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ABSTRACT

The basic purpose of the report is to present the case for the pre-
servation of open space within urban regions objectively and comprehen-
sively, with particular emphasis on relationships to urban water resource
management. The key elements of the report are a discussion of critical
variables and relationships involved in open space subsystems and a very
comprehensive presentation of specific goals and criteria for open space
preservation and management. The report also includes discussions of
various historical threads which have lead to the present concern for
open space preservation and management; these include the conservation
movement and city beautiful era in this country, Federal policies and
programs with regard to environmental quality and urban development, and

tiie open space movement in the 1960's.

Open space is defined to include both open and natural areas within
built up urban areas and natural areas in the countryside that have
characteristics such that they are suitable to be permanently preserved
in a natural state or used for various open space purposes, e.g., recrea-
tion. Open space elements are grouped into four basic subsystems: eco-
systems such as wetlands and estuaries; land nodes such as prime agri-
cultural lands and unusually scenic areas; water-land interfaces such as
flood plains and shorelands; and urban spaces such as parks, plazas,
utility corridors, and buffers. The specific goals and criteria are
categorized under six broad goals or objectives: (1) the preservation
and conservation of natural processes and natural resources; {(2) the
promotion of rational regilonal growth and urban development; (3) the
provision and enhancement of urban amenities; (4) the provision of
recreational, educational, and cultural opportunities and experiences;
(5) the promotion of public health and safety; and (6, the protection

and management of natural rescurces for economic production purposes.






PREFACE

Over the past 15 years, as urbanization hasvaccelerated, local
governments have turned increasingly to the acquisition and manage-
ment of open space. In this they have benefitted from various Federal
programs for both planning and land acquisition. However, the rationale
for making open space decisions is not well-developed, and open space is
often considered as an end in itself rather than as one means of achiev~

ing more basic public objeétives.

Over this same period, both land use and water resource planners
have come increasingly to appreciate the close links between specific
urban land uses and the hydrologic system, especially as related to
floods, erosion and sedimentation, storm water drainage, and water
quality. However, very little specific attention has been given thus
far to the role of open space in urban water management, Thus, given
the hypothesis that decisions on open space can have significant effects
on the urban hydrologic regime and various water-related social and
economic values, it is important both to obtain a thorough understanding
of the open space planning and decision-making process, and to develop
planning and decision-making guidelines, including specific goals and
criteria, applicable to the acquisition and management of open space as

they relate to urban water resources.

To these ends, the overall project on Open Space and Urban Water
Management was formulated in July 1973, and is being carried out in two
phases to be completed by June 1976. The primary emphasis of the first
phase of the project is on (1) acquiring a strong background in open
space planning and related conservation and environmental programs, parti-
cularly as they developed in the 1960's, and (2) formulating initial defi-
nitions of the open space system, as it is related to urban water re-
sources, and specific goals and criteria for its management. The second
phase of the project will focus on testing and evaluating the initial
formulations of open space systems, goals, and criteria, and finally will
develop a set of goals and decision criteria that can be used by both land

use and water resource planners in formulating and evaluating alternative
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urban development plans and projects. This phase, which 1is the more
extensive phase of the project, will include several in-depth case
studies covering various urban water management situations and will
thus subject the working formulations of goals and criteria to

diverse political and socioeconomic situations and constraints.

This report covers the first phase of the project and consists
of four chapters: (1) a short history of the conservation and en-
vironmental quality movements in this century, with particular emphasis
on Federal programs and policies in the 1960's; (2) a discussion of the
open space planning movement which emerged in the 1960's and a few of the
basic concepts and issues which led to the movement; (3) a working formu-
lation of the elements and relationships involved in an open space system,
especially as it relates to urban water management; and (4) an extensive
listing and discussion of open space goals and criteria to be tested and

refined in the second phase of the project.

We believe that the first two chapters present background material
that is quite useful in the appreciation and understanding of the overall
issue of open space preservation and urban water resource management and
the development of relevant goals and policies. However, the last two
chapters are certainly the most important in terms of this research
project and may be read independently of the first two. That is, anyone
familiar with the conservation movement, Federal conservation and environ-
mental quality programs, and the open space movement, including the city
beautiful and garden city eras, may well want to skip the first two

chapters or at least specific sections of them,
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SUMMARY OF FINDINGS AND CONCLUSIONS

Background of Open Space Concepts and Issues

he first significant challenge to the Myth of Superabundance and
the great raids on our natural resources and beauty came from the work of
George Perkins Marsh as he began to formulate basic principles of ecology
and land stewardship. These principles and concepts were quite instru-
mental in the conservation movement at the turn of the century focusing on
forest management, wilderness preservaton, reclamation of arid lands, and
the conservation of mineral resources, and in the period of the New Deal
as interest turned to the redevelopment of exploited resources, flood con-

trol, basin-wide water resource development, and soil conservation.

After World War II the growing Myth of Scientific Supremacy began to
create tremendous problems of waste disposal both on the land and in the
water, and a new version of the frontier ethic appeared in the vast sub-
urbanization of our cities. Thus, the conservation movement of the 1960's
focused on environmental quality, especially water and air pollution;
urban quality, including the redevelopment of urban cores and the provi-

sion of open space and beauty in the city; and the provision of significant

new areas for recreation, both near urban areas and of a wilderness variety.

The interest in urban beauty, greenery, and open space first developed
at the turn of the century in the City Beautiful era in this country and
the various proposals for garden cities in Furope. However, it was not
until the 1960's with the problems of pollution and urban sprawl and the
new national commitment to beauty and environmental quality that the open
space movement came into its own. This movement was characterized by the
basic goals of controlling urban growth and form and providing recreation
areas, by the year 2000 plans for several major metropolitan areas, by the

Federal programs providing open space grants, and by a strong concern for



implementation tools, e.g., zoning, subdivision regulations, and tax in-
centives, The movement both in the 1960's and in its early threads is

also characterized by at least three basic issues:

(1) the question of whether urban open spaces should
simply be open and derive their beauty from the
juxtaposition of buildings and spaces, or whether
they should be filled with greenery and forms of
nature;

(2) the question of whether urban and metropolitan plans
and patterns should be based on a geometric order or
aesthetic design or whether they should follow the
pattern set down by nature;

(3) the question of whether open space should be largely
related to purposes of preservation and be relatively
inaccessible or whether it should be used for various
compatible, multiple purposes in relation to important
urban demands, e.g., recreation.

Open Space Systems and Interrelationships

The term open space as used here refers to two types of open water-
land areas: one is the urban land and/or water area that has not been
built on or developed to the extent that it is both physically and psycho-
logically open in relation to adjacent land uses and activities; the other
ig the rural or urban fringe land and/or water area that has unique
features to the extent that it has great value in being permanently pre-
served in its natural state or used for very special urban-related acti-

vities, e.g., recreation.

Based on this distinction and definition, open space elements and re-

lationships can be grouped into four basic types of subsystems:

(1) ecosystems-~these include wetlands, estuaries, water-
sheds, wilderness areas, wildlife habitats, and
forests;

(2) 1land nodes—-these include prime agricultural lands,
unique or unusually scenic areas, important mineral
deposit areas, and various particularly vulnerable
lands, e.g., steep slopes, poorly drained soils;




(3) water-land interfaces--these include floodplains,
shorelands, waterfront areas, groundwater recharge
systems, surface water, and stream networks;

(4) urban spaces——these include nodes of open space
such as parks and plazas, corridors of open space
such as utility corridors and parkways, and
buffers of open space used to separate and isoclate
land uses.

Some of the critical types of interrelationships and urban impacts

assoclated with these subsystems are as follows:

(1) Diversity and stability--Ecosystems generally go
through various stages of increasingly diverse
and complex plant and animal iInterdependencies,
The effect of man and urban development upon this
process is to drive it back to earlier stages which
are much simpler and less stable. '

(2) Vulnerability--The key groups of variables which
determine both the value and the vulnerability of
most land areas are geology, topography, soils,
ground cover, and hydrology. If variables in omne
or more of these groups are gignificantly disturbed
by man (e.g., ground cover and hydrology) or urban
development occurs where conditions are unsuitable
(e.g., geology and soils), serious problems can arise,
e.g., erosion and sedimentation, flooding, water
quality degradation, and mudslides.

(3) Hydrologic impacts--The most significant group of
impacts involve water since it is widely distri-
buted and interrelated with all the other groups
of variables. Hydrologic impacts can be categorized
as follows:

(a) increased peak streamflows due to in-
creasing percentages of impervious sur-
faces and storm sewers

(b) increased total runoff due to decreasing
water losses through interception, evapo-
transpiration, and infiltration

(¢) water quality degradation from diffused
surface runoff, erosion and sedimentation,
and wastewater discharges




(4)

(1L

(2)

(3)

(4)

(5)

(6)

(d) decreased stream channel amenity from loss
of shoreland ground cover, accumulation of
debris, and channel enlargement

System-wide effects~-Many of the activities of man
have far reaching impacts and affect various linkages
within and between natural systems. In a watershed,
upstream disruption of ground cover and construction
of storm sewers cauges downstream sedimentation and
flooding, Similarly, the diversion of fresh water and
the discharge of wastewater upstream from an estuary
will significantly affect the ecosystem processes and
stability.

Six Basic Open Space Purposes or Goals

The preservation and conservation of natural processes
and natural resources., Emphasis is on hydrologic pro-
cesses and specific natural areas such as wetlands and
wildlife habitats.

The promotion of rational regional growth and urban
development. Emphasis is on areas such as flood
plains, prime agricultural lands, moderate slopes,
and watersheds which must be either preserved or de-
veloped very carefully,

The provision and enhancement of urban amenities.
Imphasis is on the creation of an open space system
within the urban area and on the compatible develop-
ment of urban land uses in relation to site character-
istics such as topography and vegetative cover.

The provision of recreational, educational, and cul-
tural opportunities and experiences., Emphasis is on
user-oriented and intermediate-type facilities and
open spaces.

The promotion of public health and safety. Emphasis
is on water quality management, flood control, hazard-
ous areas management, noise control, and air quality
management,

The protection and management of necessary natural re-
sources for economic production purposes. Emphasis is
on prime timber lands, valuable mineral deposits, prime
agricultural lands, and municipal water supply water-
sheds.




Selected Specific Goals and Criteria

The selected goals and criteria reported here and the complete listing
of them in the text of therreport are based on a survey of the literature
related to open space and urban water management. They are intended to
offer a good indication of the kinds of goals and criteria being proposed
and implemented across the country. Thus, we are not necessarily recom~
mending all of these goals and criteria, but are instead establishing a

framework to be tested and evaluated in the next phase of the research.

Preservation

Preserve natural hydfologic processes in critical areas-—-
preserve a 100-300 foot buffer along streams and lakes

preserve 80-100 percent of steep slopes (over 25 percent)
in a natural state

preserve 60-80 percent of moderate slopes (15-25 percent)
in a natural state

Preserve natural groundwater recharge processesS—-—

preserve 85-100 percent of a groundwater recharge area
in a natural state

prohibit on-site waste disposal in recharge areas

Preserve wetland areas and processes--—
particularly preserve wetlands of 50 acres or more

wetlands as small as 10-15 acres can be ecologically
significant

maintain a border of natural vegetation of at least 50
feet when disturbed by urban activities

Preserve significant wildlife habitats--

preserve areas of several hundred acres if near urban
development

connect the habitats via stream valleys or other linkages

Preserve unique and particularly scenic areas—-

preserve wild or free-flowing streams in segments of
at least 25 miles

preserve wilderness areas of at least 25 square miles
and keep them relatively inaccessible



Rational Growth

Preserve prime agricultural lands-—-
preserve all Group I agricultural soils

preserve Group II agricultural soils if they exist in
tracts of at least 5 square miles or are adjacent to
important ecological or recreational areas

Restrict development within the 100-year flood plain--
permit some uses, e.g., recreation, parking, storage

maintain at least 80 percent of the area in natural
ground cover

Restrict development on‘moderate'Slopes (5-25 percent)--

prohibit development if there is no forest cover or
good ground cover

require 1-4 acres per dwelling unit depending on
the slope and the ground cover

Restrict development on certain soil types--
poorly drained soils, i.e., flat and impermeable
shallow soils, i.e., less than 5 feet to bedrock
high water tables, i.e., less than 7 feet to surface
soils with high shrink-swell properties

Guide development among and within small watersheds to minimize
adverse hydrological effects--

guide development into higher order watersheds

guide development into watershed divide areas,
e.g., plateaus and ridges

minimize the interface and intersection between de-
velopment and stream channels

develop simple, linear urban patterns near streams
and in steep watersheds

guide high percentage impervious land uses to poorly
drained soils

guide low percentage impervious land uses to well-
drained soils

Urban Amenity

Create a system or network of open spaces in the urban area-~

base the system on natural hydrologic and topographic
patterns

preserve urban stream valleys and flood plains




make use of utility easements and transportation
rights-of-way, e.g., sanitary sewer easements

make use of various public utility lands, e.g.,
sanitary landfills, water supply lands, and
reservoirs ‘

encourdge the creation of open space in large urban
development projects, e.g., on-site detention of
storm water runoff

Encourage planned unit development or cluster development—-
preserve at least 30 percent of the development as
open space or common grounds
require that the open spaces be at least 6 OOO square
- feet in size
require that at least half of the open space not have
a slope of over 10 percent
Minimize disturbance of natural ground cover and drainage--

require a permit for cut and fill operations over
10,000 square feet in size or if more than 30
percent of the site is to be cleared
require the use of mulching or temporary vegetation
during construction
Redevelop existing urban areas with open space and urban amenity
potentials——

for example, urban waterfronts, old railroad yards,
0ld gravel pits, abandoned transportation rights-—
of-way, deteriorated urban areas, irregular parcels

of land

Recreation
Provide user-oriented recreation spaces and facilities in urban
areas--
need " about 10 acres of park land per 1,000 people
need about 10 acres of other open space per 1,000 people
Provide accessible intermediate-type recreation. areas in or
near the urban area--
need about 20-60 acres per 1,000 people
the areas should be within 25-40 miles of the
urban demand

the areas should be environmentally stable, suit-
able for multiple uses, and compatible with

adjacent uses



Manage recreation areas to avoid overcrowding and minimize
deterioration—--

establish various use levels and standards, e.g.,
100 square feet of beach per person, 40 acres
of water per skier, 1/4 mile of river per fisher-
man, 1 mile of linear corridor about 200 feet
wide per 48 hikers

Public Health and Safety

Restrict the use and location of septic tank systems--

Prohibit them in groundwater recharge areas, flood
plains, steep slopes (over 25 percent), and
moderate slopes (over 12 percent) near lakes and
streams

generally require a minimum of one acre per septic
tank system, soil percolation rates between 10 and
60 minutes per inch, at least 8 feet of soil, at-
least 8 feet from ground surface to water table,
and at least 100 feet from septic tank system to a
stream or lake

Restrict location of sanitary landfills——

generally locate them on flat, upland areas with at
least 50 feet of unconsolidated materials, espe-
cially silts and clays, and at least 500 feet from
wells and surface water

Preserve stream buffers to help control quality of storm run-
off--

preserve a minimum of 100 feet for streams
preserve 200-400 feet for lakes

restrict clearing, dredging, filling, and channeling
in these buffers

Restrict encroachments in stream channels and floodways~-
prohibit most urban structures

require bridges and culverts to be able to pass
100-year floods (railroads and expressways) or
50~year floods (arterials and highways) without

overtopping

require that channel improvements, floodwalls, and
levees be used only to protect existing develop-
ment and cannot raise the level of a 100~year
flood more than 1/2 foot at any upstream or down-
stream point ‘

Restrict development within the 100-year flood plain--




prohibit most uses; exceptions include recreation,
agriculture, parking, and storage of non-bouyant
materials

require at least 70 percent of each residential lot
to be above the 100-year flood level

require houses to be at least two feet above the 100-
yvear flood level and 40 feet from it

Provide on-site storage for storm runoff in major developments-—-

require the development to be able to detain the run-
off from a 100-year storm (less the natural runoff
before construction) and pass a 10-year flood in any
storm on the site

Restrict development in areas of high risk of earthquakes--
prohibit construction on active faults

prohibit schools, hospitals, fire stations, and dams
in high risk areas

Restrict development in areas with high potential for land~
slides, mudflows, land subsidence, and other hazards--

prohibit development on moderate and steep slopes
under these soil conditions

minimize cut and fill operations
minimize disruption of natural drainage patterns

Use open space buffers to the extent that it is feasible to
reduce noise levels—-

forested buffers of 200-300 feet along highways
and railroads can reduce noise levels by as
much as 20 dB(A)

Use open space buffers to the extent that it is feasible to
reduce levels of air pollutants--

forested buffers in the range of 1,000 feet can make
significant reductions in the local levels of
certain air pollutants, e.g., dust particles

Resource Management and Production

Conserve and manage prime timber lands--

tracts of at least 1,000 acres are necessary for
best management practices, e.g., sustained yield

Protect, manage, and reclaim valuable mineral deposits—-—

reserve important sand, gravel, and rock deposits
in and near urban areas; then reclaim these areas
for various recreational uses after extraction is
completed



Restrict urban development and other activities in watersheds
used for water supply--

carefully manage agricultural operations, e.g., cattle
feeding, use of fertilizers and pesticides

restrict recreation activities

prohibit use of septic tank systems

preserve stream buffers

restrict site disturbances and limit areas of imper-
vious surfaces.

minimize road construction and grading activities'
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CHAPTER I

THE HISTORICAL BACKGROUND: THE CONSERVATION
AND ENVIRONMENTAL QUALITY MOVEMENTS

The Conservation Movement

The history of the conservation movement in this country is closely
related to the Myth of Superabundance that began developing in the early
pioneer days, continued on through the legends of the wilderness men
such as Daniel Boone and Jed Smith, and climaxed in the "big raids" on
the Nation's forests, wildlife (especially the buffalo), mineral re-
sources, and soils in the late 19th century (Udall, 1963, p. 34; Chap. V).
Because of the great abundance of land and natural resources it was very
difficult for anyone to envision the possibility of ever running out of
these resources, and accordingly area after area, such as the forested

area of the Lake States, was exploited and abandoned.

Some of the earliest conservationists who either began to see through
this Myth or had a strong feeling for nature and wilderness areas were
Thomas Jefferson, who advocated new agricultural practices, William
Bartram and John James Audubon, who traveled the country identifying flora
and fauna, and Henry David Thoreau, who wrote of man's great need to dis-
cover nature and advocated the preservation of large areas in their
natural state. However, the key figure in the early development of a

land consciousness was George Perkins Marsh. His book, Man and Nature,

which appeared in 1864, established the basis for the first significant
attack on the Myth of Superabundance (Marsh, 1864). The book was at

the same time an encyclopedia of facts on natural resources, an intro=-
duction to ecology, and a significant inquiry into the effects of man's

interference with nature., Finally, publication of the book marked
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the beginning of the framing of a new land ethic for the country--the

ethic of stewardship of the land for future generations.

In the late 19th century, the concepts of Marsh began to gain
strength among several influential men across the country, particularly
a few key men associated with various departments in the Federal govern-
ment. Two of these were Carl Schurz, who as Secretary of the Interior
in the Hayes Administration supervised a landmark study of forest practices
and exploitation and worked to promote principles of stewardship, and John
Wesley Powell who, after studying the arid lands in the West, in 1878 pre-
sented to the Department of the Interior a plan for the use of these lands
which emphasized the critical nature of water resources in these areas and

proposed Federal irrigation and reservoir systems (Powell, 1878).

However, these early reports and ideas were generally rejected by
Congress and 1t was not until the late 1890's that what is now known as
the conservation movement began to take form and gain national recognition
and strength. At least four men were largely responsible for the emergence
of this movement in terms of both its substance and its political success;
these men were Gifford Pinchot, John Muir, W. J. McGee, and Theodore

Roosevelt.,

When Pinchot became Chief Forester in the Department of Agriculture
in 1898, a great controversy was raging over the use of forest lands in
the West., Under the authority of a virtually unnoticed rider passed in
1891, Presidents Harrison and Cleveland had been setting aside millions of
acres of Federal forests. WNo logging was allowed on these lands and they
were to be managed by the Department of the Interior. However, there was
no plan for the management of these lands, and few professional foresters
were available for such management. Thus Pinchot, who had a strong back-
ground in forest management, emerged with a program for the careful use
of the forests and the proposal that the forests be transferred to the
Department of Agriculture. Pinchot was determined to stop the destruction
of American forests, but he also believed that it was wrong to prohibit

all use of them; thus, he advocated the careful management of the forests

for lumbering and grazing, but with particular concern for the future

12




(Udall, 1963, pp. 114-115). Finally, in 1905 with Roosevelt elected Presi-
dent in his own right, the forest reserves were transferred to the Depart-
ment of Agriculture and the National Forest Service began managing them

under the principles of sustained=-yield and wise use.

Although Pinchot's first interest had been for the wise management of
the forest resource, he later became concerned over the condition of other
natural resources and was a key force behind most of the conservation pro-
grams and confefences of the Roosevelt Administration. It was Pinchot who
planned the White House Conference on Comservation in 1908 and who came up
with the term "conservation" to identify the overall natural resource move-

ment.

In addition to the great exploitation of forest lands in the 19th cen-
tury, there were also great losses and destruction of scenic resources,
natural wonders, and non-forested wilderness areas. The key man leading
the fight against this destruction was John Muir. Muir, like Thoreau,
loved his wilderness experiences and spent most of this life building public
and political support for wilderness preservation. He wrote numerous arti-
cles for newspapers and magazines, founded the Sierra Club, and exerted
considerable influence on various political leaders, including Theodore
Roosevelt., Muir's accomplishments were quite significant as he played a
key role in establishing the concept of the national park and in creating
six of them, including Sequoia and Yosemite, and in inspiring other men to
carry on his efforts. One of these, Stephen Tyng Mather, was instrumental
in creating the National Park Service in 1916 and managing the national
pafks in. the tradition of Muir, i.e., conserving their beauty, protecting
the wildlife, banning commercialism and grazing, and preserving the parks

for the highest forms of recreation.

Muir was also a central figure in the historic battle over the preser-
vation of a glacier-carved valley called Hetch Hetchy in the California
Sierras. In the end Muir lost on this issue to the "progressive conserva-
tion" ideas of Pinchot and Roosevelt, but the confrontation served to define
more clearly the specific goals of the broad conservation movement (i.e.,

the sustained-yield, multiple purpose use, and economic development goals
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of Pinchot and Roosevelt versus the amenity and wilderness experience
goals of Muir) and to establish wilderness preservation as a strong move-

ment of its own in the 20th century (Udall, 1963, pp. 134-135).

With regard to the conservation and management of water resources,
a key figure was W. J. McGee. McGee had been a member of the Geological
Survey and an assistant to John Wesley Powell and, as the conservation
movement gained strength, he became one of the chief theorists of the Roose-
velt Administration (Hays, 1959, pp. 102-109). He strongly advocated multi-
ple purpose water resource projects and the plamning of interrelated stream
systems and was a key force in the organization and the report of the Inland
Waterways Commission in 1908. The Commission's report covered a wide range
of natural resource issues, including the management of forests not only
for timber but also for stream control, the control of flooding through
flood plain management as well as engineering structures, the reclamation
of arid lands in the West through irrigation, the problem of deteriorating
water quality, and the use of.water resources for navigation and hydrd-

electric power.

Of course, the most important figure in the crystallization of the
conservation movement was Theodore Roosevelt, Roosevelt not only loved
the outdoors, but he had a fascination for power and controversy and re-
garded himself, as President, to be the ultimate trustee or steward of
public lands and resources. Thus, once elected for his own term in 1904,
he set out to stop the destruction and exploitation of natural resources
and to end the "riot of individualistic materialism" (Udall, 1963, p. 139).
His first achievement was the Reclamation Act of 1902 which established the
first major land reform since the Homestead Act of 1862 and began the re-
clamation of arid land under the expertise of trained hydrologists and
engineers; but after 1904 he rewrote the rulebook on presidential power.
Using the power of presidential proclamations, he increased national fqrest
lands from 42 million to 172 million acres, he created four extensive wild-
life réfuges plus 51 smaller ones for birds and waterfowl, he established
18 national monuments by Executive PrOClamatiOn,including Grand Canyon,

and he gradually replaced the century-old policy of disposal of Federal
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lands with a policy of withdrawal, preservation, and wise management of

public lands.

The climax of Roosevelt's conservation activities was the White House
Conference on Conservation in 1908. Roosevelt used the Conference to play
the role of teacher and preacher of conservation principles and policies
and to cultivate widespread understanding and sympathy (Udall, 1963, pp.
146-147). 1He particularly emphasized the principles of multiple and effi-
cient use of natural resources and public lands, the need to undertake care-
ful natural resource planning by trained experts, and the use of Federal and
state powers to prevent waste and preserve natural resources for future
generations. Thus, it should be noted that the conservation movement in
the 1900's, although it covered a wide range of issues, was above all a
scientific movement which drew heavily upon scientific and technologic
fields such as forestry, hydrology, geology, anthropology, and civil engi-
neering and established various agencies and departments in the Executive

Branch of the Federal government as the key actors (Maass, 1968).

'The New Deal Era

The years following Roosevelt's Administration and preceding the era
of the New Deal were basically oneé of slow Congressional policy formula-
tion and consolidation with respect to conservation of natural resources
(Griffith, 1958). During this time various acts were passed that related
to forestry practices, waterfowl refuges, and mineral rights, but the two
most important acts involved water resources. These were the Federal
Water Power Act of 1920 which gave the Federal Power Commission jurisdic-
tion over new water poWer projecté on navigable streams, and the authoriza-
tion in 1928 for the Corps of Engineers to make a series of river basin
studies. These studies, known as the "308 reports," covered the purposes
of navigation, flood éontrol, hydroelectric power, and ifrigation and
became particulary useful in the 1930's as several Hew Deal and TVA projects
were based on the data and initial plan formulations contained in these

reports (Griffith, 1958),

The second climax in the conservation movement occurred in the 1930's

as the increasing problems of flood control and soil erosion coincided
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with the great economic depression. Franklin Delano Roosevelt, realizing
that one of the best ways to revitalize a demoralized people was to in-

stitute programs for the conservation and rehabilitation of the Nation's
land and natural resources, made conservation issues an important part of
his campaign in 1932 and conservation programs an integral element of the

New Deal once he was elected (Udall, 1963, pp. 150-152).

The first significant conservation acts of the New Deal were the
establishment of the Civilian Conservation Corps and the Tennessee Valley
Authority. The CCC program not only gave young men employment, but was a
broad effort to rehabilitate.some of the worst damage caused by the big
raids of the 19th century. The Corpsmen built small dams, planted over
two billion trees, and generally aided wildlife restoration and improved
the national parks., The TVA was given authority to plan and implement the
redevelopment of an entire region, the Tennessee River Basin, for such
purposes as flood control, navigation, reforestation, soil conservation,
recreation, electric power, and agriculture., The TVA was and still is the
best example of comprehensive river basin planning in this country. Thus,
the CCC and the TVA signalled a key difference between this new peak of
conservation activity and that of the 1900's: whereas Theodore Roosevelt
focused on saving what was left of our forests and other natural resources,
Franklin Roosevelt was primarily concerned with renewing and revitalizing

what had been lost (Udall, 1963, p. 148).

Roosevelt was also strongly in favor of foresight and careful plan-
ning in the development and use of the Nation's natural resources. He
particularly wanted planning at the national level and in 1934 established
the National Resources Board. This Board was reconstituted several times
and succeeded by the National Resources Planning Board in 1939, but it
represented an important attempt to coordinate Federal, state, and local
natural resource planning. The Board prepared plans and project inven-
tories for numerous river basins and regions throughout the country, took
a comprehensive approach toward water resources, including, for example,
issues related to water quality, recreation, and wildlife management, and

was a key force in establishing wide acceptance of the principles of multi-
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ple purpose water resource planning and basin-wide planning (White, 1969,
Pp. 34-36, 45, 64-65).

Perhpas the two most significant conservation acts of this period
were the creation of the Soil Conservation Service in 1935 and the Flood
Control Act of 1936, The role of the SCS was to institute a national pro-
gram for the conservation and wise use of soils; this included local
guidance and technical assistance in soil conservation practices and the
planning and implementation of small projects (e.g., impoundments). The
Flood Control Act was a milestone in terms of establishing Federal responsi-
bilities and interagency coordination. The Act provided for the first time
that the Federal government assume nation-wide responsibility for flood con-
trol and assigned the major responsibility for planning and implementation
to the U.S. Army Corps of Engineers. However, the Act also recognized the
close relationship between water resource projects and soil erosion control,
established watershed improvement as a policy of Congress, and gave the
responsibility for small watershed improvements and related flood control

projects to the SCS.

It should be noted here that, although the Flood Control Act of 1936
recognized the close relationships between land management and water re-—
sources, and although flood plain management has been recommended as an
important means of flood control ever since the 1908 report of the Inland
Waterways Commission, the predominant approach of Federal agencies in
flood control has been one of in-the-channel structures and projects. It
was not until 1966 via an Executive Order from President Johnson that
multiple means for flood control, including flood management programs,

became national policy (White, 1969, pp. 47-53).

Trends Since World War II

After World War II the conservation movement began reaching maturity
in many aspects, such as water resource development with the wide accept-
ance of multiple-purpose, basin-wide planning principles, the emergence
of the new field of resource economics, and the passage of a few key acts.
These included the Fish and Wildlife Coordination Act of 1946 which

established maintenance and enhancement of fish and wildlife wvalues as
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important purposes in multiple~purpose water resource ﬁrojects and set up
elaborate review procedures for related Federal agencies on Corps projects,
the Watershed Protection and Flood Prevention Act of 1954 (P.L. 566) which
established a program of technical and financial assistance through the
SCS to local drganizations for watershed plans and improvements, and the
Water Pollution Control Act of 1948 which for the first time recognized

water pollution as a national problem.

On the other hand, the conservation movement also began to reach into
new and diverse areas of resource management. In the first place, the
years immediately after the War were dominated by a concern for national
defense, a great interest in the new field of atomic energy, and the
emergence of various scientific and technological breakthroughs. Out of
this period a new conservation myth began to develop, the Myth of Scientific
Supremacy, and the scientist in a sense became the ultimate conservationist
(Udall, 1963, pp. 185, 190). However, with the new technologies and
materials came problems of environmental pollution and waste accumulation
to stagger the imagination and threaten the country far worse than the
great land raids of the late 19th century. Thus, in the late 1960's a
third peak of conservation and environmmental quality action arose. This
new phase of the movement, however, was quite different from the earlier
phases in that it was truly comprehensive, covering the land, the water,
and the atmosphere (including such issues as wildlife protection, pesti-
cide control, noise control, air quality management, and population
growth control) and had its focus more on the quality of the environment

and less on the quantity of our resources,

Secondly, in the period after the War with increasing mobility and
leisure time, the demand for recreation rose to such levels as to estab-
lish a great new movement for the creation of parks and the preservation
of wilderness areas. This movement was perhaps the closest to the original
conservation movement, but drew its particular goals from the somewhat
urban~oriented report of the Outdoor Recreation Resources Review Commis-
sion and the emphasis of President Johnson in the middle 1960's on our

natural beauty and heritage.
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Finally, possibly the most significant and pervasive phenomenon of
the post-War period was the process of suburbanization. With the dramatic
increases‘in urban population and the development of vast highway networks
providing convenient tramsportation, virtually all major cities began to
experience rapid growth on their fringe areas. Stream valleys, marshlands,
prime agricultural lands, forests, and coastal lands began to disappear
in the sea of residential development and a new land raid was on, this
time in plain view for everyone to see. Thus, a third element of the
conservation movement in the 1960's was directed toward the quality of
urban areas and particularly the preservation of open space within large
metropolitan rggions. However, this urbanrquality movement also included
concerns for water and air pollution within urban areas, for highway

beautification, and for urban beauty.

It should be noted that these three elements of the conservation' move-
ment in the 1960's, including recreation, urban quality, and environmental
quality, have redirected conservationist interests to a large degree from
the country to the city or metropolitan region, and from measures of
quantity to measures of quality. Today the cities are the focus of the
"quiet crisis," and conservation and resource management strategies must
focus on the quality and viability of entire urban regions (Udall, 1963,
pp. 195-196).

The remainder of this chapter looks at these three, somewhat over-
lapping, movements in detail with the basic purpose being to follow the
development of national objectives, policies, and programs in each parti-
cular area.l A few observations should be noted at the outset: (1) the

recreation movement generally extended throughout the decade but the key

year was 1964 when the Land and Water Conservation Fund Act and the Wilder-

ness Act were passed; (2) the urban quality movement had its roots in the

early urban renewal and housing acts (i.e., 1949, 1961) but the key
period was from 1965 on through the decade as significant housing acts
were passed in 1965, 1966, and 1968, water and air pollution acts were

passed in 1965, and beauty, particularly at the local level, was intro-

lSee‘Appendix I-A for a very general development of Federal objectives
and priorities in the 1960's.
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duced as a national goal in 1965; and {3) the eénvironméntal quality/com-

prehensive planning movement also was strongest from 1965 on with the

Water Resources Plamning Act, but the key events, of course, were the
passage of the National Environmental Policy Act in 1969 including

the establishment of the Council on Environmental Quality, and the.
enactment of the Clean Air Act of 1970 and the Federal Water Pollution
Control Act Amendments of 1972,

The Outdoor Recreation Movement

The recreation movement had its origins in the 1950's as rising
incomes and increased leisure time coupled with the great new personal
mobility via the automobile created rapidly growing demands for outdoor
recreation. These demands became particularly significant in the 1950's
largely because the park programs, especially at national and state
levels, had not focused on major expansions since the 1930's (Clawson,
1972, pp. 76-81). The only important exceptions to this general failure
to ‘increase the supply of outdoor recreation areas were the new multiple
purpose reservoir and recreation sites developed by the U.S. Army Corps

of Engineers, Bureau of Reclamation, and the Tennessee Valley Authority.

Various attempts were made late in the 1950's to increase the supply
of outdoor recreation facilities and lands. These included programs
undertaken by the National Park Service and the Forest Service, and
attempts to pass legislation to create new parks and to set aside wilder—
ness areas., However, these programs did not significantly add to the

the acreage available for outdoor recreation, and all the proposals to

create new parks or to preserve wilderness areas within existing parks

or forests met strong opposition and were set aside.

At the turn of the decade the purpose of recreation was beginning to
gain acceptance in multiple purpose natural resource projects and manage-
ment programs and recreation use was officially recognized in national
policy via the Multiple-Use Sustained-Yield Act of 1960. However, as the
title of the Act suggests, the emphasis was still very much on economic
development and production from Federal lands. Similarly, the Senate

Sélect Committee on Water Resources in 1959 and 1960 put most of its
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emphasis on the development of water supplies in the Wést and the control
of floods and water pollution; recreation was not even seen as a signifi-

cant use of water to be included in the Committee's study (Congressional

Quarterly, 1960, pp. 261-262, 1979-1983). On the other hand, President
Kennedy's first message on natural resources in 1961 indicated the new
importance that recreation would soon take, as he supported the wi lderness
system bill, urged the creation of seashore parks, and proposed a "long-
range program for planning and providing adequate open spaces for recreation-
al facilities in urban areas" (Congressional Quarterly, 1961, pp. 73, 322-
325).

The 1962 National Report on Qutdoor Recreation

One of the key events in the recreation movement, and the event that
finally turned the tide in favor of recreation as a significant and some-
times even a dominant purpose in resource development, was the report in
1962 of the Outdoor Recreation Resources Review Commission (ORRRC). The
Commission was created in 1958 by Congress to survey outdoor recreation
needs up to the year 2000 and to recommend action. The Commission found
that the general demand for outdoor recreation would triple by the year
2000, that certain activities such as boating, camping, and use of beach
facilities would be particularly significant, that water resources are a
major focal point for outdoor recreation, that the supply of recreation
facilities must be measured in relation to access to urban areas, and that
-the critical need for new facilities and the overlooked potential for new
facilities bdth lie in urban and metropolitan regions (Citizen's Committee
for the ORRRC Report, 1963, pp. 8-11). Some of the report's recommenda-
tions are as follows (Citizen's Commiteee for the ORRRC Report, 1963, pp.
12-22) : |

(1) HNew recreational areas, particularly shorelines, wilder-

ness areas, wild rivers, and wetlands, should be acquired
and protected as quickly as possible.

(2) The outdoor recreation potential of existing government
programs should be fully exploited. This would focus
primarily on water resource projects and watershed pro-
tection programs but should also include the use of
highway and agricultural programs.
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(3) New suburban development should use various"techniques
such as cluster development and flood plain zoning to
leave adequate open spaces for recreation.

(4) Outdoor recreation resources should be classified and
managed according to their potential to provide one or
more of a wide range of activities and recreational
values. Categories should include: high density recrea-
tion areas; general, less intensive recreation areas;
natural and unique environmental areas; primitive and
wild areas; and historic and cultural sites.

Kennedy Proposals

The report was well received. Its wealth of data and persuasive argu-
ments lent support to the Kennedy Administration's strong commitment to
conservation goals axd cutdoor recreation. In 1961 President Kennedy
stated that "our common goal is an America of open spaces, of fresh water,
of green country" (Lundquist, 1968, p. 346), and in his conservation
message in 1962 the primary emphasis was on outdoor recreation resources

(Congressional Quarterly, 1962, pp. 348, 376-377). Kennedy proposed a

comprehensive effortto meet recreation demands to include the creation

of a Land Conservation Fund to finance land acquiéition, the establish-
ment of a Bureau of Outdoor Recreation, the amendment of the Federal
Surplus Property Disposal Act to permit state and local acquisition of
land for recreation on more liberal terms, the enactment of a wilderness
system, the establishment of several new parks, and the increase of funds
for the new open space grant program under the Housing Act of 1961, One
of the basic shifts in policy in this broad new approach was the strategy
of acquiring vast new areas for recreation that were not already part of
the public domain; most of the existing parks and recreation areas had

been either donated or taken from lands in the public domain.

With the commitment of the Kennedy Administration to a new period of
conservation, and the strength of the ORRRC report, the 87th Congress
(1961-1962) and the President created 13 new national parks, historic

sites, memorials and monuments (Congressional Quarterly, 1962, pp. 2247-

2248). Among these were the Cape Cod National Seashore, Point Reyes

National Seashore in California, and Padre Island National Seashore in
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Texas. These three parks, along with the Fire Island National Seashore
created on Long Island in 1964, are particularly significant because of
the great need to preserve, for public use, the few remaining areas of

our coastline, particularly near urban regions.

However, perhaps most important was the passage of a recreation co-
ordination bill giving the newly created Bureau of Qutdoor Recreation a
clear mandate for national recreation planning and coordination. The Act
declared that it is "desirable that all American people of present and
future generations be assured adequate outdoor recreation resources and
that...all levels of government and private interests...take prompt and co-
ordinated action...to conserve, develop, and utilize such resources for the
benefit and enjoyment of the American people (P.L. 88-29, May 28, 1963,

77 Stat. 49).

Actions in>1964

In 1964 both the Wilderness and the Land and Water Conservation Fund
bills were finally passed. The Wilderness bill created a National Wilder-
ness Preservation System to be administered for "recreation, scenic, scienti-
fic, educational, conservation and historic uses in harmony with the wild-

erness environment and its preservation" (Congressional Quarterly, 1963, p.

561). The Act immediately placed approximately nine million acres of
Federally owned land permanently into the wilderness sYstem and authorized
the eventual inclusion of up to 52 million acres more. In general, the
goals of wilderness preservation finally won over the advocates of economic
development, i.e., mining, grazing, and lumbering, although these uses could
be permitted by the President if they were not incompatible with the preser-

vation of the wilderness (Congressional Quarterly, 1964, pp.1008-1010,2380).

Perhaps the most significant act to be passed invthe 1960's in
relation to recreation was the Land and Water Comservation Fund Act.
The purpose of the Act was to help develop, preserve, and assure access-
ibility to a sufficient quantity and quality of outdoor recreation
resources in order to strengthen the health and vitality of the
people of the United States (P.L. 88-578, September 3, 1964, 78 Stat
897). The key feature of the Act was the creation of a fund to make

money available to states for planning, acquisition, and development
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of land and water facilities and areas for recreation purposes, and to
provide money for Federal acquisition and development of certain recrea-
tion areas. Two particularly significant provisions of the Act were that
each State must prepare a comprehensive state-wide recreation plan before
it could receive any funds and that at least 85 percent of the forest
lands acquired with the Federal share of the funds must be in the Eastern

United States (Congressional Quarterly, 1964, pp. 2023-2024).

Congressional interest in 1964 also focused on the establishment of
a uniform national policy for the inclusion of recreation purposes in
Federal multiple purpose water resource projects. Since 1944 the Army
Corps of Engineers had the authority to provide recreation development at
its reservoir projects and this authority was extended to all Corps water

resource development projects in 1962 (Congressional Quarterly, 1965, p.

966). However, the Department of the Interior had only limited authority
to do the same. Thus, interest was focused on establishing a uniform
policy of water-oriented recreation development and on accelerating pro-=
grams in this area. In addition, the bill, which finally passed in 1965,
emphasized the need to include the development of opﬁimal fish and wild-
life habitats in conjunction with the water resource projects and estab-
lished the rules for Federal and local cost~sharing and local management
of the recreation and natural habitat areas after project completion

(Congressional Quartérly, 1965, p. 9663 and 1964, p. 1304).

Natural Beauty

The re-election of President Johnson in 1965 marked the beginning of
a new focus for the conservation movements of the 1960's. On February 8
Johnson submitted to Congress a 'Message on Natural Beauty" outlining a
massive program to introduce the values of beauty into all Federal plan-
ning and programs. He spoke of the need for beauty in our cities, in the
countryside, on our highways, and in our rivers, He felt that men should
be more concerned with the quality of their goals rather than the quantity
of the goals and called for a new era of comnservation in which the classic
goals of protection and development would be replaced by goals involving

restoration and innovation. For the first time in our history the enhance-
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ment of natural beauty was set forth as a national goal (Congressional

Quarterly, 1965, pp. 226-227, 249-253).

With regard to recreation, Johnson called for the expansion of the
open space grants program to include landscaping and improving the
natural beauty of the open space, the construction of rest and recrea-
tion areas along highways, the creation of a National Wild Rivers System,
a program of grants for the acquisition and restoration of historical
and scenic landmarks, the full use of the Land and Water Conservation Fund
to acquire land for 12 new parks and seashores, the addition of recreation
areas to the National Forest System, particularly in the East, and studies

to enlarge the Wilderness Preservation System,

The most immediate results of the natural beauty movement, with regard
to recreation, were the Congressional authorizations of four new parks and
recreation areas in 1965, including the Tocks Island National Recreation Area
within 250 miles of 50 million people, and five more in 1966, including the
controversial Indiana Dunes National Lakeshore and the Cape Lookout National
Seashore in North Carolina. Quite significantly, most of these new‘parks

and recreation areas were in the East and near large urban centers.

The goal of natural beauty became a significant, operational objective
in national park and recreation policy in 1966 as the National Park Service
began a new program "Parkscape, U.S.A.," designed "to make beauty of the
land and the history of our nation a richer and more meaningful part of the
daily life of every American; to renew beauty where it has already been
destroyed; and to seek out and protect the surviving landmarks of our

national heritage" (Congressional Quarterly, 1966, p. 1006). This new

program included continued efforts to set aside natural, historic, and re-
creational areas, new attempts to work creatively with the states, improve—
ment and expansion of parklands in urban areas, including a special program
for Washington, D.C., and programs to improve and expand the explanatory

and interpretative services available in national parks.
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Natural Heritage

The emphasis of the recreation movement in the late 1960's, given the
national focus on beauty in 1965 and 1966, became one of preserving what
was left of our great natural heritage. Although much of the national
interest was turning to the control of pollution in our waters and air,
President Johnson pleaded that "we must not only resist the spread of pollu-
tion in our environment--but we must also preserve what remains of the
natural beauty and tranquility that was here long«fefore man came" (Congres-

sional Quarterly, 1967, p. 186). In particular, Johnson called for

creation of the Iong-debated system of wild and scenic rivers, the crea-
tion of a system of scenic tfails, the preservation of two crucial areas
of natural heritage--the Redwoods region in Northern California and the

spectacular mountains of the North Cascades in Washington, and the crea-
tion of a Potomac Valley Park in Maryland, Virginia, and West Virginia as

a model of scenic and recreational open spaces.

The proposed wild rivers system was first recommended by the ORRRC
report and a wild rivers study was conducted by the Departments of Agri-
culture and the Interior in 1963-1964, Debate centered on the question
of excluding rivers from water resource development and commercial inter-
ests and on the specific rivers to be excluded. The bill that was
finally passed in 1968 named eight rivers for immediate inclusion in the
éystem and 27 rivers to be studied for possible inclusion. The Act
(P.L.90-542) declared it to be a national policyfthat those stretches of
river which "possess outstandingly remarkable séenic, recreational,
geologic, fish and wildlife, historic, cultural, or other similar values"

be preserved in a free-flowing and pollution free state (Congressional

Quarterly, 1968, p. 2629). In addition, the Act authorized the acquisi-

tion of up to 100 acres of adjacent land per mile of the river segment.

Iﬁ 1968 Congress also passed a long-standing Administration request
for a national system of trails as a key part of the overdll recreation
program., The Act (P.L. 90-543) established three types of trails: (1)
national scenic trails to be located in relatively remote areas and used
primarily for hiking and camping; (2) national recreation trails to be

located near urban areas and used primarily for jogging, bicycling, and
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horseback riding; and (3) connecting or side trails to ﬁrovide public

access and linkages among trails (Congréssional Quarterly, 1968, pp. 2623~

2624). The Act also designated two initial scenic trails, the Appalachian
and the Pacific Coast trails, designated 14 additional trails for possible
inclusion as scenic trails, and required the Departments of Agriculture and
the Interior to encourage state and loéal governments and private interests

to establish recreation trails near urban areas.

One of President Johnson's greatest concerns with regard to conserva-
tion and our natural heritage was the creation of a national park to pre-
serve much of the remaining redwood forests in California. The concept of
a Redwoods National Park had been proposed as early as 1918 and, although
Federal action had been virtually non-existent, the State of California had
up to 1967 created 30 small state parks for redwoods. However, in 1964
President Johnson called a special conference to discuss a national park and
directed the Department of the Interior to study possible sites. Specific
proposals and bills created much controversy as it was shown that the economy
of the key counties in the redwood regions depended heavily on the lumber~
ing industry. In any case, the Redwood National Park was created in 1968
(P.L. 90-545) and contained about 58,000 acres. Johnson called the Act
a great achievement of conservation and envisioned the redwoods as a monu-
ment to the wisdom of our generation for preserving the Nation's greatesﬁ
heritage~-the beauty and splendor of its land (Congressional Quarterly, 1968,
p. 2770).

In 1969, President Johnson, before leaving office, added 384,000 acres
to the National Parks System, Perhaps more important that year, however,
was the passage of an amendment to the Surplus Property Act of 1944, The
amendment officially added recreation to the list of purposes, such as
wildlife preservation and historic monuments, for which surplus Federal
land could be acquired by state and local governments at 50 percent or

less of the fair market value (Congressional Quarterly, 1969, p. 1203).

The main purpose of the amendment was to enable cities that are under
pressure from overcrowding and high land prices to acquire recreation land

at the lowest prices possible,
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The Thrust for Urban Quality

The urban quality movement as defined here emphasizes the physical
quality of the city and its suburbs. It includes the abatement of water
and air pollution and the promotion of beauty and amenity values related
to such features as parks, open areas, urban landscapes, urban archi-
tectural design, and overall urban form. The socioeconomic aspects of
urban quality, which may very well be more important than the physical
aspects, are not considered directly here since they are not central to

the overall conservation movement.

.Several acts can be seen as establishing the groundwdrk for the urban
quality focus in the 1960's. These acts include the Housing Act of 1937
to provide housing and promote urban welfare, the Housing Aét of 1949 to
clear away urban slﬁms and speed up the public housing program, the Water
Pollution Control Acts of 1948 and 1956 to assist local‘and‘state water
pollution abatement, and the first highway beautification.clause in the
Highway Act of 1958. However, the act that became:thé key antecedent of
the urban quality focus of the mid-1960's was the Housing Act of 1961,

The Act aufhorized substantial increases in money for urban renewal and
community facilities grant and loan ﬁrograms, increased grants for local
planning, and established support for maés-trénspoftation studies. But
most important, from a conservation viewpoint, the Act established an open
space land program authorizing $50 million in Federal grants to states and
cities to pay up to 30 percent of the cost of acquisition of land in and
around urban centers to create open space areas for recreation, conserva-

tion, scenic, and historic purposes (Congressional Quarterly, 1961, p. 1162).

The Federal open space program will be presented in more detail later
but it is useful to note the basis for the program here. 1In 1961 the
Congress found that a combination of economic, social, governmental, and
technological forces had caused a rapid expansion of fhe Nation'siurban
areas which had created critical problems for urban and suburban living,
including the loss of valuable open space lands in such areas (U.S. Code,

§ 1500, p, 10085). Thus, the basic purposes of the open space program were
to help provide parks and open spaces within built up areas and to help curb

urban sprawl by preserving open space in urbanizing areas.
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Urban Beauty

In 1965 the urban quality movement finally came of age with the great
emphasis of President Johnson on the new national goal of beauty. This

' was of course partly

goal, sometimes referred to as "natural beauty,’
directed to the countryside, the conservation of seashores, wildermess
areas, and wild rivers, and the expansion and renewal of the national park
system; but in the end a major emphasis was directed toward the cities and
urban~oriented facilities such as highways. Beauty, according to Johnson,
was not just to be experienced on a vacation or over the weekend, but rather

it should become part of our daily lives (Congressional Quarterly, 1965,

p. 249). He spoke of restoring the beauty and charm of our cities, of
promoting health and safety in the urban environment, and of raising not

only man's welfare but also the dignity of his spirit.

In more concrete terms, President Johnson called for massive new
programs for water and alr pollution control, for a program to help
states deal with the increasing prpblem of solid waste disposal, for a
new and much stronger program of highway beautification and control of
billboards and auto junkyards, and for a greatly expanded open space grant
program, In effect, the Federal approach to urban problems was moving from
one of a few piecemeal programs to build public housing and acquire park
lands to a more comprehensive effort to plan and develop entire metro-

politan areas in order to improve the total environment of man.

Such a comprehensive planning approach was particularly related to
the "open space and metropolitan form" planning movement in the 1960's.
For example, at a Conference on Open Space in December 1964, the Com-
missioner of the then Urban Renewal Administration called for a new urban
conservation ethic that would be closely related to comprehensive metro-
politan planning and the use of open space to frame the urban pattern

(Congressional Quarterly, 1965, pp. 281-282). The ethic would recognize

such urban values as unique geographic and topographic settings, dramatic
skylines, well-kept residential areas, historic buildings and sites, green
countrysides, and urban open and recreational spaces. This ethic would

lead to the creation and renewal of urban areas to meet broad human needs,

in particular those related to beauty, nature, quality living environments,
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and a sense of pride in the community. Open space was viewed as perhaps
the key means to realize such an ethic and this open space was viewed

not as left-over land but rather land related to nature and natural pro-
cesses--flood plains, stream valleys, forests, and steep slopes--and land
that could serve multiple purposes such as conservation, recreation, agri-

culture, and urban growth control.

One of the key events related to the promotion of the national goal
of beauty was the White House Conference on Natural Beauty held May 24-25,

1965 (Beauty for America, 1965). The Conference consisted of numerous

panel discussions related to beauty and many of these were quite urban-

oriented. A short characterization of the urban-focused panels follows:

(1) The Townscape--The panel concluded that past efforts
to introduce beauty into the city had been quite in-
adequate. The panel endorsed the beautification pro-
grams of the proposed Housing Act of 1965 and re-
commended that the programs focus on blighted urban
areas., The panel also called for more education on
the values of beauty, the use of comprehensive urban
design plans, the preservation of historic buildings
and areas, and the widespread planting of shade trees.

(2) Parks and Open Space--The panel called for the widespread .
creation of parks and open space systems throughout the
urban area to be based largely on environmental studies
of such factors as topography, flood plains, and steep
slopes, Specific projects or proposals included the de-
velopment of downtown malls and parks to "open up" con-
gested urban core areas, the redevelopment of urban
waterfront areas for public recreation, the use of buffers
to reduce effects of noise and pollution, and the develop-
ment of park and open areas in such a way as to make them
a part of the daily activities of the people in the city.

(3) Water and Waterfronts—-The panel recommended that urban
waterfronts should receive special treatment in city
plans and development projects and that special water-
front districts should be created similar to soil con~
servation districts in rural areas., The scenic, histori-
cal, and cultural potentials of waterfronts should be
developed, and incompatible uses such as railroad yards
and dumps be phased out and relocated.

(4) The New Suburbia--The panel found that the great prolifera-

tion of local governments and their failure to control their
growth or acquire open space had led to the current problems
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of urban sprawl, The panel recommended expanded Federal
open space programs, strong metropolitan planning and
review, state policies to encourage protection of natural
resources on the urban fringe, and new means to facili-
tate communication and coordination at the local level.

(5) The Design of the Highway (and other highway-oriented
panels)--The panels generally concluded that highway
design must be closely related to the plans and needs
of the cities through which they pass. In particular,
they must not destroy parks, neighborhoods, or other
valuable wban areas and functions. Secondly, they must
be made more aesthetic via such means as providing buffer
areas, controlling billboards, screening junkyards, pro-
viding rest areas, and taking advantage of dramatic
views of the city.

Urban Beauty Legislation

Given this great emphasis of the Johnson Administration on cities
and natural beauty and the generally receptive nature of Congress during
the middle 1960's, 1965 became a landmark year for urban-oriented legis-—
lation., One of the most significant acts passed was the Housing and
Urban Development Act of 1965 (P.L. 89-117). Title VII of the Act covered
open space and urban beautification as follbw5'(Cong;essional Quarterly,

1965, pp. 649-651):

(1) The maximum level of grants for open space land acquisi-
tion was increased from 30 percent to 40 percent and the
scope of the grants was broadened to include acquisition
and clearance programs in built-up areas. The latter
provision was felt necessary because most (over 85 percent)
of the open space grants had been going to suburban areas
for acquisition of primarily undeveloped land. Thus, the
provision was intended to encourage acquisition of small
urban areas for parks, malls, squares, and other open
space to help "ventilate densely developed areas' and to
assist in relieving the "congestion, noise, drabness, and
unbroken monotony of asphalt and brick."

(2) Grants were provided for up to 40 percent of .the cost of
local landscaping, park improvement, and other urban
beautification improvements, including lighting, water
and sanitary facilities, walkways, benches and trees, and
facilities for outdoor exhibits. This provision was in-
tended "to help communities to become more desirable and
pleasant places in which to live, work, play, and rear a
family,"
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(3) A total of $5 million in grants was authorized for up
to 100 percent of the cost of beautification projects
that would be useful as demonstrations of new techni-
ques or facilities,

(4) Grants were limited to cities or local governments
where there existed "a unified or officially coordina-
ted program for the provision and development of open-—
space land as part of the comprehensively planned develop-
ment of the urban area" (U.S. Code, Title 42, § 1500b).

The second significant urban beauty law was the H;ghway Beautifcation
Act (P.L. 89-285) enacted in.1965. President Johnson had strongly urged
the passage of the Act, repeating his themes that we must restore beauty
where it has already been destroyed and put beauty within reach of those

who live in the cities (Congressional Quarterly, 1965, p. 1038). . Thus,

he called for much stronger controls along our highway systems, to include
not only outdoor advertising but also auto junkyards, and for programs to.
landscape highways and to build additional roads for access to‘scenic and
recreational areas. The Act as finally passed was much weaker than

‘Johnson had originally hoped for, but was a significant improvement over |

the earlier billboard control legislation. The Act had three basic parts:

(1) Outdoor advertising--It directed that 10 percent of
the Federal-aid highway funds would be withheld from
any state that failed to provide effective control
of outdoor advertising within 660 feet of the right-
of-way of Interstate and primary system highways.

(2) Junkyards--It directed that 10 percent of Federal-aid
highway funds would be withheld from any state failing
to control junkyards within 1000 feet of the right-of-
way of Interstate and primary system highways. Junk-
yards included automobile graveyards, garbage dumps,
and sanitary landfills,

{(3) Landscaping~--It authorized the use of Federal-aid
highway funds for roadside landscaping and development
of rest and recreation areas. Each state would receive
an amount equal to three percent of its annual funds to
be used for such purposes.

One of the critical problems in the quest for natural beauty as en-

vigioned by President Johnson was the tremendous production and accumula-
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tion of wastes in urban areas. The introduction of these wastes into the
air and water and their haphazard disposal on the land not only destroys
beauty ‘and deteriorates urban areas, but menaces health and cuts down on

efficiency (Congressional Quarterly, 1965, p, 251). Thus, President

Johnson called for greatly expanded air and water pollution acts and a
solid waste disposal act, not only to concentrate more money and effort
to clean up pollution, but also to begin programs to prevent the careless

- and harmful production and disposal of wastes in the first place.

Congress responded with two acts--the Water Quality Act of 1965 (P.L.
89-234) and a combined air pdllution control and solid waste disposal act
(P.L. 89-272). The Water Quality Act increased the Federal-aid grant pro-
gram for wastewater treatment plants, created a new Federal agency, the

Federal Water Pollution Control Administration, and most important, autho-

rized the establishment of state~Federal water quality standards for inter-—

state streams. This Act was a milestone in terms of moving toward the

formulation and enforcement of a national water quality policy.

The second Act was patticularly directed toward urban areas. One
part of the Act directed the Federal govermment to establish standards
for the control of the emission of substances from new motor vehicles that
would pollute the air. The first standards were applied to 1968 model
automobiles. The second part of the Act authorized a national research
program to develop improved methods of disposing solid wastes -such. as
garbage, rubbish, demolition debris, and junked automobiles. This was
the first Federal recognition of the particularly urban problem of solid

waste disposal.

Although much had been accomplished in 1965, neither President Johnson
nor the Congress was entirely satisfied, and starting in 1966 the President
began calling for massive new Federal involvement in pollution control and
urban planning and development. With regard to water pollution, President

Johnson called for a '"Clean Rivers Demonstration Program’" to unite Federal,

state, and local pollution control activities in specific river basins to

achieve high standards of water quality throughout the river basin (Congres—

sional Quarterly, 1966, p. 442). This time Congress responded with autho-

rization of funds far beyond the Administration's requests, as it passed
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the Clean Rivers Restoration Act (S2947). The Act increased Federal funds
for wastewater treatment plant grants to over $3 billion for the period
1967-71, eliminated existing ceilings on the grants, provided incentives
for state participation in the planning and construction of plants which
would allow up to 55 percent Federal funding, established a new program
of research on industrial pollution, created the Clean Rivers demonstra-
tion program, largely as requested by President Johnson, and amended

pollution abatement procedures.

With regard to the cities, President Johnson called for 1966 to be

the year of rebirth for American cities (Congressional Quarterly, 1966,

p. 343). He observed that although urban renewal programs had been in
existence since 1949 with over 800 cities participating, and that although
adjustments had been made, particularly since 1961, to make the programs
more responsive to human needs, the size and scale of urban assistance had
been too small and too widely dispersed. Thus, in order to make cities
livable now and in the future, to encourage them to grow rationally with-
out devouring the countryside, and to discourage the growing dichotomy of
the suburban affluent and the urban poor, he recommended the massive
Demonstration Cities Program. Johnson's specific proposals and the pro-
visions of the Demonstration Cities and Metropolitan Act (P.L. 89-754,
later called the Model Cities Act) are beyond our interest here; but one
specific provision of the Act, which was quite signifiéant and which raised
considerable controversey, was Section 204 which directed local officials
in a metropolitan area to submit their applications for most kinds of
Federal aid to an areawide planning agency for review (Congressional
Quarterly, 1967, pp. 676-677). The planning agency could not veto the

local proposal but it could express its opinion as to the compatibility

and importance of the particular project in relation to the total metro-
politan area and its plan for.development. The Federal-aid programs in-
volved included open space, water and sewer facilities, mass transit, out-
door recreation, highway development and landscaping, solid waste disposal,

and watershed protection and flood prevention.

A final significant event in 1966 with considerable effect on urban

areas was Executive Order No. 11296 issued by President Johnson in August
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(White, 1969, pp. 47-53). The Order effected a changé in national policy
for dealing with flood control and flood loss reduction. The basic change,
which had been studied and advocated for at least two decades, was from
the narrow, structural approach (e.g., dams, levees) to a much broader
approach which would include flood plain zoning, flood hazard information
programs, and other flood plain management programs. This new approach
and related policies were particularly directed at rapidly expanding urban
areas which tend to cover flood plains irrespectiveaof local hazards or of

adverse effects downstream,

A follow-up to this change in national policy came in the Housing Act
of 1968 in which a joint Federal-private flood insurance program was

created (Congressional Quarterly, 1968, pp. 2031-2035). The program pro-

vided subsidized property insurance for flood damage toc one- to four-
family houses and to small businesses in flood-prone areas. However,
the insurance would only be available in states and local areas where land

use controls were adopted to prevent further unwise use of flood plain areas.

The final years of the decade saw several other significant acts re-
lated to urban pollution and beautification. These included: the Air
Quality Act of 1967 (P.L. 90-148) which strengthened local, state, and
Federal enforcement powers and established air quality control regions
with standards to be set by the states or the Federal Government if the
states failed to actj; the Housiﬁg Act of 1968 which established or extended
major programs in the areas of public housing, urban renewal, metropolitan
planning, mass transportation, and new towns, in addition to the flood in-
surance program; and the Water Quality Improvement Act of 1969 (HR 4148)
which placed major emphasis on the control of oil spills and thermal

pollution.

Comprehensive Planning for Natural Resources

and Environmental Quality

The origin of the comprehensive planning movement can be traced, at
least in concept, to the writings of George Perkins Marsh. His writings
and concepts were quite important in the conservation movement at the turn

of the 20th century, but it was not until the 1930's that governmental
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agencies began carrying out conservation and natural resource development
programs on a reasonably comprehensive basis, The best examples during
this period were the regional plamning of the National Resources Planning
Board and the river basin planning and development of the Tennessee Valley

Authority.

On the other hand, there has been a general lack of concern for the
external or envirommental effects of natural resource development projects,
particularly in the field of water resources. The history of water re-
source planning and development in the 20th century is one of minimal con-
cern for the environmental impact of the proposed project or of relation-
ships between the upstream and downstream measures and structures in a
given river basin (White, 1969, pp. 37-46, 84). However, as multiple
purpose projects became more common and more purposes became accepted, it
became evident that important physical interrelationéhips were involved and
that these should be studied. Thus, for example, the Corps of Engineers
reports, for new projects in recent years, included several appendices
on related natural resource issues, particularly recreation and fish and

wildlife, and review statements from other Federal agencies,

Some of the acts that were responsible for these early attempts at
coordination and the consideration of envirommental effects or relation-
ships include the following: (1) the Fish and Wildlife Coordination Act
of 1946 which established recreation as a purpose in Corps reservoir
projects and set up review procedures, especially for the Fish and Wild-
life Service, to assess the effects of the proposed project; (2) the
amended Fish and Wildlife Coordination Act of 1958 which changed the focus
of the earlier Act from one of preventing damage to fish and wildlife to
one of improving their habitat; (3) the Multiple Purpose-Sustained Yield
Act of 1960 which established as national policy the multiple-use manage-
ment of our national forests including the uses of recreation and fish and
wildlife habitat; and (4) the Uniform Recresation Policy Act in 1965 which
extended the policy of providing recreation at water resource projects to
all Department of the Interior water resource projects and reemphasized
the policy of giving full consideration to the benefits and costs related

to recreation and fish and wildlife habitat.
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Water Resources Coordination

One of the most significant acts, in the middle 1960's, and the Act
that perhaps signaled the beginning of the environmental quality/com-
prehensive planning movement, at least in the field of water resources,
was the Water Resources Planning Act of 1965 (P.L. 89-90). This Act was
a milestone in the regional planning and coordination of water resource

development throughout the nation and had three main provisions:

(1) 1t established a Federal Water Resources Council
composed of the Secretaries of the Interior, Agri-
culture, Army, and Health, Education and Welfare,
and the Chairman of the Federal Power Commission.

The Council was directed to assess the adequacy of
water supplies in each region of the country, oversee
regional water resource plamning, coordinate the ad-
ministration of Federal water resource programs, and
establish standards and procedures for Federal water
resource planning and projects.

(2) It authorized the President to establish regional
Federal-state river basin commissions to prepare and
up-date comprehensive water resource plans, co-
ordinate Federal, state, interstate, local, and
private water resource development in the river basin,
and establish priorities for data collection, planning,
and construction of projects.

(3) It authorized Federal grants for state water resource
planning and development programs. In order to re-
ceive the grants, the states would have to include in
their programs both intrastate and interstate waters,
coordination with other state planning programs, and
coordination with Federal-state recreation planning.

Two other acts which are also relevant in terms of regional planning
and environmental quality are the Water Quality Act of 1965 and the Clean
Rivers Restoration Act of 1966. The former Act established the national
policy of setting state-Federal water quality standards for interstate
rivers while the latter Act provided incentives for state planning in

regional water quality management and created the Clean Rivers demonstra-

tion program to focus on cleaning up specific river basins.

Also, the Executive Order on flood control in 1966 was another key

event in the movement toward a more comprehensive approach to attain-

ing overall envirommental quality. The essence of the Order was to
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establish a much broader and coordinated Federal strategy of flood control

which would supplement flood control structures with various programs of

flood plain management, e.g., local zoning and controls, flood hazard

mapping and information programs, open space acquisition and recreation

development programs, planned water and sewer extension programs, and

overall metropolitan planning programs.

Another important step in water resource planning and coordination was

the establishment of the National Water Commission in 1968. The Commission's

mandate was an extremely broad one of making a comprehensive study of the

nation's water resource problems. The study was to extend five years and

cover four general areas: delineation of future problems and needs;

appraisal of existing water activities; consideration of ways to improve

existing institutions; and analysis of objectives for the national water

program (National Water Commission, 1969). The Commission was to be parti-

cularly concerned with obtaining information and feedback from local water

resource officials and citizens groups in such areas as objectives, priori-

ties, planning, governmental institutions, water laws, interbasin transfers,

metropolitan problems, and ecological principles and relationships.

Metropolitan Review

1966

Turning more to review procedures, the Demonstration Cities Act in

via Section 204, as discussed earlier, began to pave the way for

elaborate review procedures at all levels of government. Section 204

enabled metropolitan planning agencies to review and comment on local

‘applications for Federal grants. Thus, the responsible metropolitan

agency, typically a Council of Governments, had a power of persuasion

which could be used to bring local plans and projects into conformance

with

overall metropolitan plans and frameworks. Although Section 204

met some opposition, a stronger and more comprehensive review and co-

ordination procedure was established at the mandate of the Intergovern-—

mental Cooperation Act of 1968 (P.L. 90-577). 1In accordance with the

directive of the Act, the Office of Management and Budget issued Circular

A-95

in July 1969, to stimulate the establishment of a network of state,

regional, and metropolitan clearinghouses for information and coordina-

tion.

Some of the provisions of A-95 are as follows:

38




(1) Federal agencies with responsibility for the planning
and construction of Federal projects must establish
procedures for consulting with Governors, regional
and metropolitan clearinghouses, and local officials
at an early stage of project planning with regard to
relationships to state, regional, or local plans and
programs,

(2) Federal agencies must assure that their plans or projects
are compatible with state, regional, and local plans and
programs,

(3) Applicants for numerous Federal grant programs must noti-

fy state, regional, and/or metropolitan clearinghouses
of their intent to apply for aid and the clearinghouses
may then attach comments to the application.

In relation to this Circuluar, various Federal agencies such as the
Department of Housing and Urban Development and the Environmental Protec-
tion Agency have established areawide and state planning requirements as
preconditions for Federal grants. For example, construction grants awarded
through the Federal Water Quality Administration (mow part of EPA) would
not be made unless the proposed project was included in both a basinwide
pollutioh abatement plan prepared by state or interstate agenciés and a

metropolitan or regional development plan (Federal Register, 1970).

Environmental Review

Given the acceptance of these basic review and information procedures,
and given the growing concern for environmental quality throughout the
country, it was just one more step to the passage of the National Environ-
mental Policy Act of 1969 and its key provisions relating to the require-
ments of environmental impact statements. The Act (P.L. 91-190) which
President Nixon signed on January 1, 1970, declared it to be national
policy to encourage productive and enjoyable harmony between man and his
environment, to promote efforts to prevent damage to the environment, to
increase the understanding of the ecological systems and natural resources
important to the Nation, and to assure a safe, healthful, aesthetic, and
culturally pleasing environment for all Americans. The Act also established,
by statute, the Council on Environmental Quality and set the stage for the

creation of the Environmental Protection Agency to coordinate Federal en-
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