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MSTRACT

This research was undertaken to inventory the 1927/388 privatization
initiatives undertaken by Alberta Recreation and Parks for park
operation and maintenance services and to identify chanaes from the
1983/84 delivery system. The research was also intended to examine
the relationship between the theory of privatization presentoed hy
Savas 11987) and park operation and maintenance services priyvat i od o
Alberta Recreation and Parks. This case study used a one aroup
pre-test post-test research desiqn. Content analysi  f contract
agreenments for the 1983/84 and 1987/8% fiscal years was underta.
Selected manaqgers were interviewed Tar the purpose of identifying
initiatives not requiring contractual aqgreements.  The privatisation
typology developed in thi~ study, a modification of the frameword
presented by Savas (197, was used to classify the data. The natyre
of the good or service privatized was assessed aaqaingt the
privatization arrangeaent utilized for each,

A weak relationship was found to exist between the natiyre of
qoods and the privatization initiative selected. 1t wan al-an found
that as the result of the privatization policy introducod by the
Alberta fiovernment there have not heon sigqnificant aaine *awarde
reaching a higher order of service delivery: thia wasinrimarily the
result of the introduction of a maior garant proaram,  bHowevere, *here
is evidence to sugaest that siqnificant initiatives haye heen
undertaken toward hiqgher order sorvice delivery., “uqaoctinns €or

continued orivatization strateay Adovelapment €ar Albar Ve vt feinm



and Parks are provided, and support for these are identified within
existing department policy.

The privatization typology presented was found to be an effective
classification tool. The typology consists of two continua, service
providers and service provision mechanisms. Thirteen service
providers and thirty-three service provision mechanisms were
identified. A hierarchy of privatization modes is presented as
follows: market, divestiture, devolve, qrant, contract and efficiency
seeking. FEach privatization mode represents a different combination of
the key functions required to provide goods and services: production,

planning, financing and regulating.

vi
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I STATEMENT OF THE PROBLEM

A. Introduction

The principal purpose of this research was to identify and
compare the privatization initiatives undertaken by Alberta Recreation
and Parks for park operation and maintenance services betw=en 1983/84
and 1987/88. This has been done in the context of a modified version
of Savas' (1985) institutional arrangements for providing public
services model. The moditied model, titled the privatization
typology, provided a framework to inventory privatization initiatives.
Another purpose of this study was to examine the relationship between
the theory of public goods, referred to by Savas (1987) as the theory
of privatization, and the goods and services privatized by Alberta
Recreation and Parks.

Privatization has been widely defined in the literature and
media. This thesis defines privatization and gives reasons for the
current interest in it. As well, a historical and policy development
overview has been presented. The privatization typology was developed
and introduced as a privatization initiative inventory tool.

Privatization was formally announced as an Alberta Government
policy in the March 15, 1984 Throne Speech. The 1986 Alberta
Department of Recreation and Parks Draft Policy Statement reflects
many of the initiatives pursued for the delivery of operation and
maintenance services; these have been identified and discussed. The
inventory and comparison of privatization arrangements showed the
nature of the initiatives used to implement the policy documents. The

secondary objective of this research was to provide practical



information for use by Alberta Recreation and Parks. The aim was
first to generate results that would provide Department management
with a greater understanding of the alternative privatization
arrangements available, and secondly to identify those privatization

arrangements already utilized by the Department.

B. The Problem, and Research Questions

i. The Problem

This research was undertaken to inveriory the 1987/88
privatization initiatives undertaken by Alberta Recreation and Parks
for park operation and maintenance services and to identify changes
from the 1983/84 delivery system. The rese h was also intended to
examine the relationship between the theory of privatization presented
by Savas (1987) and park operation and maintenance services privatized
by Alberta Recreation and Parks.
ii. The Research Questions

Research Question One. What privatization arrangements were

utilized by Alberta Recreation and Parks for the operation and
maintenance of parks in the 1987/88 fiscal year?

Research Question Two. As the result of the Alberta Government's

privatization policy, has Alberta Recreatiop and Parks evolved to a
higher order of park program operation and maintenance service
delivery? The proposition tested was as follows:

There has been no significant difference in the delivery mode

+.ilized for park operation and maintenance services delivered by
Alberta Recreation and Parks between 1983/84 and 1987/88.



Research Question Three. Does a relationship exist between the

nature of the good or service privatized and the privatization mode
utilized? The proposition tested was as follows:
There is no significant relationship between the nature of the

good or service privatized by Alberta Recreation and Parks and
the privatization mode utilized.

C. Methodology

A one-group, pre-test post-test research design was utilized in
this study. Content analysis of contract agreements was conducted for
the 1983/84 and 1987/88 fiscal years. Selected Alberta Recreation and
Parks managers were interviewed for the purpose of identifying
initiatives not requiring contractual agreements.

This research can be considered a case study because it sought to
describe the privatization initiatives of a distinct population.
Specifically, this population consisted of the operation and
maintenance functions of the Alberta Department of Recreation and
Parks.

The data was subjected primarily to descriptive analysis. In
addition, the sign test, correlation analysis and cross tabulation
tables were applied to the data. The SPSSx program was used for the

statistical analysis.

D. The Delimitations

The following delimitations were applied in this study:
1) Only park programs of the Alberta Department of Recreation and
Parks in the 1983/84 and 1987/88 fiscal years were included in the

study.



2) Only privatization agreements for operation and maintenance
functions were examined.

3) Park facilities within the Kananaskis District were not included
because of the unijue management approach utilized within that

Jjurisdiction.

E. The Limitations

The following limitations were identified:
1) Each privatization agreement is unique with a diversity of
factors which influence the cost and structure of the agreement.
2) The agreements are administered by several Department Divisions
which have different administrative structures and objectives--this
may influence the consistency between agreements.
3) The privatization typology utilized for classification of
agreements is an untested tool developed for the purpose of this
research. This typology is an expanded version of the model presented

by Savas (1985).

F. The Assumptions

1) There is no difference between the level of service expected from
privatized and public sector service delivery mechanisms.

2)  The privatization typology represents a continuum of service
provider and service provision mechanisms that represent an ordinal
lTevel of measurement.

3) The researcher has accurately classified the nature of each

good/service inventoried.



G. The Definition of Terms

1) Privatization

Privatization is the delegation of those functions (production,
finance, planning, and regulation) traditionally considered to be
the responsibility of government to the non-government sectors through
a wide range of alternative arrangements. This definition was derived
from L. Hurl (1984); K. Spencer (1983); Stoez (1981); H. Coombs
(1983); M. Beesley and S. Little Child (1983), E. S. Savas (1987);
S. Sonenblum (1974).
2) Operations and Maintenance Functions

Operations and maintenance functions are task categories which
are required to operate and maintain a park. Fifteen functions were
identified within the 1984 Alberta Park Cost Study, these are:

- lawn maintenance

- garbage collection

- firewood distribution
- building janitorial

- ground services

- water and sewage services
- roads and parking

- park patrol

- equipment repair

- other utilities

- resource management

- administration

- visitor registration
- visitor services

3) Park Service Types

Park services can be categorized into six major groups. The
categories currently utili.ed by the Alherta Department of Recreation
and Parks are:

- resource management

- maintenance
- gperation and maintenance



- visitqr services

- security

- capital development
4) Parks

Sharpe, Odegard, and Sharpe (1983:4) have defined parks as tracts
of tax-supported land and water, established primarily for the benefit
and enjoyment of people and maintained essentially for outdoor
recreation activities. Parks, as envisaged by Frederick Law Olmsted,
are "naturalized passive retreats", and recreation areus are "active
sports-oriented facilities" such as playgrounds, land surface court
areas and team sports fields (Rutledge 1971:5). For the purpose of
this study, a park is defined as lands and water identified primarily
for the benefit and enjoyment of people for primarily outdoor
recreation activities, and lands and waters identified for natural
preservation purposes.
5) Park Program

A park program is the planning, financing, regulating or
production of services for the satisfaction of the park's mandate.
This may include such functions as operation, maintenance, and
visitor services.
6) Higher Order Service Delivery

Higher order service delivery is the provision of goods and
services via institutional arrangements requiring decreased levels of
public agency involvement in production, financing, planning, or

regulating of services.



H. Abbreviations

1) ARP is the abbreviation for Miberta Department of Rerreation and
Parks.

2) RPW is the abbreviation for Recreation, Parks and Wildlife
Foundation.

3) MRTA is the abbreviation for Municipal Recreation Area or
Municipal Recreation/Tourism Area.

4) Mechanism is the abbreviation for service provision mechanism.

5) Good is the abbreviation for good and service.

I. Importance of the Study

Governments since the end of the Second World War have
experienced growth. Governments perform two important roles: they
serve as mechanisms for reaching decisions about community and
societal concerns, and they provide goods and services (Savas 1977:2).
It is the Tatter which is under scrutiny by privatization as the
reaction to government's growth. Much of the growth of government has
resulted from the societal decision that certain private and toll
goods are so worthy that their production is a public responsibility.
In effect, the good is being treated as a common-pool or collective
good. Priyatization has come to symbolize a new way of looking at
the needs of society and a rethinking of the role of government in
fulfilling them (Savas 1987:3). It means relying more on society's
private institutions and less on government to satisfy the needs of
people.

The theory of privatization (Savas 1987) has heen tested within

this thesis. The strength of the relationship between the nature of



the good and the privatization initiative undertaken has heen
explored. A weak relationship was found to exist, as well as several
patterns. These findings lend support to the theory of privatization.

Privatization is being embraced throughout western countries such
as Great Britain, the United States, and Canada. The experiences of
these jurisdictions have been briefly reviewed in this study. As
well, the forces for privatization: pragmatic, ideological,
commercial, and populist, were explored. In the Province of Alberta
privatization was first embraced as a .esult of the March 15, 1984
Throne Speech. This study nas outlined the growth and support for
privatization by the Alberta Government and the operationalization of
this policy by the ARP,

The privatization initiatives undertaken by ARP for park
operation and maintenance services between 1983/84 and 1987/88 have
been identified in this study. This has been accomplished in the
context of the privatization typology. It has been said that "moving
towards further privatization requires an understanding of what
service alternatives conceptually exist and how and why particular
arrangements such as government delivery have come to be preferred"
(ARP March 1966:32). This study satisfied this need through the
presentation of the privatization typology which describes the
alternative privatization arrangements available. The arrangements
utilized by ARP have been inventoried and discussed within the context
of this typology.

The information will also be of practical interest to ARP. The

privatization initiatives have been profiled, and the range of service
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alternatives have been presented. The data has provided a base from
which to develop an ongoing privatization strateqy, based upon a model
supported by research. Recommendations for inclusion into such a
strategy have been presented, and each has been linked to supporting

references in the 1986 ARP Draft Policy Statement.



IT REVIEW OF THE KELATED LITERATURE

lhe purpose of this chapter is to provide a theoretical and
historical overview related to the problem identified in Chapter I.
This chapter is composed of three parts. Part [ reviews the broad
definitions of privatization; the historical development of public
enterpri~~ and the growth of the welfare state; the forces for
privat 1; and the theory of privatization. [In Part II, the
privatization experience of other jurisdictions - other western
states, the Canadian federal government, and other provinces, are
reviewed. Tho development of privatization policy in Alberta and 1tg
operationalization by ARP is reviewed. In Part III, the privatization

typology is introduced.

PART 1

A. Privatization Defined

The definitions of privatization used by various disciplines,
political jurisdictions and ideological groups are inconsistent. Most
often, privatization is associatad with the selling of Crown
Corporations or the contracting-out of service delivery. However,
Doern and Atherton (1987) point out that there is support for a
broader definition, one which sees privatization as being synonymous
with any action by the state that reduces the role of governnent and
expands that of the private markets. In the broadest sense,
therefore, privatization encompasses all government expenditures to
the private and not-for-profit sectors.

The Canadiar 0/tice of Privatization and Regulatory Affairs

(1987) defines privatization as the transfer of responsibility from

10
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the public Lo the private sector through the transfer of
responsibility tor e delivery of guvernment services to the privatoe
sector. Its strategy has been to sell Crown Corporations in part or
in whole. This reflects the denationalization definition of
privatization as identified by Beesley and Littlochild (1983:1):

Privatization is generally used to mean the formation of a

Companies Act company and the subsequent sale of at least fifty

percent of the shares to private shareholders. However, the

underlying idea is to improve industry performance by increasing

the role of market forces.
The most confusing term used to define privatization is contracting-
out . Privatization and contracting-oul are not the same, claims
Spencer (1983:4), the difference being that contracting-out retains
some degree of contro' through the specification and tendering
process, while privatization implies total public sector withdrawal
from anything to do with providing a particular service. Contracting-
out is but one mechanism to implement privatization.

Coombs (1983:2) also views privatization as having an economic
motivation when he states that "privatization is solely a means of
improving service efficiency and not an end in an ideological sense,
in itself." Other authors disagree and support the notion that
privatization is an ideological response being implemen: <} hy
conservative governments. Drucker, the [ioneer of this vicupoint
(Hurl 1984:395), viewed privatization as n implementation of an
alternative role for the state. [t was Drucker who in 1969 coined the
term “re-privatiza on.," He believed that by turning over

responsibility for the provision of public services to the private

sector the ills of biqg government could be remedied: there would he



Tess waste, less burcaucracy, more responsiveness, and more
opportunily for ciidzen participation. Unce freed trom the demands o
doing, governnent would be able to focus its attention on its primary
task, planning.

Sonenblum (1974) explored alternative mechanisms for providing
municipal <ervice in California. He identific! three essential
elements to providing a service. The three elements he identified as
essential were production, financing, and planning. Burton and Kyllo
(1974) attempted to identify the range and scale of federal and
provincial dnvolvement in the provision of leisure services in Alhorta
and Ontario. They identified eleven types of leisure service or
mechanisms in which government could be involved in providing
services. Their list included a regulation/licensing function. Four
possible roles exist for government in providing an activity:
planning, regulating, producing, and financing.

Savas (1985) examined the intent of privatization. He defined
privatization as a wide range of alternatives to the direct provision
of public service by govern: n.. He elaborated on this definition in

his 1987 book, Privatization The Key To Better Government as follows:

"Privatization is the act of reducing the role of government, or
increasing the role of the private sector, in an activity or in the
ownership of assets."

In the above discussion a wide range of privatization definitions
have been identified; from these a definition has been developed for
this study. Privatization is the delegation of any one of those

functions (production, finance, planning, and regulation)
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Lraditionally considered Lo be the responiotlity of qovernment ta the
noit-tgovernmeni. sectors, through a wide range of a1 ernal ive

arrangements.,

B. Historical Development of Public Enterprise

Public enterprise can be defined as "an y undertak ings which
nrovide goods or services of general cconomic interest, the capital o
wnich is whelly or separately administered by parts of governeent,
departments, where capital can be replaced by normal commercial
activities or financing on the open markets" (Keyser 19/78:2). Pablic
seceor anvolvetient can be for ad-hoc or 1deological reasons.  Rees
(1984:2) identifies the following four reasons for the existence of
public enterprise:

1) to correct market failure

?) to alter the structure of pay offs in an economy

3) to facilitate centralized Tong-term economic planning

4) to change the nature of the economy from capitalist to

socialist
Freedman (Henry 1984b:10) identifies the following three
Justitications for state activity:

1) to be a neutral umpire

2) to correct an imperfect market

3) to satisfy the need for paternalism,

Adopting an activity into the public sector will be the result of one
or a combination of the above -easons. Often "in times of depresqinn
and war, the state extends its rontro)l over the economy, but does not

give it up at the end of the crisis", explains Udehn (1951:29}, The
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objective of public enterprise is the efficient allocation of
resources. "State ownership of industry is not and never has been
socialism", claims Fagan (1960:11). To achieve socialism requires a
commanding role of the state and the end of capitalism; this has never
been the objective of state enterprise in the 'West'. "Political
preferences aside, economists generally agree that government's direct
participation in the economy is likely to reflect the inability or
unwillingness of private interests to provide certain goods and
services the community requires or desires" (Ginzberg, Hiestand,
Reubens 1965:33). The government becomes involved with the provision
of goods and services via direct state aid (financing), control of
sectors of the economy (regulation and planning), and public
enterprise (production).

Modern public enterprise expanded rapidly at the end of the
19th century in the form of state banks, post and telegraph offices.
Early nationalizations occurred before the First World War. It was
during the great depression in the 1930's that there was a significant
increase in state involvement in enterprise. Financially troubled
companies reached special agreements with the state and eventually
many have come under state control. An intensive period of
nationalization occurred after the Second World War and continued into
the 1970's. During this same period, there was a rapid expansion of
the welfare state - public provision of social services. In the
1970's, governments also took over markets where large scale failures
occurred. Much of the growth of government has resulted from the

societal decision that certain private and toll goods, are so wanting
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that their production is a public responsibility (Savas 1987:52). In
effect, the good is being treated as a common-pool or collective good.
There are two different conceptual ways to view this transformation.
First, society acting through government has decided to provide
certain private or toll goods completely or partially at collective
expense. The second way to view the transformation is to consider
that private and toll goods have migrated into collective goods.

The growth of nationalization and the welfare state slowed down
considerably in the 1980's in favour of more flexible forms of public
participation with the state. A shift in the dominant political
ideology, growing public deficits, and an increased recognition of
government as being poorly designed for the delivery of some services
nave reversed the trend to favour decreased public sector
participation in the free-market. The current perspective (Judge,
Smith, Taylorgo 1983:486) is that "the emphasis of the state as a
primary provider of welfare ought to give way to the more important
roles of planning, regulating, and where appropriate financing social

wel fare rather than producing it."

C. Forces For Privatization

Several forces are behind the privatization movement: pragmatic,
commercial, populist, and ideological (Savas 1987).

The goal of the pragmatic force is better government. The
reasoning is that prudent privatization leads to more cost-effective
public services. Madsen (1985) described four tactics governments use
to deal with escalating costs of public programs. The first tactic,

efficiency drives, attempts to identify inefficiencies and implement
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change. Madsen claimed that this tactic does not work because
private sector initiatives do not apply in government's non-
competitive, non profit-making design. The second tactic is to
eliminate waste. An outsider is usually asked to identify waste and
abuse and to propose methods to eliminate it. The studies, claimed
Madsen, usually focus on trivial things; merge departments, hiring
freezes, and elimination of waste and duplication. The result is a
larger department, higher salari 5 and cost due to increased
responsibility, and an undermined administrative morale. T“~ third
tactic is to eliminate unnecessary programs in areas that .0
Tonger required or satisfy their objective come under attack. Public
support is often found to exist despite the programs usefulness. This
thrusts the issue into the political arena. The final tactic is to
establish cash Timits. The most important programs are often not the
largest and, therefore, do not corner the available cash. This tactic
does not economize but cuts services, thus making the public sector
more inefficient. Capital spending is usually the first area to be
cut. Savas (1987) identified only two alternatives for public
cfficials: reduce activities or increase productivity. Many efforts
are undertaken to improve government performance, such as:
centralizing, decentralizing, reorganizing, MBO (Management By
Objectives) efficiency committees, operations research, and numerous
other techniques. The effectiveness of these efforts and the tactics
described have been modest. The "ratchet effect" sustains the public
sector (Madsen 1985:3). New projects can be undertaken, but it is

difficult to cut old programs.
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Those who promote the commercial force desire more business. The
reasoning is that government spending is a large part of the economy
and that more of it can and should be directed toward private firms.
State-owned enterprises and assets can be put to better use by the
private sector. Many of the activities performed by government
employees are routine and commercial in nature. Private businesses
could perform these activities. Denationalization is encouraged
because business sees excellent prospects for an industry in the
private sector. Privatization recognizes the inherent weakness of the
public supply of goods (Madsen 1985:24). The commercial force wants
to take delivery of goods out of the political world into that of the
economic world. Privatization in the commercial force is a move
oriented to the deman. -ide solution.

Those who support the populist force desire a better society.

The reasoning is that :=ople should have more choice in public

[

services. They should e empowered to define and address common
needs, and to establish a sense of community by relying more on
family, neighborhood, chu;zh, and ethnic and voluntary associations
and less on distant burea -ratic structures (Savas 1987:10).
Society's institutions have come to be endangered by the expansion of
government into the delivery of welfare services. The dominance of
one provider limits the contribution of other community institutions
and thereby limits choice. The populist pushes for privatization to

enhance increased choice and to create a halance which takes away

government's ability to dominate and impose solutions upon its

citizens.
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Supporters of the ideological force desire icss government. The
reasoning is that government is too big, too powerful, and too
intrusive in people's lives, and therefore is a danger to democracy.
Government's decisions are political, thus they are inherently less
trustworthy than free-market decisions.

Differences in ideology and tradition determine perceptions of
the role of the state in society. The role of government differs in
different societies and changes over time. Barry (1987) explains how
there has been a resurgence of thinking about politics, economics and
society referred to variously as the 'New Right,' the radical right,
neo-conservativism or libertarianism. Barry explains how the New
Right represents a clear alternative to the prevailing social-
democratic consensus. This consensus which evolved after the second
world war is being challenged.

The three major ideologies and their~ implications for
privatization are summarized in Table 1. The primary sources for the
tables were: Henry (1984), Udehn (1981), Barry (1987), Christian
(1978). It is important to note the difference between political
ideology and political parties as the terminology used for parties is

ways consistent with the ideology they actually pursue. The
tables refer to ideology.

Barry (1987) discusses how consensus/interventionist thought has
been challenged and classical liberalism has resurged. Keynesian
philosophy - the tendency of the market to produce equilibrium - no
Tonger dominates the formation of political thought. "The growing

fecundity of clascical Tiberalism and neo-conservativism has largely
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been generated by the crisis of inflation, high public spending and the
slow growth that soc¥al democracies have experienced in the last ten
years" (Barry 1987:20). <(lassical Tiberalism favours a market
allocation of resources and income, the state being precluded from a
redistributive role through taxation. Contemporary liberalism, on the
other hand, envisions a greater role for the state, a redistributive
role and intervention into the market is acceptable.

A continued movement in political ideology to classical
liberalism will place increased emphasis cn devolving public services.
There will be increasing demand to maximize economic not social
returns with protection of freedom, individuality, and property
rights. The role of the state will be one of enabler and umpire, not
producer. It is important to recognize that the institutional role
and status of social welfare provision has been accepted. "The belief
that welfare could be turned over to the market entirely has vanished.
The attack on the idea of government-oriented social provision has, in
practice, ceased" (0'Higgins 1984:242). Increasingly, it is being
recognized that "it is possible to be in favour of privatization of
commercial activities while opposing the privatization of the welfare
state or vice-versa" (Brittan 1984:110). The supporters of the
ideological force want to reduce the role of government and expand the

role of the private sector.

D. The Theory of Privatization

The theory of privatization is the adoption of a classification
system for goods according to two important concepts: exclusion and

jointness of consumption. Both exclusion and jointness of consumption
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are characteristics that vary in degree rather than being all-or-none
characteristics (Ostrom and Ostrom 1977:11). Exclusion and jointness
of consumption are independent attributes. Both characteristics can
be arranged in relation to one another. When arranged in a simple
matrix, four types of goods are revealed. The reason for classifying
goods in this manner is that "the nature of the good determines
whether or not it will be produced at all, and the conditions needed
to assure it will be supplied" (Savas 1985:33). The typology of
goods, referred to by Savas (1987) as the theory of privatization, was
introduced by Peston in 1972.

The typology of goods introduced by Peston (1972:13) was based on
two axes: availability after consumption and the cost of exclusion.
Consumption refers to the benefits remaining after the consumption by
a previous user. Peston refers to this as non-rivalne.s, which does
not impede the consumption of that same quantity by others; the
opposite is referred to as rivalness. Exclusion refers to the
difficulty, technologically or legally, of excluding citizens from
receiving benefits, The typology in Figure 1 is a result of the
combination of the two characteristics of goods.

Figure 1
Pubtic Goods Typology

Exclusion

Excludable Non-Excludable
Rival A Private B Common Pools
Consumption
Non-Rival C Toll D Public

Source: Adapted from Peston (1972:13).
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Rival and Excludable Goods

These are often referred to as private goods. A private good is
a consumptive good provided tc the individual. The act of
consumption means no one clse can consume it. An apple which is

consumed is an example of a private good.

Rival Non-Excludable Goods

A good where one person's consumption rules out others, but the
provider is unable to decide who is to be the consumer. These
are often referred to as common pools. An example otten used is

fish in a lake.

Non-Rival Excludable Goods

With these goods, it is possible to prevent individuals from
enjoying the relevant benefits, but the fact that anyone is
prevented does not actually allow anyone else to benefit. The
example provided by Peston (1972) is a theatre performance where
‘he demand is less than capacity even when admission is not
charged. Another example provided is an uncongested bridge or

road. These referred to as toll goods.

Non-Rival and Non-Excludable Goods

These goods are referred to as public goods. If a good is
provided for some, it is available to all, and it is impossible
to prevent anyone from enjoying it. An example often used is

national defence.
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Savas (1987:39) introduced a similar typology as illu
Figure 2. Herfindai Kneese (1974:50) comment that
the public quods concept has been confused by the introduc
separate concept known as the Tack of exclusion principle as thouy.
were necessary of a good characterized by jointness in supply. They
present two categories of goods: private consumption goods and
collective consumption goods. These are differentiated by jointness
of supply only. The public goods typologies introduced by Peston and
S>avas have been accepted by economic researchers for many years. As
this research and the development of the privatization typology was
inspired by Savas' works this study accepted the public gocds typology
introduced by Peston 1972 and Savas 1985.

The same good may fall into various categories, depending upon
one's perception of the nature of that good. A park, for example, may
be private (K.0.A. private camp), common pool (no fee day use
facility), or toll (fee charging government provided park). The
public perception of the nature of a good will determine the cell, or
cells, in which it will fall, and ultimately the mechanisms for the
provision of the good. In recreation services, particularly, (ARP
Discussion Paper on Privatization 1986:32), what are conceptually
private goods and toll goods have come to be treated by government as
collective and common pool goods. The ARP Discussion Paper on
Privatization 1986 suggests consideration should be given to raversing
this by implementing fees, thus treating these goods as toll goods.
Much of the growth of government has resulted from the societal

decision that certain private and tol! goods are so worthy that their
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Consumption

Joint

Figure 2
Theory of Privatization:

Classification of Goods

Exclusion
Feasible Unfeasible
Private Common
Goods Pool
Goods
Toll Collective
Goods Goods

Source: Adapted from Savas (1987:39).
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production is a public responsibility (Savas 1987:52). 1n cffoect, the
good 15 being treated as a common pool or collective good. There are
two different conceptual ways to view th's transiormation. First,
society acting through government has decided to provide certain
private or toll goods completely or partially at collective expense.
The sccond viewpoint is to corsider that private and tol) goods have
migrated into collective goods.

Privatization theory demonstrates that some goods do not lend
themselves Lo beiny produced by private iarkets. Puce public qoods
are likely to be provided by the state--this protects citizens from
the high cost of exclusion. Common pool goods also have a high cost
of exclusion; these also may have appeal to be produced by the state
or somehow controlled for its citizens to prevent over consumption.
Toll and Pure "r~ivate goods have a lower cost of exclusion and are the
easier to privatize because impact on the public is minimized. Savas
(1985:37) supports this perception. Toll goods, which have come to be
provided institutionally as collective goods, should be evaluated to
see if they may again be delivered as toll goods--this will depend on,
for example, profitability and the need for market regulation.

Savas (1987) suggests that the following mechanisms are most

suitable for the delivery of goods:

good mechanism
private goods market

toll goods franchise

common pool goods contract
public/collective goods voucher and grant

Savas (1987:94) provides a detailed table of the types of goods and
institutional arrangements that can be used for their delivery; this

is presented in Table 3.
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Figure 3: Type of Goods and Institutional Arrangements
That Can Be Used for Their Delivery

Source: Savas (1987:94)



29

PART II

A.  Experiences of National Jurisdictions

To gain an understanding of privatization, it is helpful to
review the experience of national governments, specifically, Great
Britain, the United States, and Canada. The experiences of these
jurisdictions have significantly impacted the Alberta privatization
experience.

Electoral success of Ronald Reagan and Margaret Thatcher has
provided popular support feor the principle that government should
withdraw from the marketplace. These leaders support a classical
liberal ideology. Although the privatization policy outcome is
similar, historical conditions within each country have influenced

their re active privatization programs.

i. The United States

In the United States, the debate coucerning the role of the state
in the economy emerged in the days of George Washington; ideologies
centering on Alexander Hamilton and Thomas Jefferson are relevant (ARP
March 1986). Hamilton believed in a society stratified along the class
society of Great Britain. He believed government should play an
active role in the development of commerce in order to enhancr
economic development on an urban, commercial basis. Jefferson, in
contrast, envisioned a minimal role for government in which the
marketplace was left 'ndependent of government involvement. Jefferson
promoted a vision of a democratic society of independent landowners,
The labour unions of the 1920's added a third dimension to this issue

in which they demanded the creation of a social safety net to protect
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society's disadvantaged, and to prciec  he working class.

Roosevelt's "New Deal" of the Great Depression period, and the major
projects, Tike the TVA, added momentum. Government development of the
social safety net in the United States continued until recently when
it was challenged by Conservative governments. The proximity of the
United States and resulting media exposure and economic interaction

has influenced the Canadian experience.

ii. Great Britain

In Great Britain, the destruction caused by World War II created
a different situation than that experienced in the United States.
Britain has had a Tong history, one which includes a Socialist party
and very strong labour unions. With the damage of the war, the left-
wing Labour Party came to power. Nationalizations were undertaken to
rebuild the country. Government intervention was extensive and
created a welfare state that cared for its citizens from "cradle to
grave" (ARP March 1986). This continued until the election of a
Conservative government in the 1970's. Political institutions and
tradition in Canada have been influenced by those of Great Britain and

have influenced the Canadian reaction to privatization.

iii. Canada

Geography and a small population created Canada's unique
experience. From the early days of confederation, a need for
partnership between government and commercial enterprise was
recognized. A partnership to build canals, railways, and other

essential infra-structures was needed to attract the necessary
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capital (ARP March 1986). Canada, like Britain, also had a socialist
tradition. The Cooperative Commonwealth Federation (CCF) from its
early days stood for the nationalization of selected industries. This
was similar to the concurrent activities in the USA, "The New Deal",
and the establishment of a social safety net in Britain. In Canada,
social insurance programs and the establishment of Crown Corporations
to satisfy policy functions progressed unchecked until the late
1970's.

The Federal Conservative party has spent years as the Official
Opposition, criticizing Crown Corporations. Under the leadership of
Prime Minister Joe Clark the privatization ot retro Canada became a
major election issue in 1979. Once elected, Clark attempted to
implement a policy of privatization. Several reasons, including the
OPEC 0il1 crisis, a deeply divided caucus, unexpected financial and
legal ramifications, and an increasingly critical public, forced the
Tories into a strategic reteat with respect to the Petro Canada issue
(Doern and Atherton 1987:131).

In 1983, under the new leader, Brian Mulroney, a task force was
established to investigate the Crown Corporations and to develop a
strategy for their management. In October 1984, it was announced that
the assets of the Canadian Development Corporation would be sold;
these included de Havilland, Canadair, Teleglobe, and Eldorado
Nuclear. The focus at the time was to improve management of Crown
Corporations, with a public policy purpose, and to devolve the others.
The Task Force on Crown Corporations was enlarged in 1986 into a

Cabinet Committee - Privatization, Regulatory Affairs and Operations.
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The Canadian privatization program adopts a distinctly "made-in-
Canada" approach, claims Barbara McDougal, Minister of State,
Privatization, Regulatory Affairs (Pers. Com. October 1987). The
policies are based on an appreciation for individual entreneurship and
creativity; they seek a balance between the country's economic and

social needs. The three goals identified for privatization are:

to manage crown-owned assets more effectively;
- to make markets more competitive and fair; and
- to offer new opportunities for Canadians to share in the
growth of these companies.
The federal government has divested itself of eleven companies
since 1984. Even with these divestitures, the federal government
remains owner and operator of 54 parent Crown Corporations with 117

subsidiaries.

B.  Experiences of Provincial Jurisdictions

The experiences of other provincial jurisdictions responsible for
park programs have also been reviewed. These have been reviewed for
the purpose of providing a basis for comparison to the Alberta
experience. The experience of the two most active provinces in
privatization, Ontario and British Columbia, have been examined.

i. Ontario

In the later part of the 1970's, there was a shift in Ontario
government policy which encouraged Ministries to "transfer to the
private sector activities or responsibilities previously undertaken by
Government, wherever such action is feasible" (Ontario Ministry of

Natural Resources 1983). Prior to this, private sector involvement in
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Parks was limited to the operation of concession buildings in some of
the busier parks. There are now a number of formats being used to
implant the policy initiative. These include concession agreements,
service contracts, contracting whole park operations, leasing of whole
park operations, co-operating assoéiations, and volunteers.

Concession agreements have been used in Ontario's parks since the
mid 1950's. They include the sale of firewood, fast food items,
sundries, food supplies, outfitting services, canoe and boat rentals,
riding horses, sailboard instruction and rental. There are numerous
such agreements ranging from simple to complex operations.

Service contracts, which have become very common throughout
the park system, include garbage collection/dispcsal, janitorial
services, sewage pump out, painting, landscape maintenance, swimming
pool operation and maintenance, security services, fee collection
services and water taxi service. A standard agreement is utilized.
Considerable savings have been realized by using service contracts
(Ontario Ministry of Natural Resources 1976).

Contracting of whole park operations is an extension of the
service contract to include all aspects of operating and maintaining
the park. These have been limited to small operations where fees are
not charged.

Under the lease agreement of a whole park, an operator contracts
to operate the whole park in accordance with provincial park policies
and standards as established in the agreement. Under this agreement,
the contractor retains all revenues obtained from the park operation,

Depending upon the situation, the contractor may pay the Ministry a
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fixed rent and/or percentage of the gross revenue. These agreements
usually have a term of up to ten years. Only recreation class parks
have been involved.

Co-operating associations are being encouraged in larger parks in
which maps, publications and other park educational materials are sold
at no cost to the park. As the associations grow, it is anticipated
that they will participate in other aspects of park operations such as
boat patrols and manning display booths.

The Ministry has a policy related to volunteers and actively
recruits volunteer assistance. Volunteers have been used as
campground hosts and in the interior management program of Quetico
Provincial Park. The volunteer program is expected to expand slowly

and involve volunteers in a wide range of parks' operation activities.

ii) British Columbia

In recent years, British Columbia has significantly increased the
participation of the private sector in the operation and maintenance
of parks. The 1985 policy statement of the British Columbia Parks and
Outdoor Recreation Division strongly identifies the continued role of
the Parks Division as guardian of the heritage and natural resources
within British Columbia parks. However, at the same time, extensive
private sector involvement is being encouraged.

In 1985, 1,400 fee-for-service contracts were undertaken for a
variety of services. These included the complete operation of over
100 park units. Approximately 1,750 business ventures were operated
on a concession basis. Three major park enterprises (ski hills) were

sold to the private sector. Even greater involvement of the private
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sector is planned fur the future.

The Parks Division has retained a four-fold management
responsibility, as outlined by Policy Statement 379/G/2, 85/02/14
Parks & Outdoor Recreation Division and presented below:

1) To ensure that the park system's recreational lands,
resources and heritage values are preserved and maintained
in perpetuity for public enjoyment.

2) To plan and administ=r the orderly development and
provision of the recreation opportunities and visitor
services within the park system.

3) To provide basic access to and within provincial parks and
to develop such public services and facilities as are
offered without charge.

4) To provide necessary user-pay facilities in these locations
or situations where it is inappropriate for the private
sector to do so.

British Columbia is by far the most enthusiastic province in its
embrace of public sector involvement in the provision of park
services. It is important to note, however, that the Division's
policy states that park land will not be alienated to the private
sector by way of sale or Tease. Contracts for an entire park unit of
operation will only occur where requirements for management attention
and resource protection are routine. Individual service or
maintenance contracts, under the direct supervision of the Parks and

Outdoor Recreation Division management, will be the preferred

approach, providing this alternative is equal or more cost effective.

C. The Alberta Experience

1. The Development of Policy

On February 11, 1983 Honorable Peter Lougheed, Premier of

Alberta, wrote his Ministers regarding an accelerated program of
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support for Alberta companies supplying goods and services to
governiient projects. Although this correspondence did not directly
reivrence privatization, the following statements were made which
formed the beginnings of Alberta's move towards a privatization
policy. Premier Lougheed proposed that each Minister address and
initiate a program to:

develop a greater awareness within your department, and other

areas of responsibility, of the capabilities and capacity of

Alberta firms to supply goods and services for ongoing needs

and to new projects;

identify areas of opportunity for Alberta firms to supply
publicly funded projectey;

in the case of large contracts and/or orders to ensure that

wherever possible bids can be parcelled in sizes that allow

competitive bids by medium and small size Alberta firms.

Shortly after becoming Premier, the Honourable Don R. Getty
reinforced Mr. Lougheed's statements in a memorandum to his Ministers
in December 1985. His comments were directed specifically at the
information processing and high technology industries.

Privatization was initially declared a policy goal of the Alberta
Government in the March 15, 1984 Throne Speech. The speech stated
that the government "continues to encourage the involvement of
volunteer and the private sector providing services." The sale of
Pacific Western Airlines and the closure of Temporary Staff Services
Unit of the Personnel Administration Office is referenced. The speech
stated, in reference to transportation, that:

Maintenance activities such as snowplowing and mowing will

be contracted as much as possible. My government will also

continue its existing policy in respect *o tendering

construction work in a way which will a ..re that smaller
contractors will be enabled to bid on major projects.
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The government's approach to privatization was moderate,
focusing on contracting-out, leasing, and devolving of commercial
services,

The White Paper Proposals for an Industrial and Science Strategy
for Albertans--1985-1990 was developed under the direction of MLA
Keith Alexander in 1984. Mr. Alexander urged consideration of
privatization of Alberta Government Telephones (Alberta Hansard May
17, 1984). He was a strong supporter of privatization, and the White
Paper reflected this perspective for new roles for the private sector
in traditicnally public sector service delivery. At this time, MLA
Brian Lee was also urging the privatization of the Alberta Liquor
Control Board (Alberta Hansard October 30, 1984).

In the Budget Address of 1984, the Provincial Treasurer made the
following observation:

Government should not be doing work that could be handled more
effectively by the private sector.

This remark indicated an ideological justification for privatization
which had economic restrictions. Mr. Alexander provided a clear
statement concerning privatization on the part of the Provincial
Government when he moved the Speech From The Throne in 1985 (Alberta

Hansard May 15, 1985):

Privatization seeks two clear-cut and rational objectives.

One is to have necessary services provided by the most
efficicnt supplier. If that means government, there need be
no privatization. If it means that business, private
employers, can supply the service more efficiently, then
privatization is obviously called for. The second objective
is to reduce government's portion of the gross provincial
product. All but the socialists and liberals among us believe
that we as Canadians and Albertans need less government in our
lives. I certainly do. Privatization is one way to achieve
that.
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The momentum of privatization has continued since these early
statements were made. Momentum has been slow but deliberate.
The Provincial Treasurer, in his 1984 Budget Address, stated:

We will proceed with care to ensure the quality of public
services is not jeopardized.

There have been fewer references to privatization in subsequent Throne
and Budget Speeches. However, references began to appear in 1986

ARP presentations and policy documents.

ii. Alberta Department of Recreation and Parks

In the 1986 Alberta Recreation and Parks Budget Address, the
Honourable Norm Weiss (Minister) made several references to
privatization initiatives undertaken by the Department. These
initiatives included - »r reductions, purchase of professional
services from the pri. -ector, increased purchase of certain park
related services, joint venturing, and undertaking action to involve
community organizations. Importantly, the speech pointed out that:

The Department has not, nor will not relinquish the

stewardship responsibilities it has for Alberta's much

treasured and diverse park lands.

These statements also appeared in the Department's Draft Policy
Statement released in 1986. Within the Draft Policy Statement a
chapter has been dedicated to Partnership, Coordination and
Collaboration. The Department's position is clearly established in
the Executive Summary Statements:

The Ministry will move towards approaches which nurture

involvement of tie voluntary not-for-profit sector and the

commercial sector in the provincial recreation and parks

system. The Ministry will consider the appropriateness of
selected Ministry functions moving to these sectors.
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Other statements of importance are made in reference to minimizing
controls and regulations, and client self-reliance/autonomy:
The Ministry will continue to reduce or minimize the controls
and regulations associated with its programs and services.
The complexity of all procedures and processes will be
minimized. The Ministry will move towards approaches which
place more responsibility with the individual and Ministry
client groups.
Four sectors are identified as comprising the provincial system for
recreation and heritage resource protection: the people themselves,
the voluntary not-for-profit sector, the commercial sector, and the
private sector. It is recognized that services could be privatized
within any of these sectors. However, it is with respect to the
commercial sector that the most significant statements are made
(ARP 1986:119):
Alberta Recreation and Parks will actively encourage the
commercial sector to plan an increasingly important role
within the provincial recreation and parks system. The
Ministry will provide opportunities for and encourage the
private sector to offer services related to its conservation/
outdoor recreation system. This will involve contracting-out
planning, construction, and maintenance services. The
Ministry will also encourage commercial enterprise to provide
appropriate services within and in relationship to its
conservation-outdoor recreation system.
Three broad combinations of public/private initiatives which have
been used by the department are identified within the unpublished
position paper, "Principles of Privatization", presented February 15,

1985. These combinations are:
- government developed and government operated
- government developed and privately operated
- privately developed and privately operated.
Each of these combinations implies varying degrees of privatization

with specific benefits or drawbacks attributed to each.
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On June 1, 1987 ARP created its new "Parks Division" by merging
the Operations and Maintenance Division and the Design and
Implementation Division. Resulting from this merger was an
Organizational Effectiveness Task Group. This group oversaw the
development of the "Parks in the 1990's" position paper. This
document clearly established the foundation upon which the Division's
programs would be formulated, developed, and managed. In addressing
privatization, the 1988 Cmployee Reference Manual for Parks in the
1990's states:

Where appropriate, the Division will employ private sector

firms and not-for-profit organizations in the provision of

planning, design and construction services, plus operations

and maintenance of facilities. Commercial and not-for-profit

opportunities will be identified which could augment and

support Division programs and services. Delivery of such
services and programs by interested parties, volunteers and

the commercial sector will be cvaluated with due regard to

economic considerations, consistency and quality of service,

and where public access and safety plus land management are

not at risk.

The principles which appear to guide the Alberta Department of
Recreation and Parks privatization initiatives are:

1. Privatization may involve any or all of the four sectors of

the provincial delivery system for recreation and heritage

resource protection.

the people themselves,

the voluntary/not-for-profit,
the commercial, and

the public sector.

2. Privatization strives to reduce the influence of government, to
reduce public expenditures, increase business opportunities,

and achieve efficient outcomes.
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3. Privatization may provide viable econamic opportunitics to
non-government organizations.

4. Current service levels in terms of consistency, public
access, safety, and quality of service will be maintained or

exceeded after privatization.

(92}
.

Privatization must not compromise the integrity of the
natural resource. The stewardship of Lhe resouirce wi)y

remain the responsibility of the Ministry.

iii. The Alberta Park System

The Ministry of Recreation and Parks is tie population urder
study 1in this case study. A history of the park system delivered by
ARP is provided. As well, the organizational structure of the
Ministry is outlined. The purpose of introducing this information is
to add clarity to later discussion and recommendations.

a) History

The earliest parks in Canada were established by the major
municipalities once they received their incorporation prior to
confederation. There was an early recognition by the city fat!
the advantage of open space for public use especially if = -~_,4id so
obtained from senior gove..ment or through private gift {McFarland
1978:7). "Moreover the early development of municipal park services,
“cgether with the factors affecting that development, has had a
continuing influence on the growth of municipal recreation program
services, and, consequently, on the adoption of a broad municipal

service embodying social and phvsical resource for recreation"

(McFarland 1978:7). The earliest parks were the result of requests
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for land from senior governments and donations from private citizens.
Requests for crown lands and military reserves for park land were
granted. The Halifax Common was established in 1763 by the Lieutenant
Governor of Nova Scotia. The first acquisitions for Mount Royal Park
in Montreal occurred in 1872. A committee on Public Walks and Gardens
was established by Toronto City Council about 1851. The Garrison
Reserve was leased to the city of Toronto in 1848 for the purpose of
developing a park. Toronto Island Park was obtained by crown grant in
1867. The federal government authorized a ninety-nine year lease to
the City of Vancouver in 1887 establishing Stanley Park. These early
park establishments demonstrate the importance of early cooperation
butween levels of government and private citizens to establish parks
and publi- gar-ens.

ii.. federa. government retained jurisdictional control over lands
and natural rescurces, excluding wildlife, in the prairie provinces
until August 1, 1930. The first Provincial Park established in
Alberta was Aspen Beach Provincial Park, established November 22,
1932, [he legislative situation was primarily responsible for the
Tate development of Alberta's Provincial Park System.

The stimulus for Provincial Park establishment in Alberta came
from Premier J.E. Brownlee, claimed Morrison, Walls, Bloomfield
(1968:8). 1In 1929, his gvernment passed tha Town Planning and
Presarvation of Natural Beauty Act and appointed a special committee
to investigate the possibility of park development in the province.
Brownlee's specific interests in Provincial Parks was apparently

inspired by observations he made while on a trip to Europe and the
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British Isles in 1927 (Mason 1988:47). He returned from the trip to
Britain promoting a "beautification" movement. The primary purpose of
the Town Planning and Preservation of Natural Beauty Act was to
provide legal authority to urban administrators to facilitate the
planning process and it was hoped improve the beauty of town
properties.

In May, 1929 a special committee was appointed to investigate the
possibility of park development in the province. In November, 1929
six sites v .re recommended to he established immediately and that
title to Dominjon Tands surrounding four other sites should be
acquired. In total sixty-seven sites of natural beauty were
identified by the Committee (Mason 1988:52).

The Provincial Parks and Protected Areas Act was passed March 21,
1930 and outlined the purpose of Provincial Parks. The Act
established a Provincial Parks Board which was charged with the
control and management of Provincial Parks. This Board became part of
the Department of Public Works. For each park established, local
boards of management were created. The re surces to develop and
operate the parks were obtained by donations from local citizens to
the local advisory committees. The committees took on the task of
day-to-day management of the parks.

In 1951, the Provincial Parks Act was enacted. Responsibility
for Provincial Parks was transferred to the Department of Lands and
Forests. The Act allowed for the hiring of park staff. The growth
of the park system was significant within this period. The

predominant demand for new parks came from groups or individuals who
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sought to have their local picnic, sport or campsite reserved.

April 7, 1951 the Provincial Parks Act transferred parks
administration from the Department of Public Works to the Department
of Lands and Forests. The revised Act of 1954 (Section 15) allowed
for the appointment of such officers and clerks required to administer
and enforce the provisions of the Act. The mandate was also expanded
to include Natural and Wilderness Areas. Provincial Parks became a
Branch of the Department of Lands and Forests in 1958, an indication
of their growing importance. Historic sites were added to the park
system in 1953 and by 1964 nineteen sites had been established.

The professionalization and maturation of the parks administration
was both a consequence and a cause of the decreasing influence of the
Advisory Committees claimed Mason (1988:106). The Advisory Committees
were not dismantled until 1974.

In 1959 the Willmore Wilderness Provincial Park Act was enacted.
In 1961 the Sifflear and White Goat Wildernesses were reserved under
the Forest Reserves Act of 1950. The Wilderness Areas Act of 1971
clarified the legal status of these re-:r-a.,

The Provincial Parks Act of 1¢.~ .aantled the Parks Board and
made it advisory.

In 1968 the Municipal Aid Grar. “evelopment Program initiated in
1964 was eliminated. Through this program 217 rural parks were
established by Counties, Municipal Districts and Improvement
Districts.

The first Previncial Parks Policy Statement was tabled in 1967.

This initiated planning in the parks and for the park system. A
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second policy statement was introduced in 1973. This resulted in
increased financial resources for provincial parks and decentralization
of administration to the four administrative districts.

In 1975 the Provincial Parks Division was amalgamated with the
Recreation Division (formerly oi the Culture, Youth and Recreation
Department) to form the Department of Recreation Parks and Wildlife.
Responsibility for Historic Sites wds transferred to the Department of
Culture. 1In 1978 Kananaskis Country was created. The Fish and
Wildlife Division was transferred to the Depariment of Energy and
Natural Resources in 1979.

As the result of political motivation Fish Creek Provincial Park,
an Urban Park, was established in Calgary in 1975. The political
fall-out resulted in the creation of the Urban Parks program {Mason
1988:165).

In 1979 Kananaskis Provincial Park and Kananaskis Country were
established. The Wildlife Division of the Department was transferred
to Public Lands in 1979; the remaining Divisions formed the current
Departi. ..t of Recreation and Parks.

The designation of Ecological Reserve was introduced in 1981
following the enactment of the Wilderness Areas Ecological Reserves
and Natural Areas Act. The purpose was to safeguard unique ecological
areas. Also, in 1981 the classification of Recreation Area was added.
Camping sites with extensive use administered by the Department of
Highways were transferred to ARP.

The Provincial Park Amendment Act received royal assent in 1983.

The Act clarified requlatory powers, revised outdated wording and
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authorized the minister to administer lands under his jurisdiction
which were not formally established as provincial parks or recreation
areas. Regulations were established establishing fifty-two Provincial
Recreation Areas.

In 1986 the Draft Provincial Parks Policy Statement was released.
The mission of the Department as stated (1986:22) is:

To enhance the individual and social well-being of Albertans

and the economy of Alberta by providing, and encouraging the

provision uf, recreation opportunities, and participating in a

provincial system for the protection and appreciation of the

natural, historical and cultural resources of the province.

The Ministry of Recreation and Parks currently has Tegislative
responsibilities under six Acts:

- Recreation Development Act

- Provincial Parks Act

- Wilderness Areas, Ecological Reserves and Natural Areas Act

- Department of Recreation and Parks Act

- Recreation Parks and Wildlife Foundation Act

- Alberta Sport Council Act

In the 1987 ARP Twelveth Annual Report, 12,276 campsites were
available, whereas the 1984 ARP Ninth Annual Report reported 11,049
available sites. 1In 1982 3,662 Recreation Area sites were made the
responsibility of ARP. Fifty-eight Provincial Parks, sixty Provincial
Recreation Areas and three Wilderness Areas were operated by the
Operations and Maintenance Division, and 1,782,623 individual camper
nights occurred in 1986/87. Kananaskis Country, a year round, multi-
use recreation area encompassing 4000 square kilometers, including

three Provincial Parks and 42 recreation areas recorded 415,174
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overnight campers. Kananaskis Country provided ¢,946 campsites and
1,131 day use sites.

In addition to these programs, the Recreation Development
Division provided grant assistance to establish 129 Municipal
Recreation and Municipal Recreation/Tourism Areas, 5 Urban Parks, and
Capital City Recreation Park. The Division also provided grants to
Municipalities for the operation and maintenance and construction of
recreaiion facilities; these include the Community Recreation/Culture
grant, Municipal Parks Operating Grant, and the Recreational Trail
Development Grant. The 235/75 J grant program also provided
assistance to Provincial Associations, some of which have mandates to
Tobby government on environmental and park related issues. The Design
and Implementation Division in co-operation with other departments
managed the Ecological and Natural Areas Program. In addition,
consultative assistance was made available to assist other government
agencies and not-for-profit organizations operating or constructing
park facilities. The existing park system is identified in the
following figures:

Figure 4 Alberta Provincial Parks

Figure 5 Alberta Provincial Recreation Areas

Figure 6 Municipal Recreation Areas

Figure 7 Municipal Recreation/Tourism Areas

b) Structure

The structure of ARP has been modified in 1988/89 as the result of
the merger of the Operations and Maintenance Division and the Design
and Implementation Division. However, since this study utilizes

1987/88 data for analysis, the structure of the Department prior to



NORTHWESY  YERRITORIES

ANOTIKEWIN
Manning
FORT

MCMURRAY

' IRE LAK

QUEEN ELIZABETH. - GREGO -

AL CALDINAL
y cm‘ g Peace River

I

HILLIARD'S BA'

Lorsev Slave Lune

a Wsnoenng River
CALLING
LAKE ! \

x
e »
SIR WINSTON a
THURCHILL e

z

CRIMSON LAKE
HITE GOAT A
\WILDERNESS

A SIFFLEUR
d Wit DEANESS

RED LODGEA Ao%v ISLAND
octul, BUFFALO JUMP

Abeiia

Sundre Olds. ‘
Threei : an
RECREATION AND PARKS Ducsourye o e \
DRUMHELLER |
B Wi DeANESS MID}ANDZ ALITTUE FISH LAKE
2 5P 100 B PIG HILL SPAINGS. ironie ; \
km < / Acsdan Vaileyd
I
1986 a0 /
H : /
A PROVINCIAL PARKS ek an“‘@ﬂ\ ¢ DINOSAUR N
CARSELAND ‘l
e .. Broo@shiILLEBROOK ‘
N > 4
F ) 1 "KINBRQOK ISLAND .
IQUIQ 4 , g tarto Yuiee ITTLE BOWH “Q\\ ;
PLR:SA Suvery! -
A‘wuoi CREENVhuxhaly WQN
Clarsanosm’\ N ,—/J / / -
' Bow |
aisnd -
CYPRESS HELS
)
A (Cresn -~ : L - 8
SEE REVERSE SIDE FOR BEAUVAIS e amer ‘
PROVINCIAL RECREATION AREAS g ANOOLFORDMA Ares a o rsTont
AT IOAL PR \POLICE QUTPOST WRITING &
wred By —
wwes, F’;ohn:wwl and Technucal Services Sronch MONTINA USA

P and impiemantation Division




NORTHWESTY TERRTOMIES

Lt /
LA

High Lon;"‘—

- \

*-."

Aberia

RECREATION AND PARKS

100
L——J——im

1986
© PROVINCIAL RECREATION AREAS

NOTE

DUE YO SCALE RESTAICTIONS
NUMERQUS PROVINCIAL RECREATION AREAS
WHICH ARE ADJACFNY TO AND ANTHIN
KANANASKIS COUNTRY 11 D #51 ARE NOT

Figure 5

SEE REVERSE SIDE FOR
ALBERTA PROVINCIAL PARKS

Propared 8y
Graphecs Protessonel and Techowcal Sevvices Srencn
Dengn and srosprrenigtion Oreison

WITE GOAT
qu[RNESSM

@R “wioeaniss

kr on
* Varmmslson

SIFFLEUR

CAMROSE

FORT
MCMURRAY

ying

Mornn | Manna

DRUMMELLER |

- /

|
A1

et

\_\\ )

ek Swenwnght
Hardgisty \

k;olovm 1o

—

NYMIHO LYNEVS

|vermition

LvaDMINSTEF
i

l

.__JQ‘LE’"

P NO O s WN

Angling Lnke
Assineau River
Bear Trap Loke
Benver Lake

Big Vakey

Bicch Bay

Bleriot Ferry
Bonnis Lake
Bonnyvile Beach
Buttalo Leke
Carmangay
Castie River

Chin Couleo
Chin Lakes
Cremonn
Crooked Creek
Dog Pound Crook
Dunvegan
Enstbouna
Emerson Brdge
English Bay

Ethel Lake

Falen Timber
Floating Stone Lake

. Fork Lake

Franchere Bay
Frenchman’s Bay
Grimshaw

High Prairie
Hoodoos
Horseshoe Canyon
James River Bridgs
Kehiwin

Lea Park

Lessar Slave River

. Lowar Mann Lake

Lundbreck Falis
Malaig

Manatokan
McKenzie Crossing
Medicine River
Missawawi Lake
Mitsue

Moore Lake East

. Moore Lake Wast
. Momin Bridge

Murie! Lake

. Nojack

North Buck Lake
Owit River

. Poace River

. Plamondon Beach
. Raven

. Scandis

. Siver Vallay

. Stony

. Sun Haven

. Tay River

. The Namows
. Tolman Bridge
. Travers Dam
. Twin Lakes

. Vezeau

Vincent

. Yarrow Creek
. Brown-Lowery




NOATHWEST TERAITORIES

COLUMBIA

BRITISH

i TRomild gaely Lakes
it
Westiogk °o - .

Lvaomhq;R

2
Vil
. . CAMROSE , \@ N ]
— —.
wg mwMV ‘” G R v
. Kdiam' \_r‘-t:mulyl
d R \—-«,Y;"noll 'B“"“' Fo'—v—lq ~
)
HITE GOAT e ™, - ——;Q
WILDERNESS . .. “—— n'l- L ) 0 Qmoﬂ
- ' © Slaﬂtf Swrwr e o
EEEIES RED DEER S A
T~ o on-_——Jconent
SIFFLEUR Vinnuten ; Loronat: L
WILDERNESS (4] . B ' 1
Sunare ou.f Trochu, Lt .
B e & hrae: 3 [21] i
Oidsburyel , s Mogge Hanns !
- DRUMMELLER - —~
GrosTaven (B . ! ——
WILDEANFS — ~ ) Oven®

@ AIRDRIE oo
'&Muﬁ & )

Abeiia

S .
_cALgapy  Stammors i - |
RECREATION AND PARKS onotoks . m”‘@"‘“ 0
Recreation Development Division - S o S
1987 O Fpnrmet v - e I,

MUNICIPAL RECREATION AREAS Do vecan el

0 1 . .
g 00 Sasti @ veusnal, ®
km Ciaroenom’ . - 4
swmme O
]
Figure 6 Bz Gl
ihmr-v m-m»-—‘ . —
Wemer
lmm‘» h Mk River
WATERTON LAXE — i
NATIONAL PRRK

USA

NONTANA

ANBLEY PARK

ARCHIE & JANEY HOGG PARK

ATHABASCA LOOKOUT/
NORMHC CENTHE

BARRHEAD GOLF CLUB

BAVTLE LAKE

BEAR LAKE

BLOOD INDIAN PARK

BURMA PARK

BURMSTICK LAKE

CAMP LAKE

CAPY. AYRE LAKE

CARDIFF PARK

CARSTAIRS

CAVAN LAKE

CHIP LAXKE

CLEAR LAKE

COW LAKE

CRAWLING VALLEY

DEBOLT GOLF COURSE

FORFAR RECREATION PARK

FOX LAKE

GEORGE LANE MEMORIAL PARK

GOLDEN SHEAF

GOLD SPRINGS PARK

GOOSE LAKE

HALF IA0OON LAKE

HANMORE/ISLAND LAKE

HARMON VALLEY

HAUNTED LAKE

JOHN PEAKE MEMORIAL PARK

JOHNSON'S BEACH

JUBILEE PARK/WIZARD LAKE

JUBILEE REGIONAL PARK.

KEIVERS LAKE

LAC BELLEVUE

LAC SANTE

LAKESHORE

LEDDY LAKE

LIN - FOREST BEACH

LITTLE SMOKY SKI HILL

LONG ISLAND LAKE

MAMAWINTOWIN RECREATION AREA

M. DRAHOMANOW
MAYERTHORPE

MecLEOD VALLEY
MICHICHI RESERVOIR
MURIEL LAKE

OPEN CREEK

PASS POWDERKEG
PELICAN POINT

PEMBINA VALLEY GOLF CLUB
PICTURE BUTTE REGIONAL PARK
PIPESTONE CREEK
RANGETON

RIGGE PARK

RIVERDALE MINIPAAK
SANDY LAKE
SEDGEWICK LAKE
SEXSMITH PARK
SHININGBANK LAKE
SHORNCLIFFE

SILVER BIRCH GOLF CLuB
SNIPE LAKE

SPAING LAKE SKI HILL
SPRUCE POINT PARK
STAFFORD LAKE

STRATHCONA WILDERNESS CENTRE

SUNSET CAMPGROUND
TILLICUM BEACH

THE SNYE

THREE CITIES
TRENVILLE PARK
WADLUIN LAKE
WHISPERING PINES
WHISPERING WATERS
WILLEY WEST PARK
WILLMORE RECREATION PARK
WINFIELD




NOATHWE ST TERRITORMIES

1 ADRIAN HOPE SILVER GITCH HESORT
4 ALHWEHTA BEACH CAMPGHUUND
ANTHONY HENDAY CAMPGROUND
DODO § LAKE
BEAUMONT FOUR SEASONS PARK
NEAVERLODGE CAMPSITE
BOW CITY COMMUNITY PARK
BOWDEN HERITAGE REST STOP
BRETON COMMUNITY PARK
BURBANK PARK
CASTOR COMMUNITY CAMPGROUND
AND RECREATION AREA
11 CHATWIN LAKE RECAEATION AREA
12 CHUMP LAKE RECREATION AREA
13 COALHURST MINERS MEMORIAL PARK
14 CORONATION RECREATIONAL PARK
15 CUMMINGS LAKE RECREATION AREA
16 Or MIDDLEMASS PARK
17 ELKS KINSMEN COMMUNITY PARK
18 ENCHANT MUNICIPAL PARK
19 FALHER MUNICIPAL CAMPGROUND
20 FORESTBURG CAMPSITE & RECREATION
L AREA

o é, 21 FORTY MILE RESERVOIR PARK

MrMURRA 22 FOUR SEASON TOURISM SITE
23 GRANUM MUNICIPAL CAMPGROUND
) 24 HARDISTY LAKE PARK
25 HIGH PRAIRIE RECREATION AREA
J 26 HOUSE MOUNTAIN RECREATIUN AREA

/ 27 INNISFREE PARK
/ 28 LAMONT PARK
{ 29 LEDUC LIONS CAMPGROUND
; 30 MscDONALD DRIVE PARK
o 31 MARV MOORE CAMPGROUND
\I " 32 NEWCASTLE BEACH RECREATION AREA
§ Wandecing Ruver E 33 OLD BEZANSON TOWNSITE
2 34 PARC LAGASSE PARK
g 35 PEACE HILLS PARK
z

w

[=3NT- I B

36 PEACE RIVER PARK

37 PINCHER CREEK MUNICIPAL PARK

3B PONOKA STAMPEDE CAMP AND
TRAILER PARX

39 ROCKY MOUNTAIN HOUSE TRAILS

40 ROSEBUD VALLEY PARK

41 RUTARY PARK

42 RAYCAOFT N AR PARK

43 SAWRIDGE PARK

44  SHEEP AIVER PARK

45 SPRING GLEN PARK

46 STAVELY CENTENNIAL PARK

47 STONEY LAKE RECREATION AREA

48 TELEGRAPH PARK

49 THREE CITIES REGIONAL RECREATION
PARK

50 WABAMUN WATERFRONT PARK

51 RIVER VALLEY RECREATION AREA

Q.Actn

Buche

| '

“ying .‘

_ cmaose \ ]

i p-ysll’vd
\“W

¢ Kl @m-ny‘
l_—-"% Basraw fo'wu'ﬂ N
Rumbdy ‘
HITE GOAT e ™ < "r———}v—‘————vﬂ i
WILDERNESS | Soun Q.comuj
Sunip o
0 DEEN ™ 8

SIFFLEURA
WILDERNESS

Su\du' ona!‘f T voc_.

D,m,ﬁ<’ u.un'
GHOST AIVEH N
WILDERNES 3 ———— e —
3 ' §ARDRIE
R e
RECREATICN AND PARKS otmo-m

Recrsation Cevelopment Division
1987
MUNICIPAL RECREATION/TOURISM AREAS

4] 0 100 Suve(ty
km Claresnoim” N
o,
Figure 7 , c: —

WATERTON LAKE -
NATICMAL PAAS




52

this merger is presented in Figure 7. The function of each Division is

described in Appendix D.

PART I11

The Privatization Typology

The crux of the privatization issue, claims Spencer (1983:15),
"is about alternative and by implication the most cost efficient means
of providing urban services other than by in-house public sector
provision." The conceptual framework described here, the
privatization typology, provides an inventory tool for the description
of privatization service alternatives. The privatization typology is
particularly useful as it essentially defines privatization as
alternatives to government service. This approacn does not provide
guidance to what institutional arrangement is more appropriate to what
service, however that function is a policy development issue. This
descriptive approach is useful in systematically ordering the
privatization initiatives.

The typology consists of two continua: service providers, and
service provision mechanisms. Both characteristics vary in degree
rather than being distinct characteristics. Each are independent
attributes. Both characteristics can be arrayed in relation to one
another. When arrayed in a simple matrix, a model for the inventory
of privatization arrangements emerges, the privatization typology.

The related literature utilized to develop the typology is summarized

in Table 2.
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Figure 8

Ministry of Alberta Recreation and Parks 1987/88
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Summary of Literature Used in the

Development of the Privatization Typology

Service Providers -

Characteristics of
service providers

Continua of service
nroviders

Sectors of enterprise

Burton and Kyllo, 1974

Sonenblum, 1974
Spencer, 1983
Poole, 1980

Ginzberq, MHiestard,
Reubens, 1965

Service Provision Mechanisms

- Roles played by gov't

in service delivery
Sub-systems which make
up the community
recreation system
Elements to a service

Service provision
alternatives

Burton, 1982

Murphy and Howard,
1977

Savas, 1985
Savas, 1987

Madson, 1985

US Dep't of Interior,
1979

Sonenblum, 1975

ARP, 1984

Ostrom & Ostrom, 1977

runction of Goveroment*

Service

Function of Coverpment
i adalivery of guods
Cr services

Savas, 1987
Sonenblum, 1974




1) Service Providers

The first characteristic is service providers. The following
discussion identifies the service provider alternatives available and
presents these on a continuum from public to private institution.

Responsibility for the delivery of leisure services is divided
among four sectors of society, claimed Burton (1982:107). The four
sectors are:

1) Public sector - muitinle levels of government. .

2) Private sector - provide services exclusively for their

members.

3) Voluntary sector - provide services to the public at large.

4) Commercial sector - provide services for those who can PaYy.
Some elements of each sector are found in the delivery of leisure
services irrespective of the dominant political idenlogy.

Sonenblum (1974:11) identifies three classes of koy actors who
can erigage in any one or all of the activities required tn provide

services to a city. These classes of actors are:

1) The private sec - - residents and businesses in the city whao
are recipients « ae service, as well as firms l:cat: . in or
outside t. "ty who are actually or potentially producers and

sellers of the service. Even though residents and firms are
different actors in our system, the entire private sector is
treated as ¢ single actor.

2) Regional government - government organizations which engage

in market activities on a region wide basis.
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3) External government - government organizations and elites
which significantly affect city government but are not
themselves located in the region.

Spencer (1983:15) suggests that if an agency does not wish to
provide all aspects of a service, it could call upon other agencies
which would include:

1) Other public bodies

2) Private firms

3) Voluntary bodies

4) Cooperatives

Ginzberg, Hiestand, Reubens (1965:3) suggest that three principal
sectors of enterprise exist: 'profit-seeking,' 'non-profit,' and
'government.' They collapse the non-profit and government types into
the not-for-profit sector. They define a fourth type of enterprise as
a quasi-government enterprise. These are large crown corporations
such as public utilities. Defence companies, which provide all of
their output to the Federal Government, and government-subsidized
private enterprise in which government imposes regulations are
examples of quasi-government enterprise.

From the above discussion, three distinct service providers
were identified: the public sector, the quasi-public sector and the
private sector. Institutions within each classification are listed

below:

1) Public Sector - the multiple levels of formal government

local/municipal
regional/country/M.D./I1.D.
provincial

federal
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2) Quasi-Public Sector

a) Provide services to the public at large but are
independent non-profit seeking

- non-profit association
- the church
- foundation
b) Provide services of a commercial nature but are closely
allied or controlled by government

- Crown corporation
- controlled corporation

3) Private Sector - profit seeking enterprise which provides
services on a user pay basis

private club

co-operative

private or profit company
individual/family

ii. Service Provision Mechanisms

The second characteristic of the privatization typology is service
provision mechanisms. The following discussion identifies service
provision mechanisms and presents these on a continuum.

Traditionally, government is organized by judicial areas and
service class function; an aiternative method is to identify suitable
delivery mechanisms. Burton (1982) identifies five distinct roles
played by government in the Teisure services delivery system. These
roles are not mutually exclusive. Burton claims that the roles
identified provide a useful departure point for the analysis of
government involvement in the provision of services. The five roles
are:

- As a Direct Provider of Services
Government acts as the direct provider of leisure facilities,

such as swimming pools, and arenas, and a wide variety of
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activity programs, such as provincial museums, and galleries.

- As an Arm's Length Provider of Services
Government creates special-purpose organizations which operate at
arm's Tength from the regular apparatus of government to provide
leisure services: for example, radio and television authorities.

- As an Enabler and Coordinator of Services
Government acts to encourage and assist other agencies and
organizations to provide their own leisure services directly, and
to coordinate the activities and resources of these groups.

- As a Supporter and Patron of Organizations
Government acts as a (primarily rinancial) supporter and patron
of leisure services organizations in the private, voluntary and
commercial sectors of society.

- As a Legislator and Regulator of Activities and Organizations
Goverrment acts to legislate and regulate leisure activities and
the organizations that provide them.

Murphy and Howard (1977:170) identify three sub-systems which
make up the community recreation system:

1) Public Subsystem

2) MNon-Profit Subsystem

3) Commercial Subsystem
They claim that there is traditionally little interaction between the
subsystems. Although the goal of each is to maximize leisure
opportunities, each has divergent value systems and service
piiilosophies. Three approaches were identified for the public
subsystem: direct provider, facilitator, and outreach. The direc:

provider approach is characterized by a central agency-determined
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approach to service delivery. The facilitator role takes on tasks of
co-ordination, referral, and technical assistance. The purpose is to
combine the unique resources of more than one ayency to produce
leisure services which could not be carried out by one agency alone.
The outreach or extended service approach brings the services to
special groups.

Three separate elements to a service are jdentified by Savas
(1985:56). Tnhese elements are service arranger, service producer, and
service consumers (pays producer). The service producer is the agent
that actually and directly performs the work or delivers the service
to the consumer. A producer may be a unit of government, a voluntary
association, a commercial firm or the consumer himself. The service
arranger is the agent who assigns the producer to the consumer, or
vice versa, or selects the producer who will serve the consumer. The
consumer is the receiver of the service. This receiver may be an
individual, a household, residents of a geographic area, nr group of
people with common characteristics.

Savas combines these three elements in service delivery with nine
service arrangements to create a "map" of potentizl service arrangements.
The arrangements identified are: government service, intergovernmental
agreement or contract, contract, franchise, grant, vouchers, market,
voluntary, and self service. Table 3 illustrates how arrangements
differ and how each is unique with respect to goverrment, consumers,
firms, and voluntary associations (Savas 1985:73). It is important to
note that each possible arrangement may be found in a complex form - a

combination of several of the arrangements identified.
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Table 3: Institutional Arrangements for Providing
Public Service

Source: Savas (1985:73)
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Consolidating the discussion and the frameworks presented a

continuum of service provision mechanism alternatives is proposed:

1) Regulated - government acts to legislate and
regulate.

- government is a supporter and patron.

2) Sale - government divests its participation.

3) Arm's length - create special purpose orgenizaiions
to operate at arm's length fi~ the
regyuler ipparatus of government.

4) Contract ~ The provision of service/good,
continue to act as the financer,
planner and regulator of the service.

5) Grant - The provision of the service/good is
conducted by a non-government agency,
but the government acts as the
financer and regulator of the service.

6) Direct Provider - government conducts all functions to
provide the goods and services.

The methods utilized to operationalize the service provision
mechanisms are identified in Table 4. This task represents an
accumulation of service provision mechanisms selected from the

literature review.

iii. The Privatization Typology

Placing the two continua together (service provision mechanisms
and service providers) produces a typology. This privatization

typology is presented in Figure 8. Six modes of service delivery



Figure 9

Privatization Typology

Service
Provision Mechanism

Regulated Market
Sale Divestiture
Arms Length Devolve
Grant ] Grant/Incentive
Contract Contract
Direct Efficiency Seeking
Provider
Public Quasi-Public Private

Service Provider

Notes: The horizontal lines below each privatization mode represent
the dominant zones in which privatization arrangements are
expected to occur.
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emerge within the framework: market, divestiture, devolve, grant,

contract, and efficiency seeking.

Efficiency seeking mode arrangements retain provision of goods

and services responsibility within the public agency. The agency
employs efficiency seeking mechanisms such as cost reduction and
reorganization. New technology is employed or made mandatory.
Introduction of computer systems for record keeping and instalment of
fire alarm detection equipment are examples of new technology. User
fees are one of the most important methods employed. The burden of
paying for a service is transferred, in part or whole, to the
consumer. Revolving funds allow agencies tc retain user fees for the
purpose of regenerating accounts established for specific purposes.
The efficiency seeking mode arrangements retain the production,
planning, financing and regulating functions of service delivery for
the public agency.

The efficiency seeking mode is not privatization. Efficiency is
not a free standing concept - it only has meaning when attached to a
goal statement (Bella and Servos 1985:8). A public park has a complex
set of goals. The concept of efficiency only recognizes the economic
goals of the public park - ignoring many other goals that the
government may have intended in creating or funding the public park.
The concept of efficiency by its nature focusses on one economic goal,
such as reduced per unit cost and ignores the trade off between
economic and other complex goals. "To use a crude measure of
efficiency" in assessing the contribution of such services to the

public good is at best inappropriate" (Bella and Servos 1985:9). The
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efficiency seeking mode does not divest responsibility for the
production,planning,financing or regulatinc of public goods delivery
in any significant way. The methods utilized simply attewpt to more
efficiently deliver public goods. Efficiency seeking is the end
product of a Timited economic goal, the functions of government are
not divested in any significant way. Therefore, the efficiency
seeking mode is not considered to be privat; ation. This mode has
been presented in the study as ARP has undertaken many initiatives
within this mode. The argument for privatization has often been to
achieve efficiency in the delivery of public goods, therefore it is
important to identify these initiatives, recognizing that they are not
privatization as defined within this study. Privatization means
changing from an arrangement with government involvement to one with
less involvement (Savas 1987:88). In the efficiency seeking mode this
is not the case, therefore it is not a privatization mode.

Contract mode arrangements may occur between any of the service

providers. The dominant provision mechanisms include purchase of
service and goods agreement - standard contracts. Operating
agreements transfer limited authority for decision making to the
contractor; payment may not ve directly from the government agency. A
lease transfers lands to the contractor to be used for identified
purposes. Leases range from simple cottage lots to complex major ski
hill facilities. Management agreements involve a capital investment
by the contractor as an element of a lease or operating agreement.

The public sector may be diluted by contract maintenance expansions

using private capital. ™adsen (1985) uses the example of a private



Table 4

Service Provision Mechanisms

Regulated

Sale

limit state powers to correct the market
withdraw from delivery of good or service
repeal monopolies and allow competition to grow
deregulation

sell the whole as a unit

sell complete parts of the whole

sell controlling interest of whole operation
conditional conveyance

divestment of minority share holding assets
sell to the workforce

give to the workforce

give to the public

Arms Length

establish a crown corporation or arms-length organization
franchise, permit, license
joint-venture

Grant/Incentive

Contract

voucher

direct payment transfer

encourage exit of state provision

tax incentives and dis-incentives

professional support tc organizations/individuals providing
good or service

buy out existing interest groups, cut-off new access, but
maintain support to existing clients

deregulation via voluntary associations

encourage alternative institutions be established
establish counter interest groups

dilute the public sector (contract maintenance expansions
using private capital)

management agreement

lease

operating agreement

purchase of service agreement

purchase of goods agreement

Direct Provider

user fees, revolving funds, partial or total cost recovery
enforce use of new technology
efficiency seeking mechanisms
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company contracted to construct and later collect a toll for the use
of a highway. A1l contract mode arrangement involve a formal
contractual agreement. The production function of service delivery is
transfered to the contractor. The planning, financing, and regulating
functions are retained by the public agency.

Grant/Incentive mode arrangements may occur between any of the

service providers. However, the majority of these are targeted at
quasi-public agencies to assist them in the provision of services.
Vouchers have been suggested by many authors as an important
alternative service provision mechanism. Consumers utilize their
voucher at their discretion, selecting the service provider of
preference. Direct payment transfers are provided by all levels of.
government to support the missions of other institutions; these grants
have varying conditions applied to them. An unusual technique to
pursue privatization is to enccirage the exit of state provision. By
creating a superior/alternative supplier, the demand for state
sponsored services may decline. Professional support may also be
provided to ensure the success of the alternative supplier of goods.
The use of tax incentives and disincentives is common to all
governments. When discontinuing a service an interest group may be
bought out by providing special concessions for existing clients.
Counter interest groups which support the privatization initiatives
undertaken can be established in this way. Alternative institutions
can be encouraged to be established which undertake the delivery of
services previously undertaken by government agencies. The production

and planning functions are transfered in the grant mode to other
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sepvice providers. Financing and regulating functions are retained by
the public agency.

Devolve mode arrangements occur with quasi-public and private
service providers. Three service provision mechanisms may be used.
First, joint-venture agreements may be used where each contracting
party contributes to the jnitiative for mutual benefit. Secondly,
franchise, permits and license mechanisms establish agreemants for the
delivery of servicis. The establishment of a crown corporation, or
arms-length organization, for the purposc of delivering a service Gr
pursuing 2 policy initiative is the third technique. These arms-
length agencies have greater freedom to operate in the free-marxet
without the limitations of traditional government agencies; examnles
are Petro-Canada and the Alberta Sports Coincil. Devolving mode
agreements retain only the regulating function of service delivery.
Production, planning and financing are transfered to the arms-length
service provider.

Divestiture mode arrangements occur with private sector service

providers. The service provision mechanisms involve the sale or
conveyance of ownership to private interests. The production planning
and financing functions are transferred to the service provider.
Regulating responsibility may pe retained because of partial ownership
by the state, or because the nature of the goods delivered by the
service provider js of policy interest to the state.

The market mode of privatization occurs with private sector

service providers. Service provision mechanisms involve the

deregulation or limitation of state involvement in the delivery of



68

joods and services.  Preduction, plannine financing and regulating
functions are all transfered to the ser - srovidar,

Each mode of pirivatization represents . different combination of
the four funclions roeonired to produce a servi.o. These were
identitied earlier as piurning, financing, regulating, and production.

"The distinction between providing or arranging a service and
producing it is nrofound. It “s -~ the heart of the entire concept of
privatizatics ard puts the role of government in perspective" (Savas
1987:61). Tab:e 5 clearly demonstrates the function of government in
the delivery of goods and services resulting from higher order modes
of service delivery. Privatization means changing from an arrangement
with government involvement to one with Tess involvement (Savas
1987:88). To privatize means t . change from one arrangement to
another higher on theo Tist. The hierarchical order presented in the
privatization typology is listed below in Table 6. The ranking of

arrangements by Savas (1987:38) is also ~~avided in Table 9.
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Table 5

Function of Government For Each Privatization Mode

Mode of Service Function of Government
Delivery
Produce Plan Finance Regulate

Market . . . .
Divestiture . . . X
Devolve . . . X
Grant . . X X
Contract . X X X
Efficiency Seeking* X X X X

Notes: *Efficiency Seeking is not a mode of privatization.
Where a function is occurring a "X" has been used for
identification.
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Table 6

Hierarchical Order of Privatization Modes

Privatization

Typology Mode Arrange. =nt (Savas)

Market Market; voluntary; self service

Divestiture Franchise

Devolve Voucher

Grant Grant

Contracting Contract

Efficiency Seeking Government Vending
Intergovernmental Agreement
Governmental

Notes: The hierarchical order of privatization modes in the
privatization typology is presented. The hierarchical
order of the arrangements presented by Savas (1987:88)
are provided for comparison.



ITT  METHODOLOGY AND THE TREATMENT OF THE DATA

A. Treatment of Data

For the purpose of the study data were required which identified
all privatization arrangements in 1983/84 and 1987/88 fiscal years.
Data were collected from five sources: content analysis of contract
agreements, manager interviews, the 1983/84 Park Cost Study, the
Alberta Provincial Park and Provincial Recreation Areas Inventory, and
the Operations and Maintenance Divition Concract Summaries of contract
arrangements. The manager interviews were essential in the
identification of arrangements not involving formal contractural
agreements, which the other sources provided. Each identified
wgreement or initiative was recorded on a privatization Study Record
Sheet, as provided in Appendix C. After all data sources were
reviewed, a code book was formulated and ‘ata were manually coded onto
data sheets. The data were then entered onto the University of
Alberta's Amdahl 5870 mainframe computer. With the use of the SPSSx
computer program, descriptive and inferential statistics were

generated. Fach source of data is described below:

i. Primary Data Sources

Content analysis of contract agreemes-s, 1980-1987

- ARP files provided information on the type of agreements

being utilized and details of the goods and services provided

71
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Survey of Selected Alberta Recreation and Parks Department

Managers

- Selected managers were interviewed for the purpose of
obtaining subjective identification of issues surrounding the
privatization initiative and possible problems with the data
sources. Privatization initiatives not utilizing formal
centract agreements were also identified via tho interview.

A pre-interview letter was sent to selected managers in order
to prepare them for the interview. An example of the pre-
interview lTetter and the interviewers' record sheet are
provided in Appendix A. The questions were open ended. The
interviews were conducted in person by the researcher. Ten
interviews were conducted. Interviewed were: Selected
Section Heads in the Field Services Branch, Branch Directors
in the Operations and Maintenance Design and Implementation,

and Recreation Development Divisions.

Secondary Data Sources

Alberta Recreation and Parks, Park Cost Study (1982-1933 and

1983-1984)

- This study provided detailed expenditure and management data

by operations and maintenance function for all Provincial
Parks and Provincial Recreation Areas.

Alberta Provincial Park and Provincial Recreatjon Areas Facility

and Services Inventory

- The inventory provided detailed facility and management

approach inforration on each Alberta Provincial Park and
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Provincial Recreation Area.

Operations and Maintenance Divisi “ontract Summaries, 1984-1988

The summaries provide basic information concerning all
operations and maintenance contracts for Alberta's Provincial
Parks and Provincial Recreation Areas. Permission to access

this data was provided by Mr. Bob McGee, December 1987.

iii. Criteria for Admissibility of Data

B.

1.

2.

Only data that did not violate the confidentiality of the
contracting parties was accepted.

Privatization agreements were selected if there was found to
be a change in any of the functions: producing, planning,
financing or regulating.

Minor contracts (short-form) were not included individually
but were included as one case. These usually used for
nurchase of goods and services under five hundred do'lars.
Grant programs not specific to park operation and maintenance

were included as a single case.

Research Methodology

Three research questions have been addressed in this study. The

research methodologies are described in the following sections.

i.

Ré@earch Question Oneg

The purpose of the first research question was to identify the

privatization arrangements (1987/88) being utilized by ARP for the

operation and maintenance of Alberta's park operation and maintenance

functions. A1l park program privatization agreements and initiatives
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utilized within the 1987/88 fisca: year were identified. Each
agreement was classified utilizing the privatization typoloav
presented in this study. The coded results were compiled into cross-
tabulation tables using SPS™-. The purpose of this procedure was to
provide a frequency count wiiich might assist in identifying possible
patterns,

Tables and statistics were produced for the following sets of
variables:

a) service provider-by-service provision mechanism

b) summary service provider-by-summary service provision

mechanism
¢) privatization mode-by-service provider type

d) department service provider-by-mode of privatization

ii. Research Question Two

The purpose of Research Question Two was to determine that as the
r .ult o the Alberta government's privatization policy, ARP has
evolved to a higher order of park operation and maintenance service
delivery.
The null hypothesis tested was as follows:

There has been no significant difference in the delivery

mode utilized for park operation and maintenance services

delivered by the Alberta Department of Recreation and Parks

between 1953/84 and 1987/88.

A quasi-exper’ ~.ntal research design -- time series, pre-test
post-test -- was selected. The time periods selected were the fiscal

years 1983/84 and 1987/83. The phenomena under study, the

privatization policy, was announced in the 19&4 Throne Speech and was
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operationalized in the 1986 Alberta Recreation and Parks Draft Policy
Statement. As described in Research Question One, the privatization
agreements and initiatives undertaken in each sample year werz
inventoried and classified. Cross tatulation tables are provided for
each sample year, as outlined in Research Question One. The cross
tabulation and frequency statistics are summarized for comparison, aand
descriptive analysis is provided.

To test the hypothesis, a Sign Test for two related samples was
applied. The S‘gn Test uses plus and minus signs rather than
quantitative measures as its data. The Sigrn Test is useful for it is
possible to rank the variables (privatization mode) with respect to
each other in the members of each pair. Quantitative measurement is
not feasible. An ordinal fevel of measurement is utilized fer this
analysis; ther=fore, the only assumption requ.ied is satisfied -- that
the variable under consideration have a continuous distribution of
differences (Siegel 1956:68). The test does not make any assunptions
about the form of the distribution of differences, nor does it assume
that all subjects are drawn from the same population. However, it
must be demonstrated that each pair has achieved matching with res.cct
to the re’evant extraneous variables. To achieve this, each subject

acted as its own control.

1i1i. Research Question Three

The purpose of the third research question was to investigate the
relationship between the nature of the good or service privatized and
the privatization mode utilized. The null hypothesis was stated as

follows:
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There is no significant relationship .stween the nature of the
gond or service privatized by Alberta Recreation and Parks and
the privatization mode utilized.

A measure of correlation was utilized to test the hypothesis.
The assumption of a normal « stribution cannot be assured, and the
data used is nominal and ordinal scale. Therefore a non-parametric
correlation test was selected. The variuble nature of the good/
service achieved a nominal level of measurement, and the privatization
mode achieved an ordinal Tevel of i.casurement. For this reascn the
most suitable test of association s the "Contingency Coefficient: ©."
The Zontingency Coefficient C is a measure of the extent of
association or rciation between two sets of attributes.

Because C ‘s a funct®un of Chi-Square, the daca must be amenable
to the computation of Chi-Square before C can anpropsiately be used.
Chi-Square can properly be used oni¥ if fewer than 20 percent of the
cells hav2 an expected frequency of less than 5 and no cell has an
expected frequency of less than one. This limitation was not satisfied.
However, the best alternative, Spearmans Rank correlation coefficient,
violates the requirement of at least an ordinal level of measurement .

The variable "nature of the good/service" is made up of four
values. Of these, three may be placed on an ordinal level of
measurement. The fourth must be considered equal to the middle value.
The Spearman Rank Correlation Coefficient Test was utilized. As the
direction of the relati.. hir -ou t be determined, a two-tailed

test was used. The "nature <f the good/service” variable was ranked

as follows: Private, Toll, Common Pool, Public.
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C. Validity and Reliability

Formative evaluation studies, such as this study, provide
information which facilitates decision making concerning policy,
management, or stratgy.

The subjective elements of evaluation research, however, make
validity difficult to control and to assess. "Validity refers to the
extent ; which any empirical mc. sure adequately reflects the real
meaning of the concept under consideration" (Babbie 1979:132). This
study focuses on describing the privatizacion initiatives undertaken
by Alberta Recreation and Parks for the operation and maintenance of
park programs. This descriptive component of this stu  involies
qualitative assessment and classification by both the researcher ard
interviewed managers. It is the researcher's belief that tre data
does reflect the concepts under study.

The privatization typology used as a frameworx to inveatc:y and
discuss the privatization arrangements is not a concern wirh . .spect
to validity. The typolog: is a refinement of that proscnied by Savas
(1985), one which is well accepted “n chis field of rescarcr. The
privatization typology categories are easily identified, resulting in
simple replication and verification f the results. In very fow cases
is there the opportunity for lack of censistent measurement.

The use of the 3ign Test in Research Question iwo only tests the
hypothesis concerning the direction of change. The strength of that
change cannot be determined because of the level of measurement
Timitation. The validity of the test will be nigh for testing the

hypothesis. Other park agencies with careful scrutiny of the
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methodology may be able to utilize the results. However, these are
specific to this case study. A case study deals with a population not
a sample, therefore it makes no inferences to a larger population.

The use of the Spearmans Rank Correlation Coefficient to test
Research Question Three violates the level of measuremen® assumption,
However, this violation is marginal. This powerful test provided a
measura of the relationship being analyzed. The second difficulty for
Research Question Three is the categorization of each case for the
variable "“nature « che good/ service". The case may fall into
multiple categories dependent upon various fac. rs. Tl.
classification, although based on consistent established criteria,
involved subjective interpretation on behalf of the researcher. These
~ncerns do not bring the validity of the research into ~uestion as
the concerns were carefully considered and controlled throughout the
study. The Theory of Privatization presented by Savas (1985) is an
established model concerning the classifica:ion of public goods. The
theory of privatization (Savas 1987) is simply an extension of
established public goods theory.

Reliability is not a concern for any of the research questions
examined. Reliability "is a matter of whether a particular technique
applied repeatedly to the same object would yield the same results
each time" (Babbie 1979:129). Replication of this study using the
same population would yield the same results as it is based upon a
~opulation not a sample.

The study methodology ensures that no ethical issues have been

violated. Park names and managers surveyed have been assigned codes
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to prevent disclosure of sensitive information and/or responses. The
codes will only be released upon direct request to the researcher in

consultation with the Alberta Department of Recreation and Parks.



[V RESULTS AND DISCUSSION

This chapter presents results pertaining to each of the Research
Questions. The results have been described and observations have been
noted. The implications of the findings are discussed in Chapter V
Summary, Implications and Recommendations. Cross tabulations are
utilized to present much of the analysis; therefore, the
interpretation procedure for cross tabulation has been described in

Appendix E.

A. Research Question One

The purpose of research question one was to identify the form of
privatization agreements utilized by ARP for the operation and
mainte” .nce >f Alberta's parks in the 1987/88 fiscal year. Cross-

tabulation tables were produced for the following combinations of

variables:
Table 7 ser ice provider by service provision mechanism
Table 8 summary categories summary category

of service provider by service provision mechanism
Table 9 privatization mode by service type
Table 10 privatization mode by Department section

responsible for delivery

Utitizing the framework of the Privatization Typology as described
earlier, the 1987/88 fiscal year privatization arrangenents have been
described. The privatization typology identified six modes of service
delivery: efficiency seeking, contract, grant/incentive, devolve,

divestiture, and market.

80
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i. Efficiency Seeking

The efficiency seeking mode of privatization (described in
Chapter 2, Part III) is characterized by the mechanisms utilized;
these include the following mechanisms:

- direct provision of all aspects of service

- new technology use erforced

- implementation of user fees

Any service provider can be utilized. However, it is evident
from table 8 that ARP is the primary provider in this mode, 89.7
percent of the cases. A total of 29 cases fall in the efficiency
seeking mode.

In the efficiency seeking mode ARP produces, plans, finances, and
regulates service delivery. The arrangements are considered to be
examples of privatization as there is some element of change toward a
more efficient or more equitable institutional arrangement. The
arrangements within the efficiency seeking mode are identified in
Table 11.

Four of the arrangements identified involve the implementation of
user fees. This arrangement transfers a greater portion of the actual
cost to the individual user of the service. The total cost is not
recovered, as for example in the cost of providing camping facilities.
The 1986 Park Cost Study identified the cost per camper party night to
be $33.50. » 1988 user fee per camper night was five, seven , or
nine dollars per camper party night depending on the level of service.
In additicn, a cost reduction of fifty percent was implemented for

senior citizens.
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Table 11

Efficiency Seeking Mode Arrangements 1987/88

- new computer technology for Administration Support Branch
- increased camping fees

- increased cottage fees

- increased group use fees

- reservation fee introduced

- Sr. Citizen discount introduced

- seasonalization of parks

- life cycle costing project

- standards review

- production of Park User Statistics Manual

- introduction of mechanical garbage bins

- park reclassification

- employee suggestion program

- Fish Creek Provincial Park

- 10 maintenance contracts not issues from 1983/84
- introduction of Park Watch program

- increased use of self-registration

- introduction of Campground Host Program

A second grouping of similar arrangements are the standardization
documents. The life cycle costing project, standards review, and park
reclassification projects all strive for greater efficiency through
improved planning and allocation of resources. Improved management
approaches or the introduction of new technology also appear in the
efficiency seeking mode. Initiatives undertaken include: new
computers, seasonalization of parks, introduction of mechanical
garbage bins, and the employee suggestion program.

A fourth apparent group employs initiatives which encourage
Ministry clients to provide improved park services or to assist in the
provision of ihe service. The Park Watch program asks users to assist
in the provision of security services, and self registration systems

require visitors tc register and pav fees, unsupervised. The
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Campgreound Host program integrates volunteers into the park operation.

A significant case which appears in this mode is Fish Creek
Provincial Park. This park was developed by the City of Calgary,
through grants, from the Urban Parks Program. However, operation and
maintenance of the park is conducted by ARP.

The final grouping of arrangements to be noted are the ten
maintenance contracts issued in 1983/84 which do not appear in 1987/88
as a result of the unavailability of suitable contractors and/or
unacceptable tenders.

Approximately forty-one (41.4) percent of the efficiency~-seeking
mode arrangements involved maintenance function services and 26.6
percent involved visitor service functions. Sixty-nine percent, or 20

cases, were delivered via the park or district.

ii. Contract

The contract mode of privatization (described in Chapter 2 Part
I11) is characterized by the mechanisms utilized, which include the
following mechanisms:

- purchase of goods agreements

- purchase of services agreement

- operating agreement

- lease

- Management agreement (capital involvement of contractor)

- dilute the public sector (contract maintenance expansion

using private capital)
In the contract mode, ARP plans, requiates and finarces service

delivery; production is conducted by the contractor. The contractor
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may appear as any of the service providers identified. The
arrangements within the contract mode are identified in Table 12.
Approximately forty-one (40.7) percent of the cases (167) were
delivered by the contract mode. One hundred forty-one cases

were delivered by standard purchase of service contracts; these were
primarily for maintenance services within provincial parks such as
lawn cutting, grounds maintenance, and building cleaning. The service
provider in all cases is the private sector. One contract for
services was conducted by a not-for-profit association, the Scandia
District Sr. Group in Scandia Park. Other purchase of service
agreements include Ross Lake Campgrounds. This was a comprehensive
maintenance and operation contract. This contract was not re-issued
in 1988/89. Several studies were contracted to review technical
aspects of projects, for example, Sikome Lake Water Quality Study.
One contract with the private sector developed records management
policy for a Branch of ARP.

Other government agencies have been contracted to provide
services. A long standing arrangement has been in place with Alberta
Fish and Wildlife and the Royal Canadian Mounted Police to co-
operatively provide enforcement services. The Department of Public
Works manages the vehicle fleet and housing used in parks; both of
these are leased. Ecological Reserves, Wilderness Areas, and Natural
Areas are co-operatively managed with the Department of Forestry,
Lands and Wildlife. Telecommunications equipment is leased from

Alberta Government Telephones.
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Table 12

Contract Mode Arrangements 1987/88

Youngs Point food concession

Winagamy Lake food concession

RCMP, F&W enforcement

Co-operating Associations

Youth Camps

purchase of goods contracts

short form contracts

Ghost River PRA

fire wood purchase

51 service contracts carry-over from 1983/84
Vauxhall & District Sr. Group, Scandia Park
77 new service contracts

Ross Lake Campgre.nd

Crimson Lake Ope:.. ting Agreement

Carson - Pegasus Operating Agreement
Forestry School enforcement training
procurement management system

bulk purchase system

CVS maintenance

AGT Equipment

Housing Services

Temporary Secretarial Services

photo copy (etc.) leasing

Records Policy Dev't

Cypress Ski Hill/Strathcona Science Park Ski Hil)
Lesser Stave Lake Golf Course

Grazing Assoc. Cypress Hills

management of Blackfoot Grazing Reserve
Cypress Hills Logging

Winogamy Logging

Sicomie Lake Study

Reservation System Study

reduce A.V. Centre Services

Strathcona Centre Watchman

Fish Creek Watchman

Moonshine horse logging
Ecological/Wilderness/Natural Areas Management
Blackfoot Grazing Assoc.
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Purchase of goods agreements are used widely within the provincial
park sysicm. Short-form contracts and purchase of goods contracts are
used to make purchases at all levels of ARP. The most significant of
these is the standing offer for the purchase of firewood. Firewood is
purchased for fifty dollars per cord upon delivery to the parks, in
the spacified form.

Operating agreements are in place for two provincial park
campgrounds, Crimson Lake and Carson Pegasus. The operators manage
the campgrounds and colicct and retain user camping fees. Operators
are only responsible for the camping facilities. Resource management
and visitor security services arz provided by ARP; major maintenance
is also the ¢ .. . <y of ARP. This approach was expanded to
three additional campgrounds in 1988/89.

Ski hill facilities have been leased to private operators in
Cypress Hills and Strathcona Science Provincial Parks. The Lesser
Slave Lake Provincial Park golf course has been leased to a not-for-
profit community association. Youth camps are located ir several
provincial parks and are leased to not-for-profit ascociations.

In many provincial parks cottage lots are leased to private
individuals.

Management agreements have been negotiated for two fast food
concessions. The contractor will be responsible for the construction
of a permanent facility. The establishment of co-operating
associations is also an example of recent management agreements.
Co-operating associations are formed to enhance the visitor services

program within selected parks. At this stage, their focus is on the



production and sale of site specific publications.

One hundred thirty-three, or 79.6 percent of the contract mode
arrangements were for maintenance functions. Approximately vighty-
three (82.6) percent of the arrangements were delivered hy the park or

district levels of ARP. The Reqgional 0ffice delivered five casoes.

Pii. Grant/Incentive
The grant/incentive mode of privatization (described in Chapter »
Part IIl) is characterized by the mechanisms used, which include the
following mechanisms:
~ establish counter interest group
- encourage alternative institutions within the private sector
- deregulation via voluntary associations
- buy out existing interest groups, cut off new access, but
maintain support to existing clients
- provide professional support to orqganizations/individyals
providing good or service
- provide tax incentives and dis-incentives
- encourage exit of state provision
- direct payment transfers

- special agreements (MRA, MRTA)

In the grant incentive mode, ARP requlates and finance, coryir
delivery; production and planning are the responsthility of the
service provider. The service provider may he any of the qervice
providers identified in the Privatizatinn Typology. The arrangements

identified in the grant mode are identified in Table 12
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Table 13

Grant/Incentive Mode Arrangements 1987/88

- MRA Workshops

- Parks Tips/Resource Material

- consultation

- reduced CRC

- Assoc. Grants to lobby groups

- Assoc. Grants

- Capital City Recreation Park

- Urban Parks

- Munic.pal Recreation Areas (MRA)

- Municipal Recreation/Tourism Areas (MRTA)

One hundred and forty two grant/incentive mode arrangements, or
34.2 percent, were identified. Extensiva resources of ARP were
ailocated in grants in 1987/88. The grant/incentive mode arrangements
identified are listed in Table 14. Within the grant mode, ARP retains
the financing and regulating service functions. Production and
planning of the service are the responsibility of the clients. The
largest grant program identified was the Community Recreation/Culture
(CR/C) grant program. The CR/C grants were provided to municipalities
on a $12.00 per capita assessment. This was reduced from an earlier
$20.00 per capita assessment. The municipalities utilize the funds
for recreation and park services, both capital and operational.

Grants were provided to Provincial Sport and Recreation
Associations to assist with the administration of their programs. The
Alberta Sport Council and the Recreation, Parks and Wildlife
Foundation provided enrichment funding to the recognized associations.
Associations, such as the Alberta Fish and Game Association, the

Canadian Parks and Wilderness Society, the Federation of Alberta
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N.curalists, and the Alberta Wilderness Association, were provided
grant funding. These lobbying, "watch dog" organizations critictoe
and review and provide input into provincial park policy development.
They are not-for-profit interest groups which are directly funded,
supported by and given consultative assistance by ARP.

Park operation and maintenance workshops, o recource materials
wore made available to clients of ARPL The privo v toraet andience:
were MRA and MRTA clients. However, the materials ar available to
any agency or individual who makes a request. The workshops and
resource materials focus on itens such as beach safsi., implementing o
self registration system, and iesource recruitment for non-profit
agencies.

Consultation assistance 1s offered to Department ciients. The
purpose of this assistance is to support client efforts to ne self-
sufficient, to enhance their skills, and to enable them o deliyer
services with minimum contributions from ARP,

One hundred and twenty-nine Municipal Recreatyon Areas and
Municipal Recreation, Tourism Areas have heen eqtahlished: evgntya
of these were develaped after the 1987/84 $i<cal year, The progras
provided a capital grant of up tno $100,000, trom the teritage Troge
rund, to develop or enhance an gutdoor recreatron fqclyty, Tre
majority of sites are Zampgrounds; Yoweyver athoer $acalat e whton
have received funding include ol f courses, k1 nt il and comemgnaey
parks. An annual aperating grant of twealy percent f tre o tnitta’
capical qgrant 15 cormitted rotwenty-Tive years, Minioipaleties and

not=for-prafit ass0n1at ons are the reciptenty 56 e grant e,



Consultative assistance is also provided for both the capital and
operational components of the progranm.

The Urban Parks Program provided capital grants from the Heritage
Trust Fund to five cities in Alberta to develop or enhance park
facilities. An operating grant is provide” annually. Fish Creck
Provincial Park, in Calgary, as discussed earlier, was also developed
under this program but is operated by AP, Capital City Recreation
Park (CCRP S was developed by the province and Lurnes aver Lo Uhe City
of Edmonton. An annual operating grant is provided to support the
Urban Parks and CCRP. A second phase ot the Urban Parks program is
being considered.

A1l grant/incentive mode arrangements were coded to the “"other"”
category for function as the grants are provided to another agency
which is usually involved in the total ojeration of a facility. The
grants are not for specific function but are in aid of total operation
ard maintenance. A1l grants are delivered by the Recreation

Deveiopment Division.

iv. Devolve

The devolve mode of privatization (describec in Chapter 2, Part
[IT) is characterized by the mechanisms utilizen which include the
following mechanisms:

- Joint Venture

- Franchise, Permit, Licence

- establish crown corpoaration or arms-length organization

Forty-three arrangements, or 10.5 percent, were delivered by

devolving mode agreements. In the devolving mode, ARP reguiates
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service delivery.  Production, pleaning and tinancing are *he
responsibility of the serzice providers The arrangewer® odontatfed
in the devolving mode are fdentitiecd 1n Table 14,

The majority of the devolving arranqement s are ftor concesgsions
within the provincial parks. A franchise i provided for the

operation of fast food, boat rental, and other visitor services,  The

contractor provides the equipment and buildings required o operatq
e barines o and s b Bay o Tee ar g cnlange 0 e
arovince. Concessions have been operated within provinoctal parss ‘o
many years. A shift, however, is5 accurring whereby contractors will
construct permanent facilities and recerve long-terin Teases tor tneyr
operation. Most existing concession facilities are heused 1o mobyle
trailers. Twenty-elght new concession aqreements were o fded Lot ween
1983784 and 1987/88.

Alberta Culture has developed visitor centres within Wit ingeon -
Stone and Dinosaur Provincial Parks, Thege facilitren gre oneratet by
that department with assistance foom ARD,

The Pecreation, Parks and Wildlife Foundation o a4« rown
corporation within the Ministry of AFP, The Four o o rvearily
disperses lottery funds for the purpose of entanctng rocraat yan o rars
da. . wildlife projects within the province of Siherta,  andte o
and donations are accepted by the Taundatioo, o 1N he Tar
Jentures fund was created Lo accoent grftey bt ennancs ST ert s
Provincilal Parks and %o encourane no-0p0rat e nrg et

Ninety-trrec aercent of devolye mode arcangiemensts gre e e

delivery af yigitaor qervise Sgnctyane Aprartegtely et oo

.




percent of the arrangements are delivered by the paik or district.

v. Divestiture

The divestiture mode of privatization (described in Chapter 2,
Part II11) is characterized by the mechanisms utilized which include
the following:

- handover of shares to the public

- give shares to the workforce

- sell shares to the workforce

- divestment of minority share holding assets

- conditional ccnveyance

- sell controlling intercst ur whole operation

- sell complete parts of the whole

sell the whole as a unif

No divestiture mode arrangements were identified in the study. This

finding is further discussed in Chapter V.

vi. Market
The market mode of privatization (described in Chapter 2, Part
I1I) is characterized by the mechanisms utilized which include the

follow: .ig:

deregulation

- apply liquidation procedures on public organizations that do
not perform

- repeal monopolies and allow competition to grow

- withdraw from delivery of good or service

- limit state powers to correct the market
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In the market mode, ARP decreases its role in the regulation
function. Production, finance, planning and regulation functions are
the responsibility of the service provider. The arrangements
identified in the market mode are identified in Table 15 and 16.

Onz percent of the cases fell into the market mode. In addition,
25 cases, or 6.1 percent, offered in 1983/84 were no longer offered in
1987/88.

Cottage services such as garbage collection, and fire wood
provision have been withdrawn. The local municipality and the
individual cottage owner are expected to provide these support
services to cottages. Twenty-one Provincial Recreation Areas have
been closed. These small under-utilized facilities have been
transferred to other departments and municipalities or have been
closed permanently. Two grant programs have been eliminated: the
Recreational Trail Development Assistance Grant and the Municipal Park
Operating Program Grant. Several concession agreements were also
discontinued.

In several cases, needs were purposefully not filled by ARP to
facilitate private market opportunities. In-house graphic services
were reduced and are now purchased from private firms. Audio visual

rental equipment needs are purchased from private firms.

B. Research Question Two

The purpose of research question two was to determine that as the
result of the Alberta government's privatization policy ARP has
evolved to a higher order of park program operation and maintenance

service delivery.
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Table 14

Devolve Mode Arrangements 1987/88

- concession agreements
0il and gas lease(s)
- visitor centrcs (Alberta Culture)

Table 15
Market Mode Arrangements 1987/88

- consulting opportunities

- Silver Valley

- cottage services to individual

~ cottage services to Municipality

Table 16

Services Not Offered 1987/88

- concession not let

- 7 PRA closure (previous maintenance contracts)

- termination of M.P.0.P. Grant

- termination of Trail Development Assistance Grant
- 14 PRA Closures
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A time series, pre-test post-test quasi-experimental research
design was selected. A Sign-Test for two related samples was applied
to the sample years 1983/84 and 1987/88. As the direction of the
distribution could not be determined, a two-tailed test was employed.
The Sign-Test counts the positive and negative differences between the
pairs of variables; zero differences are ignored. The test statistic
Z (with a large sample) is approximately normally distributed with a
mean equal to zero and a variance equal to one. If the null-
hypothesis were true, it would be expected that about one-half of the
differences would be negative and one half positive. If the statistic
p is equal to, or less than the significance level, the null
hypothesis is rejected. The null hypothesis tested was as follows:

There is no significant difference in the delivery
mode utilized for park operations and maintenance
services delivered by ARP between 1983/84 and 1987/88.

One hundred and forty-six negative differences, 118 positive
differences, and 146 ties were recorded. Z was found to equal 1.6671
and P to equal .0966. The significance level of .01 is Tess than P.
Therefore the null hypothesis is accepted.

There is no significant difference in the delivery methods
utitized by ARP. However, the direction of this difference observed
is in reverse to that which was expected by the researcher. There
were more negative rather than positive differences; this would appear
to be the result of the high number of MRA and MRTA projects
introduced between 1983/84 and 1987/88.

The privatization approaches utilized in 1983/84 and 1987/88 are

compared in Tables 17, 18, 19. The cross tabulation tables are
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provided in Tables 20, 21, 22, 23.

Table 17 compares service providers in each of the sample yecars.
There has been a drop in the number of arrangements provided by public
service provision agencies: a decline of 100 arrangements. 1In
balance there is a large increase in the number of arrangements
provided by private and quasi-public agencies. Most of the growth has
occurred in the participation of not-for-profit organizations and
private for profit organizations. The increase in the number of MRA
and MRTA sites may explain the increase in the not-for-profit
organization. The increase in the private organization would
appear to be explained by the large increase in fee for service
contracts.

Table 18 summarizes the mechanisms utilized in each sample year.
Trhe large drop in category "0", direct provision, is a result of the
malched pairs analysis used. One hundred and ten new agreements were
initiated which delivered.services on a hijher level. HNew forms of
technology have been introduced and user fees implemented or raised
for various services. A large increase has occurred in the use of
purchase of service contracts. The number of operating and management
agreements also increased.

The largest change occurred in the provision of grants. Ninety-
three additional grants were initiated, an increase from 12.0 to 34.6
percent of the cases. The number of franchises has also increased,
from 2.4 to 9.8 percent. This reflects the increased number of
concession operations.

The large change in the not offered category reflects the number
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of new MRTA and purchase ¢f service agreements. The 25 cases observed
in 1987/88 points out that some services have be absorbed by ARP to be
delivered directly, or some services were no longer required.

The privatization modes are compared in Table 22. The largest
changes occurred in the contract and grant modes. These contribute

75.3 percent of the cases in 1987/88.

C. Research Question Three

The purpose of the third research question was to investigate the
relationship between the nature of the good privatized and the
privatization mode utilized. The proposition tested was stated as

follows:

There is no significant relationship between the nature of the

good or service privatized by ARP and the privatization mede

utilized.

A measure of correlation was ca'ci'lated to determine the strength
of the relationship. The Spearmans Rank Correlation Coefficient Test

produced the following statistics:

r = .5751
N =410
Sig = .000

The test reveals thet there zxists ¢ weak relationship between
the nature of the goed and the privatizatson mode. However, some
observations can be made regarding tho distribution of arrangements
from Table 24. Approximately 91 percent of the arrangements involved
toll or private goods. Arrangements affecting common pool goods
impacted 1.0 percent, and arrangements affecting public goods impacted

6.1 percent of the cases.



Comparison of Service Providers 1983/84 and 1987/88

Table 17

1983/84 1987/88
Service Provider* Cases Percentage Cases Percent
Public 1 131 32.0 29 7.1
2 16 3.9 16 3.9
3 1 .2 3 o7
4 0 0 0 0
5 0 0 0 0
148 36.1 48 11.7
Quasi 6 49 12.0 137 33.4
Public 7 0 0 0 0
8 0 0 1 .2
9 1 .2 1 .2
10 J 0 0 0
50 12.2 139 33.9
Private 11 0 0 0 0
12 83 20.2 194 47.3
13 0 0 4 1.0
83 20,2 198 48.3
Not Offered 14 129 31.5 25 6.1

* See Appendix C for variable codes.
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Comparison

Table 18

of Service Provision Mechanisms 1983/84 and 1987/88
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1983/84 1986/87
Mechanism* Cases  Percentage Cases Percent
Direct 0 125 30.5 15 3.7
Provider 1 0 0 5 1.2
2 0 0 9 2.2
125 30.5 29 7.1
3 4 1.0 4 1.0
4 76 18.5 143 34.9
Contract 5 1 .2 4 1.0
6 7 1.7 5 1.2
7 4 1.0 11 2.7
8
92 22.4 167 40,7
9 .2 1 .2
10
Grant 11
12
13 1 .2 3 .7
14
15
16 4 1.0 3 o7
17 43 10.5 135 32.9
49 12.0 142 34,6
Arms Length 18 5 1.2 2 0.5
19 10 2.4 40 9.8
20 1 0.2
15 3.7 43 10.5

* See Appendix C for variabie codes.
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Table 18
(continued)
1983/84 1986/87
Mechanism* Cases Percentage Cases Percent
Handover 21
of 22
Shares 23
0 0 0
24
25
Sale 26
27
28
0 0 0 0
29
Regulated 30
31
32 4 1.0
33
0 0 4 1.0
Not Offered 34 129 31.5 25 6.1

* See Appendix C for variable codes.



Comparison of Privatization Mode 1983/84 and 1987/88

Tabhle 19
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Privatization 1983/84
Mode
Cases Percentage Cases Percentage

Efficiency 125 30.5 29 7.1
Contract 92 22.4 167 40.7
Grant 49 12.0 142 34.6
Devolve 15 3.7 43 10.5
Divestiture 0 0 0 0
Market 0 0 4 1.0
Not Offered 129 31.5 25 6.1




Table 20

Servlce Provider Ly Machanlsm 1983/64

N

Sorvico* Machanism®
Provider ROW
[§ ] 5 [ 7 9 13 16 17 18 19 34 TOTAL
! 123 7 | 13
93,9 5.3 .8 32.0
98,4 9.2 100.0
30,4 1.7 .2
2 2 ? ) 1 h) 2 “ 16
12.9 12,5 6,3 6.3 8.8 H 31,8 5.7
1.6 50,0 1.3 14,3 75,0 50,0 100.0
.2 ] .2 .2 o7 .5 1.2
3 1 1
100,0 .2
25,0
.2
6 1 3 1 1 43 49
2,0 6,1 2.0 2,0 87.8 12.0
1.3 42,9 100,0 25.0 100,0
.2 . s .2 10,5
9 1 1
100,0 .2
100.0
.2
12 2 67 3 1 10 83
2,4 80,7 3.6 1,2 12,0 20,2
50,0 88.2 42,9 25.0 100.0
o5 16,3 o7 o2 2,4
4 129 129
100.0 31.5
100.0
31.5
COLUMN 125 4 76 i 7 4 ! | 43 5 10 129 410
TOTAL 30,5 1.0 18.5 .2 1.7 1.0 .2 .2 1.0 10,5 1.2 2.4 31.5 100.0

® Seo Appendlx C tor varlabie -o¢ .<.

see Appendix E tor Interpretation ot 8 cross tabulatlion table,
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Table 24

Nature of Good Privatized 1987/88

Good Frequency Percentage
Privea.e 205 50.0
Toll 167 40.7
Common Pool 4 1.0
Public 25 6.1
Undetermined 9 2.2

The cross tabulation, Table 25, reveals that all modes of
privatization were utilized for private goods. Contract for services
and concessions were the preferred mechanisms. Grants were the
preferred mechanisms for toll goods. However, these are primarily the
MRTA grants. Contract and efficiency seeking were the other modes used
to privatize toll goods. Four arrangements were identified for common
pool goods. These arrangements included grazing and logging in
provincial parks. Contract was the preferred mode of privatization
for common pool goods. Public goods were privatized primarily through
the efficiency seeking, contract and grant modes. The cases in the
efficiency mode included administrative efficiency such as
seasonalization. Contract mode approaches included inter-governmental
agreements for enforcement services and management of ecological,
natural and wilderness areas. Visitor centres were constructed by
Alberta Culture. As well, co-operating assoc ations and campground
hosts offered visitor services which embrace the devolve mode of

privatization.
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Table 25

Nature of Good by Privatization Mode 1987/88

Mode Good
Private Toll Common Public Undeter-  ROW
Pool mined TOTAL
14 5 7 3 29
Efficiency 48.3 17.2 24.1 10.3 7.1
6.8 3.0 28.0 33.3
3.4 1.2 1.7 o7
Contract 146 7 4 8 2 167
87.4 4.2 2.4 4.8 1.2 40.7
71.2 4,2 100.0 32.0 22.2
35.6 1.7 1.0 2.0 o5
2 132 5 3 142
Grant 1.4 93.0 3.5 2.1 34.6
1.0 79.0 20.0 33.3
.5 32.2 1.2 o
40 3 43
Devolve 93.0 7.0 10.5
19.5 12.0
9.8 .7
2 1 1 4
True 50.0 25.0 25.0 1.0
1.0 .6 11.1
.5 .2 .2
1 22 2 25
Not 4.0 88.0 8.0 6.1
Of fered »5 13.2 8.0
ol 5.4 o5
COLUMN 205 167 4 25 9 410
TOTAL 50.0 40.7 1.0 6.1 2.2 100.0

See Appendix E for interpretation of a cross tabulation table.
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Table 26
Nature of Good by Privatization Mode 1983/84

Mode Good
Private Toll Common Public U -« ROW
Pool I TOTAL
88 22 3 8 4 125
Efficiency 70.4 17.6 2.4 6.4 3.2 30.5
42.9 13.2 75.0 32.0 44,4
21.5 5.4 o7 2.0 1.0
Contract 72 13 1 4 2 9?2
78.3 14.1 1.1 4.3 2.2 22.4
35.1 7.8 25.0 16.0 22.2
17.6 3.2 o2 1.0 .5
1 43 2 3 49
Grant 2.0 87.8 4.1 6.1 12.0
.5 25.7 8.0 33.3
.2 10.5 .5 .7
10 5 15
Devolve 66.7 33.3 3.7
4.9 20.0
2.4 1.2
34 89 6 129
Not 26.4 69.0 4,7 31.5
Offered 16.6 53.3 24.0
8.3 21.7 1.5
COLUMN 205 167 4 25 9 410
TOTAL 50.0 40.7 1.0 6.1 2.2 100.0

See Appendix E for interpretation of a cross tabulation table.
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Market mode captured only three cases, these include the
witndrawal of providing selected services for cottages within
provincial parks. As well, some services were not offered to clients
in order to encourage an opportunity for private markets to develop.
Only private and toll goods were privatized in this mode. Twenty-five
services were privatized by discontinuing their provision by ARP;
these include the closure of Provincial Recreation Areas, grant
programs, and concession agreements. Again, these primarily include

private and toll goods.



V. SUMMARY, IMPLICATIONS AND RECOMMENDATIONS

A.  Summary

The problem addressed in this study consisted of describing the
privatization arrangements undertaken by ARP. In addition, an
inventory typology, adopted from Savas (1985), was introduced to
systematically inventory the arrangements. The theory of
privatization was explored. Three research objectives were formulated
in order to assess the findings of this study against those that would
be expected. This section addresses each research question and
summarizes the relevant results.

The First Research Question. What privatization arrangements were

utilized by ARP for the operation and maintenance of parks in the
1987/88 fiscal year?

Savas (1987:233) identified four "broad, interrelated, and
mutually reinforcing strategies to be followed: Toad shedding,
devolution, user charges, and competition." The results are discussed
in reference to these strategies.

Load shedding refers to the partial or total withdrawal of
government from an activity. The market privatization mode approaches
can be utilized.

ARP has reduced services provided to cottages, closed Provincial
Recreation Areas, and eliminated ineffective grant programs. Savas
(1987:235) identified that "government withdrawal from established
services will not be easy, for a new political consensus must be
achieved to replace one that brought about government entry in the
first place." This has been experienced in the case of Provincial

Recreation Area closures and seasonalization of parks. Manager
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interviews revealed that political pressure resulted in the reopening
of selected Provincial Recreation Areas and re-staffing of Provincial
Parks identified for seasonalization. This pressure originatzd in the
local area of the parks affected. Recognizing that up until 1974 each
park maintained a local advisory board, and that most provincial parks
were established as the result of local citizen initiative (Mason
1988), this outcome is understandable.

A second approach utilized is transfer by default in which a
decision is made not to offer selected services or wo limit the
quality provided. Some services are purposely not offered by ARP,
such as detailed facility planning, in a hope that a niche remains for
the private sector. Unfortunately, in some cases other levels of
government have stepped in to fill the need.

The emergence of private charitable organizations to assume part
of the social burden of delivering park services has been occurring.
Co-operating associations have been formed, and several not-for-profit
organizations, such as the Wagner Bog Scciety, have taken on
preservation mandates to protect important natural resources.

The second strategy suggested by Savas (1987) is devolution.

This approach envisions the reduction of government's role by
devolution, often referred to as denationalization. This approach
embraces the divestiture and devolving modes of privatization.
Government's role is reduced by increasing the role of the private
sector.

ARP has not divested any of its operations to the private or not-

for-profit sectors. Devolution techniques have focused on encouraging
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the establishment of visitor facilities within parks. These have
included private sector concessions, and visitor centres. The very
strong departmental commitment to retain the stewardship for park
resources will restrict the use of this approach.

The third strateqy is the implementation of user fees to make
true costs more evident and to stimulate interest in alternative
arrangements. This approach has embraced the efficiency seeking mode
of privatization.

“"User charges should be equal to the cost of service," claims
Savas (1987:248). The purpose is to demonstrate the true cost of
service. Users seek alternatives if they feel the service is not
worth the price. The 1983/84 Alberta Park Cost Study found that the
mean cost per party night to provide camping services was $33.50.
Such a fee is not feasible as the political interface encourages the
reduction of fees. Although user fees are slowly increasing in
Alberta, camping fees are still the lowest in Canada. In addition,
there are other toll and private goods being provided that could be
considered for increased fees.

Park users are being encouraged to participate in self-service.
Self-registration is widely utilized. The Park Watch program and The
Campground Host program both encourage visitors to provide self-
service, to take responsibility for the provision of enhanced
services.

Fees collected by ARP are directly transferred to Alberta
Treasury; there is no direct gain in revenue to ARP. Although on a

provincial basis increased user fees are beneficial, it is not likely
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to be a strongly pursued option until direct benefits are realized by
ARP. Efficiency seeking via innovative management will continue to be
the focus of this strategy.

The fourth strategy is to introduce competition, where possible,
to break-up government monopolies. This strategy embraces the grant
and contract modes of privatization.

The Alberta's Private Campground Industry Study, (1988)

identified government's moriopoly on the provision of camping services
in the Province of Alberta. Of the 883 identified campgrounds in
Alberta, 118 were privately operated and 765 were operated by
government agencies. A total of 39,195 campsites were available,
12,500 of these were provided by ARP and a similar number by private
operators. Concentrations of private campgrounds were found in
Central Alberta, around Edmonton, and in the "near north" - most are

lake oriented. The government agencies pcoviding campgrounds services

are:
Agency Campgrounds (1987)
Alberta Provincial Parks 201
Parks Canada 35
Alberta Transportation 115
Alberta Forest Service 145
Alberta Environment 14
Municipal and County 255

ARP does not have a monopoly on the campground market; however,
government agencies collectively dominate. The -o-<sumers of public
serv’ ~ec have alternative producers to choose from. The MRA and MRTA
of have introduced an additional supplier of campgrounds: the
no - organization. However, the majority of MRA and MRTA

¢ ided to municipal agencies. ARP is encouraging further
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competition in the campground market through this program.

ARP has embraced the competition strategy at the park level by
emphasizing contracting. Approximately forty (40.7) percent of all
arrangements in the study were delivered by this mode of
privatization; the majority of these were purchase of service
contracts for maintenance services within Provincial Parks and
Provincial Recreation Areas. These contract: were primarily with
small local private businesses. Operating agreements were established
for two campgrounds and a number of lease agreements were in place for
the operation of visitor services such as ski hills and golf courses.
A number of youth camps are located within provincial parks.
Management agreements are in place with other gevernment agencies for
services ranging from housing, vehicles, and enforcement to operation
of ecological, wilderness, and natural areas. Contracting is an
important tool that has been used in varying approaches to foster
competition between contractors and between contractors and ARP
providers of park services.

The Second Research Question. There has been no significant
difference in the delivery modes utilized for the celivery of park

operation and maintenance services delivered by ARP between 1983/84
and 1987/88.

No significant difference was found to exist in the privatization
modes utilized by ARP between 1983/84 and 1987/88. However, the
direction of this relationship is opposite to that which was forecast.
The growth of the MRA and MRTA program is proposed to have influenced

the results.
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Seventy-eight MRA and MRTA's were established between 1983/84 and
1987/88. It was found that 146 negative differences, 118 positive
differences and 146 ties occurred in the sign test. The 78 MRA and
MRTA's removed from the study would result in the Following results:
68 negative differences, 146 ties and 118 positive differences. A
significant difference in the service delivery modes would appear to
have occurred in the positive (higher-order) direction.

Large variation occurred between 1983/84 and 1987/88 in the
contract and grant modes. These constitute 75.3 percent of the
arrangements in 1987/88, by far the preferred privatization approach.

The Third Research Question. What relationship exists between the
nature of the good privatized and the mode of privatization utilized?

A weak relationship was found between the nature of the good and
the mode of privatization utilized. However, it was found that nearly
all of the goods privatized (90.7 percent) were private or toll goods.

Savas (1987:248) proposed that private goods should utilize the
market arrangement. This study, however, found that all arrangements
were employed and that the preferred mode was contract. Toll goods
were delivered primarily by grant arrangements; whereas, Savas
recommended franchise arrangements. Common pool goods were found to
be delivered by contract mode as Savas suggested to be appropriate.
Public/ Collective goods were recommended to be delivered by grant and
voucher arrangements; it was found that the arrangements utilized
included efficiency-seeking, contract and grant modes.

The study revealed the use of segmentation and the employment

of hybrid arrangements. A provincial park, as a whole, may be a
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public good. However, segmentation reveals many private and toll
goods within the operation and maintenance requirements. A range of
approaches have been cmployed; many vary for the delivery of the same

good. This hybrid approach has been supported by Savas (1987).

B. Theoretical Implications and Recommendations

A number of implications and recommendations for future research
have arisen from this study.

The privatization typology developed in this study is a useful
inventory tool. Several variations from the framework presented by
Savas (1985) have been introduced. The primary variation in the
privatization typology from that of Sarsas' is the identification of
service providers as a separate continuum. Rather than a continuum of
privatization mechanisms, as proposed by Savas (1985), a two continuum
typology is presented: service provision mechanisms and service
previders. Inter-government and voluntary mechanisms are classified
as service providers rather than mechanisms, as identified by Savas
(1985). Ident? ition of the service providers assists in explaining
the privatization approach employed for each good.

The typology presented in this study better Tinks the "theory of
privatization", presented by Savas (1987), to a practical implementation
strategy as a result of an expanded typology. The second continuum,
service providers, allows for a more consistent service provision
mechanism continuum, as intergovernment and voluntary mechanisms are
removed. Identification of service providers allows the creation of a
typology. This privatization typology is more easily associated with

the nature of goods typology (theory of privatization). A weak
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relationship wie 1d Lo exist between the nature «
privatization mode selected. Future research could in
relationship between these typnlogies.

The monetary value, size, or scope, of each agreement is not
considered. The focus is on the number of arrangements occurring
within each cell of the typology. The magnitude and nature of the
relationship varies significantly among cases. Small purchase of
service agreements are inventoried along with multiple complex
agreements such as Capital City Recreation Park grants and ski hill
and campground leases. This element of the arrangement= should be
addressed in future studies utilizing this research methodology.

The research methodology only considers operations and maintenance
activities which are not delivered directly by ARP. Most of the
operations and maintenance services are delivered directly by ARP,
These are not considered in this study methodology. The significance
of major single contract arrangements is lost as a result. Future
studies may wish to address the magnitude of privatization initiatives
in relation to the overall organization.

Future studies using the typology should consider the option of
sampling. An attempt has been made to comprehensively inventory all
privatization arrangements in the population. This may be
impractical for other agencies utilizing the typology. The resources
required to identify all arrangements is exhaustive. Future studies
should consider utilizing a sampling system of data collection.

The four forces behind privatization as identified by Savas

(1987:5) were: pragmatic, ideological, commercial, and populist.
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The goal of supporters of the pragmatic force is hetter
government. The reasoning is that prudent privatization lecads to more
cost effective public services. This study does not provide evidence
upon which to evaluate the satisfaction of this force. Contract modne
initiatives pursue cost-cficctive management as do efficiency-secking
mode initiatives such as seasonalization, and standardiczation.

The goel ~f the ideological force is less government. The
reasoning is that government is too big, too powerful, and too
intrusive, and therefore, it is a danger to democracy. Government
decisions are political, thus, they are inherently less trustworthy
than free market decisions. The result of this study indicated :hat
the reverse is occurring: ARP is expanding its services and
influence; however, the ARP Draft Policy Statement (1986) identifies
ARP's role to be one of umpire and enabler. This concurs with the
classical liberal ideology of the current Alberta government. This
study provides evidence that where possible private and toll goods are
being devolved while the planning/enabler function is maintained.

This is evident in the growth in the utilization of contract and
grant/incentive mode privatization mechanisms. These modes retain the
planning or enabler function while transferring the production
function.

The goal of the commerc . force is more business. The reasoning
is that government spending is a large part of the economy; more of it
can and should be directed toward private firms, state-owned
enterprises, and assets can be put to better use by the private sector.

This goal is reinforced throughout the ARP Draft Policy Statement
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(1986) which called for more approaches which will nurture involvement
of the voluntary not-for-profit scector and the commercial sector in
the provincial recreation and park -systems. This study provides
evidence to support that contract-for-service, leases, divestitures,
and operating/management agreements with the not-for-profit and
private sector have been initiated.

The goal of the populist force is a better society. The
reasoning is that peonle should have more choice 1n pubiic services.
They should be empowered to define and address common needs and to
establish a sense of'community by relying more on family,
neighborhood, church, and ethnic and voluntary associations and less
on distant bureaucratic structures. ARP does not maintain a monopoly
on the campground market; however, government agencies collectively
do. The MRTA program provides increased choice for the public user.
Other privatization arrangements, such as self-registration, and Park
Watch, transfer responsibility for service delivery to tne park
visitor. In addition, the ARP Policy Statement (1986) supports the
partnership with conservation associations with similar mandates to

the department.

C. Implications and Recommendations for ARP

The study has provided information that could be used in an a “lied
sense by ARP. In this regard, a number of implications and
recommendations are provided. The study results indicate that the
four strategies of privatization presented by Savas (1987) are being
engaged by ARP. The ARP Draft Policy Statement (1986) identifies and

supports these. The quotations provided may include underlining
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within “e text, this indicates changes made from the original draft
of the ARP Policy Statement.

The load shedding strategy could be continued by divesting
responsibility for land holdings not supporting the mandate of ARP.
In the ARP Draft Policy Statement (1986:119) the department committed
itself to the following actions:

Alberta Recreation and Parks will actively encourage the
commercial sector to play an increasingly important role
within the provincial recreation and parks system. The
ministry will provide opportunities for and encourage the
private sector to offer services related to its
conservation-outdoor recreation system. This will involve
contracting out planning, construction and maintenance
services. The ministry will also encourage commercial
enterprise to provide appropriate services within and in
relationship to its conservation-outdoor recreation system.

The ministry believes that the commercial sector should
continue to grow as an important force in the provincial
recreation and parks system. Where appropriate, future
initiatives of the ministry will ensure a strong role for
the commercial sector.

The ministry will also be receptive and open to new ideas
and suggestions from the private sector and will actively
seek out situations whereby the ministry and the private

sector can form partnerships or joint ventures.

Five categories of opportunities are identified within the Draft
Policy Statement (1986:90), these are:

Accommodation - unserviced and serviced campgrounds, hostels,
cottages, resorts and motels;

Food and beverage services - unlicensed and licensed restaurants,
refreshment stands and mobile caterers;

Retail sales - sales and rentals of recreational equipment,
nature-oriented books, nature and trail guide books, gasoline,
food, crafts, souvenirs and personal supplies;

Qutfitting/Guiding - boat tours, interpretive programs,
outfitting and nature tours; and

Attractions - such as golf courses, downhill ski developments and
tennis courts.
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Increased privatization within the above categories is appropriate and
shou™d be encouraged.

The User Fee strategy should be extended. Fees and charges
should be implemented for all private and toll goods offered within
parks. These may include day use fees, and charges for firewood,
interpretive services, and the use of other specialized recreation
equipment and services. User fees should reflect actual market value
or the production cost of the good. Camping fees in Alberta
Provi ial Parks are the luwest in Canada. These fees should continue
to be increased, and other government agencies should also be
encouraged to follow the initiative. This strategy is supported by
the ARP Draft Policy statement (1986:103), as follows:

In addition to receiving funds from the tax base, funds are
also secured from fees and charges for services. Ministry
policies related to fees and charges are based on the
principle of equity. Programs or services which respond to
the needs of the general public and are¢ used by a majority
of the public have the potential to receive the Targest
subsidy. In contrast, potential subsidization will decrease
as the service becomes more exclusive to the user. Fees
related to exclusive or commercial use of areas withi.. the
ministry's conservation-outdoor recreation system (e.g.,
concession agreements, pipeline dispositions, agricultural
dispositicns) will reflect a greater appreciation of the
market value of the rights and privileges involved. Alberta
Recreation - d Parks will continually review its services to
determine appropriate fee levels.

The use of self service mechanisms should continue and be expanded
within the parks system. As stated in the ARP Draft Policy Statement
(1986:24),

"The ministry encourages self-help and self-determination in
the provision of recreation opportunities. Public resources
may be needed to help provide recreation services, bhut people
must also be encouraged to plan and provide services for
themselves."
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Programs such as self-registration, co-operating associations,
Campground Hosts and Park Watch should be encouraged to expand. The
ARP Draft Policy Statement (1986:124) provides the direction that "the
ministry will move towards an approach which places more
responsibility with the individual and with client groups of the
ministry." More and more, individuals, associations, community groups
and related agencies will be self reliant.

Innovative management and technology should continue to be a
focus. Once again, the ARP Draft Policy Statement (1986:128) supports
this in the following statement:

The management approach to policy implementation will also

be characterized by a greater commitment to preductivity

throughout the ministry and to a continued emphasis on the

provision of quality programs and services. Greater

attention will be given to program and service effectiveness

and to their real impact on, and value for, Albertans.

The competition strategy could be expanded by segmenting
functions and contracting for the provision of these goods.

Commercial interests in rural communities, where most provincial
Parks and Provincial Recreation Areas are located, benefit from this
approach. The contracting mode of privatization has been effectively
utilized, yet further expansion is recommended. The experience in
British Columbia demonstrates that much more contracting could occur.
The limitation to expansion is the availability of qualified
contractors. This is supported by the ARP Draft Policy Statement
(1986:92), as follows:

Alberta Recreation and Parks will continue to contract to

the commercial sector, functions such as planning, design

and construction services; service-related activities (e.g.,

printing and graphics); and a variety of operation and
maintenance functions.
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The MRTA program has introduced subsidized competition into the
campground market. Further intervention into the market, although
creating consumer alternative, further limits the viability of the
private campground industry in Alberta. The Ministry believes, as
stated in the ARP Draft Policy Statement (1986:96), that
municipalities should play an increasing role in providing outdoor
recreation and heritage protection services within the overall parks
system of the province. Municipalities frun the earliest formation of
the parks system were central to the strategy used to preserve site of
natural beauty. The MRTA program is one mechanism currently used to
support this Tong-standing approach. However, this study indicates
that the MRTA program is counter to the privatization policy of the
Alberta Government and ARP and therefor demands review.

Support should continue to be provided to conservation and
professional recreation organizations. These organizations provide
conservation/preservation and recreation development services
congruent with the mandate of ARP; they also advocate the /RP mandate.
The ARP Draft Policy Statement (1986:119) commits support for
conservation and provincial associations, as follows:

Alberta Recreation and Parks will continue to provide levels

of financial assistance, information and consultative services

to provincial sport, recreation and conservation associations.

Since the operation of many of these associations has a

considerable impact at the regional and local levels, Alberta

Recreation and Parks will encourage them to co-ordinate their

efforts through local municipalities and through the

municipality to local organizations.

ARP should continue to move towards acting as a regulator and

enabler rather than a producer of services. The ARP Draft Policy
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Statement (1986:124) states the following:

The ministry will move toward approaches which nurture greater
involvement of the voluntary not-for-profit sector and the
commercial sector. The ministry will continue to contract out
certain planning and construction functions and maintenance
services associated with 1ts conservation-outdoor recreation
system to private groups and to the commercial sector. The
ministry will also encocurage commercial i1nvolvement and
investment in appropriate tunctions within its conservation-
outdoor system. Although this definitely suggests less direct
involvement for Alberta Recreation and Parks, it by no means
indicates abdication of the ministry's basic stewardship
responsibilities.

The higher-order privatization modes should be employed wherever
possible for the delivery of private and toll goods. The challenge,
as identified by Savas (1987:291), is to "achieve a better division of
responsibilities and functions between government and the private
sector in order to take advantage of the strengths of each and
overcome the limitations of the other." This will involve the
education and greater utilization of the public, department clients,

and the private/commercial and not-for-profit producers of services.
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60 Dayton Crescent
St. Albert, Alberta
T8N 322

June 28, 1988

Dear Sir:

Currently I am conducting research concerning park operation and
maintenance services provided by Alberta Recreation and Parks between
1983 and 1988. Service provision may be via the department planning,
financing, regulating, or directly producing the goods or service. This
research is a component of a Masters, Recreaticn and Leisure Studies,
University of Alberta.

Specifically, the research analyzes the privatization of park services
(as defined by the Park Cost Study 1984) resulting from policy direction
provided in the March 15, 1984 Provincial Throne Speech and the
subsequent entrenchment of the "higher order" service delivery philosophy
in the 1986 Policy Statement. The study compares service delivery
mechanisms utilized between 1983/84 and 1987/88 fiscal years.

Your participation is very important in this study. I will contact you
in the near future to arrange a one-hour interview the week of July 4,
1988. The following gquestions to be addressed in the interview are
open—-ended in order to encourage discussion:

What park operation and maintenance services are provided
within your area of responsibility?

2. How have these responsibilities changed between 1983/84 and
1987/88?

3. Have any services been "privatized"?

4. Has your area of responsibility taken on any new functions

since 19832 1If yes, please describe these and how they come to
be acquired.

S. What problems have resulted from privatization?
I look forward to discussing these questions with you.

Sincerely,

Paul E. Servos

Student

Recreation and Leisure Studies
University of Alberta
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Park Managers Survey

OBJECTIVE:
To identivy privatization initiatives within the Department of

Recreation and Parks for Park operation and maintenance services.

THE INTERVIEW

Ten interviews were conducted.

Each manager interviewed was provided with the following information:
1. Who the interviewer is and organization represented.

2. Purnose of interview and study.

W
.

How and why they were selected.

4. Confidentiality of information collected.

THE QUESTIONS

1. What park operation and maintenance services are provided within
your area of responsibility?

2., How have these responsibilities changed between 1983/84 and
1987/88?

3. Have any services been "privatized" during this period. If yes,
describe? (Note: Interviewer used broadest possible definition
of privatization.)

4. MWhat problems have resulted from privatization?

5. Has your area (section) taken on any new functions since 19837 If

yes please describe?
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RECREATION AND PARKS
Operations and Maintenance
Division

Standard Life Centre, 10405 Jasper Avenue, Edmonton, Atberta, Canada T5J 3N4

February 6, 1986

Paul Servos

#15, 2115-118 Street
EDMONTON, Alberta
Dear Mr. Servos:

Re: ACCESS TO FINANCIAL INFORMATION FOR MA THESIS

I am pleased to inform you that our recurds of contract agreement will be made
available to you for your MA research subject to the following conditions:

1) The files may not be removed from this office.

2) Al11 information must be kept confidential and the
results are not to identify the contractors involved.

We are most interested in the results of your study and would Tike to receive
a copy of your report upon completion.

Yours truly,

Director
Operations and Maintenance

JRM: jhp
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RECREATION AND PARKS
Operations and Maintenance
Division

Standard Life Centre, 10405 Jasper Avenue, Edmontan, Alberta, Canada T5J 3N4 (403) 427—2968

June 27, 1984

Mr. Paul Servos
1815 - 111A Street
EDMONTON, Alberta
T6J 4B9

Dear Mr. Servos:

REQUEST FOR INFORMATION - MA THESIS

In response to your information request of March 23, 1984, this will confirm that
you will be permitted access to 1982-1984 Park Cost Study data and 1984 Facilities
and Services Inventory data, subject to the following conditions:

1. No copies of the data provided shall be made available or circulated without
the written permission of the Assistant Deputy Minister of the Operations
and Maintenance Division.

2. All information will be made available after September 1, 1984.

3. All interviews with contractors to Alberta Recreation and Parks will be
on behalf of yourself, with no affiliation with Alberta Recreation and
Parks.

4. Any information cbtained from the contractors shall be reported on in such

a way as to respect their anonymity.

5. Any ocontact with park users will have to be cleared through the Research
and Collection Permit process.

6. Operations and Maintenance Division of Alberta Recreation and Parks is
to receive a copy of all results, free of charge.

Aany requests for additional information will be considered at the time application
is made. As discussed in your meeting with Dan Chambers and Barry Bentham you
may consider it advantageous to have a member of Operational Planning (i.e. Barry
Bentham) as an external advisor on your thesis committee.

Yours sincerely,

/7
7/, a4 //
A .

,,-/Bruce,M.rDuf in

Y Director

Field Support Branch

-—
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PRIVATIZATION STUDY RECORD SHEET

Agreement #:
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Service Provider:

Service Mechanism:

Ptz Approach:

Section Mgt.:

Service Type:

Nature of Good/Service:

Type of Instrument:

COMMENTS




CODE_FORMAT

PRIVATIZATION SERVICE PROVIDERS

(1) Public

01 - Alberta Recreation and Parks
02 - Provincial Department
03 - Local/municipal
04 - regional/county/M.D./1.D.
05 - federal
(2) Quasi-Public
06 Non-profit association
07 The Church
08 Foundations
09 Crown Corporation
10 Controlled Corporation
(3) Private
11 Private club
12 Private for profit company
13 Individual/family

14 Not offered
99 Missing

149
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PRIVATIZATION MECHANISMS

(6)

(4)

(2)

REGULATED

34 Service not offered.

33 Limit state powers to correct the market.

32  Withdraw from delivery of good or service.

31 Repeal monopolies and allow competition to grow.

30 Apply liquidation procedures on public organizations
that do not perrorm.

29 Deregulation.

S

28 Sell the whole, as a unit.

27 Sell the complete parts of the whole.

-

Sell controlling interest of whole operation.
Conditional conveyance.
Divestment of minority share holding assets.

HANDOVER OF SHARES

23 Sell to the work force.

22 Give to the work force.

21 Give to the public.

ARMS LENGTH

20 Establish a Crown Corporation or Arms-length Organization.

19 Franchise, Permit, Licence.

18 Joint venture.

17 Special agreement (MRTA).

CONTRACT

Jo  Dilute the Public Sector (contract maintenance expansions
using private capital).

U7/ Management Agreement (capital involvement of contractor)

06 Lease.

05 Operating Agreement.

04 Purchase cf Services Agreement.

03  Purchase of Goods Agreement.

GRANT/INCEMTIVE

16 Direct payment transfer.

15 Encourage exit of state rrovision.

14 Tax incentives and dis-incentives.

13 Professional support to organizations/individuals
providing good or service.

12 Buy out existing interest groups, cut-off new access, but

maintain support to existing clients.
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11 Dercgulation via voluntary Associations.
10  Encourage alternative institutions within private sector.
09 Establish counter interest groups.

DIRECT PROVIDER

02  Implement User Fees

a. Revolving funds.
b. Partial cost recovery.

01 New technology use enforcement.

00 [Efficiency Mechanisms Provided by Alberta Recreation and
Parks

99  Missing



Ptz Approach

01
02
03
04
05
06

Efficiency Seeking
Contract

Grant

Devolve
Divestiture

Market

Dept. Provider

01
02
03
04
05
06

Recreation Devciopment Division

07
08
09
10
11
12

13

Parks Division

Operational Planning
Enforcement

Visitor Services

0ld D&I Div.
Regional Office
Admin. Support

~ Qutdoor Facilities
- Regional Services
- Assoc. Development

Recreation Parks & Wildlife Foundation

Kananaskis Re  Fon
Park/District

Other

Service Types

01

Maintenance

Garbage Collection
Firewood Distribution
Building Janitorial
Building Repair
Grounds

Water & Sewage

Roads & Parking

~NwWN O

Capital Development/Eqt
Eqt Repair

Utilities

Resource Management
Administration

Visitor Services
Security/Enf )i cement
Other
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Nature of Good

Private

Toll

Common Pool
Public

Not Determined

O = W M



Appendix D - Alberta Recreation and Parks, Description of Functional
Units
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Aiberta Sport Council

The Alberta Sport Council is responsible for the general advancement
of sport in Alberta. Services are directed toward participants at all
levels of competency including the developing athlete in the pursuit
of excellence. The Alberta Sport Council's focus is on games and
competitions, technical sport development and the raising of financial
resources from individuals, organizations, businesses and
corporations.

Recreation, Parks and Wildlife Foundation

The Recreation, Parks and Wildlife Foundation is involved in the
development and maintenance of parks and recreation opportunities and
the management, conservation and preservation of fish and wildlife.
The foundation also actively solicits financial contributions,
services and other resources from individuals, organizations and
corporations to assist in meeting the goals of the foundation.

Kananaskis Country

Kananaskis Country is a year-round multi-use recreation area
encompassing 4,000 square kilometres. Located 93 kilometres west of
Calgary, Kananaskis Country provides opportunities for activities such
as hiking, cross-country skiing, picnicking, camping, golfing, nature
interpretation, fishing, hunting and off road vehicle use. As well,
Olympic ski facilities and an Alpine Village have been developed.

Recreation Development Division

The Recreation Development Division is responsible for promoting the
development of recreation facilities and opportunities in Alberta.
This is achieved in part by providing financial assistance,
information and consulting services to municipal recreation
authorities, sport and recreation associations and other voluntary
organizations “n the province.

Operations and Maintenance Division

The Operations and Maintenance Division is responsible for the
operation, maintenance and management of Provincial Parks, Provincial
Recreation Areas and Wilderness Areas.

Design and Implementation Division

The Design and Implementation Division is responsible for the

coordination of the planniig and the development of the department
conservation-outdoor recreation system.
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Finance and Administration Division

The Finance and Administration Division provides support to department
management in the effective utilization of its human resources and in
the development and maintenance of department legislation and
regulations; financial planning and budgeting; establishment,
maintenance and development of the department human resources; and the
development and maintenance of office and automated information
systems.

Planning Secretariat

The Planning Secretariat functions at the corporate level and is
involved in: strategic management and planning, policy develcpment
and analysis; co-ordinating marketing and planning information and
legislation; integrated recreation and conservation planning and
special projects; and providing and monitoring public communication
services.

Olympic Secretariat

The Olympic Secretariat is responsible for co-ordinatiig the Alberta
government's involvement in the 1988 Winter Qlympic Games in Calgary.
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Interpretation of a Cross Tabulation Table
(Continued)

number of cases which occur within the ceil,
example: twenty-six cases used the direct mechanism and
were delivered by a public service provider.

percentage of the row total cases falling into the cell.
example: 54.2 percent of the cases using a public service
provider also utilize a direct mechanism.

percentage of column total cases falling into the cell.
example: 89.7 percent of the cases using the direct
mechanism also utilize a public service provider.

percentage of cases falling into the ceil as a percentage
of total cases.

example: 6.3 percent of all cases are delivered by public
service provider and direct mechanism.

total cases occurring in the row.
example: 48 cases were delivered by a public service
provider.

percentage of total row cases.
example: 11.7 percent of all cases are delivered by a
public service provider.

total cases occurring in the column.
example: 29 cases were delivered by a direct mechanism.

percentage of total column cases.
example: 7.1 percent of all cases are delivered by a
direct mechanism.

total number of cases.
example: 410 cases in total were recorded.

total percentage of cases.
example: 100 percent of the cases were recorded.



