less complete facilities out-
doors and indoors for a varied program which includes adult and
child participation. The principles set forth, however, will apply
also to centers which are not so complete in their appointments
as those indicated.

Grouping of Activities According to Their Nature.

The activities of the recreation center are innumerable and be-
cause of their complex nature are difficult to classify. Dr. Clark W,
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Hetherington has suggested a practical grouping of them which
is highly suggestive of their varied nature and scope: !

(a) Big muscle activities

(b) Manipulating and manual activities
(c) Environmental and nature activities
(d) Dramatic activitics

(e) Rhythmic and music activities

(f) Social activities

(g) Vocal and Linguistic activities

(h) Economic (or acquisitive) activities

The normal play life of children and the recreation of adults in-
clude sclected activities from all of the groups mentioned. These
may be graded from simple elementary forms to complicated ex-
pert forms. Activities from each group are possible in varying
degree at every recreation center, depending upon the facilities,
organization and leadership. Each group is capable of infinite vari-
ations in organization. The tendency to organize one group heav-
ily (for example, big muscle activity) to the exclusion of other
groups in the program is a frequent error and should be avoided.
It is important that the program include activities representative
of all groups so that a varicd play experience may be had by all.

Grouping of Activities According to Organization.

Somec of the activitics require no special organization of players
in advance and may bc engaged in at the whim of the player.
These undirected activities, sometimes termed “free play,” tend
to become a routine for certain regular attendants. Other activi-
ties, particularly group and team games, class meetings for in-
struction or group participation, must be planned in advance and
scheduled for a given time and place. Usually they recur again
and again, but according to schedule. Still other activities are of
the special typce requiring preparation for days and sometimes
weeks in advance and terminating in a performance or demon-
stration. They are the spectacular special events which are eagerly
anticipated and which sustain interest in the program. The dis-

! Hetherington, Clark W., “The Dcmonstration Play School of 1913,”
American Physical Education Review, May, 1915.
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tinction between scheduled events and special events is largely
that the former are recurrent and the latter occur but once.

Relative Value of the Three Types of Activities.

The routine activities are of greatcst value from the standpoint
of development of the powers and skills of the individual because
they are repeated day after day and their effects are cumulative.
The recurrent scheduled activities are developmental in value
largely in proportion to the frequency of their repetition. The
special events are valuable chiefly because of the preparation and
training which are required to make them possible but indirectly
they are useful in sustaining interest in a program which otherwise
would tend to bccome commonplace and monotonous.

In planning the recreation center program, care should be taken
to observe a balance between routine, scheduled and special ac-
tivities. Any of the three groups can be overdone. If only routine
activities take place the recreation center is dull, unintercsting and
lacking in novelty. If the program of the recreation center is domi-
nated by repetitious scheduled events to the exclusion of freedom
of choice on the part of the patrons the whole program will tend
to be one of regimentation. Preparation for and staging of special
events too frequently and under high pressure will remove much
of the joy and spontaneity which should always be evident. By
careful study of the center and the needs and interests of its
patrons a coordinated program involving all types of activities can
be developed.

Five Groups of Patrons.

In attending recreation centers, some people prefer only to
“drop in” and participate informally as the whim strikes them, or
they prefer not to take part in any scheduled contests or meetings.
Others come only to attend special events either as performers
or spectators. Still others come only by appointment to meet in a
regular class or play a scheduled game. Some parents will permit
their children to attend a recreation center only when a scheduled
event is to take place. At every center there is a regular clientele
who are present almost always and ready for anything. The pro-
gram should be so planned as to provide some attraction for all.
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Informal Routine Activities or “Free Play.”

It should be the object of the rccreation director to encourage
and initiate as many informal routine activities as possible. Ideally
the center should be so attractive and well cquipped as to appeal
to boys and girls and men and women at all hours of the day to
attend it and to use its facilities. The customary playground equip-
ment and supplies will induce much routine play. The equipment
and supplies will include swings, slides, sandbox, play house, hori-
zontal bar, flying rings, traveling rings, climbing pole, parallel
bars, table games and the equipment and supplies for handball,
basketball, baseball, volleyball, tennis, etc.; as well as materials
and tools for handicrafts. It must be remembered, however, that
routine activities are not all spontaneous. Many of them are
planned by the recreation directors but the planning must not be
too apparent. Intcresting ways to use the equipment must be con-
stantly invented and taught. New non-equipment games and
events must be introduced; old games and events revived. The
most common criticism of recreation programs is that they are
repetitious and monotonous. The director should be constantly
thinking of new stunts, new emphases, new variations to suggest
and introduce so that the center is thought of as a place where
something new and different is going on all the time.

The recreation center should be a place to go to spend free
time. Once there, however, one should find many incentives and
invitations to do interesting things and experience new thrills in
learning.

Recurrent Scheduled Activities.

Recurrent scheduled activities are so termed because they are
engaged in upon appointment. They are usually group activities
such as clubs, classes and contests in which so many members take
part according to rules or conventions that a given time and place
must be appointed for them. They are repeated on a daily, weekly,
or monthly cycle until the schedule is completed, the season is
concluded, or the program is finished.

Many of the scheduled activities are self-managed. When the
courts, fields, gymnasiums and meeting rooms are not required
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for the activities conducted directly by the staff they are usually
made available to groups which are organized for recreation but
which manage themselves. It should be the aim of recreation di-
rectors to organize as many groups of this kind as possible without
entirely relinquishing their control of them insofar as control may
be necessary. The development of an extensive program of adult
recreation at any center requires that this technique be used, other-
wise the number of groups which will be served will be limited by
the capacity for direct leadership of the employed staff. Aside
from this, however, there is the compelling reason that the educa-
tional value of the activity is often greatly enhanced when the
group manages itself and participates in the selection of its own
leadership.

Special Events.

The special events at every recrcation center are the occasions
which give “spice” to the program. They attract ncw patrons, dis-
cover new talent, provide an incentive to practice, give an ever-
changing flavor or emphasis to the program, and create an op-
portunity to secure some cducational outcomes not otherwise
possible. Their variety is endless and is limited only by the imagi-
nation of the recreation director. In general they fall into seven
classes:

1. Demonstrations of skills lcarned; such as gymnastic demon-
strations or musical programs.

2. Exhibits of objects made or collected; such as stamp ex-
hibits, hobby shows, nature exhibits.

3. Performances before an audience; such as the customary
holiday programs, the concert, the stage drama.

4. Special contests; such as the track and field meet, the final
league baseball game, the dance contest, the drama contest.

5. Mass group participation in an activity usually practiced
in small groups; such as the seasonal “play day” and the folk
dance festival.

6. Social occasions; such as the social dance, the “community
night” or the “party.”

7. Excursions.
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It is a common error in planning and staging special events at
recreation centers to emulate too closely the standards of profes-
sionally produced entertainment both as to the nature of the en-
tertainment and the skill of the performers. The rccreation center
cannot compete creditably with professional entertainment for
obvious reasons. Moreover, the objcctives of professional enter-
tainment are wholly different from those of the recreation pro-
gram; the former caters to audience approval only and the latter
endeavors to provide satisfying experience for the performers. In
recreation events the entertainment of the audience is secondary.

Special cvents should provide opportunities for as many as pos-
sible to participate. They should not exploit a few individuals.
They should be truly representative of activities learned at the
center and should be the incentive for days if not weeks of routine
preparation, not, however, in an arduous fashion.

Program Making.

Every recreation center should have a daily, weekly, monthly,
seasonal and ycarly program, since the activities follow a daily,
weekly, monthly, seasonal and yearly cycle, The recreation direc-
tor finds it helpful to chart the program for the whole year. Events
during the yecar which influence the program, such as the closing
and opening of the school term, holidays, special events and sea-
sonal emphases which will characterize the program throughout
the year should be placed on the chart as a guide. The program for
each month or season may be worked out in more detail as the
year progresscs.

The program for the week should be posted in a conspicuous
place so that all may see it and become intcrested in its activities.
The daily program is the recreation dircctor’s plan of work for the
day. The dircctor will think through each day’s work in advance,
always planning somcthing new or interesting for those who are to
attend during the day, and never depending wholly upon the
inspiration of the moment.

Playgrounds in the carly days tended to over-schedule activities.
Each half hour was designated to be devoted to some scheduled
practice or class activity and frequently to instruction. Such regi-
mentation had its advantages in that it insured cmphasis upon
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varied activities and kept the playground patrons informed exactly
when each activity was to take place; but it made insufficient
allowance for variety and novelty and for freedom of choice on
the part of the playground patrons. The playground so conducted
took on too much the routine of the school room. The scheduled
events of the day should be the occasional pegs on which the
program hangs, but they should not consume the day to the ex-
clusion of other activities not scheduled.

In a system of recreation centers it is inadvisable to prescribe
the same program for all centers, although all departments usually
have some special events observed by all centers in the depart-
ment. These are set forth in a master program announced for the
entire year in advance. The program of each center should be
adapted to the peculiar interests of the people residing in the
neighborhood, neighborhood traditions, neighborhood organiza-
tions, programs of other agencies, facilities of the center, available
leadership and the abilities and interests of the recreation director.
All of these factors vary greatly between two or more centers. The
director of each center should be given freedom to formulate the
program for his center with no more prescription from the central
office of the department than seems necessary to insure a well
balanced and varied program. Failure to do so results in an
ordinary and commonplace program.

The program is only a plan. Too strict adherence to it is often
inadvisable. Numerous unforseen situations arise dictating neces-
sity for a change in program. To adhere to prescribed or pre-
conceived programs at all cost devitalizes the recreation center
and its activities. The interests of children are transitory and
changeable. To catch the new interests and involve them in newly
programmed events is a real test of a recreation director’s discern-
ment and skill.

No director can have at his finger tips at all times of the day
all of the information necessary to conduct a successful program.
The individual director finds it helpful to build up for his center
and for his own personal and professional use, a library containing
materials on all phases of the activities which he organizes and
conducts. The director who refers again and again to such material
generally has the most diversified program. Each director should
seek to classify for his own personal use, either at home or in the
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office of his center, material to which he may refer in order to
effectively plan his program.

The physical equipment and the planned activities are not the
only attractions at the recreation center. The opportunity to meet
others there under congenial circumstances is probably the most
compelling incentive to attendance. The program should be set
up to provide innumerable happy social occasions. Similarly, the
possibility of unhappy experiences should be minimized; for
example, if the use of the equipment is attended always by bicker-
ing, if timid persons are imposed upon by aggressive ones, if
orderly persons are intimidated by rowdies, many prospective
patrons will stay away. Definite supervision to prevent such nega-
tive elements is important.

A SAMPLE ProGRAM

Below is quoted the program of a typical recreation center in
a large city. The activities have been listed according to whether
they are informal routine activities, recurrent scheduled activities,
or special events. The numerous items under the last two headings
were copied from the weekly reports of the center. The routine
activities were observed upon the occasion of several visits.

In order to interpret this program it is necessary to describe the
center and its facilities and to give other pertinent information
concerning it. The following will be sufficient for this purpose:

ALPHA RECREATION CENTER

Arca: 8 acres

Investment
Land ... ..ot i i i i e $38,000
Buildings ......... ..ol 75,000
Improvement to Grounds .................. 21,000

Total ... e $134,000

Operating Budget

Total average yearly budget ...............cooiiuiL, $9,000
Outdoor Equipment

Baseball diamond

Soccer ficld (overlapping diamond)

Softball diamond, lighted

Basketball, volleyball and handball courts

Two paved tennis courts, lighted

Roque, horseshoe and card arca for men

Customary playground apparatus
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Wading pool (summer only)
Sand box and shady corner
Garden, with a corner suitable for outdoor drama
Croquct court
Building
Combined auditorium with stage and gymnasium
Men’s checker and chess club room
Boy Scouts’ room
Girls’ club room
Dining room and kitchen
Two mecting rooms
Staff
Two full-time recreation directors (man and woman)
Two part-time rccreation directors (cach 2o hours weckly)
Approximately 10 hours special scrvice per weck
Two assistants (WPA)
Two carctakers
Time schedule
Open daily the ycar round from § AM. to 10 P.M.
Attendance
Average daily attendance, approximately 700
Gross yearly attendance, approximatcly 250,000

Informal Routine Activities
(Any of the following may be obscrved almost any day, weather permitting. )

Small Children Older Girls Women
Sand Box Play Informal Athletic Games Sewing
Doll Play Tennis Discussion
Climbing Ping Pong Obscrving Children
Swinging Informal Singing
Sliding Paddle Tennis Men
Runnin, Checkers
Tag Ga%‘nes Older Boys Chess
Singing Games Soccer Games Tennis
Jumping Rope Softball Games Baseball
Jack Stoncs Basketball Games Handball
“Make Believe” Play  Tennis Horseshocs
Simplified Athlctic Handball Card Games

Games Keep Away Croquet
Relays High Jumping Observing
O’Leary Broad Jumping Conversation
Collecting Running Races Discussion

Kite Flying
Paddle Tennis

Relays
Paddle Tennis



Day
Monday

Tucsday

Wedncsday

Thursday

Friday

Saturday

Sunday
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Older Boys and
Small Children Girls
Stamp Club Basketball
Leaguec Game
Rhythm Class Sea Scout Troop
Soft Ball
Camp Fire Girls’  Tap Dancing
Mceting Club
Baseball Instruc-
tion
Story Hour Dance Matinee
Basketball
Leaguc Games
Girl Scouts’ Radio Club
Meceting
Boy Scouts’
Meeting
Handicraft Club  Model Airplane
Dramatization Club
(Informal) Boys’ Gym Club
Hiking Club

January

Scheduled Activities
(During any weck in the Spring.)

Special Events

(Held During One Year.)

Gym Circus

Adults
Stamp Club
Checker Club
Chess Club
Women’s Tap
Dancing
Basketball Games
Dancing Club
Softball Games
Bndge Club
Mixcd Group
Volleyball
Sketching Club
Softball Games
Baby Clinic
Orchestra Practice
Badmunton Club
Gym Club
Pigcon Club
Softball Games
Craft Class
(Women)
‘Wood Carving
(Men)
Photography Club
Table Tennis
Tournament
Open Forum
Softball Games
Community Band
Basketball Games
Drama Club
Old Fashioned
Dancing
Softball Games
Social Dancing
(Young People)
Softball Games

Softball Games

Soccer, District Play-off, Older Boys’

Skating T'ournament
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February Arts & Crafts Exhibit
Valentine Party, Children
Patriotic Program, Washington’s Birthday
March Kite Contest
Basketball, Senior Finals
Community Night
Apnl Musical Program by all Music Groups
Children’s Picnic
Women’s Gym Clubs Play Day
May May Day
District Track Mect
Boys” Week—Father & Son Program
Neighborhood Flower Show
Mother’s Day Program
June Bascball, District Finals
July Marblc Tournament, Fmals
Puppct Show
Weekly Children’s Dramatic Matinee
August Doll Show
Boys’ Wecek-End Hike
Weckly Children’s Dramatic Matinee
Septcmber  Annual Pigeon Show
Constitution Sesquicentennial Program
October Hallowe’en Children’s Party
Hallowc’en Community Cclebration
November  Stamp Exhibition
Community Night
December  Christmas Play for Children
Community Christmas Program

Intra-Mural vs. Extra-Mural.

Every recreation department is faced with the problem of de-
termining whether its own controlled program of activities shall
be conducted on an intra-mural or an extra-mural basis. This
problem arises more in connection with the athletic program than
with other activities. The early playground systems proceeded
on the theory that each center should have a representative team
in each of the standard sports which should compete in leagues
and tournaments with similar representative teams from other
playgrounds. To encourage wider participation teams were organ-
ized according to a plan of classification based on age, weight or
other factors tending to equalize competition.

One of the results of this procedure was to cause play directors
to confine their work largely to those of considerable skill who
were most likely to qualify for places on the representative teams.
Directors became “coaches” who were more inclined to be inter-
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ested in producing winning teams than in performing varied
services to large numbers of participants, many of whom had no
opportunity to become members of representative tcams. The
inherent weaknesses in the inter-playground or extra-mural plan
led to its complete abandonment in many places and to an
emphasis upon intra-mural activities in which the competition
at a center was confined to that center. Winners of local con-
tests were not matched with winners from other centers. The
emphasis was then placed upon the organization of as many
groups as possible at a single center and upon the organization of
local schedules which contained sufficient groups to make the
competition interesting.

The present tendency is to combine both plans to derive the
advantages of both. Inter-playground competition is limited to
teams which have participated in a qualifying intra-mural schedule
or tournament during a preliminary season at the home center.
This encourages the participation of the largest number possible
in the local preliminaries, at the same time taking advantage of
the special stimulation provided by competition with representa-
tives from other centers. Various means are employed to tone
down the importance of the extra-mural competition to avoid the
evils of overemphasis.

Awards.

The granting of trophies or other awards of considerable
intrinsic value to winners of recreation competitions is now re-
garded as inimical to the development of good attitude upon the
part of participants. It emphasizes winning rather than partici-
pating. It develops an attitude of unwillingness to participate
unless the prize competed for is of sufficient value to attract. It
also discourages those who have little or no chance to win from
entering competition. The present practice is to grant no awards
or to present only awards of insignificant intrinsic value, such as
ribbons or certificates. Group awards in the form of plaques,
cups, and banners are favored over individual awards since the
former encourage group cooperation rather than individualism.
The granting of inexpensive awards is justified on the ground that
they serve as a permanent record of achievement and an incentive
to participation and improvement.
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Transportation of Participants and Directors.

The extra-mural program conducted by some recreation depart-
ments raises problems of transportation of participants and direc-
tors. A successful program requires that the participants keep
appointments made for them and to insure their arrival it is often
necessary to organize their transportation. If they are immature
it seems nccessary for a director to accompany them and to
supervise them while traveling from one center to another. If it is
necessary for a director to travel with representative groups he
must either leave his home center unsupervised during his absence
or a substitute must be employed. For a director to travel with a
single team while a potentially large number of persons rcmains
at home unattended is inefficient and indefensible. To employ a
substitute is expensive. The cost of such employment should be
measured against the values derived from the program requiring
the director to travel.

Other problems also arise out of the situation. Shall the depart-
ment pay the cost of transporting participants, particularly chil-
dren? If not, will the participants be able and willing to pay for
their own transportation? Can volunteers be sccured to transport
them in privately owned automobiles? Should the director carry
the participants in his own car? What liability attaches to the
volunteer, the director and the governmental agency in the event
of negligence resulting in accident and injury to those transported?
If the director leaves one center and goes to another to conduct
an approved event is he “on duty” while en route and if he has
transported some players, with or without authority, does liability
in the event of accident and injury attach to the employer, to
himself or to both jointly? These and similar questions do not
bulk large in the small city but in the large city they loom as
major problems the answers to which have much to do with the
determination of policy concerning inter-playground events.

Supplies for Recreation Activities.

The successful conduct of a recreation program requires not
only suitable areas, equipment and structures but also supplies.
Supplies are distinguished from equipment in the fact that they
are expendable, that is, they are consumed in the operation of
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the facilities or program. In practice goods which are consumed
generally within a year are termed “supplies.” More durable items
are termed “equipment.” Supplies required in the maintenance
and routine operation of the facilities are furnished without ques-
tion. Supplies used and consumed by recreation patrons present
a problem. So far it has not seemed advisable for a public recrea-
tion agency to be unstinting in the provision of such supplies.
In most states textbooks and other supplies are furnished free
to children at state expense in the public schools. This is justified
because children are required by the state to attend school and if
all are to enjoy equal educational opportunities essential supplies
must be provided for all. In public recreation, however, participa-
tion is voluntary and nowhere is attendance universal. Moreover,
the standard of finance for public recreation is still too low to
allow generous supply of all needs connected with the program.
Practice in thc matter is not uniform among recreation depart-
ments but the following general rules may be deduced from the
most prevalent practice:

Supplies should be furnished:

1. For group activities wherein the item in question is used
by the whole group.

Examples: Basketballs; tennis nets, books for community
smglng

2. Gencrously for children but sparingly, if at all, for adults.

3. For individual activitics where failure to provide the sup-
plies would definitely render a highly important activity
impossible to conduct.

Example: Handicraft materials in a very underprivileged
neighborhood.

4. Supplies which arc required for demonstration purposes in
order to get an activity started but which when underway
will be supplied by the participants.

Example: Harmonicas to initiate interest in harmonica
playing.

5. When the cost of supplying an activity is insignificant or
relatively low.

Example: Inexpensive handicraft materials for chil-
dren’s handicrafts,—paste, paper, crayons, etc.
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Supplies should not be furnished as a general rule:
1. When the activity requires an item peculiarly adapted to
the individual.

Examples: A fielder’s glove, broken-in to the hand of
the player; gymnasium shoes or other articles
of clothing; musical instruments except for
demonstration purposes.

2. When the cost is high in relation to the use derived.

Examples: Tennis racquets; badminton “birds.”

3. When the item is easily stolen and conditions arc such as
to expect considerable loss through theft.

Example: Hand balls, except inexpensive substitutes.

4. When the tradition is favorable to general individual
possession of the article.

Examples: Marbles; tops; skates.

5. When the article can be easily made by the participant.

Example: Kites.

6. When the supplies are to be used elsewhere than at a
public recreation place.

Organization of Self-Directed Groups.

The program of every well-equipped recreation department
includes many activities not directed by employees of the depart-
ment but which take place on department controlled property.
These range from the groups which are entirely self-initiated and
conducted and which merely use the public facilities to those
which have been initiated by the recreation department but are
conducted on a self-government basis. They are usually not chil-
dren’s groups but are composed of youth and adults. They include
athletic teams, athletic clubs, choral societies, bands, orchestras,
hobby clubs, dramatic societies and the like. Insofar as they are
open to the general public without restriction, save interest in the
activity and ability to participate on a comparatively equal footing
with other members, they are regarded generally as “public” and
not “private” groups. They are welcomed by recreation depart-
ments and granted the use of facilities. The trend of development
of organized public recreation for older youth and adults may be
said to be along the line of organization and promotion of groups
of the kinds mentioned.
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In relation to group activities for youth and adults the public
recreation department becomes largely a service agency. It dis-
covers common interests about which groups may organize. It
arranges meetings, schedules, demonstrations and competitions
which provide incentives to group participation. It provides group
leadership, often only in the initial stages, seeking as rapidly as
possible to put the group on a self-sustaining and self-led basis.
Two examples will be cited to illustrate the technique employed
in organizing group activities of the type mentioned.

1. Example in athletics: Business houses and industries form
a convenient unit about which to organize teams and leagues.
A letter is sent to the heads or personnel managers of such
agencies advising them of the intention of the recreation de-
partment to form an industrial league in baseball and suggesting
that a representative be sent to an organization meeting. Repre-
sentatives gathered at this meeting discuss details of classifica-
tion of teams, eligibility and playing rules, officiating, available
diamonds, entrance fees, expenses likely to be incurred, etc. An
executive committee is formed which assumes jurisdiction.
Thereafter the representative of the recreation department draws
up the schedule, assigns the places of play and assists the com-
mittee in the conduct of its league, all in accordance with
regulations previously approved by the department. Thus, a
great volume of recreation is induced by a minimum amount
of organizational services given by the department.

2. Example in music: The members of high school glee clubs
about to graduate are canvassed to ascertain how many would
desire to continue their musical experience after graduation.
A sufficient number indicating such a desire a meeting is ar-
ranged at a public recreation center at which plans for the
formation of a choral society are discussed. An organization is
formed and a competent leader is chosen. Perhaps the recrea-
tion department provides the leader for a season while the
group, which is self-governing, gradually assumes more and
more of the expense of leadership until it becomes wholly self-
supporting.

Self-directed groups have a tendency to get beyond the control
of the recreation department even though their activities take
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place upon the department controlled facilities. To maintain a
proper liaison between the groups and the department it is often
advisable to require that a recreation director be a member of
the executive committee of the group or that he hold office in an
ex-officio capacity. Another plan which works well is to require
all groups not under immediate direction of the department to file
their constitutions and by-laws for approval. Charters good for
one year are issued to organizations which comply with depart-
ment rules. Upon expiration of a charter at the end of the year
the status of the groups may be reviewed after which privileges
may be withdrawn, renewed or modified.

Use of Public Facilities by Private Groups.

The use of public facilities for recreation activities by private
groups, i.e., groups whose membership is exclusive, is often per-
mitted by recreation departments if the facilities are not otherwise
occupied by public groups for the time desired. Privileges are
granted usually by permit which sets forth the regulations govern-
ing the use. Some departments charge a fee for such permits,
especially if the group in question desires to charge admission.
The amount of the fee is determined by the cost of making the
facilities available, the ability of the group to pay the amount to
be collected, and the purpose for which the proceeds are to be
used. If the proceeds are to be used for public benefit the fee
charged is usually low; if for private gain the fee is determined
on a commercial basis.

Private exploitation of public places for monetary gain and of
the public who attend public recreation centers must always be
guarded against. Professional promoters organize teams, enter
them in leagues and endeavor to derive profit from collections at
games. Private teachers give instruction at public recreation centers
and charge fees for their services. Vendors of commodities of
various kinds solicit business at the recreation areas. Promoters,
in the name of charity, hold “benefit” performances from which
no one but the promoter benefits when the expenses are paid and
the proceeds divided. These, and many other ingenious forms of
exploitation must constantly be detected and prevented by reason-
able regulations.
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Non-Recreation Uses of Recreation Places.

The use of public recrcation places is often desired for pur-
poses not of a recreational nature. If there is an auditorium in a
recreation center it is sometimes desired for civic meetings, politi-
cal gatherings and religious scrvices. Athletic ficlds are desired for
outdoor rallies of various kinds. A board or department in charge
of recrcation facilitics should take the view that the facilitics are
intended by law for rccreation purposes and should devclop a
program which will kecp them well occupicd by recrcation ac-
tivities. There will be occasions neverthceless when applications for
non-recreational uses must receive respectful consideration. Then
some fine distinctions must be drawn. A civic purpose must be
such in fact as well as in name. Occasions organized for purposes
of propaganda should be discouraged if not prohibited. Political
meetings should be permitted only if non-partisan. Religious
gatherings, if permitted by law in public tax supported placcs,
should be non-denominational or intcrdenominational. It is im-
possible to lay down rules of guidance in all cases of non-recrca-
tional use of public recreation facilities since the best or most
cxpedicnt rule in a given situation depends upon the state and
local laws involved, fine discriminations in the interpretation of
the laws, traditions, local attitudes and similar factors. Some de-
partments find it advisable to limit non-recreational uses by
establishing schedules of special charges for the use of facilities for
such occasions.

Evaluation of the Program.

Efficient administration must not only concern itsclf with
measurcs which facilitate the formulation and conduct of a satis-
factory recreation program but constantly evaluates this program
qualitatively and quantitatively. Qualitative evaluation is rarely
possible in terms of objective measurements, but is dependent
upon appreciation of values, sensc of fitness, clearly defined pur-
poscs and subjcctive appraisal of performance and outcomes in
terms of these purposes. Qualitative evaluation of programs can-
not be made from records but requires frequent visits to recreation
centers to observe the programs in opcration. Obscrvations and
evaluations by executives and program specialists should be the



312 ADMINISTRATION OF PUBLIC RECREATION

basis for counscling recreation directors and for the issuance of
written program material and instructions.

Quantitative evaluation of recreation programs can be made
from more or less accurate records. The “productivity” of a
recreation center may be evaluated constantly by the inauguration
of a system of reporting such factors as attendance, differentiated
in several ways; numbers of group activities which took place;
financial receipts; special events prepared and conducted, etc. The
total attendance of participants in the recreation program and of
observers or spectators is widely used to compare the work of
separate centers of recreation. Departments compile attendance
statistics to measure their progress year by year and for use in
publicity. The National Recreation Association in its annual
Year Book, publishes the total reported attendance of all city and
county systems of playgrounds as well as the special attendance
for indoor recreation centers. The use of statistics as a means of
program control and evaluation has possibilities which have not
yet been fully realized. More effective use of statistics for such
purposes will require greater refinement of methods of recording
and reporting than has so far been accomplished by most recreation
departments.

The National Recreation Association has developed a uniform
method of recording and reporting attendancc at playgrounds.
In a memorandum distributed in 1939 playground authorities in
the United States and Canada were urged to adopt a uniform
method of determining playground attendance. This method was
based on a study conducted in forty-three cities by a committce of
recreation executives and is as follows:

Playground attendance is to be based upon the counts taken
at the peak load of attendance during each morning, after-
noon and evening session. These counts are to be multiplied
as follows:
(1) Multiply morning peak count by 2 to get total morn-
ing attendance.
(2) Multiply afternoon peak count by 2.5 to get total
afternoon attendance.
(3) Multiply evening peak count by 1.5 to get total
evening attendance.
Add these totals to get the day’s attendance. This method
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should only be applied at outdoor playgrounds where a
varicd play program is conducted under leadership, pri-
marily for children up to 15 years of age.

This plan evidently recognizes that on most playgrounds it is
impracticable, either because of insufficient staff or lack of control
of the ingress and egress of playground patrons at gates or at
unfenced boundaries, to obtain an approximately exact count of
all who attend. Registration of those who attend a playground
and checking a roll of attendance is impracticable except in the
smallest playgrounds and then only when the clientele attends
regularly. Accordingly, it is recommended by the Association that
a count be made of all present at a given time and that this count
be weighted by multiplying it by a constant factor. This factor
is introduced to account for those who may have already been
present and retired from the ground before the count is taken or
who may arrive after the count is taken.

While this method, if generally followed, has value in securing
a uniform system of reporting the total attendance for all cities
it produces at best the roughest sort of approximation of total
attendance at any playground or system of playgrounds. The totals
so produced must be interpreted with caution. For the purpose
of reporting total attendance of various cities insofar as play-
grounds of one type are concerncd it is probably as good a system
as any that can be devised for the present, but for purposes of
program cvaluation it has little validity and usefulness.

Systems of municipal recreation which consist of playgrounds
of variable kinds and other types of recreation centers should
devise methods of recording and reporting attendance which are
more discriminating and which allow for adaptations to local
conditions. For example, the director of a ncighborhood play-
ground which has only a small attendance, say no more than 100
in any half-day session, can estimate at the end of each session
the number who have actually been present within a few of the
exact number. Directors of large neighborhood and district play-
grounds whose attendance is dispersed over a large arca must be
content with gross estimates.

From the standpoint of program evaluation the gross attendance
at recreation centers is of little value, but the attendance at
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scheduled activities and special events, particularly of participants,
has immense value. Such attendance is directly related to the
efficiency of directors in planning and conducting the activities
and events. For this reason the system of reporting should provide
for accurate statistics concerning events which are susceptible of
accurate measurement and whose attendance reflects planning,
organization and leadership. Among the activities at playgrounds
and indoor recreation centers for which fairly accurate statistics
may be reported are the recurrent scheduled activities, such as
classes under leadership, club meetings, team and individual con-
tests, musical and dramatic performances and rehearsals, tourna-
ments and meets, and excursions. The number of participants in
special events is also susceptible of accurate reporting, but the
number of spectators usually can only be estimated unless the
events are held indoors. For events for which admission is charged
accurate reporting is a simple matter.

The forms used by a department to report activities should be
carefully designed to provide for accurate reporting of those units
of activity which are susceptible to more or less exact treatment.
Statistics should be taken from these forms weekly or monthly.
They should be consolidated for purposcs of study by supervisors
and the superintendent and used as a basis for counseling direc-
tors, reformulating programs, and a varicty of administrative ad-
justments. Instructions should provide that records be made daily
or at the conclusion of each activity. At the same time care must
be taken that superfluous information is not requestcd and that
the task of recording information may not become a burden to the
staff to the extent that it kecps them from other essential duties.
Form 3 shows a suggested method of recording information con-
cerning the opcration of a neighborhood playground or com-
munity center.
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RECREATION PERSONNEL

bureau is determined by the nature and amount of work
. to be performed. In general the work is in relation to
three more or less distinct operating functions, namely, (1) main-
tenance and construction of recreation facilities; (2) secretarial,
clerical and other office work; and (3) organization and leader-
ship of recreation programs. The persons employed to perform
the first two types of work are recruited from the general pool of
available mechanics, laborers, and office workers. Titles assigned
to them are generally similar to employment titles in other busi-
ness and governmental fields. Their pre-entry training is not
necessarily designed with specific reference to recreation. The
adaptation of their skills to the requirements of the recreation
department is a problem of in-service training.

Employees engaged to perform duties directly related to the
recreation program are specialists who may be presumed to have
had pre-entry training of the character required by their specialties.
Their duties are coming to be understood in terms of a more or
less generally accepted nomenclature. The National Recreation
Association has published a report of a Committee on Standards
of Training, Experience and Compensation in Community Recrea-
tion Work which lists the titles which are tending to come into
common use and which generally have the approval of the
profession. The following is taken from the report of the
committee:

Positions in community recreation work have tended to be-
come standardized as the public recreation movement has de
veloped. An examination of the titles used by the numerous cities
which are carrying on this work reveals substantial, though not
unanimous, agreement, not only as to titles of employment but
319
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as to duties assigned. The following is a description of the titles
more generally used and of the responsibilities usually assigned
to each type of position:

1. SUPERINTENDENT
Chief executive officer in charge of a department or
division and its personnel; usually responsible to a board
or commission; sometimes directly tesponsible to a city
manager, city council, or city commissioner. In case the
community recreation work is administered as a division
of some other department, such as the park or school
department, he is usually responsible to the superintendent
of the department.

2. GENERAL SUPERVISORS
Executive officers résponsible to the superintendent and
in charge of a group of recreation centers of similar kind,
their personnel and the gencral program of activities car-
ried on therein; or of some special function such as con-
struction, and maintenance generally applicable to all
centers; e.g., Supervisor of Playgrounds, Supervisor of Com-
munity Centers,! Supervisor of Construction and Main-
tenance.

3. SUPERVISORS OF SPECIAL ACTIVITIES
Specialists in charge of special phases of program develop-
ment. The responsibilities of these employees vary greatly.
Examples are Supervisor of Athletics, Supervisor of Music,
Supervisor of Drama, Supervisor of Girls’ and Women’s
Activities, Supervisor of Dancing, Supervisor of Arts and
Crafts, Supervisor of Nature Activities and supervisors of
such other activities as the extent of the local program
requires. These workers usually are responsible to the
superintendent and have staff rather than line responsi-
bilities.

4. DIRECTORS OF CENTERS
Executive officers in charge of administering the facilities,
staff and program of a recreation center such as a play-
ground, community center, swimming pool, golf course
or camp. These ofhicers are usually responsible to a super-

1 For the purpose of this report a community center was defined as a place
offering more or less adequatc indoor and outdoor facilities around which a
rccreational program aimed at meeting the needs of all ages may revolve
throughout the twelve months of the year.



RECREATION PERSONNEL 321

visor, if there are sufficient centers of a kind to warrant the
employment of a supervisor and, if ‘not, to the superin-
tendent. Examples are Playground Director, Community
Center Director and Camp Director. The title of Manager,
rather than Director, is often applied to the person in
charge of a golf course, swimming pool or bathing beach.

. PLAY LEADERS

Employees who, under the close direction of directors or
assistant directors, exercise general oversight over the play
of children or adults on a playground or in a community
cent. ; lead groups in organized play activities, or assist
with special projects. These employees are often employed
part time and frequently they are students preparing for
professional work in recreation.

. SPECIALISTS

Employees who serve as instructors in a special activity,
usually at more than one center, or on a part-time basis.
Their duties are largely restricted to organizing and teach-
ing groups in a particular activity such as golf, tennis, tap
dancing, archery, gymnasium class, swimming, puppetry
or a special type of craft project. They differ from the
supervisors of special activities in that usually they do not
have responsibility for promoting or supervising a phase of
the program on a city-wide basis.2

Other types of employment may be inferred from the follow-
ing list of titles used by a large, well-established department of
recreation:

Accompanist

Automobile Machinist
Automobile Machinist Helper
Bathhouse Attendant

Beach Guard

Beach Guard Captain
Blacksmith

Bookkeeper

Building Repairman
Caretaker

2 Committee of National Recreation Association, Standards of Training,
Experience and Compensation in Community Recreation Work, 1938, pp.

5, 6.
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Clerk

Chef

Cook

Carpenter

Cement Finisher
Comptometer Operator
Electrician

Electrician Helper
Equipment Repairman
Filter Mechanic

House Painter

Junior Accountant
Junior Stenographer
Laborer, Common
Laborer, Skilled

Labor Forcman

Locker Room Attendant
Secretary

Senior Stenographer
Swimming Pool Cashier

General Qualifications for Recreation Employment.

A broad cultural background is the first requirement for recrea-
tional employment related to the leadership of people in leisure
time activities. Regardless of what other qualifications may be re-
quired, recreation agencies lay great stress upon the general educa-
tional background as a prerequisite. Graduation from a college or
university is preferred as evidence of such background, but the
minimum requircment is often stated as two years of college
or university work beyond the high school level. For summer
work alone high school graduation is often accepted as the mini-
mum qualification. There is a definite tendency to raise the pro-
fession of recreation leadership, insofar as prerequisite educational
preparation is concerned, to a level equal to that established for
public school work.

Personal skills in a good sampling of the activities which con-
stitute the recreation program are also required. While it is not
necessary for a recreation director to be highly expert in many
activities he should at least be sufficiently skillful to recognize
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good performance when he.sces it and to demonstrate good form
for the beginners and those of moderate skill in a given field.
A high degree of cxpertness in at least onc activity is a most
valuable means through which general confidence can be estab-
lished. A limited number of recrcation workers are employed in
specialized fields of activity, such as music or drama, but most
workers are cmployed to direct a varied program. Since the
physical education activities constitute the bulk of that program
at present many recreation executives insist that workers be well
grounded in these activities with auxiliary skills in some of the
others. The background of skills in activities is a product of a
rich recreational life through the years. While much can be
obtained from courses on the high school and college level de-
signed to improve skill, if the individual has not lived an active
recreational life he is at best poorly equipped for recreation work.

Knowledge of human nature is another rcquirement. This is
necessary in order that the needs, capacitics, and interests of those
for whom the program is organized may be understood. Here
again practical experience contributes much but there can be no
substitute for study of the biological and social sciences. The
preparation of the recreation worker includes courses in biology,
zoology, physiology, hygicne, psychology and sociology.

Courses of training in the philosophy and methodology of
education and recreation leadership are also important. Through
such courses an understanding of the objectives of the work is
acquired and the mcthods employed to achieve them. Closely
linked with this training is instruction concerning the recreation
movement and the structural organization and environment in
which the work is to be done.

While technical training is of great importance it will avail
the recreation worker little unless he also possesses the personal
attributes which distinguish the leader and which justify confi-
dence being placed in him for a work so definitely designed to
improve human behavior. Forcmost among such personal qualities
are the ability to make friends, to inspire confidence and to be
acceptable among all types of groups; high moral and ethical
standards; awareness of social situations wherein problems of
behavior are present; and tolerance and zeal for social service.
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Lack of any of these qualities may be the difference between
success and failure and no amount of academic preparation or
specific skill in activities will compensate for their absence.

Duties of Recreation Personnel.

The duties of persons employed by recreation agencies vary
because of the great variations in size of the agencies, in the
facilities which they operate and in the programs they conduct,
as well as because the work is comparatively new and relatively
unstandardized. It has been observed that the recreation job
tends to conform to the individual employee unlike jobs in pro-
ductive industry in which the individual must conform to the job.
This is understandable when it is recognized that recreation
activities, which are the instrument through which objectives are
realized, are almost innumerable in kind and no recreation director
can be expected to be skilled in all the activities. Moreover, the
program of activities of a given recreation center is determined
in part by the preferences of those who attend it and in part by
the interests and skills of the recreation leaders.

The duties most difficult to describe are those of a recreation
director employed in a community center or playground. They are
likely to be thought of in terms of the duties of the occupation
most closely related to that of recreation leader, supervisor or
director, namely, teaching; but an analysis of the duties indicates
that they arc quite different from those of teachers and that
teaching, strictly construed, constitutes only a small part of the
whole. While again it must be said that duties vary according
to the position, the capacity of the person and other factors, the
following job analysis of the position of recreation director in a
large department is interesting. The percentages represent the
average computed from the original records of actual duties per-
formed which were kept by many directors for a period.
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DuTties PERFORMED

Percentage of
Time Devoted
to Each Group
1. Managerial Duties .............coiieiiiinns 23
Management of the staff, the public, supplies,
equipment, finance; preparation of reports; keep-
ing of records; ordering supplies, etc.

2. Maintenance Duties .......................... 2
Preparation of facilities; cleaning; repairing, etc.
3. Public Relations Duties ........................ 9

Promotion and publicity; contacts within the com-
munity with parents, organizations and agencies;
acting as department representative.
4 Organizing .............. ... . i, 23
Organizing staff and volunteer personnel; organ-
izing activity groups, clubs, classes, etc.; arranging
materials and facilities; planning activities and
special events; conducting surveys; analyzing
needs, etc.
cSupervision ... 33
Exercising general oversight over the use of facili-
ties and the participation in various activities;
being present at meetings, dances, plays and con-
tests in a general supervisory capacity, etc.
6. Teaching .................ciiiiiiiiiinnnnn.. 10
Class teaching and direction; individual teaching
or “coaching”; counseling, etc.

v

100

REQUIREMENTS FOR AND DUTIES OF
REecreaTION PoOSITIONS

In order to make clear the differentiation between the require-
ments for and the duties of the various types of recreation
positions, it is neccssary to state them in relation to a department
of considerable size. In small departments with few employees
the duties will be less specialized. In the pages which follow
statements will be given of requirements for and duties of execu-
tive, supervisory and directorial positions in a typical well-organized
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recreation department in a city of about one hundred thousand
population, or more. Adaptations to the situations of other cities
may be inferred from these. Positions related to construction and
maintenance work were considered in Chapter XVIII.

The duties of a superintendent of a recreation department or
bureau are difficult to specify, not so much because the job is
relatively new, but because of the vast variation in size of depart-
ments or bureaus. Obviously the duties of a superintendent of
a department employing only two or three recreation workers will
be different from those of a superintendent of a department
employing a staff of a hundred or more. In the small department
the superintendent will perform duties of all descriptions. In the
larger department his duties will be more specifically executive
and managerial. Although the latter require preparation and
aptitude of a specialized nature the superintendent must also be
well grounded in the basic operations of the department.

SUPERINTENDENT OF RECREATION

Requirements.

Education equivalent of: (1) graduation from a university or
college of rccognized standing, with major specialization in
recreation, education or social work; and (2) graduate study in
thc same and related fields, including administration. At least
five years of experience in recreation work, not less than one year
of which shall have been in an agency of public administration.
Successful experience in formulating recreation programs, direct-
ing and supervising recreation and other staff, planning and
managing recrcation areas and facilities, and conducting public
relations. Broad knowledge of the recreation movement and its
philosophy and principles of financial management as applied to
recreation administration.

Duties.

To be in executive charge of the department (or bureau) of
recreation; to supervise the staff of recreation workers and con-
struction and maintenance workers; to prepare and administer
programs of operation including budgets for the same; to gen-
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erally plan recreation areas and facilities; to study the needs of the
community and to formulate plans for future development to
meet the needs; to prepare reports of the department (or bureau)
for submission to higher authority and for their consideration and
action; to carry on cooperative relations with other agencies of
somewhat similar purpose and with other municipal departments;
to organize and participate in a public relations program.

SUPERVISOR OF PLAYGROUND AND COMMUNITY
CENTER ACTIVITIES

Requirements.

Education equivalent to that represented by graduation from
a university or college of recognized standing with major work in
physical education. At least three years of responsible experience
in connection with recreation and community center activities,
one year of which shall have been in a supervisory capacity.
Knowledge of modern methods followed in playground and cam-
munity center activities; of personnel and recreation administra-
tion; administrative and supervisory ability; and good judgment.

Duties.

Under exccutive direction, to be in responsible charge of the
recreation and community center activities of the department; to
supervise the work of all recreation directors; to visit recreation
centers and to observe the administration of programs; to make
special research studies and reports for the superintendent of the
department concerning neighborhood needs for recreation service;
to make recommendations on proposed playground sites, and as to
the layout of buildings and grounds; to represent the department
in confercnces and public meetings wherein playground and
community center matters are involved; to plan for exhibits
and programs in which the department is represented; to super-
vise the conducting of playgrounds and the assignment of per-
sonnel; to study and solve personnel problems; to evaluate the
work of employees; to administer budget control affecting play-
ground and community center activities; to make studies, re-
searches, investigations, reports and recommendations.
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SuPERVISOR OF MUNICIPAL, ATHLETICS

Requirements.

Education equivalent to that represented by graduation from
a university or college of recognized standing with major work
in physical education, or wide expcrience in the promotion of
industrial athletics and recreation. At least three years of respon-
sible experience in conducting athletic games, contests, leagues
and tournaments, one year of which shall have been in a super-
visory capacity. A thorough knowledge of and familiarity with the
recreational facilities of industrial organizations, churches, schools
and athletic clubs; supervisory and leadership ability; and good
judgment.

Duties.

Under executive direction, to be in responsible charge of the
organized athletic program of the recreation department; to
organize, develop and supervise a program of participation in all
branches of organized sport for teams, groups or individuals,
including archery, baseball, soft ball, tennis, badminton, bowling,
basketball, volleyball, track and field, soccer and “American inter-
collegiate” football, swimming, horseshoe pitching, ctc.; to de-
velop league programs in the various branches of athletics; to
supervise the selection and purchase of trophies and other awards
for all sports programs; to pass on permits for use of various
athletic facilities; to make studies, investigations, reports and
recommendations pertaining to municipal athletics; and to per-
form related work as required.

SupPERVISOR OF Music

Requirements.

Education equivalent to that represented by graduation from a
college of music of recognized standing. At least three years of
responsible experience in organizing and directing musical ac-
tivities, including musical clubs, classes, orchestras, bands, glee
clubs or community singing. A technical knowledge of music and
familiarity with the philosophy of recreation and its relation to
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musical activities; supervisory and leadership ability; and good
judgment in musical matters.

Duties.

Under exccutive dircction, to be in responsible charge of the
musical activities of the recreation department; to supervise play-
ground and community musical activities; to organizc new activi-
ties and projects; to rcpresent the department at mcetings and
conferences of local musical societies; to train volunteer leaders;
to advisc individuals and groups pertaining to music; to supervise
the work of music directors; and to perform related work as
required.

SUPERVISOR OF DRAMATICS AND PAGEANTRY

Requirements.

Education equivalent to that represented by graduation from a
university of recognized standing, with major work in dramatics.
At least three years of responsible experience, preferably in recrea-
tion work, in connection with story-telling, dramatization of
stories and the presentation of simple dramas and pageants, one
year of which shall have been in a supervisory capacity. A thor-
ough knowledge of pageantry and simple dramatics especially
adapted to the interests and abilities of children; of inexpensive
methods of producing color effects and in designing and making
of costumes and scenery background; and of story-telling tech-
nique; supervisory and leadership ability; and good judgment.

Duties.

Under executive direction, to be in responsible charge of the
dramatics and pageantry of the recreation department; to organize
plays, festivals and pageants throughout the year at the various
playgrounds, and to organize community pageants; to supervise
the department costume room; to plan weekly matinees during
summer vacation periods; to select, adapt and write suitable plays
and pageants; to arrange special dramatic classes for recreation
directors; to arrange schedules for story-tellers, etc.; to supervise
extemporaneous rehearsals and programs; and to perform related
work as required.
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SuPERVISOR OF BEACHES AND SwiMMING PooLs

Requirements.

Education equivalent to that rcpresented by graduation from a
university of recognized standing, together with special training
in swimming and water sports. At least three years of responsible
cxperience in connection with aquatic and recrcational activitics,
one year of which shall have been in a supervisory capacity. A
thorough knowledge of the philosophy of play and rccreation; of
the resuscitation of the apparently drowned; of first aid to the
injured; of the use, maintenance and rcpair of life lines, towers,
boats and other beach equipment; of the maintenance and
operation of swimming pools; of the methods commonly used in
the recovery of persons in distress in the water; of the city
ordinances and state laws governing the administration of the
public beaches and swimming pools; good physical condition;
administrative ability; and good judgment.

Duties.

To direct the activities of the bcaches and swimming pools;
to organize a program of swimming, water sports, beach activities
and swimming instruction, in order to encourage a wider use of
the pools and beaches by the public; to enforce rules, regulations
and provisions of ordinances governing thc conduct of persons
upon public beaches and in swimming pools; to supervise and
instruct subordinate employees in the operation and maintenance
of pools and beaches.

REcrEATION DIRECTOR

Requirements.

Education equivalent to that represented by graduation from
a university or college of recognized standing including some
work in physical education and recreation activities. At least one
year of expcrience as a paid employce in physical education or
recreation leadership with public or recognized private agencies.
A general knowledge of organized play and recreation activities,
with a thorough knowledge and creative ability in at least five
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phases of recreation activity such as low organization games and
free play activities, social recreation, aquatics, music, camp craft,
art and handicraft, apparatus and mat work, calisthenics and
rhythmic activities, sports, dramatics and story-telling. Knowledge
of the philosophy and objectives of the public recreation move-
ment. Ability to meet and deal with the public; pleasing per-
sonality and leadership ability; enthusiasm, firmness and tact.

Duties.

Under general supervision, to be in responsible charge of a
playground, community center, camp, swimming pool or other
recreation area or facility or to be in responsible charge of a
combination of such arcas or facilities; to formulate, organize and
supervise a well-rounded program of play and recreation to meet
the needs of people of all ages and stations of life frequenting or
accessible to such areas or facilities; to develop lcaders used in
carrying out such programs; to give immediate direction to em-
ployees required in leadership of such activities and in the care
of areas and facilities used; and to perform related work as
required.

Pray LEADER

Requirements.

Education cquivalent to that represented by graduation from
high school and two years in college, preferably training in
physical education and recreation activities. A general knowledge
of low organization games and frce play activities and general
skill in at lcast three phascs of recreation activity such as social
recreation, aquatics, music, camp craft, art and handicraft, appa-
ratus and mat work, rhythmic activitics, athletics, dramatics and
story-telling. A knowledge of the philosophy and objectives of the
public recreation movement; ability to meet and deal with the
public; pleasing personality and leadership ability; enthusiasm,
firmness and tact.

Duties.

As qualified, to conduct under direction or supervision play
and recreation activities at playgrounds and at recreation centers
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where only a limited program is possible, or to conduct a portion
of the program at larger recreation centers. Such activities will
include games, circle games, singing and folk games, party games
and programs, water sports and swimming, singing and instru-
mental music activities, nature study, hiking, art work, handicraft,
standard gymnasium and athletic activities, folk dancing, story-
telling and dramatics. To administer and care for facilities for
such activities as assigned; and to perform related work as
required.

Selection of Recreation Personnel.

Persons to fill positions in public recreation should be selected
wholly upon merit. Although the majority of cities and counties
which employ recreation workers have no systems of civil service
it can be said that usually there is a sincere effort to select persons
properly fitted for the work. Difficulty arises less from a lack of
desire to appoint competent persons than from inadequate in-
formation as to what constitutes competence in this new field.
Where there are systems of civil service the recreation employ-
ment falls properly within the systems and is subject to
examination.

Examinations under civil service should include three types of
tests: a written test covering, insofar as practicable, the whole
field of knowledge directly related to the work; an oral test in
which the personal qualifications of the applicants are judged in
personal interview with the aid of information concerning per-
formance in positions previously held; and a practical test in
which the examiners appraise the ability of the applicants to
lead groups of people in activities and the familiarity of the appli-
cants with the materials employed in the program.

The organized civil service exists not alone for the purpose of
systematizing the selection of employees for public service but
also to grant employees security from unwarranted discharge.
Under civil service rules an employee is usually on a probationary
status for periods varying from three to twelve months. During
the probationary period an employee may be discharged without
formal charges being preferred against him by his supervising
officer. After the probationary period has been completed, formal
charges giving valid reasons must be filed.
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Cities and counties which do not have organized civil service
systems may not be wholly without some of their benefits. Many
recreation departments in non-civil service cities set up their own
systems of examination to guide in selection of employees from
long lists of applicants for positions. This procedure is purely
voluntary on the part of the recreation agencies. Its effectiveness
depends upon the diligence with which it is adhered to. The
examination technique gives the recreation executive an objective
basis upon which to grade candidates and may be used to good
advantage in resisting pressure favoring the employment of inade-
quately prepared applicants. Lacking objective information the
executive must depend solely upon his own subjective judgment
which, while it may be quite reliable, is not always so accepted by
others when the qualifications of applicants are considered.

Recruiting of Recreation Workers.

Regardless of whether or not the employment is under the
organized civil service recreation departments should devote at-
tention to the recruiting of qualified applicants for employment.
Many persons make application voluntarily at the office of every
recreation department. Application blanks should be required to
be filled out by all applicants. These blanks should give an oppor-
tunity for the applicant to record all information bearing upon his
qualifications and should include the names of several references.
Many qualified and available persons do not apply voluntarily
either because they do not know of the employment or are not
informed as to the qualifications required. The active executive
will learn of many such persons through inquiry of recreation
directors, social service workers, school executives and training
institutions. Some qualified applicants may be discovered among
the volunteers who become related to the work at the recreation
centers. Recreation agencies usually enlist and train volunteer
workers to assist in directing activities.

Since about four-fifths of the workers employed by local recrea-
tion departments are either part-time or seasonal workers, these
employees constitute a valuable source of supply from which the
permanent full-time staff may be recruited. The seasonal work is
not usually considered permanent but reappointment must be
made each season or periodically. Many of those who perform
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seasonal or part-time work consider themselves in training for
full-time permanent work. In-service training courses are often
provided for such workers.

State Certification of Recreation Workers.

In order to promote the acceptance of high standards of pro-
fessional preparation and to discourage and in some cases to
prohibit the employment of untrained persons, states have gen-
erally established systems of state certification for certain pro-
fessional employment. The certificate is in fact a license to
practice. Such state systems are well known in connection with
the work of medical practitioners, dentists, nurses, teachers,
lawyers, architects and accountants. Social workers in many states
are seeking similar status and a number of state legislatures now
have under consideration legislation setting up systems for certi-
fication of social workers. Recreation workers and executives of
long experience feel that similar registration of qualified recrea-
tion workers would enchance the standing of the profession, but
there is wide divergence of opinion as to whether such workers
should be registered under the systems of teacher certification or
social work certification, or under a system specifically concerned
with recreation alone. Eventually it seems some such plan will be
adopted but as yet the work is too heterogeneous to permit
standardization of titles, duties and qualifications which should
be prerequisite to the establishment of a system of state cer-
tification.

Compensation of Recreation Workers.

There are wide variations in salaries paid t0 recreation workers
throughout the country. The larger and longer established agencies
generally compensate their workers at higher rates than the
newer and smaller agencies. Compensation is generally higher in
Eastern and Middle Western states than in the South with the
Pacific Coast states ranking about in the middle. Workers are
usually paid less than public school teachers and executives and
as a rule less in public recreation agencies than in private recrea-
tion and group work agencies. Since 1930 the tendency in cities
has been to pay no more than formerly, although the majority of
cities which reduced salaries have made restorations. Emily Harris
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Noble in her study of recreation workers presented the informa-
tion contained in Table VI.

TABLE VI \}
SALARY RANGE IN Pusric AND PRIVATE RECREATION AGENCIES3

High Low Mean Median
1. Public Dcpartments (citics)

a. Exccutive, per mo. ...... $545.00 $150.00 $353.00 $338.50

b. Full-ime Worker, per mo. 225.00 75.00 122.25 131.75

c. Part-time Worker, per hour  3.25 .25 .76 .76
2. Private Agencies (20 citics)

a. Exccutive, per mo. ..... . 833.33 50.00 236.27  200.25

b. Full-ttme Worker, per mo. 300.00 75.00  163.35  142.75

c. Part-timc Worker, per hour — 5.00 .25 38 .86

The Committce of the National Recreation Association in its
report entitled Standards of Training, Experience and Compensa-
tion in Community Recrcation Work expressed its views on the
range of salarics which the work should command in order to
attract personnel competent in training and experience to perform
the work satisfactorily. Their recommendations with explanatory
comments are containcd in the following paragraphs:+

“Those familiar with current practice in community recreation
work will notice the discrcpancy between actual conditions in
the ficld and the practical objective. This will be apparent most
strikingly in respect to rccommended standards of education and
salary. It is the firm belief of the committee that emphasis must
be placed upon adequate preparation for the work and that this
preparation should be generally comparable in amount and thor-
oughness to that required for the profession most closely related
to it, namely, public education. To achieve this standard it will
be necessary to offer compensation somewhat commensurate with
the preparation decsired.

“The salary standards which are recommended herein for the
several positions are, in thc opinion of the committee, such as
would command the services of employees with the desired
preparation and qualifications. The range of salary recommended

3 Noble, Emily Harris, Status and Professional Preparation of Recreation
Workers in California in 1929, University of California Press, Berkeley, Calif.,

1931.
4 Commuttec of National Recreation Association, op. cit.
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TABLE VII
RECOMMENDED SALARIES 5
Superintendent
Citics under 100,000 ... ..vevneeerannanens $2,400 to $6,000
Cities 100,000 t0 §00,000 .........coonnn. $3,600 to $8,000
Citics over }?-oo,ooo ...................... $6,000 to $12,000
Supervisor of Playgrounds

or of Community Centers

Cities under 100,000 +..vvveeirnnnnnennnnn $1,800 to $4,000

Citics 100,000 t0 500,000 .........c.ovnnnn $2,400 to $5,000

Citics OVEr 500,000 .......c.ovvivinneienennn $3,600 to $6,000
Supervisor of Construction and Maintenance

Cities under 100,000 ... vvvvvivnnronennnnn $1,800 to $3,500

Citics 100,000 t0 500,000 ........covnunn. $2,400 to $4,500

Cities OVer 500,000 +vvvvveeirrnernennnens $3,600 to $5,000
Supervisor of Athletics

Supervisor of Drama

Supervisor of Girls’ and Women’s Activities
Supervisor of Arts and Crafts

Supervisor of Nature Activities

Supervisor of Dancing

Citics UNdCr 100,000 +.vvrvvver v ennnn $1,800 to $3,500

Cities 100,000 t0 500,000 . ...vviiiinannn. $2,400 to $4,500

Cities OVET 500,000 +..uvvvvnnrneennnnenns $3,000 to $5,000
Playground Director

All Cities ....oooiiiiiii i $100 to $200 per mo.
Community Center Director

All Cities ....ovviiiiiii i $120 to $250 per mo.
Play Leader

All Cities, fulltime ...................... $ 75 to $150 per mo.

All Citics, part-ttme ...................... $ .50 to $1.00 per hr.
Specialist or Special Teacher

All Cities .....oovvviiiiiiiiniiiinnne, $100 to $250 per mo.
Camp Director

All Citles .. ..vvvieiiviini i $175 to $300 per mo.
Manager of Golf Course

All Cities .......coviiiiiiiiiiiiin e, $175 to $300 per mo.
Manager of Swimming Pool or Bathing Beach

All Cities «.vvnviiiniiiiiiii i, $150 to $250 per mo.

for each position is necessarily great because of the variation in
responsibility assigned under any title in various localities. For
example, the title of ‘playground director’ may apply to the single
employee on a small neighborhood children’s playground with
little equipment or to the worker in charge of an elaborate play-

5 Committee of the National Recreation Association, op. cit., quoted by
permission of the Association.
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TABLE VIII

SALARIES OF RECREATION WORKERS 6

FuLL-TIME YEAR-ROUND
(ANNUAL SALARIES SHOWN)

All Departments

Number of Highest
Departments Salary
Reporting Titles Reported
176 Exccutive .............. $10,000
54 Assistant Executive ....... 5,520
City-Wide Supervisors of

24 Playgrounds and/or Com-
munity Centers ... ... 3,660
8 Music ....ooviiiiinn. 2,543
11 Dramatics ............. 3,120
28 Athletics .............. 3,985
41 Guls and Women ..... 3,600
19 Boys and Men ........ 3,000
8 Arts and Crafts ........ 3,120
1 Nature ............... 1,200
4 Dancing .............. 1,380

36 Construction and

Maintenance .......... 3,900

43 Playground and Community
Center Directors ......... 2,510
14 Playleader ............... 1,950
12 Specialist ............... 2,000
2 Camp Director .......... 2,775
19 Manager of Golf Course. .. 2,500
9 Manager of Pool or Beach. . 3,000
7 Swimming Instructor ..... 2,100
6 Life Guard ............. 2,700

337
Lowest  Median
Salary Salary
Reported Reported
$1,200 $2,800
840 2,014
720 2,070
780 1,800
900 1,620
720 1,980
720 1,536
1,080 1,800
1,200 2,070
1,200 e
840 1,336
9oo 1,800
6oo 1,500
634 1,344
1,020 1,650
2,600 el
720 1,800
780 2,280
1,500 1,750
720 1,780

In addition to thc salarics shown in these tables certain departments pro-

vide certain other perquisites of money valuc.

ground equipped for regional as well as neighborhood service to
all ages and with elaborate facilities and large staff.
“In suggesting a minimum age, experience and range of salary
for the several executive and supervisory positions, the committee
has differentiated between cities of three sizes of population.
“It should be recognized also that there will be necessary

€ From Bulletin of the National Recreation Association, Survey of Salaries
Paid to Recreation Workers—1938; p. 4, reproduced by permission of the

Association.



338 ADMINISTRATION OF PUBLIC RECREATION

TABLE IX
SALARIES OF RECREATION WORKERS 7

FuLL-TIME SEASONAL
(WEEKLY SALARIES SHOWN)

All Departments

Number of Highest ~ Lowest Median
Departments Salary Salary Salary
Reporting Titles Reported Reported  Reported
o Executive ..........cvvve vinen aeeen aaaen
2 Assistant Executive ....... $27.00  $21.00  .....
City-Wide Supervisors of
46 Playgrounds and/or Com-
mumty Centers ...... 75.00 10.00 $24.22
6 MusiC ..ovviviiiianan, 28.00 10.00 19.11
9 Dramatics ............ 33.33 10.00 15.00
10 Athletics ............. 25.00 11.11 15.33
5 Girls and Women ..... 24.00 10.00 20.00
5 Boys and Mcn ........ 31.11 10.00 20.00
17 Arts and Crafts ........ 28.00 9.00 16.66
3 Nature ............... 20.00 13.33 17.00
12 Dancing .............. 27.00 10.00 20.00
6 Construction and
Maintenance .......... 35.00 10.00 12.22
127  Playground Directors
and Playlcaders .......... 38.00 8.77 16.50
12 Community Center
. Director ................ 30.00 8.00 14.00
29  Specialist ............... 45.45 8.88 18.00
6  Camp Director .......... 38.88 8.00 26.25
13 Manager of Golf Course...  58.00 18.00 35.00
33 Manager of Pool or Beach..  42.00 16.00 27.50
30 Swimming Instructor ..... 40.00 8.00 17.50
70 Life Guard ............. 34.00 10.66 18.25

differences in salary bases in different regions of the country
where salaries in comparable related fields vary, where living costs
may vary; in certain types of communities such as suburban
communities with more than average wealth and where other
local conditions would effect some modification of general salary
standards for the country as a whole. It should be recognized that
the duties to be performed in a small city are as important rela-
tively as those in the larger city; also that there are some com-
munities, regardless of size, where public understanding and

71bid,, p. g.
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appreciation of community recreation needs have developed far
beyond the average understanding and where such communities
will want to pay a salary or salaries in excess of these average
standards in order to secure the unusually capable personnel
necessary to carry on a pioneering demonstration program.”

A survey of salaries paid to recreation workers in 218 recrea-
tion departments in 206 cities and five counties as of 1938 was
made by the National Recreation Association. The information
revealed by this study is contained in Table VIII which shows the
annual salaries paid for year-round positions and in Table IX
which shows the weekly salaries paid for fulltime seasonal
positions.

Working Conditions.

Recreation work is conducted when people are at leisure. Many
of the recreation workers must be employed, therefore, during
evening hours and on Saturdays, Sundays and holidays. This is a
necessary but somewhat disagreeable condition. Recreation execu-
tives endeavor to limit the amount of work assigned during such
unusual times by causing all recreation employees to share the
evening, Sunday and holiday assignments and by placing a definite
limit upon the amount of such work any employee may be re-
quired to do. One large department requires full-time directors to
work four nights per week unless they are assigned to Sunday in
which case they may be assigned to work only three nights. The
total number of hours worked per week and the time off for
vacation, sickness and other emergencies conform to local prac-
tice for public workers gencrally The same may be said as to
workman’s compensation, group insurance and public employee’s
disability and retirement privileges.

Uniform Costumes.

While it is recognized that recreation workers should at all
times present a clean and neat appearance and that directors of
recreation should be recognizable as such when at work, so far
there has been no unanimity of opinion as to how these objects
can best be accomplished. A few departments have adopted
costumes for playground directors which the employees are re-
quired to purchase at their own expense. Uniform costumes have
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more frequently been specified for beach and pool guards and for
caretakers and gardeners. For those who organize, conduct and
instruct, in varied recreation activities, departments are content
to prescribe that the dress shall be neat and clean and suitable to
the activity being directed. Sometimes a sweater or shirt with an
emblem is prescribed for use in athletic and gymnastic activities
and arm bands, sun visors and badges are also used as insignia
indicating official connection.

Employees’ Organizations.

Recreation workers like other public employees with profes-
sional interest affiliate with organizations of local, state and
national scope for mutual benefit. The National Recreation Asso-
ciation enrolls many members among the lay and professional
persons connected with public recreation. The Association pub-
lishes bulletins, the monthly magazine “Recreation,” and books
dealing with a wide variety of recreation topics; conducts national
and district conferences and maintains a staff of district workers
in the field who make surveys and advise and counsel local public
recreation agencies and exccutives. This organization has been in
existence since 19o6. The American Institute of Park Executives
is a membership society composed largely of superintendents of
park departments of citics and other executives interested in park
work. In 1938 the Society of Recreation Workers of America
was formed to provide a membership organization for recreation
workers of all ranks in private and public agencies. “Recreation,”
the magazine published by the National Recreation Association,
is the official journal of this socicty as well. The American
Physical Education Association, which was first organized in 188s,
at its national convention in 1937, enlarged its scope to include
divisions of health education and recreation. The name was
changed to the “American Association for Health, Physical Edu-
cation and Recreation.” It also consummated plans, long in
process of preparation, to affiliate with the National Education
Association. The former Association is organized into district and
state associations. Nearly all of its members are connected with
schools, colleges and universities. It publishes a monthly magazine
known as the “Journal of Health and Physical Education” which
has a large circulation. Another organization recently formed is



RECREATION PERSONNEL 341

known as the Association of Leisure Time Educators. Several
states have state associations of recreation workers and the em-
ployees of the large public recreation departments have their local
societies. There has been thus far no movement to unionize
recreation workers.
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PROFESSIONAL EDUCATION OF
RECREATION WORKERS

is usually given in departments of education, physical

education and sociology. In 1929 fourteen institutions
in America offered certificates in social work with specialization
in recreation. Half of these offered a curriculum for graduate stu-
dents. In cight of the institutions the curriculum was included in
a school or department of social work or sociology. In two the
curriculum was offered in the department of education and in
two in the department of physical education. Three of the institu-
tions were not connected with any university. Numerous other
teachers’ colleges, universities, and schools of social work which
did not offer a complete recreational curriculum, nevertheless
offered courses related to recreation work, usually in the depart-
ment of physical education.! Since 1929 several other universities
have instituted major courses for the preparation of recreation
workers.

In recent years universities and teacher training colleges every-
where have instituted training courses for recreation workers.
While few have considered that the opportunities for employ-
ment in this field justified the setting up of major professional
curricula in recreation, all have offered one or more courses for
persons desiring to prepare themselves in this field. The problems
of leisure have influenced the content of courses in educational
theory and practice and in sociology as well as in the fine and
applied arts.

The concern which universities and colleges have for the prob-
lems of recreation, and their desire to adapt their curricula to

UNIVERSITY and college preparation for recreation work

1 Noble, Emily Harris, Status and Professional Preparation of Recreation
Workers, University of California Press, Berkeley, California, 1931.

342



PROFESSiONAL EDUCATION 343

present day and future needs in this field, was demonstrated in
the response made by them in 1938, to the invitauon of the
Recreation Division of the Works Progress Administration and
the University of Minnesota to attend a conference for the dis-
cussion of professional training for recreation. A sccond conference
was held at the University of North Carolina in 1939. The
reports of thesc conferences contain an excellent interpretation
of the entire problem. The rcport of the sub-committee on cur-
riculum of the first conference which is quoted in part below
is especially significant.?

I. Education for Leisure on the Undergraduate College
Level

Traditional college education has been concerned
primarily with preparing students to make a living. It
has neglected or ignored other essential functions which
the individual must perform in the contemporary com-
munity, such as making a home, keeping healthy, keep-
ing continuously oriented to changes in lifc around
him, developing a dynamic philosophy, sharing in the
opportunities and obligations of citizenship and, of
special concern to us, using his new leisure.

We affirm that it is the function of education to
equip persons to live effectively. We assert, further-
more, that to live effectively in our day, education for
leisurc is of coordinate importance with vocutional edu-
cation, however broadly conceived.

A new view of the curriculum is indicated and a
greatly vitalized, that is to say, functionalized, method
of directing the expcrience of students must be substi-
tuted for traditional procedures. We think of the cur-
riculum as being coextensive with the life of the
student, and the collcge as a community of living, not
merely an institution of learning. It is the conviction
of this committee that leisure is expanding at such a
phenomenal rate that not only must the colleges edu-
cate students to manage their own leisure more effec-

2 Recreation Division of the WPA and University of Minnesota, Report
of College Conference on Training of Recreation Leaders, Mimcographed
%epgt of the Recreation Division, Office of the WPA, Woashington,

. C., 1938.
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IL.

tively, but they must develop leadcrship in college
.wudents, even though they do not go into recreation
as professionals. This must be done in order that com-
munities may have at lcast a minimum of resources in
personnel to give Icadership to the community’s leisure.
This is particularly necessary in smaller and rural
communities. It will be ycars before America will de-
mand or produce professionals in recreation in quantity
to compare, Ict us say, with professionals in education.
Colleges must prepare persons to live with leisure and
to share together in community planning. This cannot
be postponed until the supply of specialists is available.

General Education in the First Two Years of Collcge

We see the following steps as being fundamental in
providing education for leisure for all. This type of
education will also provide the basic culture for those
few who will later take the professional training courses
for recreation leaders.

A. The curriculum of general college education must
be reorganized in terms of certain broad func-
tional catcgories. Rescarch and experimentation
at such institutions as the University of Minne-
sota and the State Teachers College at Mount
Pleasant, Michigan, would seem to indicate that
the following four areas of experience might ade-
quately serve this purpose:

1. Vocational orientation

2. Home and family life

3. Personal life

4. Socio-civic participation
The basic phase of general education is provided
by core or survey courses given in each of these
functional areas during the first two years of
college.

B. The consideration of leisure in general education
should serve as a part of a frame of reference for
every survey course. We mean by this that
whether the orientation be to the biological
field, the humanities, or the social sciences, or
whether it be to the four areas of experience
enumerated above, a dominant objective or em-
phasis should be to arouse curiosity, develop ap-
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preciation and to generate a continuing amateur
pursuit which would ordinarily occupy one’s
leisure. This implies chiefly a reconstruction in
curriculum organization and teaching method.

C. Explicit and extended consideration should be
focused upon the facts concerning, and the sig-
nificance and meaning of, the expansion of leisure
in our socicty in a separate, though related unit,
which would survey recreation or leisure in the
modern world. This latter course will serve ag
a pre-professional course for those who are con
sidering recreation leadcrship as a vocational
future. Rightly conceived such a course will orient
all students to recrcation trends while serving as
a professional orientation course for those con-
sidering recreation as a vocation.

D. Opportunity for active participation should be
provided for all undergraduate students in such
ficlds as the following: arts, crafts, drama and
related theater activities, music, dancing, sports,
games, literature, and nature study. While pre-
sented from the standpoint of the amateur, the
objective of which is enjoyment rather than
excellence of performance, high standards of
quality should be maintained in all activities.
Efforts should be made to conduct recreational
activities for men and women jointly. There is
a further need to provide for an understanding
and critical appreciation of motion pictures in the
85,000,000 people that attend weekly. Care should
be exercised in the education of youth to pro-
mote at least some activities that are likely to
insure participation on the adult level. The values
of competition need to be conserved rather than
exploited by unwise and extreme use of artificial
incentives.

E. The final proposition or suggestion has to do with
the whole arca of campus organization and life.
Student self-government is likely to be built upon
a false set of assumptions. Really important mat-
ters are frequently reserved for faculty considera-
tion and control, whereas students and faculty
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need to explore the possibilities of a partnership
in developing policies and practices relating to
campus affairs,. The total college community
needs to be organized coopcratively, students and
faculty sharing responsibility quite apart from
prestige qualifications. In facing common prob-
lems together, in getting at the facts of given
situations, in formulating plans, in putting plans
into action, in evaluating outcomes—in these
ways, and in these ways chiefly, will students ac-
quire the ability to work with other persons
effectively and with equity. It is in these ways too
that students will get actual experiences in demo-
cratic participation and responsibility, and will
achieve respect for the high meanings and values
of the democratic ideal.
III. Professional Education at the Upper Division Level

This phase of our report is divided into two sections:

one (A) on the basic or horizontal areas of learning
common to any curriculum for recreational leaders; the
other (B) on the vertical or specialized professional
areas.

A. These basic courses may be considered as com-
mon requirements for all specialized major cur-
ricula described in division two, or they may be
thought as comprising an undergraduate minor,
or, in situations where not even a minor can be
provided, these courses may be considered as
functioning for recreational leadership training
regardless of the vocational or cultural major cur-
riculum taken by the student. These basic train-
ing areas are functionally described without
course titles being given or assumed. They are:

1. Study of the personality of the individual
from the biological, psychological and socio-
logical points of view. This is not a course
in biology, psychology, or sociology but cuts
through all three fields of learning. If the
course is given in one of these three depart-
ments, great care should be used to see that
all three phases of the development of the
individual are considered.
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2. A study of community resources and com-
munity needs, with special reference to
recreation.

3. A study of group organization and leader-
ship in the field of recreation.

4. A study of physical and mental health,
safety education and elementary first aid.
In some situations much of this study can
be given in the first basic area named, that
of a study of the personality, while in other
colleges, the medical school or hygiene de-
partment may organize a course Or courses
covering the topics named.

5. A study of advanced courses in the arts and
crafts. This is an extension of certain or all
of the art activities initiated in the first two
years of college. The very nature of skill
development demands at least some degree
of expertness for all recreation leaders who
would carry over into the professional or
even volunteer leadership field. In addition,
however, these advanced courses should in-
clude added theory and techniques necessary
for community or group applications such as
mcthods of teaching community music and
directing drama, etc. Regardless of the spe-
cialized curriculum chosen in division two
every recreation leader should have a certain
repertoire of arts and crafts, skills and under-
standing.

6. Ficld work problems, including supervised
and directed field experience and practice
teaching.

B. The number of vertical or specialized professional
curricula that could be considered in even a large
university is strictly limited. The curricula out-
lined here are considered as broad fields, de-
termined on the basis of both university organi-
zation and vocational outlets. The details of each
of these curricula should be left to each institu-
tion, which in turn must often wait for research
information and job analysis. In some respects
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these specialized curricula are extensions of the
basic horizontal arcas of education. Every leisure
time worker should have knowledge of arts and
crafts, sports and games, and other forms of
voluntary group activity, but these areas can also
be carried forward in professional specializations
that provide the largest opportunity in job out-
lets. The four most desirable curricula are:

1. Arts and Crafts (music, dancing, graphic
and plastic arts, handicrafts, etc.)

2. Dramatics (acting, thcory and practice in
directing and producing, festivals, pageants,
plays)

3. Sports and games (and other organized and
non-organized physical activity)

4. Other voluntary group enterprises (clubs,
camping, social education, forums, etc.)

IV. Graduate Work of from One to Three Years

This capstone of the training of recreation leaders is
reserved for administrative curnicula. It is felt extremely
unwise to attempt to train for administrative and super-
visory positions at the undergraduate level. Such re-
sponsibilities demand experience as well as training and
the greatest value of the training curricula will be
realized by graduate students with actual job experience.
To offer such curricula at the undergraduate level is to
do violence to the significance of the work involved.
Such provision will also give unwarranted encourage-
ment to immature and inexperienced students to antici-
pate administrative positions. The three basic curricula
at the graduate level are:

1. Administration

2. Supervision

3. Coordination of Community Work.

Training and Professional Opportunities.

Training institutions face a serious dilemma. On the one hand
they recognize the grcat need for trained personnel to organize
and lead the leisure time activities of the American people. At the
same time they are faced with the fact that professional employ-
ment in this field has not kept pace with the fast developing
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needs and further that compensation of recreation workers is not
on a plane commensurate with high standards of pre-entry prep-
aration. The number of persons gainfully employed by local
public agencies conducting recreation was roughly 3,300 on full

CHART 11
GROWTH IN NUMBER OF COMMUNITY RECREATION LEADERS
PAID FROM LOCAL FUNDS

As reported to the National Recreation Association
by citics in the U.S.A. and Canada
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time and 21,000 on part-time or on seasonal work in 1938. The
number of persons employed for similar work by private or quasi-
public agencies was approximately the same. This amount of
employment and the rate at which it has been increasing docs
not call for the immediate inauguration of complete professional
curricula in all universities and other teacher training institu-
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tions. At the same time it must be recognized that the improve-
ment of professional preparation and the turning out of trained
workers by educational institutions will tend to elevate the stand-
ards of compensation, promote the employment of trained rather
than unprcpared workers, and improve the quality of work done.

The preparation for public recreation work need not be con-
sidered wholly apart from that required in many private and
commercial recreation fields. Commercial recreation is a rapidly
growing field of employment and calls for some knowledge and
skills required also in the public work. The possibilities of place-
ment in commercial recreation have not been sufficiently sur-
veyed to be appraised with any degree of accuracy, but it is
evident that professional prcparation may be directed toward
both private and public work.

In-Service Preparation of Recreation Workers.

Like all new public scrvices recreation departments have found
it expedient to organize continuous programs of in-service train-
ing for their employees, most of whom have been recruited with
comparatively little previous special training directly related to
their duties. Some departments, which employ each summer a
considerable number of summer playground workers, hold a pre-
entry course or institute of training to better systcmatize their
processes of selection and also to prepare the workers for their
summer work. In-scrvice training programs consist in general of
six types of training procedures which are as follows:

1. Supervision of the employee on the job to which he is
assigned. The first concern is to render the employee more
competent to perform the immediate tasks assigned to
him. This training is closely related to careful assignment
of the job to the employee. The nature of the job and its
relation to the intercsts and capacities of the worker
may constitute a forceful incentive to improvement. This
method of training includes, in addition to frequent
visitation of a competent supervisor, personal counseling
of the employee by his supervisor and others competent
to give guidance.

2. Staff meetings. These meetings are held weekly or monthly.
They include discussion of policies, programs and regula-
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tions; presentation of useful materials, interesting books
and articles; demonstration of new and proven techniques;
and lectures by non-staff members on related knowledge.

3. Attendance at professional conferences of recreation work-
ers and similar groups.

4. Visitation of other recreation centers within and without
the local recreation system for observation of programs and
methods employed by others.

5. Stimulation of home study by calling attention to exten-
sion courses, new literature, study outlines, etc.; and by de-
velopment of a department library.

6. Short term institutes. These institutes are often conducted
by staff executives with the aid of recreation directors espe-
cially skilled in certain fields and often by outside agencies
such as the councils of social agencies and the National
Recreation Association. The latter has in recent years
offered institutes with a highly skilled instructional staff in
such subjects as organization and administration of recrea-
tion programs, conduct of girls’ and women’s activities,
leadership of social recreation, community music, arts and
crafts and nature study. These institutes are conducted
under the sponsorship of local recreation departments.
Short term training institutes vary in a number of ways as
the following list will indicate:

A. Intensive institutes requiring the full time of the
enrollees for several successive days.

B. Institutes consisting of one or more periods per
week for a given season.

C. Comprehensive institutes of either type above men-
tioned covering a variety of subjects, often under-
taking to give a superficial survey of the entire field
of knowledge related to the work.

D. Institutes specializing in a single activity or field of
administration.

E. Institutes limited to lectures, discussions, and dem-
onstrations.

F. Institutes which include practice of recreational skills
under instruction.

The Recreation Division of the Works Progress Administration
of the United States Government has conducted the most exten-
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sive in-service training program for persons engaged in recreation
work ever attempted. Eighteen thousand workers were assigned in
1935 to recreation leadership projects by the Federal Emergency
Relief Administration in thousands of communities, most of which
had had no previous public recreation programs. This number of
workers within a year had increased to over 45,000 under the
Works Progress Administration, almost twice the number of
workers employed by regularly established local community recre-
ation agencies for part-time, full-time and seasonal work. Practi-
cally none of the emergency workers had had previous experience
as directors of public recreation, although many brought to their
new emergency jobs recreational skills which they had developed
in their own avocational experience or in vocational experience in
other fields. The necessity for a widespread in-service training
program was immediatcly evident. Such a program was initiated
by the several state administrations under instructions from the
Recreation Division of the WPA in Washington. In two years
75,841 individuals had been at some time participants in the train-
ing program.

The effectiveness of this program was appraised by the WPA
in a study completed in 1937 from which the following para-
graphs are quoted: 3

“SuByect MATTER STRESSED IN TRAINING PrOGRAMS BY
NUMBER OF STATES

Subject Matter Number of States
MUusic ....oovvviiiiiiiiiiiiiiii, 43
Drama ........................l 43
Handicraft ................. ... ... ... 43
Physical activities ..................... 40
Theory and philosophy of recreation ..... 33
Social recreation ...................... 28
Dancing and rhythmics ................ 25
Administration and organization of recrea-

tion ...... ...l 25
Method of leadership .................. 24

8 Works Progress Administration, Summarized Report of the Findings of a
Survey of the In-Service Training Program of the Division of Recreation,
1938, Washington, D. C., Bullctin 12450.
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Community organization ............... 24
Art .o 23
Gameroom activities ................... 21
Safety ... 20
Health and sanitation .................. 20
Naturc lore ...............ooiiiiiie, 15
Camps and camping ................... 9
Story-telling ................ ... ... 7
Folklore ....................ooiiil 7
Recreational therapy ................... 6
Facilities ................ ... .. .o 5
Education .............. ... ... ... 5
Sociology ............iiiiiiiiiiia, 5

“In bricf, State Directors wecre of the opinion that in-service
training affected the quality of work, produced more capable lead-
ers, changed the public’s viewpoint toward the problem of leisure,
caused community-wide intercst and greater participation in rec-
reational activities, promoted the development of the cultural
fields, and developed more effcctive types and techniques for
training on the job.

“The material gathcred in this study would seem to point to-
ward the following statcments:

“1. Many individuals, who do not posscss academic qualifica-
tions for professional work, with job-training can develop and
maintain high standards of work in the ficld of recreation. It is
not implied that job-training is an adequate substitute for aca-
demic work.

“2. There is a growing demand and necd for the training of
voluntecr workers in recrcational ficlds.

“3. The type of in-service training that can be done by any
agency is influenced by the extent and nature of assistance
granted by colleges, universities, normal schools, and libraries.

“4. Recreation administrators and supervisors tending as they
are toward the greater usc of informal methods of teaching need
special assistance in the usc of discussion methods, demonstra-
tions, visual matcrials, and the unit of interest method.

“5. There are and will be a large number of recreation workers
who do not'live in or are not accessible to middle-sized and
large cities. For such workers, in-service training is more neces-
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sary than for those who have easy access to experts and reference
materials. The development of a new type of correspondence
training, extension courses, widespread distribution of bulletins,
reading lists, traveling exhibits and portfolios would provide
means by which training materials could be gotten to those
workers who can be serviced infrequently, if at all, by- traveling
specialists.

“6. Cultural activities in communities are on the upswing, but
the further development of a correlated, cultural, community
recreation program requires a new approach to the teaching of
music, drama, dancing, nature lore, crafts, the visual arts, pup-
petry, etc.

“7. The WPA program has employed a large number of peo-
ple whose exceedingly useful rccrcational experience should be
taken into consideration if in the near future some of them
without academic qualifications should desire to pursue such
work.

“8. Special incentives are needed for recreation workers who
possess ability to discover and apply new techniques in the fields
of group work and progressive recreation. This might take the
form of scholarships, grants, and special admissions to profes-
sional schools, collcges, and universities.

“9. Recent experiences indicate that many college and univer-
sity graduates have not been able to secure certain types of
courses necessary for successful operation in their particular
fields. Among such topics are: recreational therapy, public ad-
ministration related to recreation, social and economic problems
of leisure, survey techniques, the use of social data, the func-
tional planning and use of facilities.”
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PUBLIC RELATIONS

service of which it is capable without the support of

public opinion. The public opinion which supports the
recreation department is based upon understanding and good will.
The process by which greater understanding and good will are
fostered and developed is known in business and professional en-
terprises as public relations. Public relations are such contacts and
responses between an enterprise and the general public as tend to
promote a better mutual understanding and good will.

Private enterprises have long recognized that favorable public
relations are vital to their success and that they may be consciously
planned and created. For this purpose they give attention to every
detail of their operations which brings them into contact with the
public and oftentimes employ specialists as public relations coun-
selors to organize a comprehensive program of public relations for
the entire establishment including programs of publicity and ad-
vertising. Public tax supported agencies in the past have not becn
so aware of the necessity for planned public relations. This day is
fast passing. Public administrators are now tending to adopt the
methods of private business in this respect subject, however, to
very proper legal restrictions.

Among the legal restrictions which prevent the complete adop-
tion of the methods of private business in this field is one which
prohibits the use of tax funds by governmental agencies for pur-
poses of advertising, unless specific authorization has been granted
by the state legislature, or by the city charter in the case of home
rule cities. Such authorization has been given in a number of in-
stances, particularly for advertising and exploiting the advantages
of the city or county as a residential or industrial place; but no
authorization has been granted to departments to advertise them-
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selves or their own services. The latter has been opposed on the
ground that it would constitute a use of public funds for purposes
of keeping the incumbent administration or officials in office.

Notwithstanding this traditional prohibition it has been gener-
ally recognized that public agencies and dcpartments have an im-
plied obligation to inform the public whom they serve concerning
the work done and the services and benefits available to the pub-
lic through their operations. Processes of imparting public infor-
mation have been considered to be incidental to the purposes for
which the agencies have been established. The expenditure of a
reasonable portion of the funds for disseminating information and
for reporting has been construed as a proper use of public funds.

While public departments do not advertise, in the strict sense,
they are more and more employing the methods of publicity. A
distinction between the two terms can be made. Advertising in the
business world is for the purpose of directly promoting or creating
sales. Publicity makes no sales but promotes good will and under-
standing. Advertising is a commodity for which a price is paid;
publicity usually is associated with “news” and flows through
channels which are free. The propriety of the use of publicity in
public work will have to be judged in relation to its purposes.
Publicity, however, represents only one of many methods of pub-
lic relations used by recreation departments.

In all public relations work, undertaken by public departments,
there is a mutuality of interest on the part of both the public and
the department, which is the improvement of the public service.
There is also a duality of relationship; the public desire to express
their wishes, demands and criticisms and to bring about adjust-
ments on the part of the department to them; the department on
the other hand desires to ascertain the interests and needs of the
public and to inform the public concerning the services which are
available in the dcpartment to serve these interests and needs. The
department desircs also to adapt itself to the changing interests
and needs insofar as it is permitted to do so consistent with its
powers. The department will consider as part of its public relations
program measures which it may take to become informed con-
cerning the public as well as the means it adopts to interpret itself
to the public and to create public good will toward the depart-
ment.
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Good public relations are important to all departments of gov-
ernment, but none is more dependent upon publicity as a part of
the public relations program than the recreation department. All
of the activities programs and other work of the department are
absolutely dependent upon public knowledge of them and sup-
port based on understanding. The department must overcome in-
hibition and apathy by the use of publicity. Some of its activities
are on a revenue-producing basis, and their continuance depends
upon the paid attendance. Participation in the activities of the
recreation department being purely voluntary the department
must employ the methods of salesmanship to secure the maximum
public response.

The means at the disposal of the recreation department for
public relations may be considered as of two types, first the inter-
nal means wholly under the control of the department itself, and
second the external means, or those subject to the cooperation or
control of other agencies.

INTERNAL MEANS OF PusLic RELATIONS

Physical Facilities and Public Relations.

The physical facilities and equipment are a “front” for the de-
partment. The impression of many is gained from their contact
with the department through its facilities and their condition. If
the office has a neat and businesslike appearance, if the grounds
are well laid out and carefully maintained, if the buildings are in
good repair and kept in a clean and orderly manner, the esteem in
which the department is held by the public will correspond. Rec-
reation departments must insist upon the standard of physical
appointments being equal to that which applies to other depart-
ments. At the start there is a tendency on the part of the city
fathers to quarter the office of the department in some place de-
tached from the city hall with facilities incomparably worse than
those enjoyed by other departments. Likewise a standard of main-
tenance of buildings and grounds is tolerated far below that which
would be acceptable for fire stations, police stations and other
longer established departments. Recreation departments are them-
selves in part to blame for this condition because they are so im-
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bued with interest in the activity program and its educational im-
plications that they are sometimes inclined to pay insufficient
attention to the other aspects of their work.

Printed Circulars and Reports.

The annual report which all recreation departments prepare and
submit to the mayor and city council and which most of the de-
partments publish and distribute in considerable quantity, pro-
vides information helpful to the citizens in interpreting the value
of the work. It is a comprehensive and consolidated statement of
the whole problem and accomplishment of the department during
the year. If its full value is to be derived its format should be
attractive and the contents readable and interesting. Even before
publication portions may be extracted and furnished to the news-
papers as news. More than any other knowledge the citizen needs
information as to where the facilities of the department are lo-
cated, specifically what services there are which he may enjoy and
how he may avail himsclf and his family of them. The annual
report is too voluminous to serve this purpose well or to be pub-
lished in sufficient quantity Accordingly, departments frequently
publish brief circulars containing this information which are avail-
able throughout the year to hand to office visitors and to pass out
at meetings, exhibitions, and demonstrations. Separate inexpen-
sive circulars may be published in quantity for different types of
services as for camping, picnicking, swimming, playgrounds for
children, adult hobbies, etc.

Program Demonstrations.

The recreation department has the best opportunity of all de-
partments in the city government to cultivate good public rela-
tions. The sum total of its individual contacts with citizens is
greater than those of other departments, the contacts are some-
what of an intimate nature and they are relative to occasions which
the citizen enjoys. The mood of the citizen when he makes his
contact with the work of the department is nearly always a happy,
expectant and appreciative one, which is conducive to a fine re-
sultant impression. If the experience of the citizen is a happy one
he will publicize it widely by word of mouth. The conduct of the
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work on an efficient and high plane and in a manner which
merits the approbation of the citizenry is far-reaching in any pub-
lic relations program.

Employee Contacts.

Every employee in the department is a public rclations agent.
A larger percentage of the employces of a recreation department
come in contact with the public than in any other municipal de-
partment. To a large extent public relations are their duty and
obligation as well as their privilcge. A slovenly carctaker at a
neighborhood center, a disgruntled recreation director or a dis-
courteous office clerk can do more damage to the public rclations
of a department than reams of publishcd material can correct.

These thoughts necd to bc impressed upon recreation depart-
ment employees continually for there are always some who do not
appreciate their importance. Those who by temperament or in-
capacity are unable to contact the public advantageously should
be assigned to dutics in which they come least in contact with the
public. It is sufficient hcre mercly to mention the importance of
telephone contacts, not only in the office but at the several cen.
ters, the courteous conduct of correspondence and the strategic
position of the information clerk or receptionist in the central
office.

ExTERNAL MEANs oF PusrLic ReLaTions

Newspapers.

The metropolitan newspapers in the largest citics and the lead-
ing dailies in other cities are undoubtedly the most important
medium of publicity. The attitude of the department toward news-
papers should be friendly, cooperative, and at the same time per-
sistent. The person having the department publicity in charge
should regard himsclf as a reporter for all newspapers and attempt
to give them the kind of material which is suitable for their par-
ticular purpose. Different newspapers have different policies and
different ways of presenting the news. It is well for the publicity
person to know what these are, so that he may supply their needs.
Frequent contacts with news executives are of vital importance in
maintaining the relationship of the department to the newspapers.
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It is not sufficient simply to write publicity stories and mail them
out with the hope of some of them being used. By going to the
editors in person, reasons for the use or the rejection of stories
may be ascertained and put to good advantage for the future.

The utmost impartiality in dealing with the papers, if there are
more than one, is vitally necessary. The greatest frankness must
be observed in writing news stories and real news should not be
withheld. Through a long period of contacts with editors their
confidence is cultivated which is conducive to the growth of co-
operation. Types of newspaper publicity which may be used are as
follows:

Regular News.

This includes such stories as those dealing with action of the
recreation commission, announcements of new policies, dedica-
tions of new playgrounds, adoption of budgets, summary of at-
tendance figures and similar items.

Features.

These offer the best opportunities for securing space in metro-
politan newspapers since they belong to the class that is known as
“human interest” stories. The opportunities for developing this
type of publicity are almost unlimited. Boys make a new type of
kite, and a picture is then appropriate. Foreign children get to-
gether and organize a band, and another feature is possible. Life
guards get new equipment and a feature can then be worked up
on the speed with which this equipment can be employed in an
emergency. The metropolitan newspapers will be found very will-
ing to cooperate in the matter of working up these features. What
may be regarded as only a regular news event, may be arranged so
as to bring much greater publicity by treating it from the feature
angle. For example, at one playground recently, a pedestal upon
which children were to place crumbs for the birds, was dedicated.
This, in itself, was only good for a small story, but when the same
was called a “bird lunch counter” and some stuffed birds were
secured and placed on the edge of the counter a real picture sub-
ject was thus provided. As a result of this rearrangement, two
metropolitan newspapers photographed the counter and published
the pictures the next day.
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Continuous Publicity.

Under this heading comes publicity intended to popularize
municipal camps, swimming pools, golf courses, boathouses and
similar facilities. This is the most difficult kind of publicity to
“get across” because it is neccssary to go over and over the same
ground constantly. In other words, it is necessary to hammer away
with news stories and picturcs on these subjects without ncces-
sarily having any real news upon which to hang the story. To do
this type of work requires ingenuity in discovering new things
to be said about these facilities. Special programs and events at
playgrounds or swimming pools help in securing publicity because
they furnish an excuse for writing about them. When it is not
possible to have these, it is up to the person in charge of publicity
to “make” news about them. One way of making news about a
municipal camp is to arrange what is known as a “tie-up” with
an automobile concern, or its advertising agents. This “tie-up”
will result in the automobile concern sending one of its cars to the
camp and using the camp as a means of publicity for its car. In this
way it is possible to secure “motorlogues” in automobile sections
of newspapers, which are read by numerous persons planning
vacation trips. The municipal swimming pools are always good
places where feature publicity may be worked up whether or not
an occasion has arisen to provide an excuse. Special stunts may
always be developed there and prove satisfactory for use as swim-
ming pool publicity.

Use of the Special Departments.

When a playground building is built, the real estate section may
yield some desirable publicity. The automobile section may be
used as outlined above. The sports section, of course, is always
useful in chronicling tournaments and sports of all kinds. The
Sunday feature section will be found valuable for the publication
of some special items. The picture and rotogravure sections are
fertile fields for the placing of recreational publicity.

Cooperation With Promotion Departments,

When it is desirable to get continuous publicity for some
special activity, the promotion department of a newspaper may
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sometimes be found willing to cooperate. The promotion depart-
ment works to increase the circulation and advertising volume
and any type of event or activity which will enlist the interest of
any additional readcrs will be carefully considered by this depart-
ment for special backing. Model airplane tournaments, backyard
playground contests, swimming carnivals, are events which have
been backed by newspaper promotion departments in many cities.
One paper, by publishing a series of twelve Christmas carols on the
twelve days preceding Christmas, gave effective aid to a rccreation
department program of carol singing on the streets.

Newspapers sometimes conduct athletic and other contests of
their own as part of their promotion program. In doing so they
solicit the assistance of the recreation department to conduct or
officiate at the events. If these contests are free and open to all
and are not tied up with subscription campaigns departments
often render assistance. Occasionally the events are held at public
playgrounds. When the department lends its collaboration in
such events excellent publicity can be obtained for a period as
long as the events receive notice in the papers. For their own
events papers devote a quantity of space far in excess of the space
they would allot them if conducted under the auspices of others.
The “Soap Box Derby” and the “Roller Skates Derby” held in all
large cities and with final national contests are events which many
newspapers throughout the country have conducted. Recreation
departments assisted in conducting these contests and in return
received much favorable mention in the papers.

Annual Editions.

Newspapers put out annual editions every year which summarize
various activities for the year. Editors will be found willing to use
recreational articles of the summarizing type.

Editorials.

When frequent mention of recreational activities is made in
metropolitan newspapers, editorials will come without being
sought, as an outgrowth of the good will of the newspaper and
their interest in the subject. Another method, however, of secur-
ing editorials, is by sending material to editorial writers, packed
with “food for thought,” for example, the annual report of the
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department, statement of attendance for the year, or similar
analytical material.

Weekly and Neighborhood Papers.

The issuance of a regular news bulletin to these papers will
produce much publicity. This bulletin should contain stories of
general interest that are not too lengthy so that they may be used
in any size newspaper or magazine. When special information
affecting a particular district is available, such as the dedication
of a new playground, it is well to send a special story to the
neighborhood newspaper covering that district. Because neighbor-
hood newspapers cannot afford the use of many cuts in their news
columns they will always welcome the receipt of matrices from
which they may cast lead cuts. Recreation departments may use
the matrices to illustrate municipal facilities and activities which
they are endeavoring to popularize. These materials cost very
little and are highly effective.

Magazines.

There are in every community numerous publications of both
general and special interest in which it is possible to secure articles
on the recreational work. Included in this group are Parent-Teacher
bulletins, teachers’ journals, magazines of special interest to
women, chamber of commerce publications and others of this
type. Before writing any articles for these publications it is always
best to consult the editor and secure his version of what the
magazine needs and wants.

Radio.

Next to newspaper publicity probably the radio is the most
important medium for publicizing the activities of the depart-
ment. Stations are required by the Federal Communications Com-
mission to devote a certain percentage of their time to affairs of
civic interest. Recreation conducted under public auspices can be
placed in this category. Station managers often welcome oppor-
tunities to present good programs emanating from the public
recreation work.

There is much competition for radio time now that the radio
has “grown up,” so programs need to be carefully planned to meet
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the exacting requirements of the stations. The radio address is the
simplest form of radio presentation but it is also of least value.
Amateur dramatic programs are acceptable to many stations if well
presented, but stations are usually more receptive to amateur
musical programs than to amateur drama. Interviews and novelty
programs, such as contests and presentation of awards, are effec-
tive. For projects which serve an obvious public purpose, such as
May Days, Christmas programs, patriotic occasions, etc., stations
will frequently make without cost series of spot announcements
in intervals between programs. If an event is of sufficient public
interest radio stations will consider the practicability of installing
remote control equipment for the purpose of broadcasting the
event from where it is conducted.

Exhibits.

Exhibits are worth the effort required to put them on only
when large numbers of people get to see them and when they
present material which is of general public interest. Consequently,
exhibits which are carcfully arranged with a view towards pre-
senting a real message, and which are seen by an adequate number
of visitors are of considerable value. Recreation departments when
invited to participate in general exhibitions, fairs and shows should
give serious consideration to participation and its possible benefits.
If an exhibit is placed, it should be one that is truly representative
of the department’s work.

The most effective exhibits are live demonstrations of activities.
For example, practical demonstrations of skill in archery, badmin-
ton, fly casting, sketching, horseshoe pitching, handicrafts or any
of a thousand activities are immeasurably more cffective than
posters or printed matter referring to them. Among its large
clientele any recreation dcpartment can easily find many persons
who delight in exhibiting personal skills in activities which can be
made a part of a department exhibit.

Window Displays.

Window displays may be secured in the windows of banks, de-
partment stores, large drug stores and similar business organiza-
tions. These should be attractive and representative of depart-
mental activities.
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Printed Publicity.

Under this heading may be listed folders, posters, window cards,
and other printed material calculated to carry the message of the
department to the public. It is well to make these as attractive as
possible with photographs, art-work and the like.

The recreation department has splendid opportunities to dis-
tribute printed material. It may be posted and handed out at the
neighborhood recreation places. Children attending the recrea-
tion centers may be asked to take the material to their parents.
Since it concerns the public business and is not commercial
matter the heads of large industrics and business houses are gen-
erally willing to distribute the material to their employees. The
annual report of the department, in addition to summarizing the
work during the fiscal year, may also be used as a publicity booklet
by arranging it in attractive, easily read and profusely illustrated
form.

Motion Picture and Wire Services, and Syndicates.

Included in this group are the various motion picture newsreel
companies, the picture syndicates and press services such as the
Associated Press, United Press, etc. These are valuable in securing
national publicity for a recreation department. There are many
times when this kind of publicity returns to its source and results
in local publicity as well. These organizations generally are inter-
ested in publicity of the “feature” variety rather than news ma-
terial of purely local significance. They will use human interest
material that is truly “different” or “unusual.” Only the best
portion of the features suitable for local use are of any value to
these agencies. It is well, therefore, to call upon them only on
special occasion when there is a feature that people all over the
country might view with interest.

“Tie-Ups.”

In addition to “tie-ups” with newspapers and their special
departments there is another type which is sometimes used and
which is of great value. It is the “tie-up” with other civic agencies
in a joint program. The Memphis Recreation Department had a
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most effective “tic-up” with the local fire department in a fire-
prevention educational program. Another department had a “tie-
up” with the Parent-Teacher Association and the Dcpartment of
Education in a “planned vacation program for every child,”
including a back-yard playground contest. These associated projects
resulted in favorable mention of the recreation department in all
publicity relative to these events. If a newspaper can be associated
in the project it will be most generous with its space. The recrea-
tion department must take care that standards of competition
and recreational values are left to their determination in such
joint projects. It must be assured that participants will not be
exploited for private pecuniary or commercial advantage. When
a “tie-up” with one newspaper is made other papers as a matter
of fixed policy will withhold cooperation. When a department
evidences willingness to associate itself with one paper it must, to
preserve good will, be equally willing to join with other papers
under substantially the same conditions. Nothing is more destruc-
tive of newspaper cooperation than partiality in dealing with the
several papers.

Motion Pictures.

A number of the larger departments have developed motion
pictures illustrating department activities and dealing with public
recreation problems. Some also have portable projectors which
are used to present programs at civic meetings and other occasions.
It is advisable, if a good impression is to be made, that films be
up to date and, if possible, in color with sound accompaniment.
It is frequently possible to dramatize the motion picture story.
With the recent rise of amateur motion picture photography the
voluntary aid of competent persons can be enlisted to produce
these pictures if professional assistance is prohibitive in cost.
Volunteer assistance in dramatization is readily available every-
where.

Public Addresses.

Public speaking affords another excellent avenue through which
public relations may be cultivated. The recreation department
has many interesting stories to tell about its general services, its
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particular events and activities, the philosophy of its work and
related subjects. Its representatives are welcome speakers at ever
so many occasions in every community, if they are adept in making
public addresscs. Members of the recrcation board, the superin-
tendent and the several executives in charge of features of the
work may be used to fill engagements. Efforts should be made to
solicit opportunities of this kind and the staff should be trained
by practice and encouraged to cultivate the ability to favorably
represent and act as spokesmen for the department at public
mectings.

ORrcANIZATION OF PuBLic RELATIONS

Small dcpartments of recreation cannot afford to employ a
specialist to organize and dispense publicity, but this should not
deter them from considerable effort in obtaining a good hearing.
Board members and the superintendent will devote much time
to public relations work, more in the recreation department than
in the more traditional and prosaic departments. The recreation
activities are so closely related to the interest of the public that
this is inevitable. Other members of the staff can be drawn into
the program as well. Each department should have a carcfully
worked out program in which there is a division of labor among
many of the department employees touching upon all or many
of the devices enumerated above. This division of responsibility
will recognize the peculiar fitness of each person involved.

Larger departments can employ and assign the major duties and
the general management of public relations to a specialist. At
present no less than a dozen park and recreation departments in
large cities do this. The specialist is a “staff” employee and should
have access to all phases of the work of the department. He
should be associated with the superintendent and should work
directly under him, but he should be in close contact with the
board, so that he may be aware of the policies and plans of the
board. The employment of a special publicity person should not
absolve other employees from doing public relations work. Any
special publicity undertaken by other employees should be cleared
through the specialist. The following is a statement of require-
ments and duties of a specialist to supervise and direct the public
relations of a large recreation department:
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Director OF PusrLic ReraTions AND RECREATIONAL PromMoTION

REQUIREMENTS: Education equivalent to that repre-
sented by graduation from a university of recognized standing
with major work in journalism; experience in the preparation of
publicity material for metropolitan newspapers, district news-
papers, and other publications; in the preparation of material
suitable for presentation over the radio; in the preparation of
printed and advertising materials such as folders, leaflets. win-
dow cards, and posters; in the planning and orgamzation of
exhibits; knowledge of the methods of contact with groups and
organizations for the purpose of disseminating recreational in-
formation; knowledge of the preparation of printed annual re-
ports; understanding of the requirements of newspapers and
magazines as applied to news photos; experience in the plan-
ning of sixteen millimeter motion pictures showing the work
of the Recreation Department, the preparation of appropriate
continuity for the guidance of the cameraman in making the
pictures, and the preparation of proper vocal descriptions to
accompany these films when sound is added; understanding of
the methods of dealing with established agencies for the
dissemination of information, such as newspapers, radio sta
tions, publications, news and picture-gathering agencies, etc.;
knowledge of the organization, operation, and functions of the
Recreation Department.

DUTIES: To have responsible direction of the publicity and
public relations work of the Recreation Department; to organize
educational campaigns for special features of the Department’s
work, such as camps, swimming pools and events of a city-wide
nature; to present a continuing program of public relations and
publicity which will keep the public informed of the Depart-
ment’s work and recreational opportunities, tend to increase
attendance and participation, foster better understanding, cor-
rect misapprehensions, and promote development of public
recreation generally for the benefit of the city; to employ in the
proper manner and in their correct relationships to each other
the various media of public relations work, such as newspapers
and periodicals and arrange for their publication; to make
assignments to photographers and projectionists and supervise
their work; to arrange showings of the department’s motion
pictures; to secure time over radio stations for broadcasts about
the Department and arrange programs for such presentation;



370 ADMINISTRATION OF PUBLIC RECREATION

to plan and prepare printed materials required by the Depart-
ment such as folders, leaflets, posters, circulars, and annual
reports; to supervise the distribution of printed and advertising
materials to groups and organizations; to supervise the securing
of space and the installation of exhibits; to plan sixteen milli-
meter motion pictures of the Department’s work, prepare con-
tinuity, direct cameramen or other technicians, and prepare
properly timed vocal descriptions for sound accompaniment;
and to perform related work as required.

Special Campaigns.

Somewhat infrequently there arise occasions when a special
campaign of publicity is called for, such as when a bond issue or
a charter amendment is before the voters. These occasions call
for a comprehensive and widespread campaign lasting over some
weeks or months. The use of department funds in such a cam-
paign is sometimes questionable or improper, although much in-
direct aid can usually be given by the regular establishment. Special
publicity campaigns of this kind are best handled by a citizens
committee which can easily be organized. Citizens committees,
if the issue is important enough, can always find means for raising
such special funds as may be needed to carry on special campaigns.
These committees need to be carefully guided, and the sources of
contributions and campaign aid must be carefully scrutinized in
order to avoid any possibility of severe criticism reflecting upon
the project or indirectly upon the department.

Revenue-producing recreation projects and activities present a
special problem in respect to publicity. Because they produce
income they are likely to be judged according to standards that
are applied to non-governmental commercial enterprises. There
is, of course, the desire of the department to have them produce
as favorable a financial outcome as possible. Avenues of publicity
open to activities which are free are sometimes closed to activities
for which charges are made. If it can be shown that while they
produce revenue, they do not yield a profit, this obstacle is
sometimes overcome.
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ADMINISTRATIVE RESEARCH IN RECREATION

in which research is recognized as an essential requisite

to further growth. Recreation has now become an im-
portant concern of government for which large funds are being
expended. Many expensive mistakes are being made because of
the scarcity of factual information and recorded experience.
Research is required to enable a better understanding to be had
of the fundamental objectives of public recreation, the bases for
formulation of recreation programs, the processes of leadership
and guidance in recreation activities and the efficacy of various
forms of organization and procedure. Much of the research which
is needed is of a highly specialized academic character which
requires the services of specialists in several scientific fields. On
the other hand much of it is of immediate practical nature closely
related to administrative operations. To the extent that this
is so, research may be considered an important function of ad-
ministration.

All well established public recreation agencies conduct research
from time to time, if not continually, and occasionally avail them-
selves of the research services of special agencies which are
organized to provide research services. Some cities and counties
have a bureau which conducts research as needed and whose
services are available upon request of any department. Universities
are usually equipped to conduct research for other agencies, and
are frequently requested to aid public departments in making
special studies. These are sometimes made free of cost, particularly
if they serve directly the purposes of the university. There are
several governmental research agencies which have been organized
to aid local governments in this respect and whose services may
be had for a consideration.

pUBLIC recreation has reached that stage of development

372
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RECREATION SURVEYS

The recreation survey is a product of research which cities, and
to some extent counties, have found exceedingly helpful. There
are many kinds of surveys in the field of recreation, each of which
has its own value and usefulness. The National Recreation Asso-
ciation conducted an extensive inquiry into the leisure habits of
5,000 people. Another splendid study of this type was the study
of leisure in a suburban community, Westchester County, New
York, which was conducted by the Council for Research in the
Social Sciences of Columbia University. There have been com-
prehensive surveys of cities to determine the nature and solution
of their recreation problems. Notable among these are the Recrea-
tion Survey of Buffalo, published by the Buffalo City Planning
Association, the Survey of Recreation Facilities in Rochester,
New York, made by the Council of Social Agencies of that city,
and the Chicago Recreation Survey by Northwestern University
and the Chicago Recreation Commission. The Recreation Survey
of New York and Environs made by the Russell Sage Foundation
is another excellent example. Surveys have also been made of the
work of public recreation agencies or departments, and of their
administrative organization. Departments themselves frequently
appraise their own services and survey the work of a single insti-
tution or recreation center or the neighborhood which it serves.

Recreation surveys vary not only in subject matter which they
cover, and in their comprehensiveness, but also in their immediate
purpose. Some are intended as an exhaustive compilation of
relevant subject matter as a reference guide for technical students;
some are intended only for popular use to inform the general
public rather than the technical student or administrator; others
are designed primarily as a basis for a definite recommended
program which finds its factual support in the subject matter
analyzed; still others are intended as a technical guide to the
administrator.

An outline for a comprehensive recreation survey of a city is
given below. This type of survey would provide a basis for the
planning of physical facilities and program and for the organiza-
tion of an agency or agencies to administer the public recreation

program.
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OuTtLINE OF A COMPREHENSIVE RECREATION SURVEY

A. Geography and topography of the city
Description of the physical nature of the city, including
its size, boundaries, street development, major traffic
arteries, railways, industrial, business, small family and
multiple residential zones. This information may be
graphically described with the aid of maps.
Method: City Engineer’s maps, traffic surveys, public
utility corporation files and maps, airplane
photographs, reconnoissance

B. Population
Analysis of the population which inhabits the city
a. Density of population by neighborhoods
b. Distribution of population by age groups
c. Employed youth population
d. National groups, if any, and residential location
of same
Method: U.S. Census, school enrollment, public utility
corporation records, consular offices, foreign
church records, reconnoissance

C. Socio-economic factors

1. Economic factors
. Property and land valuations
Housing
Purchasing power
Dependency
Indigence and relief
. Unemployment
Method: Examination of records and reports of pub-
lic housing and social work agencies; sta-
tistics of mercantile agencies, public utili-
ties, chambers of commerce, U. S. Census
Bureau, real estate bureaus, assessors’ rec-
ords, building permits, etc.
2. Political and governmental factors
a. Organization of city, county or other govern-
mental subdivisions
b. Organization of public agencies rendering recrea-
tion services

o e e
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c. Policies, administrative practices and program
of public recreation agencies
d. Budgets of public agencies
e. Tax structures: tax rates, assessed valuation, etc.
f. Cost analysis of recreation services
Method: Examination of public records and reports,
the city charter, interviews, other surveys,
etc.
3. Social factors
a. Social agencies: their organization, finance, rela-
tionships, program; possible duplication and
competition; unserved areas
b. Delinquency trends, problem districts, kinds of
offenses, treatment
c. Public opinion concerning recreation
Method: Reports and records of the several agencies,
records of law enforcement agencies, rec-
ords of school attendance officers and
probation officers, interviews, analysis of
newspaper notices
D. Physical resources for recreation
1. Analysis and description of areas and facilities avail-
able for public recreation activities, considered in
relation to neighborhoods and districts
a. Park and recreation department areas and
facilities
Neighborhood parks and playgrounds
Community houses
District and regional parks and playgrounds
Golf courses
Picnic grounds
Zoological gardens
Stadiums
Auditoriums
b. Facilities and areas under school control
Neighborhood school playgrounds
Athletic fields of high and junior high schools
Gymnasiums
Play rooms
Auditoriums
Music rooms
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Meeting rooms
Science rooms
Shops
c. Facilities and areas under parochial school
control
d. Other community facilities
Libraries
Other public lands, if any
Public places for winter sports
Auditoriums or meeting places
e. Privately owned and institutional facilities
Churches
Lodge rooms and halls
Private fields and facilities available for public
recreation
Method: Reports and records of the several agencies
involved; original records derived from
reconnoissance and inspection
E. Critical evaluation of the public recreation services of
existing agencies
1. The park department
a. Policy concerning recreational use of areas and
facilities
b. Program of activities
c. Extent of services
2. The recreation department
a. Policies regarding promotion, organization and
supervision of activities
b. Program
¢. Amount and quality of leadership
d. Extent of services rendered
3. The schools
a. Analysis of several courses of study in relation
to preparation for use of leisure
b. Extra-curricular program of activities and extent
of participation
c. Extent of use of school grounds and buildings
for community recreation activities and leader-
ship for same
d. Policies concerning extension of school services
into the recreation field
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. The parochial school

(Same as above)

. Library Department

a. Policy concerning use of facilities

b. Program including forums, exhibits, debates,
and story telling

c. Extent of services

. Churches

a. Policies of individual churches concerning use
of facilities

b. Programs of recreational activity within each
church

¢. Amount and quality of leadership

d. Extent of services

. Group work agencies; Boy and Girl Scouts, Camp

Fire Girls, Clubs, Settlements, YM.C.A,, YW.CA.,
etc.

a. Program

b. Facilities

¢. Membership
d. Leadership

. Fraternal organizations

a. Number, type and location
b. Facilities

c. Activities

d. Membership

. National Societies

a. Number, type and location

b. Facilities

c. Activities

d. Membership
Clubs and Activity groups—athletic, social, dramatic,
literary, musical, civic, etc.

a. Number, type and location

b. Facilities

c. Activities

d. Membership
Commercial agencies—theaters, bowling alleys, sport
centers, dance halls, etc.

a. Number, type and location

b. Facilities

¢. Measure of services
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Method: Consult reports of the several agencies;
reconnoissance, interview, inspection, cor-
respondence, questionnaires, etc.

F. Recreation habits of the community

1. Typical recreation patterns for various groups

Elementary school boys and girls

. Junior high school boys and girls

. High school boys and girls

. University boys and girls

. Employed boys and girls

Men

Women

Family groups

2. Appraisal of the status of community development in
relation to special activities
a. Athletics
b. Music
c. Art
d. Drama
e. Civic life
Etc.
3. Community traditions affecting recreation

Method: Prepare schedules for selected groups to fill
out, canvas newspapers, interview leaders,
reconnoiter the city contacting groups
wherever found, consult transportation
company representatives, etc.

G. Diagnosis of the important needs of the community as
revealed by the foregoing inquiry insofar as community
recreation is concerned

1. In space and facilities

2. In programs and leadership

3. In organization and administration
4. In finance

H. Recommended program for satisfying the recreation needs
of the community

PR ome o O

The Continuous Survey.

Efficient administrators conduct continuous surveys concerning
the work of their agencies. They have definitely in mind all of
the factors and information which affect the work and are con-
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tinually adding to their fund of information. Much relevant in-
formation comes to the administrator in the routine of his work.
A survey file in which such information can be placed for later
reference, properly classified, is of practical value to the adminis-
trator. Even though the information is never formally transcribed
in a document intelligible to others, and never published, it is
of value to the administrator to the extent that he uses it as a
basis for his own recommendations and planning. When neces-
sary the information can be used to substantiate recommendations
when they are questioned. With these considerations in mind,
some departments require that the staff at various centers make
surveys of their neighborhoods or districts and furnish outlines
as a guide to the staff.

APPRAISAL OF RECREATION SERVICES

Cities are often interested in appraising their recreation services
in relation to standards which apply generally. In some fields of
public work objective standards have been developed by which
the work of cities may be compared. In public health work, for
example, standards have been published by the American Public
Health Association and cities are scored periodically in relation to
numerous indices accepted by the Association as standards. This
procedure enables a city to detect the probable weaknesses in its
public health provisions and is also a stimulant for improvement.
Public recreation has not yet reached the stage of development
where authoritative standards can be set up; however, the National
Recreation Association has compiled suggested standards for
appraisal and has published them in tentative form.! So far they
have not been widely used to compare cities, but one large city,
Los Angeles, used them in modified form to appraise the servicey
rendered in various comparable districts. The appraisal was very
helpful in furnishing a guide for the equalization between dis.
tricts of the services of the recreation department and in provid
ing an objective basis for recommendations for future develop
ment. The standards used by Los Angeles as adapted from the
schedule of the National Recreation Association are given below.
It should be stated that the standards applicable to physical

1 National Recreation Association mimeographed bulletin, Schedule for
the Appraisal of Community Recreation.
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facilities and areas have more basis in experience than those
related to program. It should also be noted that the standards do
not represent an ideal condition but have been roughly computed
as a “yardstick” for convenient measurement. Doubtless as public
recreation develops, more valid standards will be possible of
formulation.

Scuepures Usep By Los ANGELES FOR APPRAISING RECREATION
SERVICES IN TWENTY-THREE DISTRICTS

Land, Areas and Buildings
A. Total acreage of publicly owned parks, playgrounds,
athletic fields, libraries, school playgrounds, for community
use, 50 sq. ft. per unit of population
1. Children’s neighborhood playgrounds, 10 sq. ft. per
unit of population
2. District play fields, 15 sq. ft. per unit of population
3. Special areas
a. Bathing beaches, capacity for 10% of popu-
lation
. Baseball diamonds, 1 per 25,000 population
. Softball diamonds, 1 per 6,000 population
. Tennis courts, 1 per 2,000 population
. Golf courses, 1 (18 holes) per 54,000 popu-
lation
f. Municipal camps, minimum of one
B. Community Center Buildings
1. Gymnasiums, 1 per 25,000 population
2. Auditoriums, 1 per 10,000 population
3. Club rooms, 1 per 5,000 population
C. Swimming Pools, 1 pool for each 50,000 population
Program Service
A. Playground Supervision, 1 Session (morning, afternoon
or evening) per 15 population
B. Swimming Pool Supervision, 1 Session per 200 population
C. Scheduled Recreation Program
1. Physical education activities, 1 period (organized on
scheduled time for instruction or practice) per 15
population
2. Nature activities, 1 period per 200 population
3. Music activities, 1 period per 1000 population
4. Dramatic activities, 1 period per 1000 population

o Lo o
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D. Community Center Program
1. Physical education activities, 1 period per 50 popu-
lation
. Music activities, 1 period per 100 population
. Dramatic activities, 1 period per 100 population
. Arts and crafts, 1 period per 100 population
. Social recreation, 1 period per 5o population
. Rhythmic activities, 1 period per 100 population
. Hobby activities, 1 period per 200 population
. “Character Building” groups, 1 meeting per 200
population
Participation and Use
A. Playground Attendance (per year), 10 times population
B. Swimming Pool Attendance (participants only), 2 times
population
C. Scheduled Recreation Program (participants only), 3
times population
D. Community Center Program (participants only), 3 times
population
Finance
$3.00 per unit of population
Note: For each item to be scored a scale was provided. The
maximum number of points was allowed if under any
item the standard mentioned above was attained. The
services in recreation of all public departments were in-
cluded in arriving at the total score under each head, i.e.,
Park Department, School Department, Library Depart-
ment and Playground and Recreation Department.

ool O\Wlh W N

REesearcH ProjECTS

Research Concerning Attendance.

1. Studies of total attendance at various recreation centers and
events. Nearly all recreation departments require that attendance
counts be made daily and that reports showing daily attendance
be submitted either weekly or monthly. While it is not practicable
to have the daily attendance broken down too finely, limited
differentiation is practicable; for example, the daily attendance may
be differentiated as to morning, afternoon and evening; as to sex;
as to spectators and participants; as to scheduled and special
events. If the statistics thereby derived are systematically collated
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many comparisons between centers and events may be made. The
effect of changing policies may be noted, and to some extent the
efficiency or “productivity” of staff insofar as the latter may be
inferred from attendance. Graphs showing seasonal trends may be
made and are found to be of considerable value.

2. Intensive studies of attendance by the method of sampling.
For limited periods more specific information concerning attend-
ance may be obtained. The sampling method by which is meant
the intensive study of data taken as a fair sample of the general
condition, requires more attention to thc task of recording data
than can be afforded over a long period; moreover, the patrons of
a recreation center will tolerate for a short period but not for long
the annoyance often caused by solicitation of intimate informa-
tion. The sampling method affords an opportunity to obtain a
variety of information otherwise unknown including such things
as the average duration of stay; the frequency of attendance for
each person; the relative popularity of activities; the relative
appeal of different apparatus; the distance traveled from home to
the recreation center; the relative “pull” of different hours of day
and night; the age groups served; nationality of patrons, the per-
centage of population of a given district served by the center and
frequency of service; the effect of various barriers such as traffic
arteries, rivers, industrial zones, etc., upon attendance; effect of
variations in fees charged.

One city determined that its attendance at a regional recrea-
tion center was composed largely of non-residents by recording
for a period the license numbers of the automobiles which
entered the area. Another found that day-to-day attendance at
municipal swimming pools and beaches correlated closely with
the mean temperature published by the weather bureau and could
anticipate the probable attendance by weather forecasts. The
latter information aided in the assignment of staff.

The efficacy of playground programs and other matters have
been inferred from studies of reasons for non-attendance of people
within the district presumed to be served by the center. Such
studies involved interviewing of a cross section of the population
but much has been learned also from studies of attendance at
counter attractions including the nature and amount of street play.

In one suburban district the staff of a large playground with
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the aid of temporary personnel, conducted a house-to-house canvas
of the entire district from which valuable information on the
effectiveness of the playground in the community was ascertained.

Research Concerning Cost.

If a simple system of cost accounting is followed much infor-
mation of value to the administrator can be obtained especially
when the cost accounting is interpreted along with statistics of
attendance. The following are some cost studies that have been
found useful.

1. Studies of cost of operation of each center and comparison
of costs in terms of total attendance, area, facilities, personnel,
etc.; cost of operation per unit of attendance; cost of class instruc-
tion in different activities; cost of general supervision of different
types of playgrounds per capita of attendance; cost of maintaining
building and areas; cost of landscape maintenance; cost of utilities
such as electric power for various activities and for various types
of installation. '

2. Durability and cost of various facilities in terms of time and
use; for example, surface, apparatus, fences, spring boards, towels,
soap, swimming suits, balls, bats, gloves, etc.

3. Studies of cost of office procedures such as mimeographing,
dictation, postage, printed forms, promotional printed matter.

4. Studies of employees’ travel as to distance, time consumed,
mileage cost, maintenance and operation of rolling stock, all in
relation to return therefrom in service.

5. Studies of camp costs, including cost of counseling or super-
visory payroll in relation to number of campers; salaries and wages
of employees who prepare and serve food; cost of camp supplies,
cost of meat, fruit, vegetables and other food costs, all computed
on the per meal basis. It is very important in camp administration
to compute at frequent intervals the cost of food consumed. The
summer camp season is so short that definite preparations need to
be made for camp cost accounting in order that the tendencies
may be known early enough to correct any conditions which
require correction.

6. Studies of capital cost of providing land, buildings and struc-
tures for different types of recreation centers all in relation to the
use and service rendered.
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Research Concerning Accidents and Safety.

A definite procedure for reporting accidents and information
pertaining thereto is essential to enable studies to be made having
as an object the prevention of accidents and minimizing personal
and municipal liability therefor. Recreation departments frequently
make continuous studies of the following types:

1. Classification of the nature of accidents and relative fre-
quency of each type including fractures, abrasions, contusions,
concussions, etc.

2. Studies of apparatus injuries revealing the apparatus in use
when accidents occurred and the relative hazards presented by
each type of apparatus. Such studies have been the basis for cor-
rection of faulty installations and elimination of the most danger-
ous apparatus.

3. Studies revealing the relative dangers of participation in
various types of athletic games and contests. These studies sug-
gest preventive measures for participants and spectators at athletic
events.

4. Studies of places where accidents occur in swimming pools
and on beaches. These studies are the basis for instruction to pool
and beach guards as to where accidents are most likely to occur
and what spots require special vigilance; also what locations on
beaches are so dangerous as to prohibit swimming there.

Research Concerning Personnel.

Recording of information concerning training, experience and
other qualifications of recreation personnel and studies of work
done by such employees are of assistance in selecting personnel,
arranging for in-service training, assigning of personnel and better
understanding of the nature of the work to be done. Studies have
been conducted frequently of the following types:

1. Job analyses. Employees for a given period are required to
record the duties performed hour by hour. Forms are prepared on
which are shown the standard tasks such as general supervision,
instruction, counseling, program organization and planning, com-
munity contacts and preparing reports. Places are also provided
for description of other non-standard duties. These are analyzed as
to duties performed and time consumed, and general tendencies
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are noted. Similar studies are made of the duties of maintenance
and clerical employees.

2. Analyses of training and experience of workers in relation to
specific skills employed on the job. These have proved of as-
sistance in indicating the skills which should be sought in sclect-
ing employces and in suggesting the nature of in-service training
which should be provided.

3. Rating systems. Several systems for rating the work and
value of employecs have been devised. They are difficult to apply
to employces whose work does not lend itself to objective measure-
ment, but within certain limits they are helpful in systematizing
the appraisal of employces and in emphasizing the relative valuc
of qualities which contributc to success.

The research projects which have been listed are merely sug-
gestive of the kinds of information of which the public recreation
mevement stands in need. These researches are of the simplest
sort requiring no highly developed research techniques in the
social sciences. Nearly every recreation agency is competent to
conduct some research on this plane which will not only produce
information for immediate practical use but also an attitude and
habit of scientific approach to administrative problems. The more
decply involved problems of values and objectives remain the
special province of sociologists and others detached from adminis-
tration and specially trained in the more complex techniques of
the scientific investigator.
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AccmENT REPORT

DEPARTMENT OF RECREATION

Note: This report must be sent to the office within 24 hours after the accident.

Name of Injured Person.......... .. . AAICSS.eers o
Age NI SR Phone. ..
Date Of ACCIACHE e e e o ssrns v o Hour

State Exact Nature of Injury

State in Detail How Accident Occurred

Give Name and Address of Physician or Hospital Used ... o o

‘What Was Done with Injured Person and by Whose Orders? ... v oo

Did a Dircctor Witness Accident?. ....oocerrrcs If Not, Where were Directors
when Accident Occurred?
Give Names and Addresses of Three Witncesses of Accident:

Give your opinion as to cause of accident, whether carelessness of injured,
carelessness of another, defective apparatus, violating safcty rulcs, ctc.

Was this Activity on Permit? If so, give Number of the
Permit Was the injured a spectator or player?
Playground Title -
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INDEX

Accidents, prevention of, 17; rescarch
concerning, 384; rcports of, 265
Accounting, 192, 225; records, 232

Accrctions of beach, 181

Acquisition of propertics, 144, 171

Actwitics, file of, 272; nature of, 294;
free play, 295, 297; valuc of, 296;
routine and scheduled, 295, 297

Adjustment, social, 19

Administration, principles of, 18s;
responsibility for, 187; file of, 271

Advertisement for bids, 222

Advertising, 357

Agreements, 257

Aims of rccreation, 16

Airports, 180

Akron, Ohio, 105

Alabama, 31

Allocation of tax funds, 201

Allotments under budget, 250

Amecrican Association for Hcalth,
Physical and Recreation, 340

Amcnican Institutc of Park Exccu-
tives, 441

Amecrican Library Association, 14

Amcrican Public Health Association,
379 .

Amuscment, commercial, cost of, 200

Annual reports, 267

Appraisal of rccreation services, 379

Appropriations, 227

Appropriation balance, 228

Arca required for recrcation, 162

Asccticism, 6

Asscssed valuation, 197

Assessments, 210

Assessor, 197, 225

Assignment of working schedule, 262

Athletic associations, 216

Athletic compctition, charges for, 216

Attendance, cost per unit, 205;
mcthod of computing, 312; records,
264; studics, 381

Auditing, 192, 234

Auditoriums, 166, 180
Awards, 305

Balance sheet, 328

Beach accretions, 181

Beaches, 181; charges for use of, 215
Berkeley, Calif., 55, 70, 126

Bids for contracts, ng

Boards of education, 143

Bond issucs, 207

Bonds, fidelity, 263

Boston, 29, 106

Bowling greens, charges for use of,

215

Boys’ clubs, 13

Boy Scouts, 13

Budgct, 241; estimate for, 246; alot-
ments under, 250; of revenues, 251

Budgctary control, 241

Buffalo, N. Y., 373

Burglary insurance, 238

California, 34, 79, 10

Camp Iire 3G4irl;7,913 5

Canton, Ohio, 126

Capital financing, 206; records of,
259

Cargtakers, duties of, 291

Carncgic, Andrew, 14

Cash registers, 236

Catholic Youth Organization, 13

Certification of recrcation workers,

334

Character building agencies, 13

Charges, 212, 285, 302; policy con-
ccrning, 216; for non-rccreational
services, 219; effect of, 270

Charters of citics, 143

Chase, Stuart, 3

Chatters, Carl H., 226

Chicago, 29, 56, 156, 373; Recrea
tion Commission, 119, 123, 167

Chicf dircctors, 187

409



410

Churches, 8

Cincinnati, 156, 209

Cities, metropolitan, organization of
recrcation in, 56

Citizenship, 19

City council, 251

City planning, 214

Civic groups, use of buildings by, 311

Civil scrvice, 332

Classification of expenditures, 242

Cleveland, 106, 156

Clerical duties, 191

Collcction of revenue, 235

Commercial amusement, cost of, 200

Commercial recrcation, 8, 13, 167

Commission records, 256

Commissions, recreation, 131

Commoditics, charges for, 221

Community center, defined, 320

Community recreation organization, 8,
1

Con‘tpensation of recreation workers,
335 |

Conccssions, 221

Condemnation of lands, 174

Consolidated school districts, 107

Coustruction, 191, 280, 286, 288

Contracts, 257; work, 286; for con-
cessions, 317

Control of expenditurcs, 248; of self-
directed groups, 308

Cook County, I, 100

Cooperate, power to, 148

Coordinating councils, 129

Coordination, of recreation agencies,
62, 119; of design and operation,
289

Correspondence, 256

Cost accounting, 232

Cost, of recreation system, 163; of
operating system, 163; iaymcnts
for recreation, 207; rescarch, 383

Costume storage, 286

Councils, of social agencies, 129

Counties, nature of, 98; functions of,
99; legal status of, g9; number of,
100

County, recreation in, 98; parks,
types of, 102; parks, regional, func-
tion of, 104; recreation commission
in, 116

Cultural evolution, 19

INDEX

Curricula, influence of lcisure upon,

Curriculum, for education of recrea-
tion workers, 343
Cuyahoga County, Ohio, 106

Decentralization of exccutive dutics,
1

Dcc :;ation of Independence, 21

Dedication, of lands in subdivisions,
171; of gifts, 180

Delaware, 1co

Delinquency, juvenile, 16

Dclivery records, 260

Democracy, 20

Dcsigners, 288

Detroit, 89

Dircctor, of recrcation, 131; chief,
187; of centers, 320

Districts, special park and recreation,
105; metropolitan park, 106; rural
school, 107; for local recreation,
106; playground space for, 150;
park space for, 160; asscssment,
210

District of Columbia, 78, 125

Draftsmen, 288

Dutics, reassignment of, 53; of em.
ployees, 187

Earnings, financial, 212; sourccs of,
212; non-recreational, 219

Editorials, 363

Education, in rclation to recreation,

El\Zrell law, 210

Emergency funds, 203

Eminent domain, 174

Employecs, selection and appoint-
ment of, 139; political activitics of,
150; “linc” and “staff,” 184; dutier
of, 187; transportation of, 306

Employment of personncl, 148

Encumbrances, register of, 258

Enginecrs, 288

Equipment, rccords of, 261; manu-
facture of, 288

Essex County, N. ], 101

Evaluation of programs, 311

Events, special, 295, 298

Examinations, under civil service,
332; in non-civil service citics, 333



INDEX

Pxcess condemnation, 175

Executive, employed jointly by
schools and city, 69; functions, de-
centralization of, 194; staff, balance
in, 194; sclection of, 196

Exhibits and public relations, 365

Expenditures, for rccreation, 3; per
capita, for recreation, 200, 203;
classification of, 242

Exploitation of public recreation
places for gain, 310

Extra-curricular activities, 81

Extra-mural program, 304

Farm Bureau, Minnesota, 113
Federal Burcau of Investigation, 282
Federal Government, 14, 104, 156,

203

Fee simple, 179

Fees, 201, 212, 237

Fidelity bonds, 263

Filing, 255; systems of, 270; of ad-
ministration, 271; of activities, 272;
of survey material, 273

Financial operation, records of, 259

Financial records, 258

Financial stationery, 235

Financial procedure, 321

Financial support, 147; for recrea-
tion, 197

Financing, capital,
issue, 207

Finger printing, 282

Fire protection, cost of, 201

Florida, 31, 33

Force account, 286

Forecasts, program, 264

Four “H’” Clubs, 96

Fraternal orders, 8, 10

Free play, 293

Functions, proprietary and govern-
mental, 38; of countics, 99; “line”
and “staff,” 185

Fund, general, 106, 147; special, 147,
226

Funds, municipal, sources of, 197;
inadequacy of, 198; allocation of,
201; safe guarding of, 237; private,

206; by bond

23
Future Farmers of America, 96
General fund, 226, 323

411

Gift;, of lands, 178; by dedication,

180

Girl Scouts, 13

Glueck, Eleanor, 78

Golf courses, charges for, 214

Government, activities of, 8; powers
of8 municipal, 27; function of, 27,
2

Grange, 96

Grants in aid, 204

Group participation, 294

Groups, sclf-directed, 308; control of,
308; private, 310; civic, 311

Group work agencies, 13

Guild, F. H., 105

Hanmer, Lee F., 154
Happiness, 22

Harmon, W. Burke, 172
Harmon Foundation, 172
Health, 18

Health conservation, cost of, 201
Hebrew Associations, 13
Hetherington, C. W., 294
Homes, 8

Horticultural nursery, 286
Housing, 156

Ice skating, charges for, 215

Illinois, 78, 105, 202

Income statements, 230

Incorporated municipalities, g9

Indiana, 77

Information service, 19

In-service preparation of workers, 350

Internal organization of recreation
department, 185

Institutes, 351

Instruction, charges for, 215

Insurance, burglary, 238; policies, 260

Intra-mural program, 304

Inventory of stores, 260

Joy, 22
Juvenile delinquency, 16

Kelley, Edward J., 123

Labor unions, g, 10

Land gifts, 178; records, 261

Landscaping, 145, 286; of neighbor
hood playgrounds, 159
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Lakes, 181

Leaders, number of, 83

Lease of lands, 178

Legal opinions, 257

Legal records, 262

Legislation, on hours of labor, 4;
enabling, for recreation, 29

Leisure, incrcase of, 4; and wealth, 5

Liability for accidents, 38, 41

Libraries, 14; tax levy for, 202

Lics, Eugene T., 88

Lindeman, E. C,, 19

Line, cmployces of, 18s; functions
of, 186; organization, 190

Long Beach, Calif., 72, 126, 133,
146

Lon"é Island Statc Parkways, 103

Los Angcles, 29, 120, 149, 205, 209,

Lo§712ngclcs County, 101
Louisiana, ¢8

Lucas County, Ohio, 106
Lundberg, George A., 76

Management, function of, 77

Magazines and public rclations, 364

Maintenance, expenditures for 200;
of properties in rclation to pro-
gram, 280; and public rclations,
282; general, 283

Maintcnance workers, schedule of
hours, 281; types of, 282; uni-
forms for, 282; moral attitudc of,
282; finger printing of, 282; fore-
man of, 282; supcrvision of, 282;
division of time of, 283

Massachusctts, 36, 78, 106

Master calendar, 264

Mecting place of boards, 141

Memphus, 366

Meter devices, 236

Mctropohtan park districts, 106

Millage tax, 202

Milwaukee, 91

Milwaukce County, 103

Minncapolis, 209, 222, 287

Minncsota, 34, 78, 93, 210

Minncsota Farm Burcar, 113

Minutes of boards, 256

Missouri, 78

Morgantown, W. V., 202

Motion pictures, 11, 367

INDEX

Municipal charters, 143

Municipal corporations, g9

Municipal corporations and countics
106

Municipal Finance Officers’ Asso.
226

Muscums, 166

Music in schools, 76

Name of dcpartment, 144
National Education Asso., 75
National Municipal League, 54, 226,

2

Natli*o?;ml Park Service, 14

National Rccreation Association, 7,
39, 52, 86, 172, 202, 312, 319,
335, 339, 349, 379

Neighborhood, defined, 157

Neighborhood playgrounds, space for,
158

Neighborhood recreation centers, 157

Newark, N. J., 92

New Jersey, 78, 101

Newspapers, 360

New York, 78, 119, 156, 209, 373

New York County, 100

New York regional plan, 154

New York State, 33, 93

Noble, Emily Harrs, 335, 342

Non-recreational use of facilities, 311

Northwestern University, 124, 373

Nurscry, horticultural, 286

Oakland, Calif., 70, 106, 126

Objectives of public recreation, 17

Ohio, 78, go

Oklahoma, 78

Opcrating statements, 229

Opcration, cost of, 167; cxpenditures
for, 200; records of, 259

Options to purchase, 176

Ordinances, 143, 150

Organization, of leisure, 8; definition
of, 47; extent of urban, 52; types
of, 59; in small cities, 72; princi-
ples of, 18s5; hypothctical, 189

Organization of sclf-directcd groups,

308
Organized labor, 4

Parcent-Teacher Associations, 10
Park dcpartments, 55



INDEX

Park districts, metropolitan, 106

Parks, 14; legislation for, 36; county,
types of, 102; local, 103; regional,
103; space for, 160; regional, 161;
legal uses of, 180; per capita cost
of, 200; tax levy for, 202; move-
ment, 293

Parkways, 102, 208

Pasadena, Calif., 126

Patrons, types of, 296

Pay-as-you-go plan, 207

Payroll, 259

Pennsylvania, go, 100, 101

Per capita expenditurcs for recrea-
tion, 200

Permits, 266

Personncl, authorization to employ,
148; records, 192, 262; qualifica-
tions of, 289, 322; titles of, 320;
duties of, 324; sclection of, 332;
part-time and scasonal, 333; certi-
fication of, 334; compensation of,
335; uniforms for, 339; working
conditions of, 339; organization of,
340; professional education of, 342;
professional opportunitics for, 348;
in-service training of, 350; and
public rclations, 360; rescarch con-
cerning, 384

Philadelphia, 29

Physical education, relation to recrca-
tion, 69

Pittsburgh, 29

Planning, city, 153

Plans of structures for contracts, 288

Playland, 102

Playgrounds, 15; summer, under
schools, 87; summer, under non-
school agencics, g91; cffective radius
of scrvice, 157; ncighborhood, 158;
district, 159; program problems of,
294

Play leaders, 321; dutics and require-
ments of, 331

Play movement, transitions in, 15

Police protection, cost of, 201

Policics and lcgal opinions, 257

Policies, insurance, 260

Policy making, 132

Policy governing charges, 216

Politica% groups, 311

Political mectings, 311

413

Powers, legal, joint excrcise of, 33

Prcvention, of delinquency, 16; of
accidents, 17

Principles of administrative organiza
tion, 185

Printed matter, 359

Private agencics, coordination of, 128

Privatc funds, 238

Private groups, 310

Professional associations, 340

Project budget, 252

Programs, instructions concerning,
263; records of, 263; forccasts of,
264; control of, 293; planning of,
2?3; responsibihity for, 293; nature
of, 293; orgamzation of, 294;
promotion of, 294; spccial events
in, 298; making of, 299; adher-
ence to, 300; sample of, 301; intra-
and extra-mural, 304; evaluation
of, 311

Promotion of public rccreation, 7

Property, acquisition of, 144, 171

Property, improvement of, 146

Property rccords, 261

Public recrcation, agencics of, 13;
dcfinition of, 146

Public relations, as staff function,
192; and maintcnance, 293; legal
restrictions on, 356; cmployce con-
tacts and, 360; and ncwspapcrs,
360; and radio, 364; and window
displays, 365; and exhibits, 365;
and motion pictures, 366; and
printed matter, 366; dircctor of,
368; organization of, 368; and
special campaigns, 370

Public spcaking, 367

Public works administration, 288

Publicity, 192, 357, 362

Purchasing, 191

Purchase of lands, 175

Puritanism, 6

Qualifications of rccreation person,
nel, 322
Quasi-public recreation agency, 72

Radio and public rclations, 364
Rainwater, C. E,, 15

Real estate subdivisions, 171
Reccipts, 258
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Reccipt forms, 23

Records, form of, 226; accounting
232; importance of, 255; of finan-
cial operations, 259; of lands, 261;
lcgal, 262; personnel, 262; of time
worked, 262

Recreation centers, space for, 160;
sample program of, 301

Recreation, as governmental func-
tion, 28; community, origin of, 29;
nature of function of, 46; integra-
tion with physical education, 70;
as education, 76

Recreation  departments, consolida-
tion of, 5s5; establishment of, 144;
n?mesof, 144; internal organization
of, 1

Recreatign commissions, 131; advan-
tages of, 132; function of, 132;
responsibilities of, 134; appoint-
ment of, 135; organization of, 135;
secretary of, 135; committees of,
136; procedure of, 137; correspond-
ence of, 138; meeting places of,
141

Rec‘r‘eation director, duties and re-
quirements of, 330

Recreation leaders, number of, 349

Recreation movement, origin of, vii

Recreation plan, relation to budget
of, 248

Recruiting workers, 333

Regimentation, 21

Rcgional function of state parks, 104

Regional parks, 103, 161

Regional plan of New York, 162

Regional reservations, 161

Register of encumbrances, 258

Register of reccipts, 258

Religious taboos, 6

Reports, of supcrintendent, 141; to
boards, 257; weekly, 264; of acci-
dents, 265; routine, 266; annual,
367 ,

Research, 372; projects, 381; con-
cerning costs, 383; concerning acci-
dents, 384; conccrning personnel,
384; concerning safety, 384

Reservations, 103, 161

Revenues, municipal, sources of, 197;
budget of, 251

INDEX

Ridley, Clarence E., 49

Riparian rights, 181

Rivers, 182

Rochester, N. Y., 78, 373

Rules, authority to make, 150

Rural population, 133

Rural recreation, and schools, 93, 108
Russell Sage Foundation, 154, 373

Safeguarding funds, 237

Safety, 384

San Bernardino County, Calif., 100

San Diego, Calif., 126

San Francisco, 102, 209

Sanitation, public, cost of, 201

Savings under budget, 250

Scheduled activities, 265, 295, 297

Scholasticism, 6

School centered recreation, arguments
for, 82; arguments against, 84;
status of, 85; demonstration of, 87,
150

Schools, coordination of, with parks
and recreation, 69

Schools, and recreation, 7; legisla-
tion permitting use of, 3s5; influ-
ence of lcisure upon, 75; wider use
of, 77; rural, contnbution to recrea-
tion, 133

Sccretary of board, 135, 190

Self-directed groups, relation of di-
rector to, 308

Self-rcalization, 18

Service clubs, 10

Shop, 285

Skiing, charges for, 215

Slum clearance, 156

Social adjustment, 19

Socicty of Recrcation Workers of
America, 340

Space, for ncighborhood playgrounds,
158; for district playgrounds, 159;
for parks, 160; for recreation,
162

Special assessments, 210

Special districts for parks and recrea-
tion, 105

Special cvents, 298

Special funds, 226

Special tax levies for recreation, 202

Specialists in activities, 321
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Specifications, for concessions, 222;
for supplies, 260; for structures,
288

Stadiums, 165, 180

Staff employecs, 185

Staff, selection of cxecutive, 196

Staff, functions, 185, 191

Staff organization, 121

Standardization of administration, 5o,
6

Statz certification of recrcation work-
€1s, 334

Statcments, financial, 227; of income,
230

Stat?:s, powers of, 27

Statistics of attcndance, use of, 312

Steiner, J. F., d;, 7

Stcnographic dutics, 191

St. Louis, Mo., 87

St. Louis County, Minn., 93, 108,
111

Stores, 260

Subdivisions of land, 171

Summit County, Ohio, 106

Supcrintendent of recreation, em-
ployed by schools and municipal-
ity, 69; rclations to commissioners,
140; powers of, 149; reports of,’
to board, 183; employed by, 183;
records of, 257; nature of duties
of, 449, 459

Supervisors, 320

Supervisor of athletics, 328

Supervisor of playground and com-
munity center activities, 327

Supervisor of beaches and swimming
pools, 330

Supervisor of dramatics and pagean-
try, 329 .

Supervisor of music, 328

Supervisor of construction and main-
tenance, 290

Supgrvision of maintenance workers,
282

Supervisor of special activities, 450

Supplies, purchase of, 191; records
of, 260; storage of, 28s5; in quan-
tit)é, 285; practice in furnishing,
o

3
Surveys, file of, 273; nature of, 373;
outline of, 374; continuous, 378

415

Swimming, charges for, 215
Swimming pools, 165, 180

Taboos on recreation, 6

Tax collector, 225

Tax delinquent lands, 177

"}:ax funds, fllocation of, 201
ax, general property, 1

Tax fevics, or Pl‘;br};ric?,7 parks and
recreation, 202

Tax rate, 167, 197

Teachers, number of, 83

Tennessce, 100

Texas, 100

Thrasher, Frederick M., 119

Tidelands, 181

Time records, 262

Tobogganing, charges for, 215

Todd, Arthur J., 124

Toledo, 106

Transfer, of learning, 20; of lands,
177

Transitions in play movement, 15

Transmitting collcctions, 237

Transportation, records of‘,: 263; of
employees, 306; cost of, 306

Treasurer, of commission, 136; of
city, 225

Trces, street, 145; expenditure for,
200

Unemployment, 4

Uniforms, 339

Unincorporated  county
parks in, 104

Unincumbered balance, 249

Unit costs, 205

University of Minncsota, 343

University of North Carolina, 343

Urbanization, 6

Utah, 34, 78

territory,

Voluntary recreation agencies, ¢

Walker, Mabel L., 162
Ward, Edward J., 78
Warehouse, 285
Washington, State of, 105
Washington, D. C., 125
Wayne County, Mich., 102
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Wealth and leisure, 5 Work and leisure, 5

Woestchester County, N. Y., 76, 114, Works Progress Administration, 26,
116, 373 97, 288, 343, 352

West Virginia, 30 Worman, E. C,, 203, 208

Wider use of schools, 77 '

Williams, Arthur W., 39 Y.M.C. A, 13, g6

Winter sports, 111 Y. M. H. A, 13

Wisconsin, 78 Y W.C. A, 13
Women’s clubs, 10 Youth, 16
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