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PART 1

1.1  APPROPRIATE ACTIVITY ASSESSMENT: THE
BACKGROUND

1.1.1 Introduection

The provision of opportunities for recreation activities is one
important means of encouraging public understanding, appreciation
and enjoyment of natural and cultural resources. Such first-hand
experiences are a key method of fostering protection of these areas
through environmental citizenship and stewardship. This principle
has been reaffirmed in the new Parks Canada Guiding Principles and
Operational Policies (1994) [hereafter cited as Parks Canada Policies]
(p. 18): '

Opportunities will be provided to visitors that enhance public
understanding, appreciation, enjoyment and protection of the
national heritage and which are appropriate to the purpose of
each park and historic site. Essential and basic services are
provided while maintaining ecological and commemorative
integrity and recognizing the effects of incremenial and
cumulative impacts.

Public opportunities are provided for in ways which contribute
to heritage protection and national identity objectives, and
which build public support for, and awareness of, Canadian
heritage.

This commitment also presents challenges to protected area
managers who must daily make informed decisions on the
appropriateness and management of recreation activities. These
decisions must recognize that protection of ecological and cultural
integrity is of highest priority in the establishment and operation of
designated heritage areas. Parks Canada Policies state:

Parks Canada recognizes the need for control and management
of appropriate activities. Public demand alone is not sufficient
Justification for provision of facilities and services in support of
appropriate activities.

Services, facilities and access for the public must directly
complement the opportunities provided, be considered essential,
take account of limits to growth, and not compromise ecological
and commemorative integrity nor the quality of expertences.
They must be consistent with approved management plans. Also,
they must reflect national standards for environmental and




heritage protection and design, as well as high-quality services,
the diversity of markets, equity of access considerations for
disabled persons and visitors of various income levels (p. 18).

Often these decisions must be made quickly, using the best available
knowledge and research while giving full consideration to both the
short-term and long-term consequences. The decisions must also
withstand public scrutiny and be defensible by the Minister.

To assist protected area managers in addressing these important
challenges and to fulfil policy requirements, a flexible tool for
assessing the appropriateness of recreation activities at field locations
has been developed. The focus of this technical paperisona
field-level assessment to assist in determining whether an activity
should take place in a particular protected area. It was developed
using Parks Canada’s considerable experience and expertise in
managing diverse visitor activities. The framework is designed to
complement and support implementation of the Visitor Activity
Management (VAMP), Natural Resource Management, Management
Planning, and Environmental Assessment and Review Processes
(EARP).

1.1.2 History of Appropriate Activity Assessments in
Protected Heritage Areas

The principle that only certain recreation activities are appropriate to
the setting of protected spaces is well established. For example,
resource harvesting has always been severely restricted in national
parks. Tourism has also had a significant influence on the
establishment and management of national parks and historic sites.
We cannot forget that the first major facility of the park system was
the Cave and Basin Pool and Hotspring in Banff. While recreation
and tourism have provided the means for millions of visitors to
experience heritage areas, this visitation has also caused significant
impact upon the ecosystems and cultural resources of protected
spaces. The growth in demand of activities such as alpine skiing and
golfing, which require significant alterations to the natural
environment, has made Parks Canada question which activities fulfil
the mandate of creating opportunities for appreciation, understanding
and enjoyment.

In the early 1980s, a process to assess the appropriateness of an
activity on a national basis was developed and tested for several
activities (e.g. hang-gliding and trail bicycling [Bronson, 1983]). The
process involved bringing together a select group of Parks Canada
employees and interested groups (hereafter referred to as activity
stakeholders) in a workshop to develop a Parks Canada position on
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the activity. At the same time it was proposed that the
appropriateness of activities be assessed at the field level as part of
the Visitor Activity Management Process (VAMP). The national
assessment of new activities was never fully established and no
assessments have taken place since 1987. The field-based approach
was never fully developed.

1.2  SCOPE OF APPROPRIATE ACTIVITY ASSESSMENTS

1.2.1 Intended Audience

This framework is designed for field and regional staff directly
involved in the planning or management of recreation activities in
heritage areas. It uses a checklist approach which can be adapted to
suit a wide variety of issues and management contexts.

1.2.2 Considered Recreation Activities

The activities which will be considered for appropriate activity
assessments are those, which on a national basis, are “allowable” in
heritage areas. An allowable activity is defined as:

One which does not contravene the National Parks Act and
Regulations or Parks Canada and which may also be

appropriate to the conditions in a specific heritage area
(Management Bulletin 4.6.15 — Draft, 1988).

An appropriate activity is one which:

e is consistent with these {Parks Canada Policies] and the
protection of ecological and [or commemorative integrity of
protected heritage areas;

» is especially suited to the particular conditions of a specific
protected heritage area, and

+ provides the means to appreciate, understand and enjoy
protected heritage area themes, messages and stories {(Parks
Canada Policies, p. 118).

For example, trail bicycling is an allowable recreation activity in
national parks, yet it may not be appropriate to the setting of a
particular national park such as St. Lawrence Islands. Figure 1
identifies allowable activities. This list (sourced from an earlier work
on appropriate activities, Bronson 1983), while not exhaustive, covers
all of the major recreation activities and represents a starting point
for any appropriate activity assessment.




Figure 1: Parks Canada Allowable
Outdoor Recreation Activities
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The preceding list of allowable activities is dynamic and will
be brought up to date regularly as required by policy and
changing recreational patterns. The main list of allowable
activities shows activities that are almost entirely directed by
and participated in by individuals or groups on their own.

“Guided Activities” are similar in profile to activities in the main list,
but take place under a business licence and usually involve larger
participant groups with slightly different benefits sought. Guided
Activities are managed using the National Parks Regulations, Parks
Canada Management Directive 4.5.5 — Guided Tours and Directive

4.6.40 — Certification and Licensing of Guides in National Parks, and
park management plans.

Many activities have a competitive form similar to the activities
described and field operations should look closely at these planned
events on a case by case basis. Generally competitive activities are
not encouraged. See Parks Canada Management Directive 4.1.1. —
Commercial Advertising and Promotion and 4.6.1 — Alpine and
Freestyle Skiing Competitions in National Parks, 1986.

All public activities supervised by Parks Canada staff such as
interpretive walks and hikes are, by definition, allowable.

Two activities, hang-gliding and personal watercraft (jet skis), are
under review.

1.2.3 Recreation Activities Not Considered

This assessment technique only deals with activities deemed
allowable (see Figure 1). It is not designed to assess prohibited
activities. These include such activities as sky diving, para-sailing,
off-road motorcycling, etc., which are prohibited by specific
regulations. The Appendices provide a listing of all of the pertinent
sections of the National Parks Act, National Parks Regulations,
Management Directives and Parks Canada Policies related to
recreation activities. There are other activities which have no clear
status (e.g. baseball, bicycle races, competitive orienteering, cricket,
curling, personal watercraft [jet skis], lacrosse, lawn bowling, rodeos,
running races and triathlons), but which either take place or have
taken place at one time.

At present there is no official process for assessing activities which
are not allowable on a national basis, however, this situation may

change in the near future as the new Parks Canada Policies states
that:
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As new or modified forms of recreation emerge, each will be
assessed for its appropriateness nationally before consideration
in the park management planning process (Section 4.1.4, p. 37).

1.2.4 The Goal of an Assessment

The goal of an appropriate activity assessment is to develop a
management position regarding a particular activity. There are three
possible outcomes from an assessment.

1) An activity will be actively supported.
2) An activity will be permitted but not actively supported.
3) An activity will be prohibited from taking place.

1.2.5 Situations Requiring an Assessment

There are different situations which could generate the need for an
Appropriate Activity Assessment:

1) as part of the management planning process

e During or leading up to the development of a management plan
or management plan review as part of a visitor activity concept.

2) 1in conjunction with the development of a service plan, or

3) as an independent assessment done between management
plans. For example:

+ The proposed introduction of an activity which has never taken
place in a particular heritage area, i.e. a proposal from the
private sector or non-government organization.

+ A changing situation. An activity taking place in a heritage
area may have evolved to the point that the motivations of
visitors, visitor experience and/or the level of service required
are significantly different from what the heritage area
originally planned and now manages.

» Similarly, a heritage area may acquire land supporting an
activity that has never been offered or the establishment of a
heritage area in an area where an activity has traditionally
taken place.

1.2.6 Public Consultation
The National Parks Act (1989) states that:

The Minister shall, as appropriate, provide opportunities for
public participation at the national, regional and local levels in
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the development of parks policy, management plans and such
matters as the Minister deems relevant (Section 5.1.4).

The principle of public involvement will play an integral role in most
Appropriate Activity Assessments and will be used to “... help ensure
sound decision making, build public understanding, and provide
opportunities for Canadians to contribute their knowledge, expertise
and suggestions” (Parks Canada Policies, p. 18). The manner of this
involvement depends upon many factors and will vary with each
particular situation. Forms of public consultation could include focus
groups, meetings with special interest groups, public meetings, formal
management and plan consultations. The points at which
consultation could take place are highlighted throughout the
framework. It is left to individual managers, however, to define their
own public consuiltation process.

1.2.7 Benefits of an Assessment

There are many beuefits from Appropriate Activity Assessments.
These include:

» helping the superintendent and staff at individual heritage sites
to make informed and documented management decisions about
the types of recreation opportunities offered to the public.

¢ guiding the development of a management position regarding
these specific opportunities.

« providing a consistent framework within which activities can be
assessed for their ability to contribute to the appreciation,
understanding and enjoyment of heritage areas.

+ assisting in the implementation of the Visitor Activity
Management (VAMP), Natural Resource Management,
Management Planning and Environmental Assessment and
Review Processes (EARP).

» contributing to the protection of heritage resources by helping to
apply EARP at the earliest possible stage consistent with
Management Directive 2.4.2.

» pro-actively contributing to Visitor Risk Management.

« guiding the provision of services and facilities and the
development of service standards.

» contributing to wise allocation of financial resources by only
supporting activities which are consistent with the National
Parks Act, Parks Canada Policies and the specific role of the
heritage area.
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considering visitors needs within the context of the protection and
conservation of heritage resources.

assisting managers to quickly assess proposals for new offers of
service by partners and stakeholders (e.g. guides, outfitters, tour
operators) which will lead to improved service to the public and
enhanced regional integration.

adaptability to suit a wide variety of heritage area situations.
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PART 2

2.1 APPROPRIATE ACTIVITY ASSESSMENT: THE STEPS

2.1.1 Steps to Completing an Assessment

There are five steps to completing an Appropriate Activity
Assessment:

1) Set the context. This includes identifying the type of assessment
being undertaken and its specific goal(s) and objectives.

2) Identify all the issues and opportunities related to
supporting or not supporting the activity. This is accomplished by
responding to a series of questions grouped under ten headings.
Each heading represents a different area of potential
management concern.

3} Synthesis. Analyze the issues defined in the second step. Identify
key costs and benefits and develop a management position
towards the activity (supported, permitted or prohibited).

4) Describe the future service offer that the heritage area will
provide to support the activity (for activities which will be
supported or permitted). This step begins with defining the
conditions under which the avtivity will occur and the limits of
acceptable change. It is also based upon the Service Planning
Process.

5) Implement and monitor.

What follows is a description of each step, including a checklist of key
questions managers and staff need to consider in developing a
management position. '

When beginning a assessment, make sure to review the questions
once or twice to ensure that you have the background information and
key informants {e.g. warden service, general works managers,
stakeholders, visitor activities staff) available.

Document, in point form, answers to key questions. If you do not
know the answer to a question, or need to find more information, pass
it over and go on to the next question or step. Since this is a flexible,
interactive process, you can always go back to an area.

2.2 STEP 1: SETTING THE CONTEXT FOR AN
ASSESSMENT

Define the context of the activity assessment. |
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Figure 2: Basic Vamp Concept
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through memoranda of understanding between the heritage area
superintendent and another party.

2.3.2 Visitor Experience Opportunities

What is the range of experience opportunities and benefits
that participants in this activity seek? How do they relate to
the Parks Canada mandate of “encouraging appreciation,
understanding and enjoyment of our natural heritage?”

This is not an objective decision because it is based on values. Parks
Canada’s values need to be clearly stated and compared to
participants’ motivations.

Clear service objectives must be used in determining benefit,
education and enjoyment opportunities, since the provision of
such opportunities must be measured against the obligations
imposed by the Act to maintain the parks unimpaired. This
means that not every kind of use requested by the public can be
provided (Parks Canada Policies, Section 4.0, p. 36).

Does the activity clearly represent a means of encouraging
appreciation, understanding and enjoyment of the heritage
area’s themes and values?

If a service plan exists, it may be possible to use the motivations of
existing visitor activity groups as a basis for defining the experiences
and benefits of participants in the new activity. Surveys that analyze
the motivations of visitors can be a valuable tool as well. There is also
a growing body of research on motivations for participation in
recreation activities.

Participants in an activity can have a range of motivations. For
example, cross-country skiers can be seeking exercise, fresh air,
challenging terrain, solitude, etc., and they can be interested in
front-country, back-country, ski skating or classic skiing
opportunities. It is important not to just lump users into a generic
group, but to identify the mandate of the heritage area, the
experience opportunities that the heritage area can provide and to
compare these to the motivations of potential users.

Consultations with participants in the activity can provide valuable
insights into their motivations, the types of opportunities being
sought and the levels of services required. This consultation is
extremely important when the activity participants are represented
by a formal group such as a mountaineering club.
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The form of an activity is also a consideration. Informal back-country,
cross-country skiing, for example, is quite different from skiing on a
trackset trail network.

Are there similar opportunities in a comparable setting
available outside of the heritage area (regional supply)? If so,
would the heritage area be competing against or
complementing these opportunities?

As stated in the Parks Canada Policies (p. 24):

Generally, access and services which relate directly to the
objective for national parks will be provided within the parks,
while a broader range of needs will be met in the surrounding
region. The co-operation of the tourism and other sectors will be
essential to help establish the appropriate balance of services
and facilities on a regional basis.

The important issue, therefore, is: Does the heritage area need to
support these opportunities if they are already offered
nearby? Factors to be considered include:

Clientele: Is the heritage area supporting the same clientele?

Visitor Experience: Does the heritage area opportunity provide a
different experience from that which is offered outside of its
boundaries?

Cost versus Benefit: What is the relationship between the cost
(environmental and monetary) of supporting the activity and the
uniqueness of the experience offered within the heritage area?

Cost Competitiveness: Will the heritage area be subsidizing the
cost of the activity and thereby unfairly competing with others
outside its boundaries? For example, a heritage area that decides to
upgrade the tracksetting of its trails to accommodate ski skating, yet
limits the cost to participate to the regular park entrance fee may be
competing unfairly with businesses which are trying to profit by
offering the same level of service in the region.

Regional Role: Approximately what percentage of the total regional
participation would take place within the heritage area if the activity
were to be offered?

Consultations with existing or potential stakeholders could play an
important role at this point. For example, if a heritage area is
proposing to upgrade its winter trail opportunities through the
addition of grooming, it would be important to consult with a wide
range of local stakeholders including existing trail users, local
businesses, etc....
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2.3.3 Setting Opportunity

Does the heritage area setting (topography, climate, ete.) lend
itself to supporting the activity?

It may not be worthwhile, for example, for an area to promote
cross-country ski opportunities if snowcover is unreliable or only
guaranteed for a short time period.

Does the setting for the activity provide a unique perspective
of the heritage area?

For example, winter use in an area which has traditionally only been
visited in summer.

Does the area offer sufficient epportunities to satisfy present
and future visitor expectations?

This is a relative question. If a heritage area has only one small lake
and it decides to offer day-use boating opportunities, what happens if
there is significant demand for the activity? A problematic situation
can ensue if an area offers an activity which is only marginally
suitable given the available resources. Another similar situation is a
heritage area experiencing great demand for trail bicycling
opportunities, yet the only readily available trails suitable are gravel
roads, which are of limnited interest to the proposed clientele. The
heritage area must ensure that the expectations of visitors are

matched by the opportunities that the heritage area is willing to offer.

2.3.4 Heritage Theme Presentation

What role do the heritage themes of the heritage area play in
the experience provided by the activity?

Certain activities tend to foster a high level of appreciation for the
natural or cultural environment because of their specific attributes
(e.g. back-country hiking), while others tend to be more socially
oriented (downbhill skiing, beach use). Also, within one activity, users
may have varying levels of interest in the interpretation messages
depending on their motivations. Given Parks Canada’s mandate, an
activity which inherently fosters a high level of appreciation and
understanding of the area’s environment is more desirable than an
activity with a more tenuous connection.

Are the themes associated with the activity unique or are they
available for presentation elsewhere?

A heritage area capable of supporting an activity and which provides
a unique opportunity to experience a theme is potentially of greater
benefit to visitors than a more common area.
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For example, climbing opportunities may exist within and outside the
area, however, the park themes of Rock Walls and Waterfalls are
more readily experienced in the park.

2.3.5 Market Expectations

Based upon existing knowledge, which visitor activity groups
(VAGs) would participate in the activity? And what is the
relative priority of these groups in relation to the heritage
area visitor population as a whole?

Consistent with maintaining ecological integrity, each national
park may offer a variety of outdoor recreation opportunities
conforming to the zoning determined in the management plan.
These will serve visitors of diverse interests, ages, physical
capabilities and skills so that they can understand and
experience the park’s natural environment (Parks Canada
Policies, Section 4.1.2., p. 37).

Are the visitor groups participating in the activity of key importance
to the heritage area? For example, are these visitors supportive of the
heritage area’s management policies and does the heritage area
present a balanced service offer, i.e. one that reflects the interest of
all priority VAGs?

What size of market exists for the activity?

Does the activity appeal to a small group of highly dedicated and
skilled enthusiasts (e.g. ice climbing, mountaineering) or is it more
mainstream (e.g. hiking, trail bicycling)? Is there a real demand being
voiced (and is it quantified in any manner) for the activity or is the
demand only perceived? Market research, visitor surveys, the
management plan, the service plan and public consultations are key
sources of information concerning potential participation.

What are the future market trends?

It may be difficult to predict whether a new activity will establish
itself as a traditional mainstay or have a quick burst of popularity
then settle down to a relatively low level of participation (e.g.
sailboarding). Does the activity reflect trends in society (e.g. an aging
population)? Does it reflect trends in local demand? Future trends are
not easy to predict and therefore it is important to check as many
information sources as possible including research literature, surveys
and perhaps, other parks that have had experience in dealing with
the proposed activity.

What are the potential consequences if the heritage area does
not permit the activity?
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