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CHAPT ER I

TRANSITION IN MUNICIPAL GOVERNMENT

Transition in the form of municipal government is always

a complex and challenging task. The process involves serious

risks of instability in a municipality's affairs, and this in

turn may have adverse consequences for the community as a

whole. But at the same time, changes in the form of govern-

ment and in the personnel responsible for the management of

public affairs may hold promise of improvements, which will

benefit a city and its citizens.

This thesis examines the experience of Denton, Texas, in

making a transition from a mayor-commission to a council-

manager form of government. T his major governmental change

in Denton required several years. The period of transition

examined in this study will be from 1955 to the end of 1961.

The movement for a change in Denton's municipal govern-

ment was triggered in 1956 by the unexpected revelation of

a large overdraft in the City's operating fund. A committee

formed by the local Chamber of Commerce, known as the Indus-

trial Committee, was the organization that actually dis-

covered the overdraft. The City Commission had granted

financial assistance to the Industrial Committee's program

to attract industry to Denton. *When the members of the Com-

mittee found that the city's contribution would come from an

1
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existing overdraft of approximately $200,000, the Industrial

Committee immediately dropped its industrialization plans.

Prominent citizens soon became concerned about more

than the overdraft at the bank. Political machinery was set

in motion to inform citizens of necessary changes in Denton's

municipal government. Widespread citizen participation was

secured through an organization that involved practically

every professional, business, educational, religious and civic

organization in the community. The organization was called

the Citizens' Advisory Council and a research committee was

later formed as a branch of the Advisory Council, known as

the Denton Municipal Research Committee.

The efforts of the Advisory Council and Research Com-

mittee resulted in the election of a charter commission to

rewrite Denton's charter. The City of Denton had been

operating under a charter that was written in 1914. The

form of government was a mayor-commission form with the com-

missioners and mayor elected at large. The City Commission

was theoretically the legislative body, but in reality had

been forced to exercise continuous administrative authority

over operation and management of departments. The municipal

government in Denton lacked a centralized administrative

system. Commissioners and the mayor attempted to administer

a multimillion dollar service organization without an ade-

quately rationalized administrative structure. No distinction

,Vow
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actually existed between the administrative and legislative

functions.

The Denton Charter Commission took eight months in

writing a charter for Denton. The primary change offered

in the proposed charter provided for a council-manager form

of government for Denton. The proposed charter was adopted

by a small margin. There was opposition to the new charter

at the time of its adoption and some opposition still

existed at the end of 1961, the terminal date of this in-

vestigation.

At the time of completion of this study, the manager

plan had been in operation in Denton for over three years.

The new government with a professional manager had revolu-

tionized Denton's municipal government. The administra-

tive and legislative functions differed sharply from those

under the previous form of government.

Numerous cities contemplating charter revision have

contacted both Denton citizens and city officials for in-

formation concerning the charter movement in Denton, Texas.

Municipal officials throughout Texas have shown interest in

the work of the Municipal Research Committee, the Citizens'

Advisory Council and the Denton Charter Commission. Of par-

ticular interest to other municipal officials have been the

methods used by the Advisory Council in securing citizen

participation in the charter movement. Of course, other

- r. ty. .. ::_. L. '. .;'.. '. 3'i .+ '. - f. ,.i:,: ._ I... .: wfil ft'a .
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municipalities have also used Denton's new charter for

source material in writing charters.

This study examines the events leading to a charter re-

vision, the writing of the charter, the adoption of the pro-

posed charter and selection of a city manager. Particular

consideration is given to the work of the Denton Municipal

Research Committee and the Denton Charter Commission. The

first three years of city manager government in Denton,

Texas, are then analyzed. The problems and achievements of

the new administration are examined in detail.

Interviews with Denton citizens and city officials who

have been responsible for the adoption and operation of the

city manager government have provided most of the informa-

tion for this research. No related studies have been con-

ducted on the subject of city manager government in Denton,

Texas.

This research supports several generalizations and con-

clusions about municipal government transition in Denton,

which are summarized at the end of this thesis. That con-

cluding summary, together with the detailed explanation in

the thesis as a whole, may serve as a useful source for

guidance of others faced with problems of large-scale

municipal change.



CHAPTER II

COMMUNITY PREPARATION FOR0 GOVERNMENTAL CHANGE

Serious financial problems plagued the City of Denton in

1955. A meeting was held in the offices of the First State

Bank of Denton, Texas, September 13, 1955, with the mayor,

city engineer, director of finance and city attorney repre-

senting the Denton municipal government. R.. . ass and

W. C. Orr, Jr., represented the First State Bank of Denton,

Texas (15). The purpose of the meeting was to seek a solu-

tion to an overdraft in the accounts of the City of Denton,

totaling approximately $180,000.

The city delegation offered information to the effect

that approximately $50,000 in capital expenditures could be

deleted from the existing fiscal budget and financed by tax

warrants, thus allowing current revenues otherwise committed

to these projects to apply on the overdraft (15).

Outstanding commitments by the City Commission were dis-

cussed. These commitments pertained to capital improvements

and extensions of utilities, streets and bridges in the

amount of $175,000 to $200,000 which did not appear in the

1955-56 fiscal budget. It was agreed by all present that un-

less some method of financing these expenditures was devised,

the City's financial condition would rapidly deteriorate

even further.

arwusFim'iF
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Both bankers expressed willingness to cooperate with the

City, but they firmly insisted that the City's deficit be

solved by the end of the then current tax-paying period.

The bankers believed that the deficit would not be relieved

until the next year's taxes and revenues were collected.

All representatives of the City discussed with the bank-

ers the desirability of a new program by the City which would

require developers of property to install at their own ex-

pense all utilities, curbs and pavement. The City had been

constructing streets and extending utilities free of charge

to developers (15).

Few Denton citizens were aware of the City's financial

problems. Officials sought to avoid publicity, and con-

sequently some of Denton's most prominent civic leaders were

not aware of the City's overdraft at the First State Bank.

The financial condition of the City, however, did not remain

a secret for long.

At the beginning of 1956 Denton's municipal government

was still in a poor financial condition, facing a $200,000

overdraft and a rapidly deteriorating credit rating. The

serious financial plight had been developing gradually over

a period of ten years, and had been increased by overspend-

ing of municipal funds for the development of mushrooming

post-war suburbs. It had reached the critical stage before

the citizenry became alarmed.
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The Industrial Committee

Typically, influential individuals and groups desired

to attract industry to Denton. An industrial committee was

formed through the efforts of the local Chamber of Commerce.

Its primary purpose, as suggested by the title, was to seek

new methods of bringing industry to Denton. Membership con-

sisted of eight Denton business leaders. All members were

appointed by the Chamber of Commerce to conduct such studies

as the Committee deemed necessary. One of the primary ob-

jectives of the Committee was to secure land for industrial

sites (18).

It was decided by the Industrial Committee to meet with

the City Commission. The purpose of this meeting was to ask

the municipal government to make a monetary contribution to

help the Committee secure industry. The City Commission was

sympathetic to the citizens' desire to attract industry and

agreed to share the financial cost of the Industrial Com-

mittee's program (14).

The attempt to bring industry to Denton seemed to be

gaining momentum until one Industrial Committee member asked

a city commissioner where the City was going to get its

money. The reply was that it would probably come from the

overdraft. The existence of the overdraft was a surprise

to most Industrial Committee members (18).

Members of the Industrial Committee realized at once

that industry would not be attracted to the City so long as

'i. R - - ", I - A46, :
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the municipal government's fiscal condition was unsound.

Consequently, it dropped its industrial plans. members of

the disbanded Industrial Committee began a supreme effort to

improve Denton's financial status. Interviews with the

City's auditing firm, Ernst and Ernst of For-t Worth, Texas,

revealed that it was difficult to secure an exact picture

of Denton's financial standing. At the time, it had taken

the auditing firm months to conduct an audit. A representa-

tive of Ernst and Ernst estimated the overdraft to be ap-

proximately $200,000.

Although the members of the Industrial Committee were

no longer functioning as an organization, members of the

dissolved committee made it their self-appointed task to

notify civic leaders of Denton's overdraft. Walter B. Me-

Clurkan and Ben Ivey, Sr., began a movement to select a

slate of candidates for the City Commission. Dedicated can-

didates were needed to seek solutions of the municipality's

financial problems.

The leaders of the former Industrial Committee were suc-

cessful in securing one hundred citizens to attend a meeting.

It was at this meeting that a slate of candidates for the

City Commission was selected. The people at this meeting

were successful in electing three commissioners for the four

vacancies. The fourth candidate was beaten by six votes.

The new City Commission began immediately to adopt pro-

grams to relieve the City of its indebtedness. A 10 per cent

.. .. 4 t- -. :: Hilkk.-o-Mme,--- _,v _ -_
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discount for prompt payment of utility bills was discontinued.

Free installations of sewer and water lines and electric

utility poles to developers of subdivisions were gradually

halted. However, these measures were only temporary ex-

pedients. The City was still in poor financial condition and

would probably remain that way unless some drastic measures

were taken. The city commissioners knew the City's financial

problems had not been solved.

The group that had supported the City Commission candi-

dates had called themselves the Citizens's Committee. After

the election was over, the Citizens' Committee discontinued

its meetings. McClurkan and other members of the Citizens'

Committee wanted a more permanent organization (18). These

civic leaders thought that a permanent organization was

needed to help Denton have better municipal government.

A meeting was held by these Denton citizens with a few

members of the Dallas Charter Association to secure ideas

for creating a permanent organization. At this meeting,

Dallas representatives criticized Denton' s maybr-commission

form of government. The visitors from Denton were told that

under their form of government a poorly qualified person

could run for mayor; if elected, he would be charged with

administering a complex municipal system.

Creation of the Citizens' Advisory Council

MeClurkan and Charles Floyd, a city commissioner, be-

lieved that some changes would have to be made in Denton's

k air..-,...., a, ...-. .. ., w.. ,- .. _ , . ... k ._ r' ,y
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city government before the municipality could cope with its

financial dilemma. Samuel B. .eAlister, Director, Depart-

ment of Government, North Texas State University, was asked

to assist in research with regard to various forms of

municipal government. McAlister consulted scholarly publi-

cations, the Texas Municipal League and the Institute of

Public Affairs at the University of Texas (18).

UcClurkan, McAlister and Floyd worked closely in their

research. It was finally decided that more citizen interest

and support was needed. Through the urging of M cClurkan

and Floyd, the City Commission in October, 1957, voted to

mail letters to practically all professional, business, edu-

cational, religious and civic organizations in Denton.

The letters stated that the mayor and city commissioners

were convinced of the necessity for fuller participation by

all citizens in Denton's city government to solve the

municipality's problems and to plan its future growth. The

letters further mentioned that an advisory council of citi-

zens should be selected from every neighborhood of the com-

munity and from a representative cross-section of group

interests (18). A request was also made for a selection of

a committee which would make a study of land use and zoning;

public health and sanitation; major streets and parking;

transportation, utilities and public works; housing, finance

and administration; and education. The City Commission asked
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that each organization select two members who were willing

to work on such a committee (18).

Prior to the mass meeting with the City Commission,

McClurkan, Floyd, Chairman of the City Commission, and

McAlister decided that a large organization could not func-

tion as efficiently as a smaller group. These three men

agreed that an executive board should be created for the

parent organization.

On July 11, 1957, thirty-five people responded to the

invitation to meet with the City Commission (17). At this

meeting, Commissioner Charles Floyd informed the group of

the many problems of the city government, particularly those

concerning finance (14). The people at the meeting responded

by asking Floyd to appoint five persons to a committee which

in turn would nominate eleven persons to an executive board

to complete the organization. After the five persons selected

the eleven-member board, the smaller committee was to be

dissolved. The final eleven members of the executive com-

mittee would then be approved by the citizens.

Floyd requested that the new citizens' organization

serve as a sounding board of public opinion and let the City

Commission know what the citizens desired (2).

As a result of the meeting, the Denton Citizens Advisory

Council was organized. McAlister was appointed chairman of

the nominating committee to select the eleven-member execu-

tive board. The nominating committee worked for approximately

4'.'kc:WtiL. F;r:. .. %j'.. N4Y !'. ": r:r 'S i# -- 1 nr:.,.,,_.c. . .ri'Luv. :.i.._:.__.i:.: ,-.:6 y. Y 1 1+( wR Jib
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two months in selecting eleven qualified citizens. MicAlister

pr epared a prospectus of the functions and qualifications

of members. The suggested functions in this prospectus in-

cluded; assist the advisory Council in determining public

opinion concerning municipal government; determine and re-

port to the Advisory Council the problems confronting

municipal officials; serve as a fact-finding body for mu-

nicipal officials; study the solutions found by other munic-

ipalities in solving problems similar to those in Denton;

and report to the city officials the decisions of the Ad-

visory Council and general public. Suggested qualifica-

tions of members listed such items as a desire to learn

about the operation of the municipal government in Denton

and other cities; willingness to devote sufficient time for

meetings; ability to work on a project without discussing

it indiscriminately with others; and ability to separate

facts from opinions (14).

The Denton Municipal Research Committee

The executive board of the Advisory Council became

known as the Denton Municipal Research Committee. The name

was given to the Committee immediately after members were

appointed on October 2, 1957. There was no change in the

Committee's organization. Its primary mission was to fur-

nish facts to the Advisory Council and the City Commission.

The Research Committee was not intended to be a policy-mak-

ing group nor #as it to select candidates in a political



13

race. Duties of the board included assisting the City Com-

mission in studying municipal problems and making recoin-

mendations as to civic needs (3).

The Research Committee decided to meet weekly. The

first meeting was designed to familiarize members with the

financial problems of Denton. George Kirby of the Fort Vorth

accounting firm of Ernst and Ernst was invited to attend the

first meeting (14). Kirby related to the group some financial

facts that his firm had learned through audits of Denton's

municipal government.

The next project of the Research Committee pertained to

utilities. Riley oodson of the engineering firm of Black and

Veatch was guest speaker (14). Woodson was familiar with

Denton's publicly owned and operated electrical system. Wood-

son was responsible for drawing the plans of a new power plant

for Denton in 1955.

The Research Committee continued its weekly meetings that

sometimes lasted for many hours. Books from the Public ad-

ministration Service were purchased for members to study. Most

of the books were on the subject of city-manager government

(14). The committee did not openly advocate a council-manager

form of government but from the beginning, the committee

favored a manager system. The manager form of government had

been discussed by McClurkan, Floyd and McAlister even before

the formation of the Advisory Council. These civic leaders

believed that Denton's mayors had not been qualified executives.
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However, there were no quick decisions to be made with re-

gard to a particular form of government until more research

had been completed (17).

The Research Committee made an attempt to include every

possible source of information. Meetings were held with

city department heads and other employees to discuss their

problems. The mayor was asked to state his primary problems

with regard to administration. representative of the Texas

Municipal League was invited to speak on forms of city gov-

ernment (14). Allen Bogan, a past editor of the Don

cord hrnicl?, met with the research Committee to write

newspaper releases about the work of the committee. The pub-

lic was informed that the committee was still working.

Presentation of the Report

It was the intent of the Research Committee from the

very beginning to conclude its study by making a written re-

port to the Advisory Council. Based on four months' research,

the final report was a twenty-eight page booklet. The report

included the results of studies of municipal finances, the

electrical system, a comprehensive master plan, water sup-

ply and four forms of city government, 
including Denton's

mayor-commission system.

The task of writing the various sections of the report

was divided among members. icClurkan, who had been on the

Water Committee for many years, wrote most of the section
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on utilities. McClurkan had been deeply concerned with keep-

ing Denton's electrical system and improving its operation.

H. W. Kamp, Jr., Professor of Government, North Texas State

University, wrote the last section on forms of municipal

government (16). The entire Committee assembled material

for the other sections.

After a rough draft of the report was assembled, each

section was discussed thoroughly. Members offered sugges-

tions for terminology and the order of the sections, but

only minor corrections were made in the rough draft.

After a few days devoted to minute corrections, the Re-

search Committee prepared to present the report to the Ad-

visory Council. The final report was read before eighty-four

members of the Advisory Council, representatives of consult-

ing firms employed by Denton, and many other citizens. The

general implication of the report was that Denton's municipal

government faced a bleak future in providing services to a

growing populace unless some drastic changes were soon made.

The lengthy report pointed particularly to six areas

without making explicit recommendations (14). he six primary

areas of the report were as follows: the management of a multi-

million dollar service agency requires professional experience

and training; without stable management and leadership with

reasonable continuity, no city government can effectively

plan for the future; in 1956 the City was $127,581 in the red;

and even though the 1957-58 budget was in balance, Denton

WORM" W, , --- .6 1 W40,11-4111 m I
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faced a shaky financial future unless some changes could be

made; by 1965 Denton would need more water than could be

provided by the 1956 facilities; by 1960 the municipal

electrical power plant would need $1,760,000 in new equip-

ment, based on 1954 prices, and by 1963, $2,760,000 would be

needed; and finally, the city needed a comprehensive master

plan (14).

Perhaps the strongest implication of the report was in

the section devoted to forms of city government. The study

contained a resume of different types of government, includ-

ing the mayor-commission system then in Denton. Heavy em-

phasis was placed upon the idea that a chief executive must

control his department heads to coordinate administrative

functions. The report stated that a chief executive cannot

rely solely upon informal influence for coordination as

Denton's mayors in the past had done.

4n analogy was drawn between council-manager government

and a school system. It was pointed out that school boards

employ a professionally trained superintendent--a man hired

because of his ability and experience rather than vote-

getting ability. The report added that cities with the

council-manager form of government followed a similar pat-

tern in entrusting the spending of tax dollars to a man ex-

perienced in administering the affairs of the city (14).

Although the Research Committee's report did not

specifically recommend a council-manager form of government,
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it was strongly implied that city manager government was by

far the most advantageous form. Kamp, one of the primary

authors of the section on city governments, stated that the

committee did not publicly advocate a manager form of govern-

ment (16). Although some members of the Research Committee

favored a manager form of government, Kamp added that the

committee studied principal forms of municipal government to

educate the public and some members of the Research Committee

(16).

The advisory Council adopted two motions after the report

was made. The first motion put the Advisory Council on record

as unalterably opposed to the sale of the municipal power

plant. The report thoroughly explained that each citizen was

a shareholder in a solid, financial business, the municipal

electrical system. Attention was given to the fact that

Denton's consulting engineers estimated 
that net revenue from

the system would be over $1,500,000 per year by 1965. The

report also mentioned that if Denton did not own its electric

system, the tax rate would have to be $2.10 per one hundred

dollars assessed valuation instead of the existing $1.50 rate.

An example was presented showing 
that a person owning a house

with an assessed valuation of $3,000 would have a tax bill

eighteen dollars less per year, provided tit the city 
owned

its electrical system. The primary implication of the illus-

tration was that personal property taxes would be much less

if Denton retained ownership 
of its electrical system (14).
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The second motion adopted by the Advisory Council was to ac-

cept the report in its entirety.

The Home Study Plan

The Research Committee had decided what to do with the

report even before it was presented to the Advisory Council.

The Research Committee and Advisory Council agreed to con-

duct a series of home meetings. The purpose of these meet-

ings was to discuss the report with citizens and also

receive comments from citizens with regard to the report.

By having the home meetings, members of the Advisory Council

and Research Committee could explain the report and also

attempt to determine citizens' reactions to the report (14).

members of the Advisory Council gave a skit or mock-up

of a group meeting in a home. The purpose of the demonstra-

tion was to prepare each Advisory Council member for the role

of moderator in home meetings (18). The ultimate objective

was to bring the report before each Denton citizen and to get

the consensus of the public concerning existing governmental

operations. The planned home meetings called for members of

the Advisory Council to serve as reporters, seeking to as-

certain citizens' reactions to the report.

The Research Committee was asked to tabulate the returns

and present the final survey to the City Commission. As

noted earlier, the home meetings were to serve a dual purpose.

Such meetings would be helpful in getting public reaction to

the research Committee Report. These meetings would also be
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a method to get people interested in the report and gain

support for a charter revision. It was thought that the

home discussions would give citizens a feeling of partici-

pation in any changes that were to be implemented (14).

Seventy-three persons attended an Advisory Council

meeting in February, 1958. Approximately fifty-five mem-

bers agreed to hold meetings in their homes, with each host

to invite at least ten guests (4). These guests were to write

down their recommendations. The initial meeting was planned

to be a chain reaction. Each of the ten guests would in

turn invite ten more people to their homes.

Advisory Council members were given packets to aid in

leading group discussions. These packets consisted of a

form for listing of recommendations by the guests, several

copies of the Research Committee Report to be distributed to

the ten guests, an organizational chart of Denton's municipal

government and an envelope in which to mail any recommenda-

tions.

tseetings were started at 7:30 p.m. in order that the re-

port could be read and discussed before the beginning of a

related radio program at 3:30 p.m. The half-hour programs

over the local radio station, KDNT, high-lighted a portion

of a panel discussion by several members of the Advisory

Council. The panel answered questions pertinent to Denton's

municipal government. Ray Griffin of the North Texas State

University Government Department served as moderator (6).

_ .v:.. _,,., ., t4&i7 S s:dr BfrK li%1 71 sm



20

At the conclusion of the radio program, persons attend-

ing the home meetings further discussed the report. Each

group then listed its recommendations or suggestions on a

form provided in the home meeting packet. The results were

then enclosed in an envelope and mailed to the Research Com-

mittee (6).

The home meetings grew rapidly in number to an eventual

total of seventy-three. The Denton Junior Chamber of Com-

merce gave its assistance, and practically every member of

the organization held a neighborhood meeting in his home (5).

Of the seventy-three meetings, thirty-five were conducted by

members of the Advisory Council. The total number of citizens

attending these sessions was 249. Thirty-five other meet-

ings were held by citizens who were not members of the Ad-

visory Council, and 342 citizens attended these meetings.

Horne meetings were not limited to any particular neighborhood.

Meetings were conducted wherever the moderators lived, and

included all sections of the City.

A plan was later devised to supplement the home study

plan. The Advisory Council and Research Committee wanted

the comments of people who had not attended home meetings.

A plan was launched on February 14, 1958, to give every

citizen an opportunity to make recommendations concerning

city government operations.

Over 7,000 letters were mailed to citizens who were

utility customers of the City of Denton. Each envelope
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contained a copy of the Research Committee's report, a letter

of explanation, a blue sheet of paper for expression of

opinion and signature and a return envelope. Another form

was also added to the letters. At that time, an industrial

firm was studying Denton as a possible future location. The

additional form explained the details of the plant. The name

of the plant, however, was not mentioned. Citizens were

asked if they wanted the new industry (14).

Results of the Survey

The City Commission had originally requested the survey

of public opinion. The governmental body had stated that it

stood ready to act immediately upon the consensus of public

opinion. The final tabulation was to be presented to the

City Commission along with the Advisory Council.

When the survey was completed, the meeting of February

20, 1958, resulted in a called election for a charter re-

vision and eventually a change to the council-manager form

of government.

Citizen responses to contacts by the Advisoty Council

totaled 1,759, including 591 home meeting responses and 1,168

answers by letters. Almost 90 per cent of the 1,759 citizens

stated that they favored either changing the charter, hiring

a city manager, or both (7). Heading the list of ideas ex-

pressed was a request for revising the charter; this request

was made by 1,227 persons. The second highest request called

,_ r ..
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for a manager form of government.

Although suggestions for a charter revision and city

manager led the list of ideas expressed in the poll, one of

the other major points was the question of long-range plan-

ning. A total of 752 persons specifically mentioned city

planning. With regard to expansion of electrical and water

facilities, 338 citizens made comments. A total of 166 per-

sons supported the idea that the City should continue opera-

ting its electrical system, while twenty people thought that

the municipal power plant should be sold. Sixty-four ad-

vised that the management of the utilities should be separate

from the rest of the municipal government (14).

S total of 1,196 questionnaires was returned favoring

a proposed industry--at the cost of a possible revenue bond

issue. Although the public did not know the firm's name,

Campbell Soup Company was contemplating Denton as a future

plant location. Denton was later rejected by the firm, pri-

marily because of an inadequate raw water supply and unsuit-

able land for irrigation of vegetables. Only fourteen

persons indicated that they opposed bringing industry to

Denton (7).

Numerous other recommendations were made by citizens.

Sixty-two persons believed that city commissioners should be

elected from separate districts so that all sections would

be represented. Twenty-five persons suggested that seven

commissioners were needed rather than five. Eleven thought
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commissioners should receive some remuneration for their

services (14).

The City Commission acted immediately after the final

tabulation was presented. Immediately after the report was

read, the commissioners called themselves into a special meet-

ing. Lee Holt, City Attorney, had already constructed a reso-

lution calling for an election of a charter commission on

April 1, 1958, the day when several municipal officials were

to be elected (16). The City Commission approved the reso-

lution. The ballots actually would ask voters if they wanted

Denton's existing charter to be rewritten. In addition to

the question of revision, the ballots were to contain the

names of at least fifteen persons who would be candidates for

the official Charter Commission.

The Drive for Candidates of the
Charter Commission

One member of the Research Committee moved from Denton

while the group was completing its studies. The other ten

members accepted the City Commission's request to file for

the Charter Commission posts. The group consented after a

strong request by the City Commission (8). Some of the lead-

ers in the crusade for charter revision thought that the

members of the Research Committee were logical candidates for

the Charter Commission. These ten people had already studied

the needs of Denton for four months and were in a good posi.

tion to start to work immediately (14).
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The proposed Charter Commission needed fifteen members

to satisfy state law. The City Commission asked the Research

Committee to name five other members of their own choice to

complete the fifteen-member slate. The Research Committee de-

clined and asked the City Commission to select the remaining

five candidates. The City Commission still felt that since

the Committee had already completed a great deal of work, the

Committee itself should select the five other Charter Com-

mission candidates (8).

After the City Commission refused to make a selection, a

group of business and professional men met and selected five

people. When these five individuals were asked to run for the

Charter Commission, all agreed to file for the posts (9).

A political campaign was underway. A new organization

was formed that favored a revision of Denton's 1914 charter.

The new group was the same one that had previously asked five

people to run for the Charter Commission. The official title

of this organization was the Greater Denton Citizens' Asso-

ciation, Ben Ivey, President of the Citizens' Association,

stated that the organization favored public ownership of

Denton's electrical system and more positive city planning.

It also supported three candidates for the City Commission.

The three City Commission candidates were Raymond Pitts, Thomas

Noel and Frank Barrow (10). The Greater Denton Citizens' As-

sociation also endorsed the other ten candidates for the Charter

Commi ssion (11) .
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The fifteen candidates for the proposed charter revision

commission made public a statement of belief, revealing a

common position on nine vital aspects of municipal affairs.

In this public announcement the candidates endorsed citizen

participation in municipal government, a "close look" at the

existing charter, development of utilities, industrial de-

velopment, city planning, council-manager government, safe-

guarding of utilities and a charter written by and for the

people (12).

The Citizens' Advisory Council made a tremendous effort

to encourage voting in the April election. The eighty-four

members of the Council elected a committee to spearhead a

drive to get people to vote (12). Presidents of most re-

ligious, professional, educational, business and civic or-

ganizations in the city were contacted in an effort to bring

the advisory group to its full membership. Approximately

6,000 telephone calls were placed, urging people to vote.

Each organization that represented the advisory group was

responsible for telephoning voters either the day of the

election or the day before the election (13).

On April 1, 1958, the voters of Denton were to decide

on a mayor, police chief, city attorney, and three city com-

missioners. Also, the voters were to decide whether a com-

mission should be elected to frame a new city charter.

Fifteen names appeared on the ballot to be voted upon and

to assume responsibilities if the revision proposition was

successful.
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In the election, voters approved by a ten to one

margin both the selection of the fifteen candidates for the

Charter Commission and the basic proposition for revision

of Denton's charter. The vote was 2,054 for and 208 against

(1). The three City Commission candidates supported by the

Greater Denton Citizens' Association were also elected (1).

"MRMI'"Rom"WORNW,
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CHAPTER III

ORGANIZATION AND iORK OF THE CHARTER CCtISSION

The Denton Charter Commission was elected by Denton

voters and authorized by law for the sole function of draft-

ing and submitting a new charter to the people. The new com-

mission was to investigate the existing government and charter,

study experiences of cities elsewhere under other charters and

forms of government, ascertain the best principles of municipal

government to be followed in a new charter, and then draft and

submit to the voters for approval a new and presumably im-

proved charter.

Certain civic leaders had worked hard to get the citizens

of Denton to vote for a charter commission. Prominent memb-

ers of the Municipal Research Committee and the Citizens'

Advisory Council had brought to the public's attention the

financial and administrative problems of the municipal govern-

ment. Citizens had been informed by the Research Committee's

report, and, in a survey, they later expressed a desire for a

new charter and a change in form of government. By April,

1958, conditions had been met to permit the Denton Charter

Commission to draft a city charter to define the organiza-

tion, powers, functions, and essential procedures of Denton's

municipal government.

28
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The organization and work of the Charter Commission are

examined in this chapter under the following topics: the

Commission's employment of a consultant, processes followed

in writing the proposed charter, and major problem areas en-

countered by the Commission. Particular attention is given

to the work of the Charter Utility Committee.

Preliminary Organization

The first few meetings of the Charter Commission were

dedicated to preliminary organization of the Commission it-

self. Samuel B. McAlister, Director of the Department of

Government, North Texas State University, was elected chair-

man. Other officers were also elected. Meetings were

scheduled to be held weekly, starting at 7:30 p.m. Rules

governing procedures at meetings were formulated. The rules

were as follows: eight members constituted a quorum; all

motions required a majority vote for passage; and the chair-

man was to be notified in advance how many members =ould be

at the next meeting (24). The Commission also voted to fur-

nish each member with a copy of the minutes of preceding

meetings.

Several other preliminary steps were necessary to get or-

ganized to write a charter for Denton. The city attorney was

requested to furnish information concerning the duties and

functions of a charter commission as defined by law (27).

Members of the Commission did personal research between

formal meetings, including studies of other city charters.
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Copies of the National Manicipal League's odel Cdity Cxprter

were distributed to each member (7).

>embers of the Commission also received a copy of

Denton's existing charter. The chairman of the Commission

thought that a thorough knowledge of the present city charter

by all Commission members was a necessity in order to write

a better charter for Denton (27). Individual members studied

the 1914 charter and discussed the defects and merits of this

document at meetings.

The Denton Charter Commission knew that every commission

must have some money for its necessary expenses. Postage,

stationery, printing and publication were necessary exp nses

to be covered.4 committee was appointed by McAlister to dis-

cuss with the City Commission the financial requirements of

the Charter Commission (24). The City Commission agreed to

pay for the material requirements of the Charter Commission.

Although no allowances were made for salaries of Charter Com-

mission members, the City Commission did agree to pay for

the services of a consultant (24).

The Charter Commission also made provisions for news-

paper releases by employing Allen Bogan in the capacity of

reporter. Bogan had previously served as reporter for the

Denton Municipal Research Committee. The Commission relied

upon the services of Bogan to remind the public that the

Denton Charter Commission was meeting weekly (27). Articles

in the local newspaper usually mentioned meeting times and the

subjects of various meetings.
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The Charter Commission also planned in its organizing

stage to promote public support by asking citizens to offer

suggestions. Citizens were requested to make suggestions on

any phase of municipal government and to mail their sugges-

tions to the Charter Commission (7).

Employment of a Consultant

One of the first decisions of the Charter Commission was

to hire a consultant to aid in writing a new charter (27).

Members of the Commission thought that the assistance of a

professional consultant would help Denton adopt a better

charter. Several members felt that a consultant was heeded to

present information and ideas so that the Commission could make

more intelligent decisions (24).

Some members of the Commission believed that the charter

group as a whole could not make all of the required preliminary

investigations of subjects to be considered. Tom Harpool,

Denton Charter Commission member, related that a good con-

sultant could possibly have at his "finger tips" information

that members of the Commission might find difficult to un-

cover in weeks of research (24). Harpool stated that a good

consultant could provide material for homework to be done by

individual members (24).

Once the Denton Charter Commission decided a consultant

was needed, little time was spent in selecting a man. J. M.

Claunch, Chairman of the Department of Government, Southern

Methodist University, and Director of Southern Methodist
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University's Dallas College, was invited to speak to the Com-

mission on the subject of employing a charter consultant.

Some of the Commission members hoped that Claunch would im-

press the group enough to be hired himself (26). 
Claunch

also talked to members of the City Commission (3).

The Denton Charter Commission and City Commission were

evidently impressed with Claunch. On May 10, 1958, the

Denton Charter Commission announced that Claunch had been ap-

pointed as a consultant (3). Launch was to serve as a co-

ordinator of the Charter Commission's studies and provide

background information (8).

The City Commission had previously authorized the

Charter Commission to employ a consultant of its own choice.

City commissioners were pleased that Claunch was selected.

City Commissioner A. B. Swenson stated that he was impressed

with the apparent breadth of Claunch's understanding of the

problems in writing charters (8). Claunch had previously

served as a consultant to charter commissions in Ennis,

Texas, and Grand Island, Nebraska (8).

Processes Followed by the Charter Commission

in Writing Denton's Charter

As mentioned earlier in this chapter, the Denton Charter

Commission studied city charters and the iMd Q;LY harte*

Material from professional organizations such as the National

Municipal League, International City Managers' Association

and the Texas Municipal League was also 
examined. Reports of
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Denton'rs engineering consultants were analyzed, particularly

the report of Black and Veatch concerning Denton's electrical

system.

After background material was reviewed, the Charter Com-

mission followed various processes in writing a city charter

for Denton. City Attorney Lee Holt was asked to meet with

the Commission. Holt was requested to point out legal dif-

ficulties that the draftsmen might encounter in writing a

charter. One of Holt's primary duties was to assist in word-

ing of articles and sections and see that no provisions

violated the state constitution (25 ).

The Denton Charter Commission invited C. C. Crutchfield,

Field Representative of the Texas Municipal League, to speak

to the group. Crutchfield reviewed charter development in

Texas. He also discussed various forms of city government

(24). Although Crutchfield did not specifically recommend

any particular form of city government, he called special

attention to the council-manager government as the most suc-

cessful form (f).

A majority of the members of the Denton Charter Com-

mission was in favor of a council-manager form of government.

In early organizational meetings, the commission had not de-

cided the form of government to follow in writing the charter.

Soon after Crutchfield's visit to Denton, it was agreed by

the Charter Commission to proceed with the writing of a char-

ter on the premise of a council-manager form of government

(27).
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Although the Commission had agreed upon a council-manager

form in the latter part of April, 1958, newspaper releases as

late as May 28, 1958, were stating that the Commission was

still studying and comparing various forms of city govern-

ment (9). Many citizens probably would not have been sur-

prised had the Commission publicly stated it was writing a

charter for a council-manager form in May, 1958.

The Charter Commission was cautious about public rela-

tions throughout the process of writing the Denton charter.

The Commission did not try to be completely secretive in its

work. However, no decisions were publicized in the local

paper. The decisions made by the Commission were tentative

while writing the charter (10). The reason no decisions were

made public was to keep people from forming opinions before

the Commission's task was completed (27). The charter draft-

ing group did not want people to criticize one article or

section without analyzing the entire proposed charter (27).

The Charter Commission members tried to avoid any appearance

of committing themselves or the Commission prematurely on

controversial matters (24).

The Charter Commission did make an effort to win public

understanding and acceptance while writing the proposed

charter. A request for suggestions by mail resulted in many

letters being sent to McAlister. Each letter was presented

to the Commission to be discussed (27). The public was also

invited to attend meetings of the Charter Commission. Few

__
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people responded to the public invitation to attend Commission

meetings. One or two citizens attended two meetings through-

out the existence of the Charter Commission (27).

Claunch and McAlister played important roles in guiding

the work of the Charter Commission. Claunch was cautious in

selecting articles to be discussed at the first few meetings.

The consultant thought it was imperative to avoid factional-

ism and to launch the Commission with a sense of unity and de-

termination (4).

The Commission did not try to keep any secrets from

Claunch. Members felt that their consultant was entitled to

know about any preconceived ideas or objectives entertained

by the Commission or its members (24). According to Claunch,

he knew immediately what would be the most controversial sub-

ject in writing a charter for Denton (4). Denton had been

operating its own electric system for many years. There had

been great concern over the efficiency of operation of this

public utility. Of particular interest to some of Denton's

leading citizens was the transfer of profits from the elec-

tric system to the general government fund. Claunch stated

that he knew the battles that often occur in writing utility

sections in a charter (4).

One Charter Commission member, Walter B. Mclurkan, had

been particularly concerned with strengthening Denton's

utility system. The Charter Commission anticipated that an

article on public utilities would require much careful

analysis (25).
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Claunch suggested that the Charter Commission start on

the subject of incorporation, form of government, and powers

of the city (4). The consultant followed the tactic of start-

ing on a subject that would not stall the work of the Commis-

sion at the very beginning.

The Charter Commission followed a simple and fairly

uli frm process throughout its meetings in writing a new

charter. Members usually decided at each meeting what would

be the topic of discussion for the next meeting--usually a

subject suggested by Claunch or vMcAlister (4). The con-

sultant furnished background material and data collected from

other cities, the international City Panagers' Association,

the Lodl S hart r and various other sources.

After each subject was discussed by the Commission at a

meeting, Claunch drafted the tentative decisions reached by

the members in the form of an article or section. These

drafts were mailed to each member to be studied prior to the

next meeting. The next meeting would usually begin with a

discussion of old business. At this time the tentative drafts

were again discussed. If any changes were decided upon by

the Commission, Claunch made the requested alterations and

mailed the second draft to the members.

If the Commission still desired some corrections, a third

draft was prepared by Claunch and mailed to the draftsmen.

The third draft was again discussed by the Commission. The

results of the third discussion were drafted by Claunch
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in the form of a tentative article that was generally agreed

upon by the Cormission. The Commission would then move on to

the next article to be discussed (4).

Claunch used a color scheme in his presentation of tenta-

tive drafts to the Charter Commission. Questions suggested by

Claunch to be considered at the next meeting were written on

white paper. These questions were mailed to each member to

be studied. Conditional answers agreed upon by the Commission

were drafted on yellow paper. If the changes in the yellow

form were deemed necessary by the Commission, still a third

copy was prepared on paper of a different color (4).

The color scheme was used by Claunch to assist members

of the Charter Commission in keeping each drat& separate.

Claunch also believed that the color scheme would cause

members to attach a different degree of importance to each

draft. The third draft was most important, although it was

not a final copy (4).

Very little voting occurred throughout the work of the

Denton Charter Commission. If there was general agreement

upon an article or section, this particular portion of the

charter was put aside until other articles were discussed.

If only one member disagreed with other members, he would

usually concede. If a few members were not in agreement

with other members on a subject, the matter was discussed

until there was little or no opposition (26).
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In general, decisions reached by the Commission prior to

the presentation of the final draft were tentative. Each

article and section was left open for discussion in the event

any new thoughts were discovered. When the rough draft of

the Charter was finally completed, the Commission again re-

viewed all articles and sections. A final review gave each

member a chance to present any last-minute thoughts. The

Commission found that each article was interrelated. While

writing one article, the group would sometimes have to go

back to a preceding article and make changes. Solutions came

easier as members became familiar with the entire charter

(27).

One important procedure followed by the Charter Com-

mission while writing the charter was to consult city of-

ficials and employees (9). Some of the city employees were

beginning to be concerned about their jobs. The Denton

Charter Commission met with several department heads. The

Commission thought that these individuals could provide some

assistance by supplying essential information and advice on

the operation of the municipal government, and the possible

proposals. By turning to the municipal employees for as-

sistance, the Commission attempted to avoid antagonism and

gain the support of this group (27).
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Major Problem Areas Encountered
by the Charter Commission

The Denton Charter Commission desired to devote adequate

thought to each section and article that was to be in the new

charter. Each portion of the charter was viewed as important

(27). There were differences in opinions as to the content

of some sections. Others presented little difficulty.

Election of Cty cuncj. mber.4

One of the problem areas encountered by the Charter Com-

mission was the method of electing council members. Claunch

proposed various alternatives for electing councilmen. The

consultant proposed the question whether council members

should be nominated and elected on the basis of wards, from

the city at-large or on a combination of residence in wards

and election at-large.

Claunch recommended electing council men by places

rather than at large (4). In discussing election of council

members, the consultant pointed out that in some cities 
can-

didates must receive a majority of the votes even if it re-

quired a runoff election. Claunch also stated that candi-

dates who received the largest number of votes 
should be

elected (4).

Claunch stated that a compromise between these two plans

might be desirable. This possible approach was described as

follows in the first draft prepared by Claunch:
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The candidate for each place on the City Council
who receives the highest number of votes shall be de-
clared elected, provided he receives at least 35 per
cent of the total votes cast for all candidates for
that place. If no candidate receives at least 35 per

cent of all the votes cast for all the candidates for

a specific place, or if the two candidates receiving
the largest number of votes should tie, the City
Council shall order a second election to be held on
the fourteenth day after the first election (4).

Claunch further suggested that five councilmen be

elected on the first Tuesday in April, 1959. the Consul-

tant's method of election called for the councilmen who were

elected to places number one, three, and five, respectively,

to serve at first for a term of one year. The councilmen

elected to places number two and four, respectively, should

serve for a term of two years. Thereafter councilmen for

places number one, number three and number five should be

elected on the first Tuesday in April of each odd-numbered

year, and councilmen for places number two and number four

should be elected on the first Tuesday in April for each

even-numbered year (4).

After many long hours of discussion, the Denton Charter

Commission discarded the idea of electing councilmen by wards

and places. The Commission decided that councilmen should be

elected at large.

There were many reasons why the Charter Commission did

not consider elections by wards or places suitable. Since

residence within wards had come to be a prerequisite to elec-

tion from wards, the draftsmen thought that election by wards

would result in councilmen thinking only of their respective
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wards, and not of the interests of the entire community.

Furthermore, the Commission thought that the basis for elec-

tion within wards tends to be that of service to the ward in-

stead of ability to serve the city (27).

Some members of the Charter Commission believed that a

councilman from a ward would have a chief objective to obtain

the largest number of advantages in the way of public improve-

ments for the ward which elected him. Several Commission

members were of the opinion that a councilman would be in-

clined to help his fellow councilmen to get something for

their wards, for in so doing he would obtain their assistance

in getting what he wanted for his own ward (26).

The Denton Charter Commission also reasoned that the ward

system would discourage men of broad vision who were able to

see beyond the boundary of any given ward and understand:the

needs of the entire city. Some members of the Commission

speculated that when each ward is required to elect a repre-

sentative, some able individual may be excluded from the

council because he chooses to live in the wrong neighborhood.

The draftsmen also thought that if the ward system is used,

a number of inferior men might be chosen because their dis-

tricts were unable to furnish strong competition (26).

In general, the Charter Commission believed that elec-

tions at large would help to attract better men to run for

office, councilmen would take a broader view of civic prob-

lems, and the council would be in a better position to reflect
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the sentiments of the entire community (26). The Commission

thought it would be advantageous to ignore the residences of

councilmen (27).

In the final charter draft, the Charter Commission pro-

posed an article calling for election at large of five

councilmen for terms of two years. Terms were to be stag-

gered so that two vacancies would occur one year and three

vacancies the next year (6, p. 6).

Procedures for iton o a Mayor

The Charter Commission also had many long discussions on

the methods ofelecting a mayor. Claunch presented background

material on how mayors are usually elected. The Charter Com-

mission considered three methods of electing a mayor: elec-

tion by the citizens, election by designating the councilman

who receives the largest popular vote in council elections as

mayor, and election of mayor by members of the city council

from its membership.

When the question of how to elect a mayor came before the

Commission, members of the charter group began to survey sur-

rounding municipalities. The Commission studied the method

used at Sherman, Texas, where a mayor is elected at large. A

political situation was found there that the Charter Com-

mission wanted to avoid. The mayor at Sherman was running for

re-election at that time and had selected his own slate of can-

didates for the City Council. The mayor had promised to fire

"Room, 100
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the city manager if he and his choice of candidates for the

City Council were elected (26).

The Charter Commission feared that a mayor elected at

large might interfere with the city manager's role in adminis-

tration. The charter group had attempted to draft an article

that would keep councilmen and mayors out of administration

(26). The Charter Commission came to the conclusion that a

mayor elected at large could possibly feel superior to other

council members. It was thought that a mayor elected at large

might think he was superior to ordinary councilmen because he

represented the people. The Commission believed that a feel-

ing of superiority by a mayor could influence him to try to be

the "boss" in the municipality' s government. McAlister stated

that the Commission preferred to have a mayor as a presiding

officer (27).

After evaluating a variety of methods of selection, the

charter group decided that the council should elect a mayor

from its membership. The Commission believed the merits of

electing a mayor by councilmen outweighed the advantages of

electing a mayor at large by the people. The Charter Com-

mission made provisions in the proposed charter for the mayor

to be elected by councilmen from the membership of the city

council (27).

gomnsationrfogouncilme and thg Mayor

One of the most difficult problem areas encountered 
by

the Charter Commission in the writing of the proposed charter

was the question of compensation for councilmen and the
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mayor (27). Claunch furnished material showing that compen-

sation for councilmen and mayors varies from no pay at all to

large salaries (4).

Members of the Commission divided over the question of

compensation. Some members thought that all councilmen, in-

cluding the mayor, should at least receive a small salary for

their service. Other members believed that Denton's council-

men and mayor should not receive any remuneration (24).

Members advocating compensation for councilmen believed

that being on the council required a lot of time; therefore,

councilmen should receive compensation for serving the city.

On the contrary, other members of the Commission believed

that elective school, park, and library boards, were commonly

unpaid--small compensation would be more of a nominal honora-

rium than an actual salary (24).

The members advocating compensation for councilmen won

over their opposition in writing the first two tentative

drafts on the council. Launch drafted a section calling for

each member on the council to receive as compensation for his

services the sum of ten dollars for each council meeting at-

tended. A councilman, however, could not receive more than

two hundred forty dollars for any calendar year (4).

After tentatively deciding that council men should receive

ten dollars per meeting, the Charter Commission proceeded to

other articles and sections. In a later meeting, Lucy A. Hamil-

ton again raised the question of compensation for councilmen.
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Hamilton stated that anyone who would run for the council for

ten dollars a meeting did not deserve to be on the city

council (26).

The Charter Commission again had a long discussion on pay

for council members. Hamilton was persistent and persuaded

her colleagues to change their decision. The Commission

drafted a final article stating that councilmen should serve

without remuneration (24).

Appointment of th 4tltorney

Drafting an article for a legal department was also a

problem for the Charter Commission. The first draft on the

legal department provided that the city attorney should be ap-

pointed by the city manager (4). A majority of the members of

the Commission were in agreement that the city attorney should

be appointed by the city manager (26). The consultant also con-

curred in this view.

After discussing the appointment of the city attorney in

later meetings, the Commission decided that the city council

should have some voice in the appointment of the attorney.

Claunch re-drafted an article, stating that the city attorney

would be appointed by the city manager, subject to the approval

of the council. The Charter Commission believed that the at-

torney would be doing work for the city council and the city

manager (4).

Claunch and members of the Charter Commission had en-

deavored to keep the city council from being involved in an
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administrative appointment. However, the consultant and Com-

mission re-drafted a tentative article to the effect that the

city attorney should be appointed by the city manager, subject

to approval by the city council (4).

The subject of the legal department was not discussed

again until the Charter Commission had practically completed

the proposed charter. Claunch had already ended his services

as a consultant to the Charter Commission (4).

A committee from the Denton County Bar Association had

been appointed to review the proposed charter. The committee

of lawyers was asked to give assistance on points of law, not

policy matters (27). Lawyers on the committee were Earl L.

Coleman, George M. Hopkins, Jr., Robert H. Caldwell, Jr., and

Lee Holt (25).

The four lawyers suggested only a few minor technical

changes. A majority of the suggestions were written by City

Attorney Lee Holt. Holt stated that most of the recommended

changes were ones that he had observed while working with the

Charter Commission (25). As mentioned earlier in this chapter,

Holt met with the Charter Commission throughout the writing of

the proposed charter. Holt had assisted the Commission on

points of law.

There was one important change recommended by the committee

from the Denton County Bar Association. The change suggested

by the committee pertained to the appointment of the city at-

torney. Holt stated that the committee recommended the follow-

ing change:

_ -:. Win' 'A. , h , :,-:.,
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Article 6.01 should be amended to provide for the
appointment of the City Attorney by the City Council.
The City Attorney is the representative and employee
of the City Council and must give legal opinions,
which in certain instances could be opposed to the de-
sires of the City Manager. The City Attorney should
be free to express his legal opinion and free to ad-
vise the City Council and this would not be entirely
possible if the City Attorney were appointed by the
City Manager, as this would make him answerable to the
City Manager rather than to the City Council (25).

The Charter Commission took the advice of the committee

of attorneys. The article concerning the city attorney was

re-drafted for the third time. The final draft stated that

the city attorney should be appointed by the city council

(6, p. 14).

ual catian o~f .. j.h City Manager

The Denton Charter Commission had little difficulty in

writing an article pertaining to the qualifications and duties

of a city manager. A political problem did arise just before

the Commission completed the proposed charter for Denton (27).

The Charter Commission reviewed the qualifications re-

quired for city managers in other cities. Material from he

International City Managers' Association was also analyzed.

The Commission's first draft on city manager qualifications

stated that the manager should be chosen by the council solely

on the basis of his executive and administrative qualifica-

tions. The tentative draft further provided that special con-

sideration would be given to the manager's actual experience

in the field of city management. The first draft also required

__ 
_ _ - -,-
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that the manager need not be a resident of the city or

state (4).

The Charter Commission thought that the article on mana-

ger qualifications was adequate. A political situation

changed the viewpoints of members of the Charter Commission.

The proposed charter was almost completed. Letters were re-

ceived by McAlister, suggesting names for the city manager

position (27).

Some of the political powers in Denton were already sup-

porting local candidates for city manager. The Mayor of

Denton at that time had political support to be the first

city manager of Denton. Other citizens also had suggestions

for a city manager.

The Denton Charter Commission knew that some other cities

had experienced difficulties where they put in a popular

politician as their first city manager. The Charter Commission

also contemplated pressure from local politicians to have their

choice as a city manager (27).

The Charter Commission did not want to start the council-

manager government in Denton with a local politician in office

as city manager. The Charter Commission wanted Denton to have

an efficient, experienced city manager to administer the af-

fairs of the city. The drafting group reconsidered its first

draft of an article on manager qualifications (27).

The qualifications of the city manager were changed in

the proposed charter. To eliminate any local politicians from
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being Denton's first city manager, the Charter Commission added

another sentence to the city manager's qualifications. The

additional prerequisite stated that any person who was ap-

pointed city manager must have had at least two years of 
ex-

perience as a city manager or assistant city manager (6, p.12).

Thus, charter provisions excluded all local politicians from

eligibility as candidates for city manager of Denton (27).

: i S2iLQ fl1JfxfCtUoQisl*nqr
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The Charter Commission encountered another problem area

in writing a proposed charter for Denton. At the time the

Charter Commission was elected on April 1, 1958, three city

commissioners and a mayor were also elected. The Charter Com-

mission had worked almost a year in drafting the proposed

charter, and would complete the document in December, 1958,

The Charter Commission suggested February 24, 1959, for the

election in which the qualified voters were to express approval

or rejection of the proposed charter (15). If the proposed

charter were approved, three city commissioners and the mayor

would still have an unexpired term of one year.

The tenure of the three city commissioners presented only

a slight problem to the Charter Commission. All three city

commissioners supported the council-manager form of govern-

ment. The three commissioners were Frank Barrow, Thomas Noel,

and Raymond Pitts (29).
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The Charter Commission decided to include a provision

in the proposed charter for the commissioners holding office

at the time the charter was to be adopted. The Charter Com-

mission provided for city commissioners holding office at

the time of the adoption of the charter to serve the remainder

of their unexpired terms as councilmen. The three 
commissioners

could serve as councilmen along with the other five council-

men to be elected under the terms of the new 
charter. How-

ever, if any of the three city commissioners resigned,

vacancies were not to be filled (24).

While the disposition of the commissioners was not

difficult to solve, the unexpired term of the mayor presented

more of a problem. The mayor and some of his supporters had

been somewhat opposed to any charter revision. The Charter

Commission did not desire to create more opposition to the

proposed charter than was absolutely necessary. The charter

group believed that the mayor and his supporters would

criticize the proposed charter more if the mayor were asked

to quit working for the city at 
the time the charter was

adopted (26).

The Charter Commission finally resolved the problem of

the unexpired term of the mayor. A section was written in the

proposed charter whereby the mayor 
could continue as an em-

ployee of the City for the remainder 
of his unexpired term

as judge of the corporation court. Legally, the Charter Com-

mission could have made no provisions 
for the mayor to
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continue working for the City in any capacity. However,

members of the Commission believed that if the mayor could

have some sort of position with the City, he and his sup-

porters would not object so strongly to the proposed charter

(26).

Utilities

One of the most troublesome areas encountered by the

Denton Charter Commission was an article pertaining to utili-

ties (27). The Charter Commission had practically completed

all articles in the proposed charter in September, 1958, with

the exception of the utility article (24). Claunch, the con-

sultant, had made a special effort to have the utility article

written last.

Claunch stepped down from the rostrum when it came time

for the Charter Commission to discuss utilities. The charter

consultant knew of the local controversy concerning Denton's

municipally owned electrical system and desired to remain

neutral on the question of public utilities (4.

Controversy had existed for many years over Denton's

municipal power plant. The City of Denton purchased the

power plant from a private utility company in 1905 at a cost

of $65,000 (1). Throughout the years, sizeable funds were

transferred to the general government from the profits of

the power plant (26).

Experience had shown that the operation of the elec-

trical system was profitable, but it was a source of discord.
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A unified critical segment in Denton had kept opposition alive

to the publicly owned utility. There was repeated agitation

concerning rates (26).

As noted in a previous chapter, the City of Denton was

plagued with serious financial problems in 1955. Denton still

had an overdraft at the First State Bank even with the trans-

fer of large profits from the sale of electricity. No pro-

visions had been made for expansion of electrical facilities

nor allowances made for depreciation in the system (25).

Before the Denton Charter Commission was elected, candi-

dates for the charter group stated that Denton's municipally

owned utilities were a great asset to the community. There

was no question that the draftsmen desired to strengthen the

City's utilities, particularly the electrical system. The

Denton Charter Commission knew that an article in the pro-

posed charter would have to strengthen the utility system if

Denton was to have an opportunity for low cost and more ef-

ficient utility services (24).

The Denton Charter Commission had scarcely progressed

concerning utilities as late as September 25, 1958. Only a

few members had conducted limited research on the subject of

utilities (27). The members of the Commission decided that a

special committee was needed to do the necessary research on

the subject. McAlister appointed Kamp, Harpool, and McClurkan

to study the utility question and report to the Commission as

soon as possible (27). McClurkan had taken a personal

-l- -14 ;,. z iiiimplillool 0 1-i wwommom 
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interest in the work of the old Water Committee, bond drives

and public power. Harpool had also served on the Water Com-

mittee and Municipal Research Committee. Kamp had also

served on the Municipal Research Committee.

The Utility Committee began immediately to conduct re-

search. Kamp consulted textbooks and other literature.

Mclurkan contacted the American Public Power Association and

the Federal Power Commission. Harpool surveyed some of the

surrounding cities (26).

Members of the Utility Committee found limited material

that was suitable concerning management of utilities. The

Utility Committee finally resorted to a survey of its own.

Using the Federal Power Commission's list of all publicly

owned utilities, the Utility Committee mailed a four-page

questionnaire to all cities in the United States that owned

utilities. Accompanying the detailed questionnaire was a

letter explaining the purpose of the survey and a request

for any additional advice and opinions concerning the sub-

ject. Each city was also asked if it suggested a utility

board, and if so, what kind (26). The purpose of the survey

was to determine more adequately the most satisfactory or-

ganization and administration (26).

After a lapse of three weeks, approximately 200 letters

were returned to the Utility Committee. The Committee al-

phabetized all letters according to state. Multifarious and

conflicting advice was received.

..
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The letters were not addressed to persons in any par-

ticular city position. Some letters were addressed to city

managers and others to utility directors, while a majority of

the letters were addressed simply to city halls. As returns

were being tabulated, members of the Utility Committee began

to see a definite pattern. Most of the city managers who

answered the questionnaires objected strongly to any sort of

utility board. City managers generally responded that opera-

tion of utilities should be strictly a departmental function.

The municipal administrators also concurred that if there were

to be a board, such a board should not be independent. On the

contrary, directors of utilities suggested that a utility

board should be completely independent--a board which would

have complete governing authority within its sphere of ac-

tivity (26).

One of the primary purposes of the survey was to see how

other cities transferred profits from the utility system to

the general government. The Utility Committee found that

other cities used diverse methods in transferring utility

profits. One thing that the committee found was that all

cities transferred some of the utility profits to the general

government.

The Utility Committee had a difficult problem in adapting

the material received from the survey to Denton. The three

members knew that the proposed charter called for a city

manager. The difficulty was what to recommend to provide a

..... , .. ;... M, .. c - _ . . .,, .,-



protective device for financial stability and continued

municipal ownership of the electrical system, and still make

organizational provisions for effective management by a city

manager (24).

before the Utility Committee presented the results of

its survey to the Charter Commission, members of the Utility

Committee had decided that a utility board should be advisory

but with some powers and a board must be of such a nature

that cooperation with the city manager would not only be pos-

sible but necessary. The Utility Committee had not at this

stage of its research spelled out the powers of a utility

board (26).

The Utility Committee concluded that it would take too

much time for all members of the Charter Commission to study

each of the 204 let ters and questionnaires. The Committee

then decided to select representative letters from other cities

to present to the Charter Commission. Results of all the

questionnaires were also tabulated, showing the number of

cities reporting, forms of government, types of utility boards,

how boards were appointed and other pertinent information (26).

The results of the survey showed that nineteen cities had ad-

visory boards while 109 had independent boards; twenty-six

cities elected utility board members and 108 cities appointed

board members; fifteen cities provided for the mayor to ap-

point utility board members and eighty-two cities had board

members appointed by the city council and mayor, jointly (26).

r
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While the Utility Committee was doing research, a panel

discussion with city managers was held in Dallas, Texas. The

International City Managers' Association was having a national

conference in Dallas at that time (ii). cClurkan was pri-

marily responsible for scheduling the meeting with the panel

of city managers. vcClurkan and members of the Utility Com-

mittee wanted to hear the city managers' comments on operating

public utilities and particularly their viewpoints on utility

boards (28).

Members of the City Commission and Charter Commission also

attended the meeting. Some city department heads were also

present. The panel of public administrators was composed of

City Manager Norman McCarver of Hearne, Texas, City Manager

H. P. Clifton of Lubbock, Texas, City Manager Henry Nabors of

Abilene, Texas, and City Manager Lynn Andrews and Assistant

City Manager Jack Shelly of San Antonio, Texas (11).

The panel of managers openly praised public ownership

of electrical systems. All managers informed the Denton

group of successful operation of power plants in their own

cities. The city managers also stated that Denton had a fine

electric system (11). When the discussion came to utility

boards,nOn$ of the city managers advocated establishment of

a utility board, especially an independent board. The city

managers stated that the management of utilities should be a

departmental function Under the complete jurisdiction of the

city manager (28).

-.:.. . . :. .., y .. 4



57

The panel of managers also discussed the council-manager

form of government. City Manager Henry Nabors commented that

competent city employees have more security under the council-

manager system than under any other form of city government.

Nabors also stated that a new city manager in Denton or any

other place would need all of the capable employees available

(11).

The Utility Committee later wrote a tentative article on

utilities to be reviewed by members of the Charter Commission.

Each member of the Charter Commission received a copy of the

tentative article to study. At the next meeting each section

of the utility article was discussed by the charter group (26).

Ronald Ross, a field representative of the American

Public Power Association, was invited to speak to municipal

officials, members of the Charter Commission, and civic

clubs (12). Ross pointed out reasons why he thought public

power was sold at lower rates than privately owned power--

lower production expenses, lower administrative expenses,

and less money spent on promotion (12). Rose further stated

that Denton had an excellent electrical system. The Ameri-

can Public Power Association representative specifically told

the Utility Committee that the charter provision concerning

the electrical system should specify the lowest possible rates

consistent with good business (13).

While the Charter Commission was discussing the utility

article, friction developed among members of the Utility

.w _...
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Committee. McClurkan was concerned about the transfer of

utility profits to the general government. McClurkan did

not want a city manager to operate the city city government

at the expense of the utility system (28). McClurkan also

thought that an independent utility board would be more 
de-

sirable than an advisory board to insure continued ownership

of Denton's electrical system (26). Mc lurkan believed that

some sort of separation of powers between the utility board,

city council and city manager was needed. The staunch

member of the old Water Committee further believed that the

utility board and a director of utilities should prepare

budgets to be submitted to the city council, and that the

utility board should appoint the director of utilities (26).

Kamp desired a board that would be more of an advisory

board but still have some powers. Kamp wanted a board that

would work harmoniously with the city manager. Harpool took

a middle-of-the-road approach. harpool favored some points

of both ,fcClurkan and Kamp (26).

The members of the Utility Committee were willing to

compromise. No hostility existed among members. All three

men wanted a utility article that would best serve the needs

of Denton (26).

The Utility Committee believed that if the utility sys-

tem could expand to meet future demands, maintain reasonable

rates and still provide profits, then citizens were entitled

to a return (24). The transferring of utility profits to the
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general government had been a matter of deep concern to the

Utility Committee. The Committee did not want the utility

fund to be drained to an extent that there could be no growth

and expansion.

The transfer problem plagued the Committee for some time.

Finally, a further study was made of the cities that re-

sponded in the survey. The survey showed that the total

transfers as a percentage of gross revenues of 154 cities

was 8.7 per cent. Denton's transfer as a percentage of gross

revenue in 1957 was 8.5 per cent (26).

The Director of Finance was asked to determine the in-

direct operating costs of Denton's utility system. This

study showed that transfers as actually made and as pro-

sjected for 1959-60 should, when proper account was given to

the general fund costs as indirect operating cost, leave a

balance that was safely within a projected 6 per cent earn-

ings on net investment (28).

The Utility Committee finally decided that the City

should be entitled to transfer annually from utility funds

to the general operating fund a sum not to exceed 6 per

cent on the City's net utility investments from excess

revenue, if any. The members of the Utility Committee

agreed that the net investment figure used in these com-

putations should be taken from the independent audit of the

utility systems for the preceding fiscal period. Excess

revenues were described by the Committee as revenue received
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from utility payments to the City in excess of operating

costs, interest payments on the utility revenue bonds, re-

serves for depreciation and extension of services (28). The

6 per cent return was also similar to returns of private

utility companies to their stockholders.

The Utility Committee also agreed that any remaining

revenues after the 6 per cent return should be used for the

redemption and retirement of utility bonds, as they become

available, at no more than the fair market value. The Com-

iittee thought that if the utility revenue bonds were not

available, these funds should be invested in short-term

United States Government securities or at the option of the

City, placed on time deposit in the City Depository to draw

interest (28).

The members of the Utility Committee also agreed upon

the calculation of indirect costs of operating the utilities

in future years. The Committee decided that a management sur-

Vey was to be made of all utilities by a competent management

consulting firm. The first survey was to be conducted not

later than three years after the adoption of the proposed

charter, and similar surveys in the future were to be made at

intervals not to exceed ten years (28).

The final draft of the Utility Committee stated that the

utility board would consist of five members appointed by the

city manager and confirmed by the City Council for four-year

terms. The qualifications of members were to be the same as

those of the City Council (24).
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The members of the Utility Committee also compromised

on the powers and duties of the utility board. Instead of

the utility board appointing the director of utilities as

McClurkan desired, the Committee agreed that the city mana-

ger should appoint the director with the approval of the

utility board. A mutual agreement was also reached with re-

gard to preparation of the budget for the utility system.

The Committee consented that the utility board and director

of utilities would not prepare the budget, but that the city

manager and director would prepare the budget. One stipula-

tion was that the budget must be submitted to the utility

board by the city manager and director before the budget was

taken to the city council. The city manager would then sub-

mit the budget to the city council as corrected by the

utility board (26).

To make it difficult for the electrical system to be

sold, members of the Utility Board put a highly restrictive

section in the proposed charter. Section 12.04 of the pro-

posed charter stated that no sale, lease or disposal of any

utility system owned by the City of Denton could be made un-

less such a sale, lease or disposal was approved by a

majority of all qualified voters in Denton (6, p. 32). A

majority of qualified voters is rarely achieved.

The final draft on the powers and duties of the utility

board read that such a board was to serve as a consulting,

advisory and supervisory body. The utility board was also

- - - goh-
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given the power to review the annual budget of the utility de-

partment, recommend or not recommend to the city council any

improvements in the utility system, review and make recom-

mendations upon the incurring of any indebtedness, issuance

of bonds, fixing of rates and charges for utility services,

and approve the appointment of the director of utilities

(6, p. 33).

Although there was some disagreement among members of the

Charter Commission as to the content of the utility article,

the charter group had drafted what it considered an adequate

article. Much time and hard work went into the writing of

this article, especially by the Utility Committee. The sur-

vey conducted by the Utility Committee had probably never

been done before by any municipality in the United States (26).

The Charter Commission made provisions for a utility board

that had more power than any board in the history of Denton,

Texas (23).

Undoubtedly, there were other problem areas that con-

fronted the Denton Charter Commission in drafting a proposed

charter for Denton. The Charter Commission was elected on

April 1, 1958, and completed the document on December 23,

1958. The Commission thoroughly evaluated and analyzed each

article and section of the proposed charter. Members had

sacrificed many hours of personal time.
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Salient Features of the Proposed Charter

ihe primary change offered in the proposed charter was

a council-manager form of government. The policy-making

body of the City would be the city council, elected by the

people. The council under the proposed charter would have

the power to pass ordinances, determine all matters of policy,

and appoint a city manager. The city council was to be given

the responsibility of holding the city manager accountable

for the proper execution of policies and effective adminis-

tration of all departments, agencies and services of the

city. Membership of the city council was to consist of five

members elected at large for a term of two years. Terms were

to be staggered so that two vacancies would occur one year

and three the next year (6, pp. 3-4).

Under the old charter, the form of government was a

mayor-commission form. Five commissioners were elected at

large. ' chairman was elected within the City Commission

and commissioners were also elected for terms of two years

(24). 'Ithough the city commissioners were supposedly legis-

lators, the commissioners were actually involved in adminis-

tration. Department heads would meet with the City Commission

to make administrative decisions (3).

The City Lnger

The city manager in the proposed charter was to have at

least two years' experience as a city manager or assistant

city manager. The administrator would have the power to
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functions as accounting, purchasing, assessing and collecting

taxes and budget preparation. Definite responsibility would

be established for collection, custody and disbursement of

every dollar due or belonging to the city (6). The fiscal year

would be changed in the new charter. The fiscal year would be-

gin on October 1 and end on September 30 of each calendar year.

The fiscal year would correspond with the tax year. Under the

old charter, the fiscal year began on June 1 and ended on May

31 of the succeeding year (25).

PhLxical Planning

The proposed charter also made provisions for a master

plan and planning personnel to implement planning changes with

full consideration of the right of all parties concerned. There

was to be a planning director appointed by the city manager. A

planning and zoning commission was also listed in the proposed

charter. The planning and zoning commission was to have such

powers and duties as making, amending, extending and adding to

the master plan; formulating and adopting regulations govern-

ing platting or subdividing of land within the corporate

limits; recommending approval or disapproval of proposed changes

in the zoning plan and recommending the employment of city

planners and other consultants (6, p. 25).

Eltion of tahe yr

As discussed in a previous chapter, the proposed charter

called for the mayor to be elected by other members of the



66

council. The mayor was to be recognized as the head of the

city government for ceremonial purposes. The duties of the

mayor in the proposed charter differed considerably from

those of the mayor listed in the old charter. The mayor un-

der the mayor-commission form of government was supposedly

the chief executive officer. The elected mayor formerly

appointed all department heads except the city attorney and

chief of police, but his appointments were subject to the

approval of the City Commission. The mayor under the old

form of government had no veto power over Commission deci-

sions of either a legislative or administrative nature.

The elected mayor could not adequately control the appoint-

ment, promotion, or removal of department heads (3).

& Utility Board

Another salient feature of the proposed charter was the

provision for a utility board. The Charter Commission's de-

cisions on the power and duties of the board have already

been discussed. The proposed charter stated that the

utility board was to be a strong advisory board whose powers

would be little short of those of an independent, operative

board. Members of the board were to be appointed by the

city manager and confirmed by the council for four years

(6, p. 12).

Th Qoup2rQtLQn Court

The charter group also included in the proposed charter

an article pertaining to the corporation court. Whereas the
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mayor served as city judge under the old charter, the pro-

posed charter stated that the city judge would be appointed

by the city council. The judge would be required to be a

qualified attorney-at-law, licensed to practice in the State

of Texas (6, p. 14).

There were many features of the proposed charter that

were quite different from the old charter. However, the ar-

ticles and sections discussed above are the most noticeable

changes proposed to the voters of Denton, Texas.

Promoting Public Acceptance of
the Charter

The Denton Charter Commission suggested February 24,

1959, as the date for voting upon the proposed charter. The

February date was chosen in order to have sufficient time for

printing the proposed charter. State law stipulated that

everyone on the city's tax rolls should receive a copy of

the proposed charter thirty days prior to election. Almost

8,000 copies would have to be printed before February 24,

1959 (15).

The Charter Commission and City Commission also wanted

to have the election on the charter in time to meet legal

requirements for electing councilmen. The regular city elec-

tion for city councilmen was set by state law as the first

Tuesday in April, which in 1959 was April 7. Nominations

for the city council were to be closed thirty days prior to

the election, which would be March 7. Thus candidates would
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have only from February 25 to March 7 to file for office (15).

McAlister stated that if the charter election were held later

than February 24, the regular city commission election would

be held and then another election for city councilmen to

comply with the terms of the new charter, if it was approved

by voters (15).

On December 30, 1958, the City Commission passed an or-

dinance by a four to one vote that ordered a special city

election to be held February 24, 1959 (3). The purpose of

the election was to submit to the voters of Denton the pro-

posed charter for approval or rejection.

Although the proposed charter had been completed, much

work remained to be done. Copies of the proposed charter had

to be printed and mailed to every person on the city's tax

rolls. Support for the new charter was needed in order to

overcome opposition. Approximately two months remained be-

fore the fate of the proposed charter was to be decided.

A large campaign was started by civic leaders to gain

support for the new charter. Radio broadcasts were made

daily that explained important features of the proposed

charter. News releases were in the local newspaper prac-

tically every day, describing how the move for charter revis-

ion started and why the new charter should be adopted (2).

The Charter Commission also met with civic clubs

throughout the city. The Commission divided into panels with

three members on each panel. The panels of Charter Commission
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members met with various organizations to answer questions

concerning the new charter (27). The Charter Commis sion made

talks to all clubs or organizations that requested appear-

ances.

The Citizens' Advisory Council also participated in the

campaign for the new charter. The Advisory Council teamed

with the Charter Commission to hold three open forums on

the proposed charter. All three meetings were conducted in

the cafeteria of Denton High School. Members of the Charter

Commission were present to answer questions concerning the

proposed charter. The public was invited to all three meet-

ings and the Qenn 2 SorL Chronic stated that the meet-

ings were the closest thing to a town hall meeting ever held

in Denton, with approximately 100 people attending each meet-

ing (1).

Home meetings, similar to those that were held to dis-

cuss the possibility of electing a charter commission, were

also conducted. The home meeting plan was not held on as large

a scale as those conducted approximately a year earlier. The

advisory Council sponsored one evening of home meetings. Dur-

ing that evening, each home host tuned his radio to KDNT to

hear a talk on the proposed charter by Fred Minor, a long-

time Denton attorney and former Speaker of the House of Rep-

resentatives (20).

Four days before the election, a two-page advertisement

appeared in the local newspaper (20). The eye-catching
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advertisement was endorsed by members of the Advisory Council

and seventeen leading business establishments in Denton. The

advertisement also contained a message to the public from the

Advisory Council and the Municipal Research Committee (20).

Numerous letters supporting the proposed charter were

written to the editor of the local newspaper. All but one

of the city commissioners wrote to the editor, going on

record as proponents of the proposed charter (21). The local

newspaper also supported the change. Several editorials were

written that stated that the proposed charter should be ap-

proved by the voters of Denton (16).

Opposition to the Proposed Charter

Some opposition to charter revision existed as far back

as 1958. When the Municipal Research Committee made its re-

port to the Advisory Council in 1958, some of the citizens

attending the meeting openly criticized any change in city

government (24). By the time 8,000 copies of the proposed

charter had been mailed to Denton citizens on January 23,

1959, more opposition had formed.

Several "Letters to the Editor" began to appear in the

local newspaper soon after the citizens had received copies

of the proposed charter. Some citizens wrote that they

thought city manager would be a well-paid dictator, while

others complained that the tax rate would have to be raised

to pay the salaries of the city manager and department heads

(19). Some citizens still favored popular election of the
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mayor, city attorney and police chief. These citizens

thought representative government would be lost in Denton if

the proposed charter were approved (21).

One of the strongest opponents to the proposed charter

was a city commissioner. City Commissioner Charles Orr, Jr.,

vice-chairman of the City Commission in 1959, publicly de-

nounced the proposed charter (20). Orr even voted against

setting a date for an election on the proposed charter (15).

Orr gave several reasons why he did not want the pro-

posed charter to be approved. One of the reasons the city

commissioner gave was that he disagreed with some of the

statements made by the Charter Commission in the preface of

the proposed charter. As an example, Orr pointed out a

sentence in the preface that said careful provision had been

made for the right of the people to amend the charter at any

time to meet changed conditions or needs in conformity with

state law. Orr further stated that the state law must be

followed in amending the charter, and state law allowed

charter amendments only once every two years. Orr stated

that he did not believe "at any time" was the same thing as

every two years (20).

Advertisements appeared in the local newspaper that were

signed by commissioner Orr and opponents of the proposed char-

ter. On one occasion Orr and other charter opponents wrote

an open letter to the public in the newspaper. In this letter,

Orr stated that he did not believe Denton's 1944 charter was

I'--
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obsolete--it had been amended enough to be a modern, suitable

charter (21).

One of commissioner Orr's primary objections concerned

the method of voting on the proposed charter. Orr pointed out

that in the ordinance providing for the Charter Commission, the

City Commission stated that the proposed charter should be

written so as to permit the people to vote on it by sections.

Charter Commission members had told the citizens that sections

of the proposed charter were so interwoven that the charter

would not work unless it was adopted in its entirety. Com-

missioner Orr did not agree (22).

The city commissioner had other criticisms of the pro-

posed charter. Orr believed that the city council should

have to approve all appointments by the city manager and citi-

zens should continue to elect the city judge and attorney. Orr

also thought that all vacancies that occurred in the Denton

City Council should be replaced by the people, not by other

members of the Council (21).

There were rumors of other sources of opposition to the

proposed charter. The Mayor of the City of Denton hinted to

his associates that he kept a list of all municipal employees

who advocated the charter change, and that he intended to fire

all of the people on the list if the proposed charter were

rejected (25).

The opposition was not strong enough to defeat the pro-

posed charter. On February 24, 1959, a total of 1,489 citizens
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voted for the adoption of the proposed charter, while 1,038

voted against it (3).
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CAPT ER IV

SELECTION OF A CITY MANAGER

Selection of a city manager was a long and complicated

task for the City Council of Denton, Texas. The councilmen

followed a deliberate and detailed process in their search.

No quick decisions were sought in this vital stage of govern-

mental transition.

Procedures followed by the Denton City Council in its

search for a city manager are examined in this chapter. Par-

ticular attention is devoted to sources of information

utilized by the councilmen and to the varying degrees of re-

liance on each source. This critical stage of development

is examined here by a chronological analysis of the Council's

activities from the time of adoption of the new charter to

the day a manager was finally selected.

The Interim Government

The new charter of Denton, calling for a council-manager

form of government, went into effect March 2, 1959. The City

commission canvassed the votes of February 24, 1959, and

adopted a resolution that officially ended the City Commission,

which then became known as the City Council of the City of

Denton, Texas (2). The resolution stipulated that all

municipal officials would remain in office until such time

76
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as their successors were named and qualified. Qualified

simply meant taking the required oath of office (3).

Immediately after the old City Commission was dissolved,

the new City Council was called into session. The City Council

was without a chairman. Under the new charter, five council-

men were to be elected in April, 1959, and a mayor would then

be elected within the City Council. In the interim period un-

til the election of the new councilmen, A. B. Swenson was

elected chairman. Former Mayor Jack Bryson was to continue

in his official capacity until the five city councilmen were

elected in April, 1959 (3).

The five city councilmen who were formerly city com-

missioners continued the routine business of the municipal

government. The new charter required five city councilmen to

be elected on April 7, 1959. The supporters of the new char-

ter began to select candidates. Candidates were needed who

were dedicated to the success of the council-manager form of

government (6).

Five candidates were selected by the Citizens' Advisory

Council, and they were unopposed for the first City Council

election under the new charter. On April 7, 1959, W. F.

Brooks, Sr., G. Fmery Taylor, George F. Spuller, Wa.ter S.

Miller, Jr., and Tom Laney were elected as city councilmen.

These men were sworn into office on April 14, 1959 (2). As

stipulated by the charter, the five new councilmen drew lots

for tenure of office. Brooks, Taylor, and Spuller drew

_ ,i - _
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two-year terms, Miller and Laney were to serve one-year

terms (2).

C. C. Orr, Jr., and A. B. Swenson were no longer council-

men, since their terms had expired. Barrow, Noel, and Pitts

still had one year remaining as elected officials. As noted

in the previous chapter, the new charter stated that the

former city commissioners could fill the remainder of their un-

expired terms as city councilmen. With the election of the

five new councilmen, and the holdover of Barrow, Noel, and

Pitts, the number of councilmen totaled eight. This continued

for one year, and since then the Council has consisted of five

members.

One of the requirements at the first meeting of the

eight-man council was election of a mayor. By acclamation,

the City Council elected Barrow who had served as a city com-

missioner under the previous charter. Laney was selected as

Mayor Pro Tem. Jack Bryson, Mayor under the old form of

government, was made Judge of the Corporation Court. Barrow

was designated by the City Council to execute all administra-

tive powers of the CLty until a city manager could be em-

ployed (2).

Search for a Manager

The new City Council knew that its most important single

task would be the selection of a city manager, the official

whom the Council would hold responsible for competent and ef-

fective municipal administration. The members of the Council

.. _
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lacked background for this difficult job, and at the begin-

ning their search for a manager was limited to trial and

error preliminaries (1).

The City Council invited Claunch, who had served as a

consultant to the Charter Commission, to speak to the Council.

Claunch presented a talk on the background of the council-

manager form of government. He also pointed out portions of

the new charter that city managers might question. Claunch

particularly mentioned reasons why the Charter Commission

made provisions for the Utility Board in the new charter.

The results of the Charter Commission's panel discussion

with city managers in Dallas gave the City Council reasons to

believe that manager candidates might be concerned about the

powers and duties of the Utility Board (10).

The City Council later studied numerous publications of

the International City Managers' Association concerning the

subject of selection of a city manager and council-manager

relations. The members of the City Council wanted to analyze

suggestions for the selection of a manager and to acquaint

themselves with the duties of councilmen and city managers (1).

Barrow found an article in a journal concerning a plan

for hiring a city manager. Barrow stated that the article

was in the Municipal South, February, 1959, and it outlined

a plan for selecting a manager. Barrow also stated that the

article suggested five steps in selecting a manager, which

were: determine the requirements needed for the job; find

mm
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outstanding candidates who meet these requirements; investi-

gate and measure these candidates according to a set of

standards; interview the best candidates of the list; and

finally, select the man ().

Barrow contacted the author of the article, Lewis Homer,

Mayor of Clearwater, Florida, to secure more details. Steps

similar to those outlined in the article were followed by

the Denton City Council throughout its search for a city

manager (l).

The City Council compiled a list of sources that would

give assistance in employing a manager. The list included

several universities that provided city manager training

programs and graduate study in public administration. Also

on the list were the Texas Municipal League, the International

City Managers' Association, and some of the leading city

managers in Texas. The list of sources also contained every

private company with which the City of Denton had transacted

business (I).

The list of sources was divided among members of the

City Council. Councilman Laney contacted the Texas Municipal

League. Laney secured from the League a list of every city

manager in Texas and he also conferred with Steve Matthews,

Executive Director of the Texas Municipal League. Matthews

suggested the names of some of the prominent city managers

in Texas. The League Director also gave some hints to fol-

low in looking for a manager. Matthews especially suggested
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that the Council interview both candidates and their wives

when the list of prospective managers had been narrowed to

three or four (7).

Members of the City Council contacted every source that

could possibly suggest a city manager. Letters were written

to private companies asking for suggestions. The Council be-

lieved that the private companies dealt with city managers

practically every day, and would know many managers through-

out the United States. The private firms, however, did not

give much assistance. Several of the companies were reluc-

tant to suggest any one for the position. Other firms men-

tioned men with whom they liked to do business. One

councilman said, "Asking private companies for suggestions

of candidates was like asking a congregation about its

preacher" (9).

dhile other members of the City Council were conversing

with various people in Texas, Barrow took a trip to the Uni-

versity of Kansas. The Kansas school was well-known for its

management training program. Barrow got the names of every

graduate of the city manager program. He also talked with

Edwin 0. Stene, a renowned political scientist at the Uni-

versity of Kansas. Stene gave Barrow a list of several city

managers who might be considered for the Denton position (1).

To save time and to expedite the procedure, the City

Council discussed the qualifications of the best candidates

with leading city managers of larger cities. While Barrow
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was on his trip to Kansas, he consulted L. P. Cookingham, then

City Manager of Kansas City, Missouri. Cookingham discussed

several factors to be considered when searching for a city

manager. The Kansas City Manager also suggested that one of

his assistants was well qualified to undertake the position

of city manager of a city in Denton's population range (1).

Members of the Denton City Council also talked to

another city manager for aid in the quest for a manager.

H. P. Clifton, City Manager of Lubbock, Texas, came to Dallas

and spoke to the Denton City Council white there. Clifton

also suggested that his assistant city manager would be a

capable manager (9).

As soon as it became known that a city manager was to be

employed in Denton, the City Council received an avalanche of

applications for the position. The applicants came from num-

erous fields. Some of the applicants at that time held such

positions as superintendent of utilities, city secretary,

tax assessor-collector and city engineer. One applicant was

a staff member of the Public Administration Service. Many

city managers applied for the position. Ages of applicants

ranged from twenty-three to fifty-eight (9).

Perhaps some applicants thought that the salary would

be high or that the Council would make an appointment with-

out mature consideration of qualifications (3). However,

the City Council had already reached an agreement about a

careful procedure to be followed in selecting a qualified

manager.
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The Denton City Council desired a man from thirty-five

to forty years old with a Bachelor of Arts degree or better.

The charter required that a manager have at least two years

of experience as a city manager or assistant manager. A

mean average salary of city managers in Texas cities with

populations between 25,000 and 50,000 had been calculated by

the City Council. The average for these cities at that time,

as reported by the Texas Municipal League, was $12,987 (7).

Since Denton owned its electrical, water, and sewer sys-

tems, the City Council also wanted a manager who had exper-

ience in the management of utilities. Although the Council

was seeking a manager rather than a man to fill an engineer-

ing or a financial position, members of the Council thought

that the manager of Denton would need some knowledge in

management of utilities. However, the Council did not de-

sire a man of technical ability alone. The Council thought

it would be to the City's advantage to have a top level ad-

ministrator who had managed a city where all three utilities

were publicly owned (10).

The Denton City Council also sought a man who had not

changed cities frequently. Some managers were found who

annually changed jobs. A stable manager was needed who would

remain with the City of Denton for at least two years. The

Council felt that a manager would spend his first few months

getting acquainted with City employees, examining the physical

layout of the City, and studying immediate problems (9). The

i
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City Council desired a manager who was not too old. Also,

the councilmen did not want the Denton position to be a de-

motion for a manager, but rather a promotion.

The charter qualifications eliminated many candidates.

The prerequisites that the City Council decided upon elimi-

nated even more applicants. Age, lack of experience in city

management and utilities administration, and educational re-

qyirements were the primary factors in excluding the bulk of

applicants. Reports from local citizens in other cities and

suggestions of top administrators were determining factors

in rejecting other candidates (1).

The Denton City Council finally narrowed the field of

candidates to four men. The councilmen then decided to em-

ploy a national reporting agency to investigate each of these

candidates. The Retail Credit Association was selected for

that purpose. In addition to the financial status of each

candidate, the Retail Credit Association checked the charac-

ter, family, personal experience, management ability, personal

appearance and the section of town in which each man lived.

The report of the Retail Credit Association was divided into

four main topics: public relations, employee relations, em-

ployer relations, and personality and financial status (I).

The City Council had not relied entirely upon voluntary

applications. The Council was also seeking information on

city managers who did not apply for the Denton position. After

the Retail Credit Association's reports were completed, the



City Council began to interview candidates. The Council

wanted to have oral interviews for a better opportunity to

appraise such important personal traits as force, tact,

sense of humor, and personal appearance.(8).

although the City Council's budget was limited, four

candidates were asked to visit Denton at the City's expense.

Each man was asked basically the same questions. The Council

asked each person interviewed what he thought about public

ownership of utilities. Prospective managers were also ques-

tioned as to their beliefs concerning the powers and duties

of the Utility Board. Numerous other questions were proposed

by the Council (7).

The oral interviews provided useful information for the

Council. It was found that city managers desire to locate

in a city in the Dallas-Fort north area. Some of the candi-

dates did not care to move while their administrations were

in the midst of vital projects. All of the candidates

favored public ownership of utilities. Managers with ex-

perience in utility management stated that they could work

harmoniously with the Utility Board. Candidates who had no

experience in utility management also stated that they did

not see why the Utility Board would present any real problem

(10).

The City Council carefully evaluated the results of

the interviews. The Council and its supporters were anxious

that the new government should be initiated under the

9
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leadership of an outstanding administrator, regardless of

where he might be found. However, the City Council decided a

manager from Texas might be more desirable than one from

another state. The Council feared that if the municipal gov-

ernment did encounter difficulties, local critics might ac-

cuse the Council "of bringing in a Yankee and all his poli-

tics" (9).

The Council believed that Denton would be a difficult town

to manage. The proposed charter had carried in the election

by a small margin. The members of the Council contemplated

pressure on the new city manager by supporters of the former

mayor-commission form of government. One councilman stated that

he felt sorry for the first city manager of Denton (9). The City

Council felt that a mature, experienced city manager was needed

to launch the new government. Members of the Council also

thought that the first city manager could mean either the suc-

cess or failure of the council-manager form of municipal govern-

ment in Denton, Texas (10).

The Final Decision

The City Council had worked vigorously to locate a city

manager. Selection of a manager was discussed at numerous

special meetings. The Council considered it good practice to

avoid newspaper publicity during the selection process. The

Council did not desire to embarrass any applicants in their

current positions. The Council also did not confer with city

councils in other cities because the other councilmen might
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have thought that the Denton Council was shopping for their

managers. Some members of the Denton City Council did visit

cities of the last two candidates to obtain personal views

of city progress.

On April 28, 1958, the Denton City Council announced

that Homer B. Bly had been employed as the first city manager

of Denton, Texas. Bly had been City Manager for nine years

in Gainesville, Texas, a city thirty miles north of Denton.

Bly was then thirty-seven years old and held a aster of Arts

degree in government from Southern Methodist University.

Prior to his position at Gainesville, Bly had served as City

Secretary at Plano, Texas (4).

The City Council thought it had found a manager who

would meet all of its requirements, and all eight members

unanimously approved the appointment of Bly as Denton's

first city manager. Bly assumed his new position on June

1, 1959 (5).



CHAPTER BIBLIOGRAPHY

1. Barrow, Frank, Mayor of the City of Denton, Denton,
Texas, interview, February 1, 1962.

2. Buttrill, i. D., City Secretary and Tax Assessor-Col-
lector of the City of Denton, Denton, Texas,
Interview, February 8, 1962.

3. Dnton Rcoid Chronl March 3, 1959.

4. D t Re cord Chronicle, April 28, 1959.

5. Denton Record QLroicle, vay 10, 1959.

6. Harpool, Tom, past member of the Municipal Research

Committee and Denton Charter Commission, Inter-
view, February 28, 1962.

7. Laney, Tom, past member of the City Council of the City
of Denton, Denton, Texas, Interview, September 11,
1961.

8. Miller, Walter S., Jr., past member of the City Council
of the City of Denton, Denton, Texas, Interview,
March 23, 1962.

9. Pitts, Raymond, past member of the City Council of the

City of Denton, Denton, Texas, Interview, March
36, 1962.

10. Spuller, George F., Mayor Pro Tem of the City Council
of the City of Denton, Denton, Texas, Interview,
March 22, 1962.

88



CHAPTER V

<ANAGELENT PROBLEMS IN IMPLEMENTING

THE NEW CHARTER

Political aspects of governmental transition in Denton,

Texas, have been examined in the preceding chapters. They

have included historical accounts of the charter movement,

the writing and adoption of the charter, and the selection

of a city manager. The following chapters depart from

chronology and description to provide analysis and evaluation

of the manager government during its first two and one-half years.

Denton previously had the mayor-commission form of govern-

ment. The new charter brought a completely new system.

Administrative organization at the top level of the council-

manager form departed sharply from that of the previous form.

The new charter called for a city manager to be the chief

administrative officer in the municipal government.

Council-Manager Relations

The City Commission under the previous form of govern-

ment was composed of five members elected at large. The com-

missioners elected a chairman from among themselves to pre-

side over all meetings of the City Commission. Commissioners

also served without remuneration for their services.

According to the previous charter, the mayor was also

elected at large. He was designated as the chief executive
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- ... ,,, d,.w,. _



90

officer of the municipal government. The mayor was supposed

to represent the city administration at meetings of the City

Commission and had no vote on policy matters or veto power

over policy or administrative decisions of the City Com-

mission. The mayor was not the presiding officer at City Com-

mission meetings since the commissioners elected a chairman

from its own membership (7, p. 15).

Prior to charter revision in Denton, Texas, the mayor

appointed all department heads except the chief of police and

city attorney who were elected at large. All administrative

appointments of the mayor were subject to the approval of the

City Commission.

In theory, the former City Commission was the policy-

making body. In actual practice, the City Commission had

been forced to exercise continuous administrative authority

over the operation and management of city departments. The

Commission had a peculiar relationship with the mayor. The

mayor theoretically carried out administrative details, but

he felt obligated to no one except the voters and could not

be forced to administer the decisions of the City Commission.

If the mayor did not pursue programs of the City Commission,

the commissioners were compelled to rely upon administrative

department heads.

Department heads met with the commissioners at every

meeting of the City Commission. The department heads were

called upon to provide reports and make recommendations to
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the City Commission. Administrative directors also answered

questions and defended policies within their respective de-

partments. Department heads were in competition with each

other to get as much city money as possible for their de-

partments (3).

Investigation reveals that the municipal government in

Denton had no real chief executive under the mayor-commission

form of government. The city commissioners were called upon

to solve technical problems in which most members had no

training. So much time at meetings was devoted to management

and administrative matters that little opportunity existed to

concentrate on the important questions of broad city policies

(6).

Despite its ineffective government, the municipality of

Denton had become a multimillion dollar service institution.

The job of managing such an enterprise demanded professional

experience and training which had often been lacking. Ex-

perience and professional training in municipal administra-

tion had not been assured through popular election of the

mayor. The mayor had not been able to exercise adequate con-

trol over the appointment, promotion or removal of department

heads. Problems also existed in the mayor's presentation of

the annual budget. For example, the executive budget for the

fiscal year of 1956 was not submitted in complete form until

the first three months of that period had already elapsed (5).

With the inauguration of the council-manager form of

government, sudden and vast changes were made from past
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practices. A new concept of policy-making and administra-

tive relationships emerged. All administrative management

was given to the city manager while the City Council was the

policy-making body. The City Council had just one adminis-

trator present at meetings, the city manager. Under the

manager government, the Council had one professional admin-

istrator to rely on for information and recommendations. No

department heads attended the City Council meetings. The

new charter called for a mayor to be elected by members of

the City Council from its membership. Unlike the old char-

ter, the new document made the mayor the presiding officer

over the City Council meetings.

Homer B.Bly, City Manager of the City of Denton, felt

fortunate that members of the City Council had studied their
roles prior to his arrival in Denton. The councilmen had

read material from the International City Managers' Associa-

tion concerning council-manager relationships and a manager's

role in policy formulation. Bly stated that the Council's

understanding of council-manager relationships alleviated

some problems. Some cities that have operated under the

council-manager form of government for years have had prob-

lems with councilmen interfering in administration (2).

In one of the Council's first meetings, one councilman

started discussing administrative details. Another council-

man quickly reminded him about pamphlets that the Council had

studied concerning the role of councilmen, and the councilman
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who was discussing details of policy execution was abruptly

stopped (1).

The procedures followed in Council meetings also affected

the council-manager relationships. The old City Commission had

no planned procedure to follow in transacting business. There

was no precise beginning point at meetings. Various unrelated

subjects were discussed at random.

The new City Council voted to follow a definite pattern

in each meeting. An ordinance was passed to the effect that

all Council meetings would be conducted according to the fol-

lowing agenda:

I. Approval of minutes

2. Bids

3. Hearing of visitors

4. Petitions

5. Resolutions

6. Ordinances

7. Unfinished business

8. New business

9. Reports

10. :djournment (3).

The agenda was to be prepared by the city manager. Each

Council member was to receive a copy of the agenda on the

Friday preceding each meeting. The city manager was respon-

sible for the subjects that the Council considered in each

meeting. The chief executive could also attach letters to
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the agenda, calling attention to matters of particular impor-

tance. The letters could be used for further explanation of

any subject the administrator deemed necessary.

Citizens have frequently called Bly to be placed on the

agenda. The citizens usually have discussed with the manager

the nature of their problems. With the administrator having

knowledge of citizens' problems, the City Council could be

briefed before regular meeting time, if necessary.

The changes in City Council meeting times have also af-

fected the relationships of Council members to Bly. The old

City Commission held meetings at night and discussions fre-

quently lasted until late hours. Before the employment of

Bly, the new City Council voted to hold meetings in the

mornings of the second Tuesday and Thursday of each month.

After Bly came to Denton, members of the Council and the

chief administrator started holding informal breakfast meet-

ings together before each regular meeting. At the breakfast

sessions, Bly briefed the members on important subjects to

be discussed at the meeting. No final decisions were made on

policy matters. The chief executive used these sessions to

keep the Council members from going to meetings unaware of

upcoming, important problems (2).

Bly believed there was a feeling of unrest among Council

members when he assumed his new position in Denton. The chief

executive quickly realized that the City Council was eager to

be constructive and develop work programs for the City of

a..,, Aw-,- ., x , 
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Denton. There was also an additional incentive--to prove

that the council-manager form of government was the most prac-

tical for Denton (2).

The chief administrator was concerned about the Council's

enthusiasm for rapid municipal improvement. The new adminis-

trator was not familiar with the citizens or the municipal

problems of Denton. The Council's desire for rapid change re-

quired Bly to evaluate immediately the programs suggested by

the Council. There was little question of what programs were

needed. The problem was how to organize at the administra-

tive level to implement the policies of the Council. The ad-

ministrator would have liked more time to organize and become

acquainted with the municipality (2).

Little preliminary work had been completed on most of the

problems which the Council desired to initiate. The City's

needs were obvious, but considerable administrative work was

needed to translate broad policies into practical municipal

programs.

The tax equalization program was one example of the lack

of administrative planning and program coordination. All

that the Council had decided was that Denton had a tax problem

and that a tax equalization program was needed. No thought

had been given to the administrative-consultant relationships,

to the details of how to pursue the program after the consult-

ant left, or how to acquaint the public with the program (2).
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The bond program was almost in the same condition. The

Council had decided that utility and street improvements

were needed. No thought had been given to public relations

or coordination of the program. Little consideration had

been given to the needs of the City in comparison with finan-

cial ability of the municipal government (1). The tax

equalization program and the bond issue will be discussed

more thoroughly in the next chapter.

Members of the City Council did not instruct Bly to be-

gin work immediately on the tax equalization or bond programs.

However, practically all Council meetings did point to begin-

ning these programs. The City Council had waited for a city

manager to offer advice and recommendations on programming

of needed governmental improvements. This placed Bly in a

position to do more urging, recommending, and advising than

he had been accustomed to in Gainesville, Texas (?).

Manager-Citizen Boards Relations

Three boards were established to function within 
the

framework of the new charter. The members of the Park and

recreation Board and the Planning and Zoning Commission were

appointed by the City Council. The new charter required the

city manager to appoint the members of the Utility Board.

A problem existed in coordinating the work of the Park

and Recreation Board and the Planning and Zoning Commission.

The members of both bodies had been appointed by the City

, -
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Council before the arrival of Bly. Practically all members

of both boards were amateurs in their respective duties and

functions.

The result of the immediate board appointments was a

new city manager working with new board members. A period

of adjustment was needed to determine the course of study

and ground rules for the official board members and Bly.

Leadership was lacking on the Park and Recreation Board and

on the Planning and Zoning Commission.

An example of the problems may be seen in the 
Planning

and Zoning Commission. In addition to their regular duties,

the new members of the Commission were faced with problems

of assisting in the development of a master plan, adopting

a comprehensive zoning ordinance, and studying thorough-

fares. The Commission members lacked knowledge and exper-

ience needed to perform their duties most effectively, 
and

the new manager lacked acquaintance with the city which was

needed. When the question of thoroughfares was discussed,

for example, Bly had not yet learned the names of streets

in Denton (2).

Had Bly been in Denton for a while before the members

of the boards undertook their duties, the administrator felt

that he could have been of more assistance 
to them. The

chief administrator could have been more familiar with the

problems of the community (2).
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The members of the Utility Board could not be appointed

until Bly came to Denton. These members were to be chosen

by the manager. Obviously, Bly did not know citizens well

enough to determine who should be on the Utility Board, and

therefore, the chief executive was forced to rely upon the

names suggested by the City Council. The City Council recom-

mended five persons to be appointed. One member of the

Board was to serve for a one-year term, one a two-year term,

one a three-year term, and two for four-year terms. Bly was

limited in his ability to judge the Utility Board members

with whom he would be working (2).

Any new manager could have had the same problem. A

chief administrator could have gone to one man for sugges-

tions for appointees, but Bly sought the assistance of the

entire City Council. In reality, the City Council selected

members who were appointed by Bly to advise on matters con-

cerning utilities (2).

Administrative Reorganization

Contrast is great when the revised administrative organi-

zation is compared to that under the preceding mayor-commission

form of government. The organization of city government was

drastically changed by the adoption of the city manager char-

ter in 1959. The new basic law of the municipality completely

realigned some departments and divisions, changed the powers

and duties of many officers, and introduced a new official
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called the city manager, with more supervisory authority than

any previous officer.

The new charter provided for nine administrative depart-

ments, some of which were entirely new. The departments were:

fire, health, legal, parks and recreation, police, planning

and zoning, public works, and utilities (4). New departments

such as planning and zoning and public works which were re-

quired by the new charter, did not exist in the old charter4

In addition, the new charter made provisions for a utilities

department and a director of utilities.

In the old administrative organization that Bly inherited,

all outside activities were under the supervision of the city

engineer. The previous organizational chart of the municipal

government listed the following divisions under the direction

of the city engineer: electrical inspection, plumbing in-

spection, water production, construction and maintenance,

and the electrical system. At the time Bly came to Denton, the

city engineer responsible for these activities had not been

officially appointed as the city engineer, but was merely the

acting city engineer (3).

The primary reorganizational change by Bly concerned

utilities. The acting city engineer, Robert Courtney, was

made director of public works. Administration of utilities

was completely removed from the city engineer and placed

under the direction of Glen Geyer. Geyer, an electrical en-

gineer, had been chief engineer at the municipal steam plant
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and had experience in operating publicly owned utilities in

other cities. Geyer came to Denton in 1955 when Denton started

generating electricity by steam (2).

The director of utilities was made responsible for the

maintenance and operation of the electrical, water, and sani-

tary sewer systems. All three utilities were grouped under

the direction of Geyer with the city engineer no longer

responsible for the administration of utilities. As required

by the charter, Geyer was appointed by Bly with the confirma-

tion of the Utility Board. Frank Drummond, who had been chief

operator, was made the chief engineer at the steam plant. In

October, 1960, Geyer died and Drummond became the director of

utilities. A distribution engineer was later added to the

staff. Drummond was placed in charge of utility production

and the new engineer was responsible for distribution of all

three utilities (2).

The new charter had also created a public works depart-

ment. As noted earlier, Robert Courtney was appointed direc-

tor of public works. He was in charge of the machine shop,

streets, engineering, cemetery, and parks and recreation.

Felix Callahan, who had previously served as street superin-

tendent, was made the assistant city engineer, responsible to

Courtney.

The Home Rule charter also included provisions for a

director of planning. According to the new charter, the

director was to serve as the executive officer and technical

- .i
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adviser of the Planning and Zoning Commission. The charter

also provided that the director was to have the status of a

director of a department, and would perform such other duties

and responsibilities as the city manager might assign to

him (4).

Within six months after Bly had come to Denton, Courtney

resigned his position as the director of public works to go

into private business. Callahan, who had served as the as-

sistant city engineer, became the director of public works.

Conrad Callicoatte, a civil engineer, was appointed by Bly

as the city engineer, responsible to Callahan. Callicoatte

was also given the responsibility of serving as the director

of planning.

In August, 1961, Callahan resigned to enter private busi-

ness. All of the functions of the public works department

then became the responsibility of Callicoatte, although he

was not appointed director of public works.

In the final analysis, the position of city engineer

evolved to a department head level with a staff whose func-

tions were basically engineering and drafting. Callicoatte

was held responsible for all engineering, surveying, draft-

ing, and street construction and maintenance. The director

of public works position had not been filled as of April 3,

1962.

Bly's plans called for an increase in the staff of the

city engineer in 1963 by employing an assistant 
city engineer.
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In 1962 an important position was added to the engineering

department by employing a construction inspector to inspect

construction work (2).

Other changes in administrative organization have also

been instituted by Bly. Under the previous organization the

fire marshall was also the building inspector. After Bly

came to Denton, a building inspection division was created as

a unit of the engineering department. This change brought

together control and supervision over zoning, sign, elec-

trical, plumbing, and building permits.

Another change was the creation of a purchasing depart-

ment. The city secretary was responsible for purchasing in

the previous administration. Bly employed a full-time pur-

chasing agent, supervised by the director of finance. A pur-

chasing ordinance was also put into effect, filling a void

in the previous administration.

The scope of the functions of the department of finance

also was increased. Soon after Bly became the chief adminis-

trator, a new director of finance was employed. The previous

director of finance resigned to go to work for the United

States Government (3). The control and supervision of muni-

cipal finance was strengthened by bringing together the func-

tions of accounting, purchasing, tax assessing and collecting

and budget preparation in a central finance department (2).
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City Manager-Personnel Relations

City employees reacted in varying ways toward the change

in municipal government. The new city manager found that some

employees favored a council-manager form of government,

others opposed it, and a third group was indifferent. The

manager felt that this third group would not immediately pass

judgment upon the manager, while waiting to see how working

conditions would be in the future (2).

The new manager found considerable variations in the

capabilities of employees. It was obvious to Bly that some

employees were not worth keeping on the payroll; however,

he preferred to move slowly. In his opinion, sudden shifts

in personnel were harmful. Consequently, no immediate major

changes in personnel were made. Bly wanted to evaluate at

least the key personnel before making final decisions. To

evaluate each department head took time and Bly hastened the

process by delegating responsibility to his immediate sub-

ordinates. The chief administrator believed that delegating

responsibility would help to locate the most capable em-

ployees. At first, evaluation of employees did not go beyond

the department head level (2). Department heads were told

that their work and the work of their employees would be

evaluated on the basis of performance.

Bly first approached key personnel by attempting to in-

stil a feeling of security and belonging among department

heads. The administrator thought that the department heads
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must first feel secure before the rank-and-file employees

would. Personnel rules and regulations were written in

pamphlet form and distributed to all employees. Procedures

concerning vacations, sick leave, holidays, and other per-

sonnel regulations were explained. The personnel pamphlet

was the first ever written for municipal employees in

Denton (2).

Another major change in personnel practices was the

freeing of employees not covered by civil service rules from

direct political influence. Even under the former city govern-

ment, fire and police (with the exception of the police and

fire chiefs) were relatively free from direct political

pressures as a consequence of a municipal civil service sys-

tems However, other city employees had often actively en-

gaged in local politics. Under the mayor-commission

government, the employees had been voting upon their superior,

the mayor. Candidates for mayor would sometimes tell em-

ployees that they could keep their jobs if they voted for

the right person. Other people were told they could have

positions with the City if they voted for a particular per-

son (3).

This condition was eliminated under the new city manager

government through adoption of professional personnel man-

agement practices. :Bly instructed municipal employees that

they did not have to vote for any particular person in city

elections to keep their jobs. Employees were also told that
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they would not be changed every time a new mayor was elected.

The manager also insisted that no municipal employees would

be permitted to participate in campaigns or in the affairs of

municipal political groups. Bly told department heads that

their employees should not indulge in local politics because

positions with the City did not depend upon political in-

fluence (2).

Employees, secure in their jobs and unafraid of dis-

charge for unwarranted reasons, were no longer haunted by the

thought of unemployment. No doubt this improved condition was

a factor in increasing production and employee usefulness

to the government.

In the previous administration, most departments were

not concerned with activities or problems of other depart-

ments. Police patrols paid no attention to burned out street

lights; streets were paved and soon excavated to renew in-

adequate utility lines.

Bly attempted to coordinate the activities of all de-

partments. For example, police patrolmen started reporting

burned out street lights to the utility department and inade-

quate utility lines were installed before streets were paved.

'he finance department started sending monthly budget reports

to each department head. Since department heads no longer

attended City Council meetings, staff meetings were scheduled

for two days after each Council meeting for discussion of

major policy decisions and programs of the City. Other

._ 
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subjects such as public relations have also been dis-

cussed (2).

Two years after Bly came to Denton, all units worked

with more harmony. The chief executive, acting as a leader

and coordinator did much to keep activities from stalling.

Waste of materials was prevented to a large extent by sal-

vaging and inter-departmental transfers. Channels of in-

formation among the departments were also improved.

Approximately three years after Bly came to Denton, per-

sonnel changes had occurred in five key administrative posi-

tions. Two department heads had resigned to enter private

business, one had retired after forty-six years of service,

one had resigned to work for the United States Government,

and one had died. The city attorney also resigned in April,

1962, to enter private law practice. The total number of

municipal employees was approximately the same as in the

previous administration.

Manager Relations with the Public

Upon arrival in Denton, Bly found that a favorable image

of the council-manager form of government had already been

developed. The city's daily newspaper, the Denton jgcord

Chronicle, had contributed to this favorable reception of

the new government. In fact, the new form of government had

received so much favorable publicity that Bly was doubtful

that he could live up to the press releases that were pub-

lished prior to his arrival in Denton. Bly was afraid that
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the public would be expecting all of the problems of the

municipal government to be solved immediately.

One of Bly's first moves was to keep the role of the

manager from being overemphasized. The chief executive did

not want the position of city manager to receive more pub-

licity than the councilmen or the mayor. Bly believed that

the manager should carry the role of an administrator and

let the councilmen receive all of the publicity. The city

hall reporter of the local newspaper was asked by Bly to

leave his name out of the newspaper as much as possible 
and

as a result, Bly's name seldom appeared in news releases (2).

Bly wanted to make a favorable impression on the public

as the first manager but did not attempt to visit local

businessmen. The first chief administrator believed that

the manager should not attempt to be a political 
leader but

rather a professional administrator. To a large extent, Bly

also thought that success or failure of the council-manager

form of government in Denton would rest with the first city

manager (2).

Immediately after Bly came to Denton, civic organiza-

tions began to invite him as a guest speaker. The new mana-

ger spoke to practically all civic organizations and also

made speeches to several college classes. 
Soon after the

City Council announced that Bly had been employed, 
the

Rotary Club asked Bly to be a guest speaker. The adminis-

tor declined and promised to speak to the Rotarians after
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he moved to Denton (2). Bly later joined the Rotary Club

since he had been a member of the same organization in Gaines-

ville, Texas.

In the first month of his job in 1959, the first city

manager of Denton received numerous calls from citizens. Some

calls were from cranks asking why the manager did not do more

to deserve the high salary he was receiving. Other inquiries

by citizens were legitimate complaints about service. A few

curious people with no particular problems came by to visit.

Two ladies visited Bly "to see a municipal employee who made

$14,000 per year "(2).

Many citizens did not understand the position of a city

manager. For example, Bly received calls asking why he did

not pass an ordinance controlling stray dogs. Some people

did not understand that a city manager could not pass ordi-

nances. Citizens had been accustomed to calling city com-

missioners to urge adoption of ordinances and later thought

that the manager should perform that function.

Generally, Bly found that a majority of the citizens were

enthusiastic about the manager form of government. Many

citizens thought that the manager government would be the most

practical to solve the municipal financial problems. Another

segment of citizens had opposed the manager form initially

and had the same opinion when Bly came to Denton. Other

citizens were indifferent as to the form of government and

just wanted service.
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Bly believed that the citizens of Denton had heard

plenty of talk about what was going to be done by the City,

and that citizens wanted to see proof of progress. There

was no problem securing Council or citizen action on am-

bitious projects, but rather a problem of getting the ad-

ministration organized to perform (2).

Bly began immediately to improve public relations. The

citizens of Denton received the first annual reports ever

made by an administration; a switchboard was installed to re-

ceive all telephone calls. Bly also had all municipal

vehicles painted a uniform color and placed decals on each

piece of equipment. Public relations improved considerably,

and news stories and local editorials continued to favor

the council-manager form of government during the critical

initial years of its operation in Denton.
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CHAPTER VI

ACHIEVEMENTS OF THE NEW GOVERNMENT

Several significant achievements characterised Denton's

manager government during the initial years of its operation.

The most outstanding accomplishments were improvements in tax

assessment and collection, and comprehensive planning, which

included physical and financial planning.

Improvements in Tax Assessment
and Collection

Before the adoption of the manager government in Denton,

the municipal government had never had a balanced tax roll,

primarily because of delinquent taxes. Once the City Com-

mission adopted the total assessed value of all personal

property in Denton, adjustments and corrections for errors

in assessments were not added to or deducted from the origi-

nal total of the appraised tax roll. Errors in determining

assessed values or the inclusion of property that was not

eligible for taxation were not submitted to the .ty Commission

for approval or correction. As a result, the City's tax roll

included numerous accounts which could not be collected and

therefore, these taxes appeared as delinquent accounts. Each

year the amount of delinquent taxes increased, and after a

period of years, the City's tax roll contained a sizeable

sum of delinquent taxes (2).

ll.
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Under the previous form of government, delinquent tax

rolls had never been r econciled, and errors in assessment

had not been corrected since 1927. Deceased people were

Still on the tax roll and some records reported that people

owned older automobiles than they actually owned. It was

difficult to determine the amount of money that would be

collected from personal property taxes (2).

after the transition in municipal government, Bly and

W. D. Buttrill, City Secretary and Tax Assessor-Collector,

began immediately to correct deficiences in the taxing pro-

gram. The city manager and tax assessor-collector first at-

tempted to collect all delinquent taxes. According to State law,

personal property taxes could not be collected that had been on

the tax roll over five years (2). Citizens were told of the State

law but still were requested to pay the delinquent taxes. The

administration had considerable success in this program. After

Bly and Buttrill had attempted to collect delinquent taxes,

old unpaid eases were submitted to the City Council for ap-

proval to remove the accounts. All accounts over five years

old were stricken from the City's tax roll.

It later became a routine procedure to submit to the

City Council each year a list of accounts to be removed

from the original total of the appraised tax roll. The

Council had authority to make adjustments in order to ex-

clude assessment errors, and each account was treated as a

separate case. For the first time in the history of Denton,
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delinquent taxes and assessment errors were corrected each

year (1).

Inequities also existed in local tax valuations. The

City of Denton, like many other taxing jurisdictions through-

out Texas, had found itself confronted with a number of tax

problems. Property values had been constantly changing, due

to such factors as population increases, public improvements,

private development, zoning changes, and encroachment.

These changes had resulted in a number of inequities in tax

assessments which were reflected on the City's tax roll (2).

The City Commission under the previous form of govern-

ment decided that records should be updated and inequities

should be eliminated. The city commissioners had also de-

sired a continuous program of tax equalization. After the

decision was made to review and equalize assessments, the

City Commission consulted several appraisal firms in order

to secure a more thorough understanding of the problems con-

nected with a tax equalization program.

The commissioners employed consultants to work in con-

junction with Buttrill and other personnel. Norman Register,

Director of the Department of Revenue and Taxation of the

City of Dallas, Dallas, Texas, was selected to assist Buttrill

in promoting a successful and efficient program of tax

equalization (2).

When Bly came to Denton on June 1, 1959, the tax equali-

zation program had not progressed. The only definite

- a .
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decisions that had been made were that such a program was

needed, and a consultant had been employed.

The new administrator began to conduct preliminary in-

vestigations. The administration found that the City was

assessing personal property from a mere 8 per cent to 68 per

cent of the appraised value, when the average per cent of

assessed values should have been near 40 per cent. One tract

of land consisting of several acres was carried on the tax

roll at $14,750, and the value had been placed on this land

at the time it was annexed several years earlier. The land

was later zoned for business and was used for the location

of a shopping center. The municipal administration found

that the market value of this land was several times what it

was at the time of annexation, yet no attempt had been made

to increase the assessed value (2).

The Denton Independent School District was also asked to

participate in the program. School and City officials had had

numerous complaints in the past as to why one body or the

other had higher assessed values on the same personal property.

Municipal and school officials also thought that the tax

equalization program would produce better results if both or-

ganizations participated (1).

A series of articles appeared in the local newspaper and

official news releases stated how the program was to be con-

ducted. The releases also mentioned that the purpose of the

program was not to increase taxes,but to assure equitable
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property assessments which would result in each property

owner paying his fair share of the cost of local government

and school services (1).

Naturally, some citizens complained about the increase

in assessed values. Of course, citizens whose assessed

values were not increased did not complain. However, public

reception was favorable, and one contributing factor to

this success was the selection and appointment of a Board

of Equalization by the City Council, whose members served

without compensation. The members of this board carefully

reviewed assessment records and methods used in deciding

assessed values. Taxpayers were given a courteous recep-

tion to state their complaints (2).

Although the City of Denton and the Denton Independent

School District maintained separate offices, both worked

in close harmony in fixing assessment values, using a joint

Board of Equalization. The tax equalization program re-

sulted in the two organizations having assessment values

for each individual tax account the same in each tax juris-

diction. The City of Denton tax rate remained at $1.50 per

$100 assessed valuation. The City appraised improvements

at 90 per cent of the replacement cost,.less depreciation.

The assessment base was 40 per cent of the appraisal of

land and improvements (2).

The tax modernization program was the first for Den-

ton since 1941. At that time, assessment values in Denton
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amounted to six million dollars, while the total was ap-

proximately thirty-seven million dollars in 1961. A con-

tinuous program of equalization was instituted by the City

in 1961 with 25 per cent of the City being reviewed each

year. With a continuous program, each piece of property is

reviewed at least every four years (2).

Most citizens soon stopped complaining about increased

assessment values and the entire program was generally

termed a success. The City of Denton and the Denton Inde-

pendent School District in 1961 were the recipients of the

achievement award given by the Texas Association of Assess-

ing officers (2).

Comprehensive Planning

Denton badly needed financial and physical planning.

The City Cbmmission had resolved that capital improvements

and a master plan would promote the orderly growth and de-

velopment of Denton. However, prior to Bly's arrival, no

final decisions had been made with regard to implementing

comprehensive planning. A small amount of follow-through

had existed to get certain programs started. Internal con-

trols over budget preparation were also weak.

It is necessary to note certain aspects of finances

and master planning that developed after the new adminis-

trator had taken office. In the following discussion, in-

ternal control over finances and the promotion and

NNW
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accomplishment of a bond program for capital improvements

will be examined. The development of a master plan will

also be discussed.

Finance

Prior to the manager plan, records of the City were

so poor that citizens had practically no accurate and un-

derstandable information of the amounts of money collected

and spent. The system of budgeting was cumbersome. Seven-

teen different bank accounts were used in the budget

before Bly's administration.

The previous system of budgeting also made financial

reporting difficult. Consistent and routine reporting from

the finance department to the City Commissioner, mayor,

boards, and department heads did not exist, and monthly

budget reports were usually two or three months late. The

system of accounting was so complex that audits were not

concise, and they were usually expensive and time consum-

ing. Idle money such as unexpended bond money and current

cash was not invested.

Budget preparation under the mayor-commission form of

government was primarily a finance department function.

Finances were sometimes discussed with department heads, but

seldom were the administrative supervisors given the task

of preparing a departmental budget (2).

The manager plan under the guidance of bly brought tre-

mendous advancements in financial planning. The seventeen
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bank accounts were consolidated into one operating account.

Functions of the various departments became book accounts

for internal control in the finance department.

The new administrator immediately began to alter the

budget-making process. Each department was held respon-

sible for the budget preparation of his respective depart-

ment. Detailed forms were given to administrative supervisors

to list every required item. After departmental budgets were

prepared each department head had to justify individual

requests. Monthly budget reports were sent to the 
chief

administrator, members of the City Council, all official

boards, and department heads (1).

Unencumbered monies or idle cash were first invested 
in

government securities, both long and short-term treasury

certificates. One of the local banks later made arrange-

ments whereby unexpended money and current cash could be

invested. The local bank issued a certificate of deposit,

assuring the City a fixed rate of interest for a specified

period of time.

Costs of audits by an independent auditing firm also

decreased. The complete auditing report for the fiscal year

of 1960-61 cost $5,000, while the report for the fiscal year

of 1958-59 cost $12,107. Audits have been completed in less

time since the manager plan came to denton. Auditors worked

for one month on the 1960-61 report, while the 1958-59 re-

port took eight months to be completed 
(3).
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From examination of all financial records, procedures

and forms, the accounting system appeared to record suf-

ficient information in a usable form for controlling and

disclosing the financial condition of Denton. The success

of the budgetary control has been demonstrated by the large

balances carried over from one year to the next. Better

methods of budget preparation have allowed more adequate

planning of programs of work.

improvement in financial processes for planning was

not limited only to internal control measures. ;en Bly

first came to Denton, the City Council had decided that

certain capital improvements were needed. The Council be-

lieved that improvements were needed for streets, utility

systems, storm drainage systems, and additional fire sta-

tions.

The City Council had made no provisions for promoting

a bond program. There was no planning to coordinate the

financing of a bond program. The City Council was waiting

for the city manager to get the bond program started.

Freese, Nichols, and Endress, consulting engineers from

Fort Worth, Texas, were employed to investigate the water

and sewer facilities. The firm recommended immediate im-

provements and extensions which would cost $2,250,000. The

firm's report suggested that sewer improvements include a

new sewage treatment plant. The existing plant was over-

loaded to twice its capacity. The Fort Worth firm also

MRX 41
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recommended expansion of the existing water treatment plant

and extensions to the distribution system.

Black and Veatch, consulting engineers from Kansas

City, tissouri, advised that electrical loads in Denton were

increasing at a rate which would require new generating

facilities to be added by 1962. The firm recommended that

the generating capacity of the existing steam plant would

have to be increased by 22,000 kilowatts. 
The estimated

cost of additional generating facilities was $4,750,000.

The firm also suggested that major improvements in the

electrical distribution system were needed. The estimated

cost of additional distribution facilities was $450,000,

Which, added to the cost of a new generator, was

$5,200,000 for improvements in the electrical system (9).

Freese, Nichols, and Endress also found that

$2,400,000 would be needed for street improvements and an

additional $85,000 for construction of fire stations and

a permanent fire drill tower (10).

Obviously, such capital improvements could be financed

only through a bond issue. On December 22, 1959, the City

Council adopted an ordinance to send an $11,885,000 bond

issue to the voters (6). The election date was set for

January 30, 1960.

A publicity campaign for the bond issue was organized.

Members of the City Council and the city manager met with

civic organizations to explain 
the bond issue. The
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Municipal Research Council, the same organization that helped

bring the council-manager form of government to Denton, also

endorsed the issue and campaigned strongly for its adoption.

The local Chamber of Commerce and the Dento Rec rd Chronicle

also supported the bond issue. News releases and radio broad-

casts were made daily, and a pamphlet was also prepared and

mailed to every taxpayer, explaining the need of the im-

provements (I).

The campaign for the bond issue was successful. On

January 30, 1960, the voters approved the issue by a three to

one margin. Five propositions of the issue were voted upon

separately and a total of 1,632 people voted. The breakdown of

the voting was as follows: 1,211 votes for the general ob-

ligation bonds for street and drainage improvements, and

378 votes against; 1, 199 votes for the general obligation

bonds for new fire protection facilities, and 384 against;

1,152 votes for the revenue bonds for waterworks improvement

and extension system, and 431 against; 1, 115 votes for the

revenue bonds for sewer improvements and extension system,

and 470 against; and 1,115 votes for the revenue bonds for

improvement in electrical system, and 476 against (7).

The bond issue provided funds for capital improvements

to be spent over a five-year period. The bond issue was the

first long range financial planning for Denton. Two years

after the issue was approved, the utility rates had not been

increased to pay revenue bonds nor was the tax rate increased

1
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to pay general obligation bonds. The funds of the bond pro-

gram also provided Denton with a badly needed street assess-

ment program.

When $1,500,000 of the bonds were sold in March, 1962,

the City received a higher bond rating than ever before in

its history. Both Standard and Poor and Moody's Investors

Service gave the general obligation and revenue bonds an "A"

rating. The highest rating before under Bly's administra-

tion was "BAA." Denton had never received a bond rating be-

fore the manager plan was instituted(3).

Physical Planning

Prior to the manager plan in Denton, little control

over development of subdivisions had existed. Also, the City

had participated in construction of streets in subdivisions.

The new City Council under the coucil-imanager form of

government adopted an ordinance in 1959 that upgraded street

specifications in subdivisions. The Council also stated that

construction of streets and extension of utilities in sub-

divisions were to be at the expense of the subdivision de-

velopers, with no assistance from the City (1).

The previous form of government had proposed to develop

a master plan. Assistance had been granted on December 22,

1959, under the Federal Housing Act of 1954, Section 701, as

administered by the Housing and Home Finance Agency of the

Federal Government (4). The act made funds available in

.. , ,.,..,:, :; R
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the approximate amount of 50 per cent for urban planning

assistance to cities of less than 25,000 population, ac-

cording to the 1950 census (7).

The City Commission had employed Freese and Nichols,

consulting firm in Fort Worth, Texas, and a ouston planning

firm, Caldwell and Caldwell, to develop a master plan. The

total cost of the plan was estimated at $50,000, with the

Federal Government contributing $25,000, and the City of

Denton approximately $18,000 in cash and the ramaining bal-

ance in services (5). The two consulting firms agreed to

develop the master plan on December 23, 1958 (4).

No contract had been executed with the Texas State De-

partment of Health when Bly came to Denton. The administrator

began to coordinate the program for a master plan. A contract

was formalized between the City, the consulting firms. and the

Texas State Department of Health, which was the official State

Planning agency, on November 2, 1959. Conrad Callicoatte,

city engineer, and his staff worked closely with the consult-

ing firms in developing the master plan.

Throughout the development of the plan, seven interim

reports were submitted to the Planning and Zoning Commission.

Recommended land subdivision control regulations and pro-

visions for a more adequate and comprehensive zoning ordi-

nance were also submitted. The Municipal Research Council

held meetings to discuss the plan and news releases ap-

peared almost daily in the local newspaper (I). A few
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citizens were concerned with the zoning districts in the new

plan. A majority of the citizens, however, favored the com-

prehensive plan.

The previous zoning ordinance included only three zones,

which were business, manufacturing, and dwelling. As a result,

Denton had found itself with land use controls inadequate to

promote orderly development. Wrecking yards and filling sta-

tions could be built in residential areas. Several multi-

unit apartments were crowded next to single faily homes.

The new master plan included nine zoning classifica-

tions. The ordinance and official zoning map were adopted

on July 15, 1961 (2). The nine designated classifications

in the comprehensive zoning ordinance were; single family

dwelling districts; two-family dwelling districts; local re-

tail districts; local business districts; central business

districts; heavy industrial districts; and light industrial

districts (8, pp. 608).

The objective of the master plan was to direct the

growth of Denton for a twenty-five year period. The city

engineer and a small staff have been responsible for plan-

ning functions in Denton. The City Council, Municipal Re-

search Council, the Planning and Zoning Commission, and the

chief administrator and his staff were instrumental in de-

veloping a long-range comprehensive plan for Denton.
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Other Achievements

numerous other achievements came with the manager plan

in Denton. The police department was expanded to give more

adequate protection. A system of one-man patrol units was

instituted with no noticeable friction among policemen. A

related improvement has been in the Municipal Corporation

Court. Court sessions were made more formal, and a new docket

system for all violations was implemented that has given the

court clerk better machinery to record the disposition of

all cases. Old traffic tickets were not ignored as they fre-

quently were in the past.

Public reporting has been expanded under the manager

government. As noted earlier, annual reports were published

for the first time in the history of Denton's municipal gov-

ernment. A small brochure, stating citizens' rights in the

Municipal Corporation Court, was prepared for distribution

to all traffic offenders. Welcome brochures have also been

distributed to newcomers to Denton.

Numerous streets also have been paved. Two street

assessment programs were instituted after the council-manager

form of government was adopted. More petitions were signed

for a third program even before the second assessment program

was completed.

One of the most noticeable achievements was in securing

an adequate water supply. Denton had been concerned with the

a I
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source of water supply for many years. In April, 1962, a

contract was being written to purchase water from the City

of Dallas, Texas. Both municipalities agreed on a joint

construction program for a new reservoir. City officials

of Dallas agreed that Denton could share in 26 per cent of

the expenses of constructing a new dam, to be called the

Aubrey Reservoir. The agreement provides that Denton may

purchase up to 26 per cent of the new water supply when

the project is completed. While the dam is being built,

Denton will be able to purchase water that is in the Garza-

Little Elm Lake from the City of Dallas for three cents per

1,000 gallons of raw water. The three cents per 1,000 gal-

lons agreement is to be in effect for the next twenty years

or until such time as the Aubrey Reservoir is completed.

The contract with Dallas is expected to provide Denton with

adequate water supply through the year 2010 (1).

One of the primary advancements of the manager plan

in Denton was the administrative coordination that was de-

veloped. Although coordination is never completely satis-

factory, several improvements have occurred under the

manager government. When Bly first came to Denton, each

department was a separate, self-contained unit, oblivious

to the needs of other departments. Bly has created a more

harmonious and purposeful administration.
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CHAPTER VII

CONCLUSIONS

Several conclusions are supported by evidence summarized

in this thesis. These concern the charter movement, charac-

teristics of the new charter, opposition to and support of

the council-manager plan in Denton, Texas, and the implemen-

tation of the new governmental system.

Several prominent citizens of Denton desired the council-

manager form of government as early as 1956. 
Research sup-

ports the proposition that numerous citizens 
who assisted in

organizing the Denton Citizens' Advisory Council and the

Municipal Research Committee strongly advocated the city

manager plan. The report of the Research Committee suggested

that a professional administrator was needed to manage 
Den-

ton's municipal government.

The home study plan and the survey of citizens by the

Advisory Council and the Research Committee were primarily

planned to obtain citizen participation in municipal govern-

ment. however, investigation reveals that the home meetings

and survey were not only conducted to secure citizen 
par-

ticipation but also to promote public acceptance of the Re-

search Committee's report. In addition, members of the

Advisory Council and Research Committee could analyze

128
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citizens' reactions to the contents of the report by having

home meetings.

Once sufficient support was secured by the Advisory

Council for a charter revision, the Charter Commission was

elected with no noticeable opposition. The members of the

Commission sacrificed much of their personal time in an at-

tempt to write a good charter for the City of Denton. Al-

though numerous provisions of the new charter were analyzed

in previous chapters, certain articles require additional

consideration here.

The Charter Commission followed a flexible approach in

writing provisions for the administrative organization of the

new government. For example, the new charter specifically

provided for a director of parks and recreation, a director

of planning, and a director of utilities, listing in some de-

tail the method of selection and duties of each. The charter

also fully explained the powers and duties of the planning

and zoning commission and the board of adjustment.

On the other hand, the charter contained no provisions

concerning a chief of police or a fire chief, permitting ex-

ercise of future discretion in the organization of public

safety services. Most municipalities have both a police

chief and a fire chief but some cities have integrated these

two departments. The new charter stated that two or more

departments may be supervised by one department head

(2, p. 13). But at the same time, rigid provisions were
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made for the directors of parks and recreation, planning,

and utilities. Since the results of the Advisory Council's

survey indicated that Denton Citizens desired master plan-

ning and parks and recreation, the Charter Commission believed

that specific provisions for these two departments would make

the proposed charter even more appealing to citizens.

Authorities on municipal government do not agree on what

size a municipality should be before the administration can

justify a full-time recreation director and a planning direc-

tor (8). Since the appointment, powers, and duties of plan-

ning and zoning commissions and boards of adjustment are

spelled out by State law, some Texas cities have also found

it desirable to exclude such provisions in charters (8).

Another interesting aspect of the new charter was the

provision for selection of the city attorney by the City

Council (2). Little uniformity exists among cities in pro-

visions for selection of the city attorney. It is debat-

able whether an attorney should be primarily responsible to

the chief administrative officer, or directly responsible to

the City Council (6).

When the city attorney participates in the formulation

of plans by suggesting a way to administer an activity with-

out disobeying a state statute, he is acting as a managerial

aide. Legal services, like personnel and finance services,

have important managerial and auxiliary characteristics 
which

require rather close and frequent contact with the city

8
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manager. Situations could develop where an attorney felt

obligated to assist only the city council. A more satis-

factory working relationship might exist if the city at-

torney were clearly responsible to the city manager, even

when appointed by the council.

Investigation revealed that the utility board 
was pri-

marily included in the new charter as a "watchdog" over the

management and transfer of excess revenues from the utility

systems to the general government. 
Another important

reason for including provisions for a board was to oppose

any future attempt to sell Denton's electrical system to a

private power company.

Members of the Utility Committee did not desire a city

manager to operate the municipal government at the expense

of the utility systems (7). The Charter Commission also de-

sired provisions for a utility board to act in an advisory

capacity to the City Council (2). To keep excessive reve-

nues from being transferred, the new charter stated that

only 6 per cent of the net investment, based upon the in-

dependent audit of the previous year, could be transferred

from utilities to the general government (2).

After the charter was adopted, the new administration

had difficulty in determining the definition of "net in-

vestment." The City Council, city manager, finance direc-

tor, and utility board agreed that 
"net investment" meant

the unappropriated surplus (accumulation 
of net profits)

PM
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of all three utilities. Price Waterhouse and Company, the

City's independent auditors, concurred with this definition

(1).

The City Council and the administration also agreed on
a method to determine the indirect costs of the utilities,

It was decided that the city manager, legal department,

finance department, engineering department, and city secre-
tary and tax department were the administrative departments

that rendered services to the operation of the utilities.

The finance director, who was in office when Bly came to Den-

ton, estimated the per cent of time that each of these de-

partments devoted to utilities (). It was decided that 65

per cent of the city manager's time was concerned with utili-

ties; 50 per cent of the legal department's time; 75 per cent

of the finance department's time; 85 per cent of the engineer-

ing department's time; and 25 per cent of the city secretary

and tax department's time. Each of these departments was

assigned its percentage. Each department then determined the

cost of its services to the utilities by computing the assigned

percentage of the preceding, actual departmental expenses (1).

In 1961 the unappropriated surplus of all three utili-

ties was $2,895,557. The City of Denton transferred 6 per cent

of this figure ($173,733) to the general government. The total

administrative services rendered by other departments was

figured to be $100,968.60. The indirect costs plus the 6 per

cent of the unappropriated surplus of all three utility systems



133

equaled a total transfer of $274,701.60 (5). The auditors

confirmed both the amount of transfer and the percentages

used in determining indirect costs (1).

A management survey was started in April, 1962, to

examine the percentages used in determining the indirect

costs and the procedures for transfer of unappropriated sur-

plus of the three utility systems. As noted earlier, this

study was required by the new charter within three years

after its adoption. Also, the charter specified that similar

studies were to be conducted at intervals not to exceed ten

years (2). The 1962 study will not only include utilities, but

also position classification and salary schedules for all ad-

ministrative departments.

The role of the utility board in Denton' s publicly owned

utilities has presented no serious management problems. The

city manager and members of the board have generally been in

agreement on the operation of the utilities. Also, no fric-

tion has developed between the board and the City Council.

However, it is not inconceivable that problems could

develop in the future. The future role of the board will

depend primarily on the personalities of board members and

the city manager. It is possible that a board of this type

could enter into the day-to-day administration of the utili-

ties. A persistent member of the board could interfere with

the roles of the manager and the director of utilities. A

new city manager could possibly rely heavily upon the board

for guidance.

a
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Homer Bly initiated the practice of providing informa-

tion and recommendations to the board, while leaving final

policy decisions to it. The board has been primarily con-

cerned with long-range planning and major construction work

of utility facilities. Members of the board would probably

become more active if an attempt should ever be made to sell

the electrical system to a private power company.

The new charter made provisions for the city manager to

appoint board members, subject to confirmation by the City

Council. This gives the manager some control over members

since he can appoint them. The new charter gave the City

Council the final authority in that it can accept or reject

any of the board's recommendations. One conclusion is note-

worthy concerning the present board and city manager--both

have been primarily interested in the success of Denton's

council-manager form of government.

One final conclusion concerning the Denton Charter As-

sociation requires comment. This organization was formed on

March 2, 1959, the same day that the new charter went into

effect (3). The Denton Charter Association was formed at the

request of the Citizens' Advisory Council, and its primary

objective was to select City Council candidates and support

the council-manager form of government (3).

The Charter Association has been successful in city

elections. Candidates supported by the organization won

Council elections every year (up through April, 1962)
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without strong opposition. In fact, so little competition

has existed in City Council elections that the Charter Asso-

ciation became increasingly complacent and lacked representa-

tive citizen participation by the spring of 1962.

In reality, the Denton Charter Association has been con-

cerned only with selecting candidates. In 1962 no meetings

were held (although required by the organization's constitu-

tion ) except to select two candidates , and not many members

participated in that selection. The City Council election was

so quiet that a strong opponent of the manager plan started

a surprise write-in campaign approximately seven hours before

the election day was completed (4). however, members of the

Charter Association were able to gather enough last minute

support to elect their two candidates with total votes of

418 and 416 to 232 votes for the one opposing writein can-

didate (4).

The relationship between the weak opposition to the

council-manager form of government in Denton and the public

ownership of the City's electrical utility is interesting.

The city management profession generally has supported pub-

licly owned utilities. Yet, some of the strongest opponents

to the manager plan in Denton are also supporters of the

City's municipally owned utilities. On the other hand, some

prominent supporters of the city manager government in Denton

have opposed public ownership of the electrical system.
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Several factors contributed to the success of the

municipal government transition in Denton, Texas. Weaknesses

in the form and operation of the preceding government provided

strong motivation for action by community leaders. The ur-

gency of the former situation also produced general support

among Denton citizens for major change. Decisions were made

only after careful study and were based upon the best informa-

tion available. Although business, university, and civic

groups and the local newspaper provided the active leadership

for the change, widespread citizen participation in pre-

liminary decisions was encouraged and secured. When a ma-

jority of citizens finally made the authoritative choice of a

manager form of government in a charter election, vocal op-

position virtually disappeared. Many former opponents of the

manager system favored the continued public operation of the

City's electrical utility and hesitated to persist in their

criticism of the local government. Supporters of the manager

plan were also joined by Denton citizens generally in their

original and continuing desire to attract commerce and in-

dustry to the city by presenting an image of public unity and

governmental efficiency. An able professional city manager

was selected to administer the new government, and subsequent

actions of the City Council have been based upon considera-

tions of long range community benefits and desires.
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