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ABSTRACT

This research, by means of critical reviews of

published materials and examples from Canadian systems,

examines concepts of environment, recreational need,

carrying capacity and systems planning which are central

to the planning of park systems. Considerable attention

is given to the values of the conservation movement and

to the conflict between the goals of park planning

authorities which are responsible for both the conservation

of particular attributes of natural environment and the

enhancement of opportunities for recreation in the

countryside. It is suggested that the carrying capacity

of a park system, and of its component parks, is related

to the structure of the system and that this structure is

a product of the conflicts which occur over the allocation

of priorities for recreation, conservation and other

competing uses of the land. Some ecological analogies

are discussed and two case studies presented to emphasise

the importance of competition. The first study examines

the background to the proposal for a Park System for

Scotland and the subsequent adjustments made to it in

response to consultation with competing interests in the

Scottish countryside. The second study examines the role

of similar competing interests in an example of one element

of the proposed park system, namely, the Pentland Hills

Regional Park.



ACKNOWLEDGEMENTS

I wish, to acknowledge with deep gratitude the very great
support and assistance given to me during the preparation
of this thesis. It is not possible to express adequately
the degree to which I have depended, on my wife, Helen, for
encouragement and for practical he.p with typing of drafts,
conducting of interviews and in many other ways.
Professor J.T. Coppock not only supervised my work, but
proved to be a most generous friend. Ann Do,an typed
the final manuscript with great pa :ience and care,

opecial thanxs are due to Mr. John Cook and his staff
in the Department of Recreation ant Leisure of Lothian
Regional Council, particularly Eric Langmuir, Ralph
Blain, Diedre Dowie, George Bruce and Paul Johnston.
Many other individuals kindly agreed to be interviewed
and provided advice and assistance in other ways.

Finally I would like to thank the Australian Department
of Education which made the fellowship available, Ms.
D.G. Faulkner who assisted me in many ways during its
course, and the Commonwealth Scientific and Industrial
Research Organisation which gave me leave to undertake
the studyo

iii



TABLE OP CONTENTS
Page

Abstract ii

Acknowledgements iii
Table of Contents iv

CHAPTER 1 INTRODUCTION

1.1 Objective 1
1.2 Chapter content 1
1.3 Rationale and framework 1

1.4 Sources of information 7

1.5 Clarification of concepts and terms 8
1.6 Environmental goals in recreation

planning 28
References 35

CHAPTER 2 RECREATION AND ENVIRONMENTAL CONCEPTS

2.1 Introduction 37

2.2 Environmental contrast of wilderness

and city 39
2.3 The rights of nature 46
2.4 Conservation and environmentalism 50

2.5 The retreat to nature 57

2.6 Public and institutional values in

park3 and their conservation 60
2.7 Environmental change and environ¬

mental management 67
2.8 The importance of place 71
2.9 Dualism and 'fragile' values 80
2.10 Conclusion 84

References 87

CHAPTER 3 ENVIRONMENTAL VALUES AND RECREATIONAL NEEDS

3-1 Introduction 94

3.2 Needs and recreational motivation 96
3.3 Needs and social values 109

3.4 Satisfaction with recreational

experience 116
3.5 Social values : effects on demand

for parks 118

iv



3.6 The recognition of changing needs
by policy-makers 127

3.7 Conclusion 132
References 137

CHAPTER 4

4.1

4.2

4.3

4.4

4.5

4.6

4.7

4.8

4.9

4.10

4.11

4.12

PARK SYSTEMS : SOME CONCEPTS IMPORTANT

TO RECREATION ENVIRONMENT

Introduction 145
Goal satisfaction 151

Relationships within and between

system and environment 157
Effect of competition on system
structure 160

The basis of park systems and the
Canadian example 166
Constraints on the selection of parks
on the basis of resource evaluation 170
The Park System for Scotland proposal 172
Data collection for systematic
planning 174
The implication of North American
national surveys 177
Alberta Provincial Parks : some issues

and their implication 179
Parallels between specific issues in
overlapping or ill-defined priorities 187
Issues underlying conflicts 192
References 199

CHAPTER 5

5-1

5.2

5.3

5.4

5.5

5.6

NATIONAL PARKS AND ACCESS TO THE COUNTRYSIDE

Introduction 203
Concern over public rights of access 204
Incorporation of access in the move

towards national parks 213
Access and national parks in England
and Wales 220

The identification of potential
national parks in Scotland 222
The response to the report of the
Scottish National Parks Committee 228

v



5.7 Developments in Scotland 231
5.8 The Countryside Acts 238
5.9 Conclusion 241

References 245

Appendix 249

CHAPTER 6 THE CARRYING CAPACITY OP RECREATIONAL

ENVIRONMENT

6.1 Introduction 251
6.2 The concept of the niche and its

relevance to competition 252
6.3 The control of competition and

conflict 263
6.4 Examples of classification and zoning

in support of system goals for
carrying capacity 265

6.5 Discussion of the concept of carrying

capacity 274
6.6 Clarification of the concept 277
6.7 Conclusion 282

References 286

CHAPTER 7 REVIEW AND DISCUSSION

7.1 Introduction and summary 288
7.2 Discussion 296

7.3 Variety and the fallacy of anti-social
activity 300

7.4 Differences in attitude and behaviour 303

7.5 Recreation planning in a competitive
environment 308

7.6 Conclusion 310

References 314

CHAPTER 8 CASE STUDY I : THE PROPOSAL POR A PARK

SYSTEM POR SCOTLAND

8.1 Introduction 316

8.2 The CCS proposal for a Park System
for Scotland 321

8.3 The problem of confidential
information 332

vi



8.4 Presentation of the review of

comments 334

8.5 The Working Group report 335
8.6 Comments on the Park System proposal 338
8.7 Discussion and conclusion 407

References 417

CHAPTER 9 CASE STUDY II : THE PROPOSAL FOR A REGIONAL

PARE IN THE PENTLAND HILLS

9.1 Introduction 422

9«2 Origins of the proposal for a

regional park 427
9.3 Adoption of the report of the

Pentland Hills Technical Group 440
9.4 The public announcement and the

beginnings of conflict 444
9.5 The Pentland Hills Advisory Committee 445
9.6 Proposed amendments to the

consultative procedures 449
9.7 The determination of recreational

interest 452

9.8 Summary and discussion 456
References 466

Appendix 468

CHAPTER 10 EVALUATION

10.1 Review 477

10.2 Discussion 487

10.3 Conclusion 497

References 503

vii



CHAPTER 1 INTRODUCTION

1.1 OBJECTIVE

This study has a two fold purpose. The first aim

is to explore some of the central concepts 'underlying the

use of land for recreation and conservation, giving

particular attention to 'environmentalism', recreational

'needs', and 'carrying capacity'. The second aim is to

consider the use of these concepts in the planning and

management of parks and park systems, with particular

attention to proposals in Scotland.

1.2 CHAPTER CONTENT

This chapter initially sets out the rationale and

framework of the thesis. There follows a discussion of

terms and concepts central to the study. Many of these

are drawn from ecological theory and are widely employed

in environmental literature, "but sometimes their meaning

is unclear or their use inappropriate. Where necessary,

therefore, concepts are explained, the alternative meanings

of terms are identified, and the meaning to be applied in

this thesis is defined. Finally, the relationship

between this research and the task of recreation planning

is discussed.

1.3 RATIONALE aND FRAMEWORK

The title of this study arose from problems

encountered in previous research in which the main concern
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was to provide data and information for those involved

in making decisions about land use. Throughout this

study 'data' are known or ascertained facts from which

inferences or conclusions can be drawn, and 'information1

is interpreted fact in which a structure of understanding

is applied to data. 'Decision-making' involves drawing

a conclusion on the basis of the information. In this

process value premises and techniques such as decision

rules may be involved. The major problem at the time

was to ascertain what information was desirable and/or

necessary for decision-making, but this search highlighted

the value premises involved not only in making a decision

but also in the selection and interpretation of the

information on which to base that decision,, Two

fundamental decisions were relevant, firstly, the types

of recreation and conservation for which land should be

allocated, and secondly, the suitability of land for

those uses and the quantity and quality of use that the

land would support. The second is familiarly known as

'the carrying capacity problem', and the concept of

carrying capacity is discussed in detail in Chapter 6.

The aim at this stage is to show that the introduction

of qualitative aspects, i.e., values, raised numerous

issues that could not be satisfactorily resolved by known

methods of resource evaluation. The attempt to

understand how to relate objectively measurable

attributes of land to values to be satisfied from the use

of the land required prior attention to how and why values

about land are acquired, and how these values affect
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&• cisions mao.e and actions taken.

Definitions of recreation and of leisure are

numerous and the latter in particular is the source of

much disagreement. As far as possible, use of the term

'leisure' is avoided and 'recreation' is used in the

sense of action taken by choice out-of-doors, in which

the relationship between the actor and the outdoor

environment is important. As a result, this study is

not concerned with all the many activities which can be

classed as recreational. For example, little attention

is given to activities such as organised competitive

sports that require a special allocation of land not

generally available for other activities, or to watching

sports. V/ith some reservations, it can be said that the

subject is 'informal outdoor recreation' but the

adjectives are used only when an emphasis is necessary.

The discussion concentrates on, but is not limited to,

the countryside®

A broad perspective is taken for two reasons. The

first is the attention necessary to the relationship with

the outdoor environment. There are attributes of the

land which are important in addition to the fact that it

provides space on which an activity is possible. Many

of these attributes are qualitative. The second, and

related, reason is that many types of informal outdoor

recreation are inextricably bound up with conservation

3



of the land on which the activities take place, The

appreciation of environment and the need for conservation

underpin not only the attitudes and behaviour of

recreationists, but also the planning and management

of opportunities for recreation. Thus the discussion of

the nature of recreation environment pays attention to

attitudes, as a basis for explanation of the importance

of 'place' to recreation behaviour. This is the subject

of Chapter 2.

The discussion of environmental concepts draws

attention to the debate about quality of life. This

issue is one in which the availability and scope of

recreational opportunity is highly important, because of

the apparent link between an increase in material standard

of living and increasing demand for recreation

opportunities in general and for activities in which

environmental values are critical in particular.

Chapter 3 therefore discusses the relationship between

values and expressions of need for recreational use of

leisure time, and investigates the satisfaction of needs.

The provision of opportunities for recreation,in which

the role of parks is critical, has become a matter of

public concern as the responsibility to satisfy needs and

improve the quality of life has been accepted by

governments at various levels.

A multiplicity of concepts, conflicts and dilemmas
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surrounds the provision and use of parks, and there is

increasing interest in park systems as a means of

planned provision for the variety of needs now

identified. Chapter 4 reviews some concepts of

systems planning, in so far as they relate to the

achievement of recreation and conservation goals

through parks, and refers to some examples of developing

and proposed park systems and of systems planning of

individual parks. This discussion inevitably raises

the issue of non-conformity and conflict between the

goals of the planners and the needs of the users, and

between the values of different user groups and so

leads into the subjects of Chapters 5 and 6.

Chapter 5 presents an examination of issues and

events in the movement for rights of public access for

recreation in Great Britain, the linking of this

recreational interest with that of conservation in the

movement towards national parks, and the outcome through

the political process, in particular as it has led up to

the current park system proposal in Scotland. While in

Chapter 5 conflict and the non-conformity of goals are

examined as they affect the establishment of parks and

related provisions, in Chapter 6 these problems are

examined as they effect planning and management within

park systems. A discussion of principles and examples

of zoning leads into the analysis of the concept of

carrying capacity. Through this discussion the
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hypothesis) is developed that the management of conflict

is the key determinant of carrying capacity of a park

system, and an attempt is made to feed this idea back

into the concept of a park system in terms of its

implications for planning.

Chapter 7 attempts to synthesise the contents of

the preceding chapters as a prelude to exploring the

use of many of the concepts discussed through the

proposal for a Park System for Scotland and in an

example of one category of this system, the proposed

Pentland Hills Regional Park.

Chapter 8 deals with the development of the Country¬

side Commission for Scotland's proposal for the establish'

ment of a Park System for Scotland, The main subjects

are the source and content of the comments made at var¬

ious stages of the consultation on the proposal and the

modifications made to the proposal in response to these

comments. Chapter 9 deals with particular conflicts

that have arisen in the Pentland Hills. In conclusion,

Chapter 10 contains an evaluation of the study and some

suggestions for future research that could improve

understanding of the nature and carrying capacity of

recreation environments.

In summary, this thesis thus has three parts:

I. a discussion of concepts, review of theory,

6



and development of hypothesis.

II. A case study.

III. An evaluation.

1. .4 SOURCES OP INFORMATION

Five main sources of information were used in this

study:

(1) published material in books and journals,

and plans, reports and parliamentary

papers;

(2) unpublished material in files, correspondence,

and committee proceedings;

(3) interviews with official sources and

interested parties;

(4) detailed discussions with officials and

individuals involved in the case study;

(5) field survey and interviews to determine

land use in the study area.

Part I is based on a critical review and discussion

of published and unpublished material, and on some

interviews with officials. Some of the information

acquired was confidential and could be used only to

provide a background to the understanding of some issues.

Other relevant information which would have increased the

value of this study was not available from the

appropriate official sources, notably the Countryside
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Commission for Scotland. While seme information was

obtained from other sources, requirements of

confidentiality and restrictions on the

availability of information were not successfully

overcome in every case. Reference is made to these

restrictions at the appropriate points in the

discussion. Part II is based on all five sources

above but mainly on the second, fourth and fifth.

1.5 CLARIFICATION OF CONCEPTS AND TERMS

The word 'nature' is used throughout this study and

it is necessary to specify the context to avoid

confusion. As used for example in the title-, referring

to the nature of environment, the meaning is the essence

or innate character of the subject. Every attempt is

made to avoid the connotation of 'quality' and where

'nature' occurs uncapitalised its meaning is that above.

Where the word is capitalised, 'Nature' refers to the

external physical world as contrasted with man-made

objects. The capital also reflects the very common

personification of the non-human world which is

important if attitudes are to be understood, e.g., the

notion that Nature holds or embodies values apart from

its usefulness in serving man's desires, either economic

or aesthetic.

The use of the adjective 'natural' is more complex.
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X ree particular meaningr ar« commf n in the 1. terature

o recreation and conservation. - t is often used to

describe an environment, habitat, etc., as not being

(artificially) altered by the activities of man.

That is not the meaning adopted in this study. Here

the word 'pristine' has been used where the meaning

is 'unchanged' or 'pure', and 'virgin' where the

meaning is more specifically 'unused'.

The second common meaning of 'natural' applies

either to a subject which has not been made by man,

or to operating processes that are not the accidental

or deliberate result of man's attempts to manipulate

his environment. The former distinguishes, for example,

between 'natural resources' and built facilities, and

the latter refers to processes such as 'the natural

selection of species'. The word 'wild' sometimes has

similar meanings, referring to uncontrolied existence or

events such as 'wild animals', 'wild rivers' and 'wild

fires', even 'wild camping'. 'Wild' always has this

meaning here, including in the term 'wilderness'. But

the word is subjective, particularly in wilderness, and

so adjectives such as 'pristine' are added where it is

necessary to indicate that an objective criterion also

applies.

The third common meaning of 'natural' indicates

that the materials of which the subject is comprised

9



occur in Nature r thov g.t their form and arrangement may

reflect man's activitie . In this sense the rural

landscape is substantially natural whereas the urban

landscape is not. This is the ser.se of 'natural' in

expressions such as 'natural beauty'. No satisfactory

alternative exists and where the word has this meaning

it is specified that it refers to such an aesthetic

assessment of landscape.

'Landscape' also has more than one meaning. In

Britain it almost always refers to scenery. Elsewhere,

particularly in North America, it implies a broad area

of land and water which has characteristic relationships

between its biotic communities and their physical

habitat within a narrow macroclimatic range. ^
Several other terms, including 'environment' can also

have this meaning. In order to restrict the meaning

of 'landscape' to 'scenery', and to reduce the confusion

surrounding 'environment', the term 'land system' has been

used throughout for 'landscape' in the American sense.

No single term is entirely satisfactory or without

ambiguity, but this is close to the original meaning of

land systems in Australia, where the term is used in the

biophysical classification of land. Confusion between

'bio-physical' and 'ecological' classification can be

resolved if the first is seen as classification based on

biotic and physical attributes of land, without

necessarily attempting to describe ecological processes,

i.e., though the structure may be determined the

10



dynamics of " :o ecosystem are not.

The term 'environment' also has several meanings

which can cause a great amount of confusion. As

used here the word means the surroundings or external

conditions in which a person or organism lives or a

system 'exists'. It is not assumed that a system

has any life: its existence is conferred upon it by

the mind of man - a 'system' is simply a concept.

Where it is necessary to distinguish particular aspects

of environment a qualifying adjective is used, e.g.,

ecological, psychological, cultural or social. The

major problem arises with expressions in common use such

as 'quality of environment' which express concern about

the content of environment (i.e., the environment is the

subject of feelings of responsibility and/or anxiety).

An attempt is made in Chapter 2 to steer a course

through the problem of whether, and to what degree, an

environment is useful or stimulating, good or bad. It

must be said however that the importance of environment

for this study lies in the responses which are made to

it and the effect those responses have on the

environment. Here the primary considerations are the

environment of the recreating individual and the

environment of park planning systems. It should be

noted that there are two streams of thought about

'environment' involved. In the first, environment is

11



regarded as tie stuff o: Natvxs . a ' gooci '

environment is one in witch Nature 3 undisturbed

and/or the activities oi man are n seriously out of

harmony with natural processes. In the second,

environment is regarded as the relationship with

surrounds and a good environment is one which does not

threaten survival but rather permits healthy development.

In the first the concern is mainly for the environment.

In the second the concern is for the organism or

system in its environment. The two meanings overlap.

Clearly concern for the environment itself is an aspect

of concern for the survival of man or of things of value

to him, but the second perspective does not necessarily

have the same degree of anxiety as does the first about

the artificial manipulation of environment for man's

purposes. This anxiety sometimes amounting to rejection,

is a common attitude of environmentalists.

'Environmentalism' is a general term applied here

to the idea that a fundamental change is necessary in the

way man uses the earth such as would restore harmony
2

between man and his environment. O'Riordan observes

that environmentalism thus "becomes a moral code of

conduct, a set of mediating values" and continues that

when this incorporates "the understanding of man's

purpose on this earth, his obligations to all other

living and inanimate things, and his proper code of

conduct given a choice between conflicting, and equally

12



t mpting ccm. :-•?s c.. mi"., ,s; state o being",

wnich transcends the '•'■•.'..••sire to pr* tect ecosy teas or

conserve resources." That desire is the fir t concern

of the conservation movement and, .hough there is no

clear boundary between the values of conservationists

and environmentalists, an attempt is made throughout

this study to equate the first with 'saving' and the

second with 'redeeming'. The relevant arguments are

contained in Chapter 2.

At the root of the 'environmental problem' lies the

idea of 'progress'. The belief that material

improvement of human well-being based on economic

improvement is the proper course of human society is not

restricted to the past two centuries, but in that time

material progress has come to be a reality to which most

men might aspire. Increasingly, and mainly in nations

where such progress has been greatest, has come the

realisation that progress is not made without costs and

the more alarmist reaction has been that the course must

at least in some respects be reversed, that "the sheer

weight of physical and material impacts (which) has

caused us, almost subconsciously... to assess human

progress in terms of comfort and gadgets" ^ is the key to

all our troubles. Much of the discontent with the idea,

not limited to the past decade but to be found also in

the writings of Arnold Toynbee and Otto Spengler and,

for that matter, Maithus, is that social progress has not

13



matched material and trie ivilisatic which, is

based on it is in decli .e.

A different view seems to be aeld by futurist
4

writers such as Emery and Trist in that there is a

transition from 'industrial' to 'post-industrial'

society which is not necessarily a decline of

civilisation. Rather they suggest "the absence of a

culture congruent with the needs of post industrial

society" and examine how an appropriate culture may

develop. In the past decade or two there has been a

growth in alarm at the rate of change not only in

physical but also in social environment, a rate not

matched by individual and particularly not by societal

ability to adapt to the new features of the environment.

This concern is vividly expressed in writings such as

Toffler's "Future Shock". ^ This "crisis of

adaptability" has two points of relevance to this thesis.

The first rests on the often-voiced contention that it is

essential to the well-being of man that there be places

where he can experience natural and preferably pristine

environments, not only to oe free from the stresses of

modern life, but also for the recreative benefit of the

experience of Nature. The second rests on the contention

that social mechanisms, particularly those related to

the ordering of society, cannot maintain or have

already lost control of the processes of change. The

latter particularly concerns the systems of planning by

14



which man attempts to r gulate the :.istributi a and use

of resources and the impact of his activities on his

environment. The environmentalist concern is

strengthened by the view that Nature is unable to adapt

at a sufficiently rapid rate to the changes imposed by

man and therefore, some areas must be protected from

these forces, at least until we have learnt to control

their effect. Adaptability and stress are central to

the discussion in Chapters 2 to 6.

'Adaptability' is the inherent capability for

making response to changing conditions in the environment.

Since subsequent discussion is directed towards the

environmental planning system, and the particular

attempts of one part of it to develop a park system, it

seems appropriate at this point to emphasise that the

adaptability of an administrative system is a function

of its capacities to perceive and to process
ry

information, i.e., to learn. ' It is essential that

there should be an ability to perceive at an early stage,

if not in advance, changes occurring in the environment

which are likely to cause stress in the system. A

stress situation is one to which the system must respond

by adapting itself or forcing an environmental

adaptation. Such adaptations may or may not be

successful.

One of the most common stress situations is

15



c mpetition ..ox use of 3 sou.. Tnoreasin reliance

is placed up .n scientific resaar .: cncl/or the development

of technical and technological cap city to me .t challenge

from competing land uses. This i- particularly the case

in competition over the allocation of natural resources

or space, where policy decisions are increasingly based

on analysis of the results of research. The procedure

for environmental impact statements is a good example.

The dangers inherent in this are an overload of

information, and the manipulation of information to

suit the aims of organisations. In regard to overload

it is certain that, no matter what action man (either

individually or socially) undertakes, it will have some

effect on his environment, i.e., it will result in

change in some attributes of the environment and so,

because all life is interdependent, in some aspects of

his own existence and of the existence of all life

forms which share that environment. But there is a strong

current of resistence to environmental change so that,

as the knowledge of likely effects increases, there is

inevitably disquiet.

There are several parallel issues, most notably the

ecological concepts of stability and diversity, and these

have a profound influence on the goals of recreation and

conservation planning systems, not least because these

two uses of the land so often are required to be

complementary, or at least cooperative, when in many

16



cases they a; 3 incompai tie- "er, it is argued

here that much of this incompatibility is not

fundamental, i.e., that the competition between

recreation and conservation is exacerbated by other

causes, the most important of which is the failure to

achieve adequate diversity through the planning system.

One obvious error has been an eager acceptance of

multiple use as the best use of land at the expense of

attempts to integrate a number of specialised land uses

over a wider area.

Multiple land use rests on the principle that

several simultaneous purposes can be served by the one

piece of land without adverse effect on the primary

purpose for which that land is allocated. While this

is not, of itself unsound, it is essential that a

balance be achieved in the amount of land on which each

purpose is given primary importance. What happens in

fact is that forestry or agriculture is generally

regarded as primary, and other uses such as recreation,

wildlife conservation and water management, are

regarded (in some of their representations) as

compatible secondary uses. There are few examples where

recreation is regarded as the primary purpose and other

land uses as, within certain limitations, compatible.

In addition, the concept of multiple use is weighted

against other land uses which make a high demand for

exclusive tenure, a characteristic of a large number of

recreational activities, just as it is of many farming

17



practices. The Englisi. National T arks are a good

example. Fundamentally, both recreation and

conservation - whether biological or aesthetic -

are required to fit in with the farming system.

Despite isolated examples to the contrary, the general

tendency is for agricultural improvements to be

supported despite conflict with landscape conservation

values. The Parks are not regarded as recreation

areas in which farming and conservation are compatible

uses, nor as conservation areas in which recreation and

farming are compatible uses, but basically as farming

areas in which the high quality of scenery and potential

for some recreation activities (mainly of an informal

nature) can or might attract such large numbers of

visitors that control is necessary over their

behaviour and impact on land in the Park, and obtrusive

change in the landscape through farming or other

activities is to be resisted. The support for the

farming industry is mainly through grants which have a

fundamental social purpose, i.e., to maintain the

economic viability of upland agriculture and so prevent

further rural depopulation. Additional justification

comes from a perceived need for maximum self-sufficiency

in food production. Were recreation regarded as the

prime purpose of some areas, alternative financial

arrangements might be sought which would preserve the

desired farming landscape, and reduce recreational

conflict while increasing recreational opportunity, yet

continue to ensure an adequate standard of living for the

18



1 cal oommunjLty» Dke p3cj.0ri.ties do x permit

tie allocation of puff:. ' funds t o.reding to t.< ese

criteria.

It is aigued that -he concern with multiple use

has diverted attention from the integration of

specialised function, and that this represents a

misunderstanding of ecological concepts. In ecological

terms, diversity is a measure of the richness and

variety of species in the ecosystem. Higher diversity

means longer food chains and is considered to be

favourable for stability of the system because

fluctuation in the proportion of one species is not so

Q
likely to cause collapse of the whole system. Ashby' s

law of requisite variety suggests that a system formed by

more elements with greater diversity is less subject to

extreme fluctuations. The most important point is that

amongst the many species present there will be overlaps -

to various degrees - in their respective abilities to

utilize certain environmental conditions. A change in

these conditions, provided it was not too severe, would

affect some, but not all, species and others would expand

or contract in response. A stable system is one which is

able to respond quickly to small variations in the

environment. Clearly this is an ideal situation for a

park system. (Explanation of the terms 'park' and 'park

system' is deferred to Chapter 4)°

It is difficult to find adequate illustrations by
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which to clarify the above p ^creaticr ana

conservation are uses oi the ±ch require many

different types of resource if the; are to function

successfully. The same is true of agriculture.

Perhaps the test analogy may be the various functions

of the human body. The mouth, for example, is part

of the body's subsystems for several purposes,

particularly breathing, eating and communicating, but

it is not the sole part for any of these functions.

Other parts, for example the nose and lungs, are

required for breathing, but these parts also have

several functions. Similarly, for good eating the mouth

is dependent on its constituent parts, notably the teeth,

and for speaking on the tongue. Several points can be

made. Eating may occur, and the body survive, without

teeth, but speaking may not take place without the

tongue. Some parts of the system therefore are essential

for the purpose of the subsystem while others add to its

value without being necessary. But though the tongue

is necessai'y for speech, speech is not the only way in

which the mouth is used for communication!. These other

ways have value both in themselves and as additions to

speech. Without speech the communication sub-system

is poorer but still functional, and other parts of the

body may be employed as reasonable substitutes, e.g.,

the hands for sign language. Here though, the message

is limited by the numoer of other people who can

understand it, and is intrinsically inferior.
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In a sir .Liar fashi u a park -item may e land
that also has other functions but . t will not be complete..,
will not sen e the population it should serve and will

not provide the desired quality of experience to its

users, if it does not have its more specialised parts.

While these parts may be suitable for other purposes,

their simultaneous use may not be possible or, if

possible, maj not be desirable. for example, talking
while eating is regarded with disfavour in polite western

society, but the disfavour is directed only at the

simultaneous use of the mouth for eating and speaking.
Juxtaposition of the activities is highly desired -

the meal table provides the setting for the richest

communication in many cultures - a fact recognised by

many religions, and by Christianity in particular,, Like

all analogies this one has its weaknesses but the point
of it is that, tinder the right conditions, multiple
function us desirable, but this does not mean that such

functions can be simultaneously practised. The analogy
of the mouth breaks down on the point of reserved use,
because it is necessary to emphasise that some functions

may require exclusive use of some parts of a system for

their ideal practice. Here it is probably better to

turn back to ecological concepts, particularly that of

the niche.

'Niche' is a term related to the specialisation of

a species population within a community0 It is the part
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of the conunui ;ity -- or e ..system ~ . ach best matches the

requirements of a spec:. 3. A com; aaity with high

diversity will have manv species and many niches. The

ecological principle is that the requirements of the

species may overlap but they cannot coincide. Gause's

principle of competitive exclusion states that only one

distinct species population can simultaneously occupy

g
one distinct niche. If two species compete for the

niche, one will be repelled, and unless it can find another

vacant niche, or compete better in another place, will

become extinct. One ecological fact which operates

against extinction is that a species may occur in

different habitats throughout its range. Some

reservations are held about absolute application of

Gause's principle to competing land uses because so

often the direct competition is for the space rather

than for its resources sensu stricto. This has some

bearing on carrying capacity because some uses are more

sensitive to change in the environment than are others,

and because the same behaviour can have different effects

in different places.

The niche analogy is relevant because some

recreational activities have the same characteristic

ability to occur in different habitats throughout their

range. This is most highly significant where opinions

of landscape are concerned, e.g., the common British

attribution of monotony to extensive forests and
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admiration for moorland- an opinion which the author,

for one, holds in the reverse. (Except where it

occurs in a quotation from another author, a

distinction is drawn between the meanings of !attitude'

and other similar words. An attitude is a propensity

to behave in a certain manner, and so is not

synonymous with 'belief' or 'feeling'. Likewise the

word 'opinion* is limited in meaning to 'judgement' or

'point of view').

It seems desirable to emphasise at this early point

that the perspective taken in this thesis is not that

of a native of Great Britain. While very few detailed

comparisons are drawn between the development of

opinions and feelings about environment and parks in

Australia ana Great Britain, some important distinctions

exist and are noted. The Australian experience in many

ways is more similar to the North American and as the

latter is better documented, some of its examples are

used in arguments« Because the author has no living

familiarity with the values of the people of Great

Britain beyond that gained in the course of this study,

some of the judgements made may reflect on decision¬

making processes which it has been beyond the scope of

this study to investigate in detail. Nevertheless the

study seems to the author to be justified on several

grounds, not the least of which are, first, that

Australia is a land still dominantly British in the

origin of its people and, second, that while the
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A .stralian environments" planning /stem is 1 as highly

developed than in Great Britain, British influence in

Australian p anning schools and departments is so great

that many important aspects of the system can be

expected to develop along British lines.

If we now return to the definition of a niche as

the position within a community for which the population

of a species is specialised, this may seem to imply that

ideal conditions for that species occur in that niche.

It is unlikely that any species ever finds in any

environment all the conditions most suitable for its

growth and development. Some change in environmental

conditions over time is to be expected, even if the

change results from the living processes of the species

itself. It should not be assumed that any park or any

other provision ever would provide ideal conditions for

either recreation or conservation. There always will

be some change occurring in the recreation environment

or in the thing being conserved, and it seems inevitable

that there will be some competition for use of the

resources of that environment simply because of the

overlapping demands of recreation, conservation and other

uses. Since competition is inevitable, there may be

some advantage in the choice of specialisations which

avoid direct competition or competition above a certain

threshold. This is getting very close tc the concept of

carrying capacity. The questions which must be asked
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e why a c a. In amour." cf r..c:a is ap; arently

tolerable am. why that amount vara from place to place

between the came competing uses?

It is suggested that the elimination implied by

Gause's principle is only fully applicable to an ideal

niche. In fact, what happens is suppression of one of

the competitors, as Gause himself found in hxs study of

two species of Paramecium. The population of one

species in a mixed culture rose and that of the other

fell, but the first did not reach the level it maintained

in pure culture nor was the second eliminated,. In the

same way recreation, particularly in the English-style

National Parks, must suppress the full realisation of

agricultural potential, and vice versa. Similarly,

ideal conditions for recreation will not be found even in

the absence of agriculture or other economic uses,

because of the competition between recreation uses,

particularly where conservation values are involved..

It is intended that this argument should lead into

the concept of zoning, which is a method used in park

planning, as elsewhere, in an attempt to 'create' a

niche for a purpose which, without such intervention,

would be seriously suppressed by competition from other

demands on the land. But the experience of recreation

planning has been that national parks (in particular)

were established as just such zones, albeit large, on the
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a •."•.sumption that the con: eii L". ■?. y of re reation

and conservation would e enhanced ithin then, compared

tc without. In some ao least of the English national

parks this is debatable, but even in parks adhering more

closely to the definition adopted by the International

Union for the Conservation of Nature (I.U.C.N.), there

has been competition for space which has led to the

adoption of further internal zoning as a tool for the

management of competition.

The effects of this should not be ignored, for to

exclude some activities from a zone, or to reduce their

abundance therein, will generally mean one of two things.

Either the activity will be suppressed or eliminated and

the genuine demand for it diverted into other activities

or non-activity, both of which could create further

disturbances in the environment, with long-term effect

on the achievement of the goal for which the zone was

established; or the activity will begin to compete,

perhaps more strongly, in another place, with a possible

repetition of the problem. It is salutary to consider

how this has operated when fast-growing activities have

sought the use of resources or space that were previously

the fairly secure niche of other activities.

Gause's principle indicates that if resources (or

space) are limited, growth in the population using them

is slowed by competition. Applied to recreation, this
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suggests that growth is progressively slowed the more

closely the amount of recreation approaches the

maximum the environment can support. This is another

way of saying that the growth in the number of units of

use slows down the more the number of individuals

approaches the carrying capacity of the resource.

There are two possible situations, the first an 'empty'

space into which an activity is introduced in the absence

of competition either from economic land use or from

other forms of recreation; and the second where two or

more uses compete for limited resources.

Gause's experiments determined the rate of growth

of a Paramecium species in the absence of competition.

Given a large enough supply of culture medium, he could

have determined the intrinsic rate of increase in the

absence of limitations on growth. This sort of

prediction of potential growth rate often has been made

for recreational activities, usually by the extrapolation

of trends and prediction of the rate of change of

socio-economic aggregates. Theoretically if this rate

(r) can be determined, and some estimate of carrying

capacity made, the rate of growth xn the number of

individual recreational visits to a park or site could

33 - if
D

where N = the population at a given uime

and D = the carrying capacity as estimated-

In this simple situation, if the measured actual rate of

be predicted from the equation: d N - r x N
d t
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growth in the number of individual recreation visits was

greater than the calculated rate, the carrying capacity

as estimated would clearly be exceeded unless either some

action was taken to reduce the rate, or the estimate of

carrying capacity was increased. -'his would seem to be

a simple tool for detecting incipient problems if only

this type of situation prevailed. Unfortunately, it

is the second situation that prevails in almost every

case, i.e., there is competition between a numbex of

uses, each of which has its own intrinsic and actual

growth rates, and its own set of ideal conditions which

determines the carrying capacity for that use. Because

this is a complicated extension of this equation, its

discussion is deferred to Chapter 6. The simple case

has been presented here because it involves the

consideration of goals, values and ideal conditions

which require definition before proceeding to the next

two chapters.

1.6 ENVIRONMENTAL GOALS IN RECREATION PLANNING

The advantage of using ecological and system concept

is that they contribute to an appreciation of the

recreation planning process, a process of control of

progress towards goals. It is necessary in this

coanection to distinguish between values and goals.

Goals are positions that a decision-making system

attempts to reach. Values motivate action and guide

behaviour and may determine what goals are chosen.



They also 1stermine -nether an ■.oh'.vitY - a

positive or negative potential, i.e., .vh.eth.ex . t is an

acceptable way to reach, che goal or not. Yal ied ends

are not goals but rather are ideals, not subject to the

staged (objective) progress by which goals may be

approached. Nevertheless, values have a marked effect

on the assessment of the progress being made towards

goals, and one radical way in which this may be seen is

that it is increasingly being accepted (in the face of

opposition) that the cost to the community of the

improvement of amenity is not just a consequence of

economic development but a condition for its continuance.

In these terms expenditure on amenity gives individual,

community, and economic benefits. This may be seen in

the level of consideration given to both living

conditions and working conditions in New Towns. Cost -

benefit studies of development projects are another area

in which more attention is being given to positive

benefit to amenity and it is here that the whole argument

about 'hard' and 'soft1 values becomes most intense.

The amount of progress made with the concept is highly

variable, and a growing impatience can be detected. It

is suggested that the idea that public squalor should not

accompany private affluence is now a generally accepted

value, but the principle that the prime role of

development is to create conditions of private and public

amenity which are the foundation o. continued growth is

still to gain wide acceptance. This principle seems to

have more weight in some countries than in others:
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ccapare, for examplef ^ that; miner;- 1

extraction should not r? -uce ameni' which gave rise tc

the Peak Pari Planning I ard's pres unption age jos c new

c: extended mineral operations (a presumption that has

been rejected by the central government), with the land

consolidation programme in the Netherlands which, in

the course of "providing benefit to agriculture in its

widest sense", integrated landscape treatment and nature

preservation and the lay-out and extension of recreation

facilities to improve the "living climate". "The

provision of recreational amenities, such as footpaths,

cycle tracks, lay-bys, picnic places, swimming

facilities and river bank amenities, now ranks equally

with other needs for which land consolidation projects
IP

have to provide" - (emphasis added).

The planning system therefore directs the progress

of development towards higher standards of amenity. The

fundamental concern is land use in conditions of scarcity

of resources and unevenly-distributed demand, the

proportions of which are not well understood. Terms

such as 'latent demand' are used to indicate that

potential participation exceeds actual consumption of

recreation opportunities, a suggestion that raises alarm

because overuse is perceived at the present level of

consumptions The planning system must then operate in

a situation in which a further dim: -.si on of concern has

been added to its previous responsibilities. In the

past, concern has centred on the ne. d to make provision
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fir recreate part:.eip-.:uicn and or :ha relat;onship

between the resources so provided id the amount of

participation:. A secondary concern was with the

changing patterns of participation and an understanding

of the factors which promoted such changes. While a

third concern was always present tc some degree, it now

assumes a major role. This is the relationship between

participation and the satisfaction to be obtained from it.

The following chapters of this thesis consider in

more detail some of the needs and values which underlie

this relationship between participation and satisfaction.

This concern and the two others identified (the

provision of facilities and conservation of resources,

and the identification of changing patterns of demand)

may be contained in a general goal statement such as

"the provision, development and improvement
of facilities for the enjoyment of the
countryside, and for the conservation and
enhancement of the natural beauty and
amenity thereof."

(This is recognisable as the stated function of the

British Countryside Commissions). The important point

is that such a goal must be seen in the context of

economic, social and environmental goals at national,

regional, local and individual levels of concern.

Progress towards a goal therefore must be achieved within

this complex planning environment. Since here the

subject is carrying capacity, this implies that
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management c recrer . . ., • •• :.~h ~ at concept

w:,il depend .a few • Is are Pie to

compete with other goal

The goals of recreation authorities are -often rather

intangible. 'Improved amenity' and 'a better life for

our people' are general goals which require much more

specific objectives for planning action. In fact it is

fair to say that those quoted are not really goals, but

rather means to some even more abstract goal such as

'community development'. While it is true that

intangible goals permit flexibility, there are pitfalls

which are particularly dangerous to the values of the

Organisation, framing the goals. Clark ^ has suggested

that "values become precarious when they do not provide

the cues for the behaviour needed to act upon them."

While intangible goals may allow an organisation to

become a 'cause' or 'movement', its support may wane

because of inability to attain its goals or to relate

its achievements to its aspirations. Goals may then be

displaced so that the means of attaining the goals

becomes an end in itself, i.e., the organisation directs

much of its energy to building or maintaining itself.

Two types of compromise of values may occur.

In the first case the need to ensure the survival

of the organisation may involve agreement with competing

organisations. The eventual decision, and action taken,
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may be the I.e.: est commor. denomir..i' •' This

' satisficing' behaviour s discusse . by Lindblom

and March and Simon vac suggest that the measure of

a good decision is that the decision-makers agree

about it.

In the second case values may be reduced to match

tasks the organisation can achieve and so enhance its

chances for survival. for example, an organisation

which has as its goal 'recreation for all' may be

diverted to become one which manages parks because park

management is something which it can achieve. In doing

so it may survive, though its real goal becomes less

distinct. Warner and Havens consider an example of

this happening may be seen in reports where it is not the

progress towards intangible goals that is reported.

"Instead of community development, or the
development of human resources, it is
attendance, growth in membership size,
number of projects, adherence to rules,
and the like that are reported."

Recreation planning systems in Great Britain, have

developed under similar pressures on their values and

goals.

The environmental debate exposes the philosophical

basis for many of the goals and values of both

individuals and organisations. In the nc t chapter some

aspects of this debate are reviewed in order to illustrate
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environmenta' valuer• the tion of recreation

and conservation goals . elated to .em. In the

following chapter the c< "cept of ' .asic human needs'

is discussed so as to enable consideration of the

relationship of values end goals of recreation planning

to such needs. Subsequent chapters examine the course

of some British attempts at progress towards goals, so

demonstrating the effect of competition and conflict

on goal achievement.
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C APTER 2 RECRSA1IC.- AND 3NVIR P.U.I2NTAL OOfOEPTE

2.1 INTRODUCTION

After about a hundred years of comparatively steady

development, concern for the conservation of Nature

underwent an explosive growth in the 1960s. Since then

it has remained a major concern in the industrialised

nations and has had some impact on the course of

development in others. The literature on the subject

is immense and to review even the most important

contributions would be an impossible task. Much of

the discussion of issues originally proposed for inclusion

in this thesis appeared in print during the course of

the study in the book "Environmentalism" (O'Riordan,

1976 ). Several references are therefore made to

that account and this discussion concentrates less on

'environmental!sm' in general than on its particular

importance to recreation and park systems'. A somewhat

stronger emphasis is made herein on the religious nature

of the conservation movement and its expanded expression

in environmentalism.

This is not to say that the conservation of nature

was either uniformly or overwhelmingly presented as

a religious duty. In fact, except in the writings which

discuss the role of Judeo-Christian view of che world,

(or the 'protestant ethic') as a fundamental cause of

an exploitative attitude to natural resources, very little
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u.'9 has been made of e::. i"1: rt.vus terms

M.st often where 'duty5 has I sen . 2 subject ,t has been

presented as a rule of rudence, a.- 'care for Mature'

important for the well-being and s ::vival of mankind.

Another strand of the argument concerns 'rights' of

Nature independent of any value to man and reference

i3 made to this later.

In regard to 'care for Nature', studies in natural

ecology and related fields have shown that exploitation

and what is often labelled 'abuse' of Nature can have

consequences far more serious, immediate, and pervasive

than were ever foreseen, particularly where the 'balance

of Nature' is upset. It is the common view that Nature

is a finely-balanced system easily disturbed by the

immense and rapidly increasing technological capacity

of man. This capacity is so great that the natural

adaptive and evolutionary processes which previously

prevailed are no longer able to restore balance, or to

ensure that change is not catastrophic. Prudence

therefore dictates a respect for Nature as a whole and

in all its particulars. Near its full development this

view holds that the preservation of species and habitats

of no apparent value to man may yet be necessary in the

long term to his welfare and survival. The consideration

of human welfare has come to have particular importance

as Nature-oriented recreation has gained in popular appeal

and the concept of National Parks has developed and spread.
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Sometimes, however, the conservation movement has

reflected concerns not related to human welfare and

survival, as though the preservation of some species

or habitat is an end in itself. This has been most

pronounced where the object of concern is near to

extinction. Value to man is secondary in the sense

that if it is necessary for man to be excluded from an

area in order to ensure its survival or the survival of

some constituent species or feature, then excluded he

should be. This concern has 1spilled-over' into two

forms of interest in wilderness: one asserting that

areas should be preserved in which there would be no

sign of the works or presence of man; the other asserting

the necessity to exclude man from some areas so as to

ensure the survival of component species0 In the first

it is the wilderness itself that is valued, in the

second it is its content.

2.2 ENVIRONMENTAL CONTRAST OP WILDERNESS AND CITY

Yi-Pu Tuan ^ has observed that throughout history

there has been a general antipathy to wilderness. He

notes that the idea that man must improve on the works

of Nature produced a trend towards "order and structure

of mounting intricacy" as the garden replaced the

wilderness and the city replaced the garden. According

to Tuan, the city-countryside dichotomy Ccui be traced

through literature and folklore at least as far as the

Epic of Gilgamesh some 3500 years past. It has been
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supposed that artistic -v nsitivity is cultivated in the

city, and that it is to the city that "we owe our

aesthetic appreciation of nature". This author fully

agrees that the modern concept of wilderness as

epitomising rather than as lacking virtue, is an urban

concept. Tuan suggests that much of this reversal of

view was due to the declining aura of the city under the

"self-propelling force of metropolis". However, life

in cities for the majority of its inhabitants must have

been rather mean in the past, just as it is for some

in the present. The significance of the city surely

was that the organisation it provided enabled the

development of an educated elite with the opportunity

to cultivate aesthetic sensibility - Veblen's "leisure

class" ^ . Tuan observes that the aristocratic rebound

from the city finally led not to the farmstead but

beyond it to Nature, which was viewed in two ways :

aesthetically as the setting for a country villa, a

quiet place for study and exalted philosophising; and

morally "as the stage for the development of independence
5

and manly virtues" . It is here suggested that these

are values still ascribed to Nature, and in particular to

wilderness, by those who approach it from the standpoint

of human needs for 'personal knowledge' and 'self-

actualisation'. Such needs and their related values

are discussed in the next chapter, but the amount of

attention which should be paid to them is not unquestioned.

Tuan expressed the view that -
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"i.L the west rat*. -'•"•/el of esthetic

appreciation, one which -ir.p-ly trea s nature
as the scener.v and back*: ;>und for
recreational activities, has permeated
down to the meddle class as its members

gained affluence : the Ironic result is
that nature is threatened by the clumsy
embrace of its proliferating admirers" ^ .

Such a view lies behind the common contention that action

is necessary in order to protect the natural environment.

In a later book Tuan referred to opposition to

preoccupation with attitudes because, at a time when

"threatened environments demand action ... questions of
7

attitude and value seem beside the point"

This suggestion seems rather dangerous. It was

a similar concentration on one goal - the exploitation

of resources to improve the material standard of living -

that, by ignoring other needs, led to many of the present

critical environmental problems. To disregard other

human ambitions in an attempt to protect natural

environment, though it might save some areas from further

despoilation, would hardly seem to attack the cause of

the problem, i.e., it might provide a localised 'cure*

while doing little about the "low level aesthetic

appreciation" which made a cure necessary.

Dubos has made a similar point in discussing

environmental health. In the early 19th Century

"public-minded citizens came to believe that,
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si' ce c.isuse always ace mpanied wav.t,
di.- and pen 'ution, he a th could t:
restored only by bringing back to the
multitudes pure air, pure water, pure

food, and pleasant surroundings" ^
This led to positive improvements :.n the living

conditions of (Western) man in general. Dubos observed

that this conviction that high rates of disease and

death could be corrected by cleansing of the environment

was overtaken by laboratory science so that:

"disinfection, vaccination, vitamins,

drugs and diagnostic laboratories
became the new themes of the health

g
slogans" .

The overall result has been that attention is now focussed

on the cure of diseases rather than their prevention.

Dubos considers that this reflects inconsistencies in

value systems because

".. now as in the past the only real
solution to any disease problem is
prevention ratner than cure, and ...

prevention demands both concerted social
effort and personal discipline" .

Though infectious and nutritional diseases were

controlled by environmental cleansing, these have been

replaced by "chronic diseases of degenerative, metabolic,

or neoplastic nature" to a large extent the consequence

of changes in the ways of life and in the environment.

He laments the lack of public and professional support

for an attack on these causes:

".. the question is to decide whether
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heal til or see. onic growt- should have
priority in c. eemining ■ he type of
environment i. which we ive

if the public were really concerned
it could compel the various industries
to eliminate many types of environmental
pollutants, and to investigate more

thoroughly ... the potential health
11

dangers of technological innovations"

In this light it is impossible to agree with Tuan that

"attitudes and values seem beside the point" (see above).

They are clearly important in determining the course of

change in environment.

Dubos' thesis is that health depends on how well
12

man adapts to his environment. Saarinen has noted

that as early as 1928 MacKaye identified three environments

as being essential to human well-being. These were the

urban, the rural, and primeval nature. His study

emphasised the need for clearly establishing a set of

goals based on human needs which could then be used as

a guideline for planning decisions. Goals, let it be

said, are the prime responsibility of the decision-maker,

to be determined by a political process. The 'guide¬

lines for planning decisions' they promote are best

seen as objectives. These are the responsibility of

planners. To treat one set of needs in isolation from,

or even as of greater importance than, other valid

human needs, is practically certain to be counter¬

productive. Any environmentalist preoccupation with

wilderness alone should be eschewed. It may prove

43



technically .ere sir...: -he oroil cm, but

to concentra... on one p re arr. r - ce its rei ion to

the whole must eventually lead to ailure to ' set the

valid recreational needs of the population an;.

therefore have repercussions in th' political sphere

of decision-making. it is suggested that the "clumsy

embrace" referred to by Tuan is such a repercussion

due to planners' false assumption that recreation

demand can be simply explained in terms of environmental

needs. In fact the wider adoption of environmental

values accounts for some of the changes in

recreation demand .

The assumption that there is such a direct

relationship between physical environment and behaviour

that to be in a better environment will effect an

improvement in behaviour, is disputed in this thesis.

At its extreme this suggests that someone from a 'bad'

urban environment placed in a 'good' wilderness

environment could be expected to behave in an

ecologically responsible manner. Faith in this idea

persists despite the problems of protecting national

parks. It is suggested that it does persist because,

in accepting an idea such as MacKaye's that experience

of a number of environments is essential to well being,

it has been assumed that the quality of one is not

related to the quality of the others. In fact the value

of one environment often is defined by contrast with

another. Environmental problems in the city are not
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seen to be the same as environmental problems in the

wilderness because city and wilderness are considered

antipathetiCo

Tuan traces the development of perceptual

antipathy between city and countryside through six main

stages

(1) The Edenic Ideal (which reappeared in

the 19th Century in particular) of

the sacred garden in the profane

wilderness.

(2) The Urban Revolution and Cosmic Ideal of

the sacred city with a farm and village

buffer in the profane wilderness.

(3) Juxtaposed Ideals of cosmic city against

edenic nature, between which one moved

as necessary.

(4) The "Jeffersonian". Ideal of a middle

landscape of profane city in edenic

ruralia set within a profane wilderness.

The boundaries were mobile»

(5) Late 19th Century Values of profane and

amorphous city in edenic and increasingly

ordered middle landscape set in an

edenic creative wilderness.

(6) Mid and Late 20th Century Values of

sprawling urban and suburban wilderness in

a threatened edenic wilderness, in which

edenic new towns should be established.
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f&ile it is possible tc criticise ais as an ver-

simplificaticn, and to assert thai ;ne various stages,

particularly the latter ones, all -till exist to some

extent, it does show the reversal " n the view of the

city and wilderness. There have been numerous attempts

to trace the development of these views, mainly through

the writings of poets, wilderness travellers and leading

conservationists. Good accounts are to be found in

two volumes, one written and the other edited, by

Nash . Detailed consideration of them, and the

great number of complementary works is not possible

within the limitations of this thesis. The above

summary from Tuan is included to highlight the trend in

Nature-oriented values, because of its importance to

decisions which will affect not only the structure of

park systems but also their stability in the long term.

The fifth and sixth stages coincide with the growth of

the conservation ethic.

Ihi3 account now turns to the idea that Nature has

'rights', as a prelude to discussing the distinction

between the environmentalist and conservationist ideas.

2.3 THE RIGHTS OF NATURE

There is an increasing reluctance to accept the

proposition that man is the superior form of life on

earth and so has an unabridged right to mould Nature

and use natural resources for his own purposes„ The
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contrary vie-.. La them- r • is nimse - f a part o. Nature

and that his power must be exereis I with responsibility ..

that he must control his ability to 'spoil' other parts

of Nature. To 'spoil' in this context is to
17 j 3

infringe on Nature's 'rights' ' ^ .

Problems can arise from the suggestion that Nature

has a right to be preserved. What is often meant is

that some particular attribute such as natural beauty

should be protected from any change through the agency

of man. The danger is that in doing so an attempt is

made to invest a place with immortality. Apart from

the difficulties of control that this would entail, it

is not necessarily true that such a degree of

preservation, whether it be for 'Nature's rights' or

the benefit of future generations of man, is congruent

with the natural order as a whole. There is an element

in this of resistance to natural forces of change.

Furthermore, it attributes the value of a natural area

to its state rather than to the processes which create

that state. This preoccupation with preservation of

state may largely be due to the urgency with which the

conservation problem is perceived. A rapid growth in

concern with survival, stimulated by the literature of

the late 1960s and early 1970s, has been a potent force

in development of the perception of need to preserve

inviolate areas.

It is common for the view that Nature has rights
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t- be er';;-r.i: ; to the sygc&tior . ax to stea. or

disregard t/. jte rights /.a to risk otribution because

Nature never bends to a human purpose without charging

a price. I may be mo e correct and less

melodramatic' to say that for every action which man

takes to modify his environment there will be a

reaction, and that the actor is often unaware of what

that reaction will be and when and where it will take

effect. In these terms the urgent task would seem to

be to improve the ability to predict the reaction not

in order to counteract it, i.e., to further adjust

Nature's behaviour, but rather to modify the human

action. The contention is that the survival of man

19
may eventually depend on this ability .

Statements that the survival of mankind may - or

indeed does - depend on preserving representative areas

of natural ecosystems in a pristine state are numerous,,

Some even advocate active management programmes to

return national parks and related areas to a primeval
20

state and regime, in so far as that is possible

The threat to survival is questioned by others, and there

is some opposition in practice to the idea of reinstatement,

particularly in places where there is less pristine land.

The grounds for resistance are not simply economic, but

also aesthetic. Despite suggestions by some of impending

ecological cataclysm through man-induced changes, there

can be overwhelming satisfaction with the result and

strong opposition to any subsequent reversal or
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modification of the 'Uvu system

Hart has commented on such differences in perspective

within the conservation movement. He considers that

much of the early philosophy developed in the "world

(of) Theodore Roosevelt's Americans", a world made by

Nature, unlike the present man-made world.

"People who live in a world made for them

by other people take a view of conservation
different in two ways from that of fifty
years ago. They make their own demands on

nature; conservation is no longer merely
saving, or even maximising in any one

direction, what nature has to offer. The
modern issue is seldom conservation versus

exploitation; it is often prudent

exploitation for one purpose against
22

prudent exploitation fox" another"

Hart's paper, written in 1958, and another by
21

Hays from the same volume showed a fairly early

awareness of the way wider issues were to be added to

the rather resource-specific considerations of the

conservation movement. Hays referred to a change from

optimism to pessimism, from possibilities to limits and

from human betterment to human survival. What had

previously seemed to be the unlimited horizons of

technology now appeared as the compulsive use of

technology in a race toward world suicide. While this

author agrees that there is considerable pessimism

amongst environmentalists, it is suggested that this is

a necessary advance and that, far from replacing the

conservation movement, environmentalism runs in parallel
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and goes beyond it. Ine disti.no' ..on between the two is

the subject of the following seeti a.

2.4 CONSERVATION ANT) ENVIRONMENTAL!SM

One feature which distinguishes the conservation

movement from environraentalism is that the former is

essentially negative or, at best, has only a small

positive impact on the causes of environmental problems.

The environmentalist viewpoint asserts that radical

solutions are needed, and O'Riordan ^ notes that the
25

publication "A Blueprint for Survival" emerged as

just such a "radical response to what was regarded as

the wishy-washy, establishment-oriented and middle class

views of the British Countryside amenity movement ...".

The conservation movement concentrates on keeping

examples and remnants substantially free from despoliat¬

ion by man, setting them apart so as to eliminate the

threat to them. Environmental!sm concerns itself more

with the source of the threat, with the forces which make

conservation necessary and, at its best, with change in

the conditions which generated those forces. Conserv¬

ation therefore is most concerned with prevention of

change, environrnentalism with directing change along

particular lines which, if widely adopted, would make much

conservationist concern unnecessary .

The author's view is that conservation is an

essentially rearguard action to 'save' valued
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environments [or he - c buildings etc.) whil?-

environmentalism is a p. >gressive v: :vement to ;redeem'

the living environment. There is no clear b undary

between 'saving* and !r- deeming', just as there is no

clear boundary between the conservation movement and

environmentaiism. The main difference is that the

former aims at salvation from the 'evil' works of man

by setting places apart or affording them some

protection against uncontrolled or unconsidered

development, or from any development whatsoever, while

the latter aims at salvation into a more wholesome total

environment in which the 'evil ways' of man are

transformed or indeed transfigured. Thus conservation

is a rescue operation aimed at deliverance from evil

by giving protection at its destination, while

environmentaiism is a restorative principle aimed at

emancipation from evil by removing it at its origin.

Perhaps the distinction may best be made by taking the

religious parallel further and quoting Forsyth's
r\ r

remark that "to deliver us from evil is not merely

to take us out of hell, it is to take us into heaven".

Conservation tends to deal with the environment by

considering it to have had an original perfection, hence

the saving of remnants is essential. Though this may do

much to assuage guilt about mans' impact it is

essentially divisive, heightening the contrast and so

intensifying the conflict between Nature in the

countryside and chaos in the cities. Environmentaiism

goes beyond conservation by considering future ideals.



I•; is more u. .itive heo-~..ss i" :: is that t e

estrangement between man. and Natur■ - city and

countryside must be overcome, that the realisation of

values lies in the environment as a whole.

The distinction is rather like the argument between

Christ and the Pharisees and this comparison is chosen

because the author considers regulatory conservation to

fall short of the true needs of man in Nature just as

the Pharisees fell short of understanding the true

needs of man in God. The Pharisees emphasised the

salvation of a minority, equating holiness with

separation. Jesus not only spoke of salvation as open

to the outcast, but also emphasised that it was to bear

its fruit in unification of all men. This was the

message taken up by the Christian church so that the

New Testament emphasis became the sanctification of the

believer in and through the Church as a body, not by

separation. Thus, just as one can only be saved in a

saved society, so the environmentalist view in its full

development emphasises universality. The conservationist

looks for the individual salvation of the works of Nature,

the remnants of natural environments or the most worthy

of the works of man. On the other hand the

environmentalist appears to recognise that this is

inadequate, that salvation can only be accomplished

with lasting effect in a world in which man and nature

are in harmony throughout. Conservation is a type of
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Old Testament messfwi. drear:'- ?. earn to sav the best

and keep it sacred it) toe midst of she profan . Those

who retreat from the profane will be purified and

restored by their contact with the virtuous environment

and this will enable them to survive for a further period

in the profane environment. This is expressed in the

recuperative theory of leisure to which reference is

made in Chapter 3« This theory posits a compensatory

need to retreat from the world for what amounts to a

sacramental act of recreation in the hallowed country¬

side. The parallel to this view would be to consider

that the Christian church consists of its Sunday congre¬

gations and their rituals. Such a view renders the

Church ineffective in the work that appears to have been

the purpose of its founder - the working out of salvation

in and for the world as a whole. Similarly it results

in park planning which elevates the personal and down¬

grades social experiences, and supports an attitude that

aesthetic quality is unimportant and/or impossible in 'user

oriented' parks.

This religious analogy has been used for two reasons.

Firstly, the Church is often severely criticised for

having provided the foundation of environmental
27 23

irresponsibility (see, e.g., White, Barbour,
29

Passmore ); and secondly, reference is made in several

places in this thesis to the religious character of the

conservation ethic. The author considers that both

indicate a fundamental misunderstanding of corporate
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responsibili vies due tc overv' ■ of indiv dual roles

in both creating and transforming nvironmental problems

To illustrate this point, it is obvious that the

exploitation, pollution, misery and social degradation

which accompanied the industrial revolution and which are

so much in contrast with the new horizons it promised,

were not the result of any intention of the

individuals who led its development, but rather the total

effect of all men's cupidity. The problem now is

recognised but it is obvious (for example) that, although

no one actively supports pollution, the crisis of

pollution deepens due to the undercutting of remedial

policies by other legitimate interests. Accomplishment

in terms such as Schumacher's ^ criteria of smallness,

simplicity, capital saving and non-violence will need

a perspective which transcends the individual without

ignoring him. But it is suggested that the recreation

and park planning of the present is essentially concerned

with individual values and needs, discussed as autonomous

needs in the following chapter. The author's

reservation about this is that it is a concentration

which runs the danger, already very much in evidence, of

becoming self-righteous and inevitably counter-productive.

Just as 'righteous' wars have historically proven more

destructive and difficult to resolve than have wars of

trade or expansionism which have a background which is

more overtly cynical, so conservation based on moral

worthiness can only accentuate the division between the
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daily life -..cad the goo: life . '..a the

chapters which folic •; * ;is dice or), is related to the

movements for public access tc oh. countryside and park

systems, because parks provide a particular example of

the way in which substance is give;.: to conservationist

and environmentalist idealism,,

The environmentalist movement seems the better

fitted to motivate behaviour directed at positive goals

rather than the avoidance of bad results. It should

be possible to suggest that conservationists take an

anti-man world view without risking the accusation that

one supports the 'technological fix' to environmental

problems. Very few if any conservationists would

seriously question che landscape gardening achievements

of Repton and Jones, yet they now seem to deny man's

ability to beautify the natural world, as though now

only Nature has the capacity to make environments

pleasing to the senses. This almost exclusive concern

for natural beauty is counterproductive because it leads

to the view that little improvement or advance on the

aesthetics of the 19th Century is possible, and that the

urban environment can never hold the quality necessary

to man's fulfillment. The rural environment must alway
be 'better'. This view can lead to the "cult of the

simple rustic life" which has been strongly criticised
32

by Santmire as "in the last analysis .. an inarticula

mostly unconscious, unconstructive and therefore highly
ineffective expression of discontent". He sees it as
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essentially .-ohizophror.' c because "here is, f most,

no escape from the city and life becomes

compartmentalised.

This author sees the greatest - ,nger in the

attendant view, already referred to, which suggests that

if only we could place man in a better environment he

would behave - or be - better. Meyerson notes that

"Most of the creators of the physical
Utopias imply that men will be healthier,
more orderly, more satisfied; more

inspired by beauty - better in some way,

if the physical environment is
appropriately arranged ... If men are

only placed within a proper setting
(whether social or physical) they will
behave as .. they should behave" ^ .

There is a parallel assumption that in a bad environment

behaviour will be bad. This seems to be a

fundamental misunderstanding of human nature and its

error is exposed in two simple ways. First, a major

part of conflict over countryside rtcreation and

therefore of the problem of carrying capacity is that

the urban visitor does not behave in the countryside,

be it supreme National Park or notp in the way that he

"should behave". The second is that, taken to its

logical conclusion, one could expect to find few if any

'good1 people in the slums of Glasgow and few if any

'bad' people living in the Lake District National Park.

This may be a perception which the Lake District residents

would hold, but it is very unlikely to be subscribed to by
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the Glaswegian. The t. uth is not ;hat a bet er

environment ill lead to better pecple but that better

people might lead to a better environment.

The question then is what is the importance of a

better environment? The answer would seem to lie

in the ecological concept of adaptation. Adaptability

is critical as a characteristic which distinguishes man

from other forms of life, because of his ability for

social, technological and communicative adaptation

beyond the physiological adaptability which dominates
34

other species. Dubos has noted, however, that

"disease ensues whenever man fails, as he usually does,

in making rapidly enough a perfect adaptive response to

the new environment in which he elects to live and

function". Further reference is made to this point

throughout the thesis, but here the reference is to

failure to adapt to the stress of modern life in urban

areas. Many respond to this stress by seeking temporaiy

escape to the countryside. Parks become most important

as a place to which to escape when they provide a sense

of comparative freedom in an apparently natural setting.

2.5 THE RETREAT TO NATURE

The 'escape from the city' concept of parks makes

recreation a 'band-aid' over wider problems of

environmental anxiety. It nevertheless is valuable,

so long as its buffering role is not taken to be the full
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purpose. ....3 a buffer ...arks oca, oe said tc enhance

adaptive capacity by permitting a mange in orientation

towards 'information*, i.e., allowing for an escape from

stressful information overload in the city. It should

be noted that this is in contrast with the view that the

city provides inadequate stimulus and 'conversation'

with nature is necessary on that account. Both views
u

should be seen in the light of the suggestion that full

human development requires the stimulus of experience in

three classes of environment of which the city is one and
35

rural and wilderness areas the others . Thus it is

possible to recognise both the progressive and developmental

value of human society and the restorative powers implicit

in Nature. It is here suggested that park systems should

incorporate opportunities for both types of experience in

a variety of physical environments. This is based on a

fundamental reservation about the emphasis laid on the

compensatory theory of recreational encounters, namely

that if one retreats to the wilderness to escape from the

turbulent social world of the city, to return is to be

defeated. The issue becomes how the benefit of the

encounter with Nature, some form of renewed sense of

possibilities, or a relaxed body, soul and spirit, can

be carried back into the normal life.

National parks can so easily become like insulin

treatment for urban diabetes. If parks enable those "who

are involved in making decisions about the urban

environment to live with the disease, they are not likely
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_usi1..7 . utr- needs r . .z ' ■ iz x -nose wr:
V

are not sc ....Is d, H r will t. ee able 1 comprehe;

the inabilio ' of the ot.,er to make best' use of

cpportunitic when and f they do become available.

This become, a forceful argument .. the hands of those

who insist that the development of park systems must not

be based on ecological priorities -lone but also, and

equally, on considerations of soci .1 justice. For

example, in discussing the wider cohere of environmental

quality, Farameli asserts that

"ecology is a profoundly serious matter, yet
most of the solutions suggested fox
environmental quality wi .1 have, directly
or indirectly, adverse e "fects on the poor

and lower income groups. Hence, economic
or distributive justice must become an

active component in all ecology debates"

Considering that most ox the images of environmental quality

refer to improved lifestyles for suburban dwellers, with

negligible emphasis on urban quality, he says

"only those who have been reared in affluent
suburbs can rebel against over consumption
and the banality of materialism ... the one

thing I don't look forward to is living in
a pollution free, unjust and repressive

XI
society" .

While the severity of this criticism may not be warranted

in relation to most park system planning, it is shown

elsewhere in this study that predominant attention to

suburbanite wants is hard to resist, and that the

honeypot concept of country parks as safeg rds for the
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r. itional parAs is a pri ». example dissonar. e between

the values of different park user groups.

The following section refers to the dissonance

between the public interest in parks and the values of

park-related organisations, with particular reference

to the conservation of parklands.

2.6 PUBLIC AND INSTITUTIONAL VALUES IN PARKS AND

THEIR CONSERVATION

DO

O'Riordan observes that the American conservation

movement was built around management by the existing

power base and became increasingly dependent on a

professional elite who operated on the basis of their

own ethic and some disdain for those who were not of

the fraternity. In his view professionalism is a sort

of "tribal ideology" which can divorce professionals from

genuine consideration of public interest, to the extent

of fitting every phase of their analyses into preconceived

value systems. The significance of this criticism is

that ideology is an inadequate basis on which to approach

the complexities of modern urbanised society,

particularly its political complexities. The result,

as suggested by Tuan's studies, is not only an inadequate

response to problems of competition but one which, because

it is not sufficiently sensitive to changing values, makes

those problems more intractable -^9 > jn way O'Riordan

suggests, in relation to American con;, rvation
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e /.mini strati on, that:

"what was regarded as the necessary regulation
of monopoly 70 years ago has largely become
the very costly and unnecessary regulation
of competition today .. (and) ..

the ironic outcome of the technocentric

face of conservation has been the creation

of a set of circumstances quite unacceptable
to modern environmentalists" ^ .

One of the reasons for this problem is that it is

difficult to determine what is the 'public interest'.

There is no single definition. Blowers ^ suggests

that it is defined in any particular case by the

perceptions of the decision-makers, by local and

national policy, and by the circumstances of the issue.

Clearly where local or national policy is ill-defined

the perceptions of the decision-makers and perhaps even

more of the professionals who advise them and the

organised interest groups who participate, are increasingly

likely to obscure full realisation of the public interest

and therefore of the full environmental effects of a

decision. For this reason more radical environmentalists

challenge the ability of the present political framework
42

to achieve any real solution to environmental problems

Some argue more specifically that many quality of life

problems which are attributable in some ways to

environmental deprivation (e.g., lack of access to 'good'

environment, the creation of 'unhealthy' features in the

environment, or failure to ameliorate such features) are

61



social costs related class. tbus vie* en

institutional structure adapted u growth ana development

fails to match, economic progress t-: personal rights for

amenity. To suggestions that sue,: rights can be

improved within existing institutional structures by

reallocation of benefits, particularly through

distribution of facilities to deprived areas, the

reallocation of wealth through discriminatory taxation,

and legislation of legal rights to amenity (not only

rights such as clean air and unpolluted water, but also,

e.g., rights of access to the countryside) it is

objected that these actions must be sanctioned by those

who gain most benefit from the existing arrangements.

As will be seen, difficulty in obtaining the necessary

sanction has been the single most important determinant

of the pattern of recreation provision in Britain, both

in terms of access and, in Scotland in particular, of

designated parks. The point to be emphasised at this

stage is that it is not only those who support growth

but also the organised conservation movement (who may

philosophically oppose it) who have been instrumental.

An example of the above point may be seen in

O'Riordan's observation, in a slightly different

context, on the pressure on land lying within 25 to

50 miles (40 - 80 km.) of major metropolitan complexes.

He notes that the pressure on these areas from those

seeking improved amenity (in this case "the affluent

middle class seeking cleaner air, peace and quiet, and
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good schools and other urban services for lower taxes")
is resented by those who often were the first to move

there for those reasons. Having themselves achieved

"private expropriation of environmental quality at a

high price" they are now 'often in the vanguard of the

non-growth and guided growth movement .... The

writer has observed the same behaviour on the south

coast of New South Wales where existing owners of

second homes have promoted an association aimed at

prevention of despoilation of the area by further

development of second homes and tourism.

Another variation of the same trend occurs in

amenity -groups which, having begun their lives as

movements with wide public support and membership from

all 'classes' of society, come to be dominated by the

values of one particular class, or by an executive whose

values either do not express or do not adapt to changes

in the values of the membership. Nicholson ^ in his

account of the development of the conservation movement

in Britain refers to this, noting that the eventual

result may be a revolution by the membership. The

implication for the wider public interest in amenity

(urban, rural and wilderness oriented) seems quite clear

from the quotation below. The author's opinion is that

many groups, and particularly the Ramblers' Association

must face similar pressure. This Association was at

the forefront of the access movement in the 1930s and had

wide 'working class' support for its attempts to obtain
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public rights of access over v/ide areas. But in 1975,

in its comments on the Park System for Scotland

proposal, the Association did not once mention access,

and emphasised the need to reduce the impact of

recreation demand on countryside of the highest quality

by support for country parks as areas to which people

could be diverted. The tenor of the Association's

submission was support for landscape conservation and

not for improved opportunities for public access to the
45

countryside . Nicholson says:

"Unfortunately the modernisation of the natural
history movement which was carried through in
the later fifties and early sixties has not
yet been matched by an effective modernisation
of the British outdoor recreation and amenity
movements, which remain cast in a somewhat

nostalgic and anachronistic mould, with
certain notable exceptions. Whatever may

be thought of the merits of the particular
case the determined effort in 1966-7 to

revolutionise the policy and to unseat the
leaders of the National Trust was a warning
(promptly heeded by the Trust) that a phase
of general modernisation is now called for" ^.

A similar revolution shook the Australian conservation

foundation at the turn of the decade, and the Sierra

Club actually split, giving birth to the Friends of the

Earth, for broadly similar reasons.

It was noted above that O'Riordan considered the

professional elite of the conservation movement had

developed a sort of "tribal ideology" which could divert
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them from genuine consideration of the public interest.

What followed reflects this author's view that tribalism

extends to amenity end conservation groups, and

particularly to those concerned with National Parks.

On the whole, these groups pursue their own particular

interest, which is not unreasonable, but the point to

be made about tribalism is not just that it deters

genuine consideration of the public interest but rather

that it sets limits on the sense of obligation to other
47

men . Prom there it is a short step to insistence

that the benefits of parks and the enjoyment of Nature

they preserve rightfully belong only to those who

subscribe to their ideology. This raises the question

of the degree to which conservation interests support

rights of Nature in parks independent of its value

to themselves.

It can be argued that the assertion that a rare or

endangered species or environment is important in its own

right really reflects its defender's own interest in it,

and thus its importance to his own intellectual or

aesthetic satisfaction. Unique and/or representative
character is often used to justify National Park status.

Basically this is an argument that the conservation

value is the cause rather than result of interest and

it has profound importance for the approach to park

management, because of its potential effect on the

dissemination of conservationist philosophy.

65



Conservationists' zeal for the education of the

public into their own way of thinking (their own set

of values) is a subject to which this thesis returns

in several places. Evangelism based on the argument

that conservation value is the cause rather than

result of interest presupposes that the more people

know about Nature the more they will respect it and

recognise its inherent value as justification for

resistance to attempts to adapt it to the changing

material values of man. Further, they may then be

expected to behave in a sympathetic and responsible

manner and to accept that the rights of Nature can be

reason enough for their own exclusion from an area. The

message is essentially the same whether the area to be

protected is a pristine wilderness or a landscape created

by and now threatened by changes in traditional land use

practices. The view that knowledge of value is the

cause of interest often generates detailed studies of the

attributes which give a park its value. In ecologically

justified parks this takes the form of inventory and

systematic study of component species, habitats and their

relationships, such as characterises Canadian National
48

Parks. Where parks cannot be justified on ecological

criteria but find ready acceptance on visual appeal, as in

England and Wales, the concern with detail is focussed on

quite intricate systems of scenic evaluation and on

methods of preserving the key individual elements which
49 50

contribute to the beauty of the landscape '

In both there is opposition to environmental change, but
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the role of -acreation s an agent of change Is open to

question.

2.7 ENVIRONMENTAL CHANGE AND ENVIRONMENTAL MANAGEMENT

The major forces responsible for change in the

British landscape do not include recreation. Most

change has resulted from -

(1) changes in agricultural practices,

new agricultural industries, and

reafforestation.

(2) demand for land for industrial and

commercial development,

(3) demand for land for urban development

in support of (2) above or for programmes

of improvement for urban areas,

(4) demand for infrastructure to service (1),

(2) and (3), including improved and

expanded transport and communications,

electricity and other energy supply,

water drainage, as well as schools,

hospitals and other public buildings.

In all the above, recreation is a minor agent of landscape

change. There is no convincing evidence that the

demand for recreation has led to a structural change in

agricultural activities in Great Britain. On the

contrary, recreation with its associated conservation

emphasis has been a positive force to counteract

alterations in the traditional landscape, with greatest
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effect in the uplands v.; .ere rights for recrea .aon are

given most recognition and support The provision

of public parks and open spaces in towns has used

some land removed from agriculture but this allocation

is a result, rather than a cause of the process of

change. Indeed, it is arguable that a considerable

amount of recreation pressure on the operation of rural

industries is a result of inadequate attention to

recreation needs in the process of urban expansion so

that recreation experience is sought outside the

residential environment. Such pressure may cause

inconvenience and additional expense to agricultural

practice but only rarely can it have resulted in change

from one form of agriculture to another, or in

agricultural land going out of production.

Reduction of stress and remedy for the failure to

integrate recreation opportunities into the changing land

use system would seem to depend on further advances being

made in methods of management and decision-making in
51

environmental planning. Kates observed that the

objectives of comprehensive environmental planning have

traditionally been separated into three areas -

(1) the protection of physical and mental

health - where the concern is that the

environment should be life-supporting;

(2) the enha cement of economic value -

where the concern is that the
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environment should la useful; and

(3) the preservation of sensory and

participatory pleasure - where the

concern is that the environment should

be beautiful.

Environmental management is directed towards

achieving these often incompatible objectives. The

policies of environmental management have been such that

the procedures adopted take two main forms

(a) direct intervention to reduce threats

to existence or to the way of life of

the society; and

(b) control by zoning and other land-use

regulations, or the direction of

development so as to preserve or

create predictable environments.

Emphasis is placed on 'predictable' because of the

importance of the control or resolution of land use

conflict to policies for environmental management.

Effective management requires the ability to predict

and/or adapt to conflict and this is nowhere more

important than in the third of the major concerns

mentioned, as is emphasised in the discussion of carrying

capacity in chapter 6.

At first sight the control of land use and

development may be thought of as primarily related to
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•• -ban and si mrbaa anvi 'onments, but works sv.oh as those
52 ^3 5 A

cf Tuan r Lowenthai and Prince , and Gc Lvin

show that the non-urban environment has for long been

manipulated in various and dramatic ways for these

purposes. More attention now is focussed on the

non-urban environment because ever-increasing

technological capability, coupled with the demands of

rapidly increasing populations, permits a much more

rapid and complete manipulation of the natural

environment. Furthermore the worst problems of many

cities have been eased and investment in rural amenities

is able to assume a higher priority. It is the breadth

of the conservation concern which is relatively new,

bearing in mind that a great part of the early concern

of the formal conservation movement (as it developed in

the United States and other colonising lands such as

Australia) was with the depletion of economically

valuable resources through either alienation or misuse.

This is a concern which has been revitalised in the last

20 years with growing public attention in the past 10

years extending to Britain.

The revitalisation of concern may be attributed, at

least in part, to the fact that despite great hopes and

efforts attempts to create urban Utopias have had little

success. The desire for non-urban recreation in order

(among other things) to find at least temporary relief

from urban shortcomings, has generated a suite of new

extra-urban problems. We have developed the ability for



a mass break-out from o r cit.tec ■'•.tout deve : oping an

attendant ability to manage the el 'sets on the non-urban

environment, mainly because we die. not anticipate the

magnitude to which the problem would grow. A crisis

looms, and in some places has arri' ed, in the absence

of either the intellectual or the organisational

resources necessary for purposeful and efficient

adaptation.

One should not be greatly surprised at this because

it has happened in the absence of properly developed

concepts. For example, insufficient consideration is

given to the social environment of parks. The British

conservation movement is preoccupied with natural

environment and may eventually have to accept that its

aims cannot be satisfied by resisting the forces operating

on the countryside, or by a piecemeal approach to severing

small areas to satisfy intensive demands. It is

unlikely that the demand will go away and what evidence

there is suggests it will continue to grow for some time.

The only reaction with long-term efficacy would be to

develop comprehensive patterns of parks and facilities

systematically related to the importance of each place

in serving environmental needs.

2.8 IMPORTANCE OF PLACE

55
Barbour suggests four diverse roots of the

environmental crisis, each of which requires a particular
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response. "hey are:

(1) Attitudes toward nature coming from

western, religious and cultural

assumptions. Here the need is for a

'new outlook'.

(2) Ecologically destructive practices

engendered "by the economic

institutions of the post Industrial

Revolution period. Here the need is

for new politics.

(3) Waste-producing technologies. Here the

need is for new materials balance.

(4) Exponential increase in consumption as

a result of growth in population and

living standards. Here the need is for

new values and social institutions.

All of these are, in one way or another, value statements.

The problem is that achievement of goals related to such

value3 seems to depend on an ability to translate

desirable objects into technically approachable tasks.

Thus in the realm of parks, tasks related to the first

seem inevitably to include the construction of visitor

centres and development of 'interpretation programmes';

the second, where it is addressed, uses planning controls

and financial incentives; the third is scarcely

considered relevant; and tasks related to the fourth

have become a pressing problem in park management as
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ways are sought to restrict acce bility, to limit

total numbers and to schedule visitor entry. These

tasks are coming more to the fore as attempted

solution by other technical means such as the creation

of more parks, the building of car parks, picnic sites

and scenic roads have only lead to an increase in the

consumption which first made them necessary. The

ascending technical task is to develop means to

manipulate the location and content of parks so that

they and the system contain a high measure of

diversity. There is a danger that attention, under

Barbour's fourth point, to new values and social

institutions could make more rapid progress in creating

demand for natural environment and wilderness, than

in restoring the aspects of community which seem to have

been lost in urbanisation and which may, by their

comparatively pronounced survival in rural areas,

account in part for their lower level of compensatory

consumptive recreation behaviour. The American

Gateway Parks show a realisation of the danger of further

emphasising the rural-urban dichotomy, and the need to

encourage outdoor recreation within the city areas.

The difficulty has been to find areas of suitable quality

within the cities.

A succint statement of the role of parks in

fulfilling environmental needs is contained in a Parks

Canada information brochure in the words:

"As individuals, Canadians are learning that
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ourselves and our chile -i cannot ho

achieved through material success alone.
We need places to relate to the natural
world, where each of us :an sense the link

56
between ourselves and tbo world we "live in"

The importance of parks is thus to be seen in four

functions

(1) contrast to the growing uniformity of

surroundings ;

(2) reminders of historical roots;

(3) visions of the life of the forefathers;

and

(4) indicators of the consequence of

occupation of the land.

It would be somewhat more simple if these were the

only functions which parks are required to perform.

In fact, it is debatable if they are very much in the

mind of the visitor when he approaches a park for

recreation. This places the park planner/ma .ager in the

difficult situation of having to decide what the purpose

of recreation is, as well as deciding, in terms such as

those above, what the purpose of a park is. The search

for technical answers to the question 'what is

recreation?' usually results in it being treated as

participation in activities because participation can be

measured. For any acceptable activity, participation

rate may be used as the basis for decisions 0:1 how much

provision should be made, how much it should be
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e ncouraged cr discouraged and wheh .or any act; on is

necessary to direct it to places here it will be less

in conflict with management objectives.

The measurement of participation is not, however,

particularly useful for explanations of motivation.

This is one reason why the carrying capacity problem can

prove so intractable. Satisfactions cannot be

measured by participation, nor can the benefits absorbed

by the individual, carried back to his daily life, and

transmitted to society as a result of his recreational

experience. These are all assumed, but the assumption

is not based on any reliable evidence of the amount of value

to the individual or society that is obtained from a

particular activity.

One solution to the dilemma of how to relate

recreational provision to its purpose might be to adopt

a normative approach and concentrate on providing a

variety of parks to serve as the setting for specified

types of experience. This is a course increasingly

being adopted, particularly in relation to wilderness

experience. Normative specification of the amount and

type of activity in a certain type of park environment

rather than development to service demand for activities,

requires two assumptions: (l) that motivation is

towards the experience rather than towards the activity:

and (2) thai all behaviour and therefore all use of a

particular park must be appropriate to the motivation it
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is meant to >erve. oy cess might depend on adequate

recognition of a varied, of motives. For ex >,mple,

recreational motives may oscillate between a push'

to escape from an unsatisfying environment (whether it
be lack of stimulus or an overload of 'information1)

and a 'pull* to learn or gain new information or to

reinforce that already held.

An individual's value system is based on informat¬

ion he has received from his environment. The flux of

information may disturb value systems of social groups, and

therefore of the individual as he 'learns' in his social

57
environment. Massara refers to the mid-20th Century

.move to environmentalism as an example of such a disturb¬

ance. The attention given to parks both as an issue and

as a source of environmental experience therefore is a

significant factor contributing to the flux of information.

The word 'information' is introduced to the argument

because it is suggested that human behaviour is essent¬

ially learned, and because the response to stimuli are

modified by the symbolic interpretation placed upon

them. Such interpretation reflects the cultural

conditioning of the individual. That means in effect

that activity is directed towards a goal - or rather

towards a value which is the basis of a goal.

Recreation behaviour should therefore be distinguished

as responsive rather than reactive. This necessitates
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a qualification ol 'Che 3scape' bhcry becaus , while

reaction ma: be aimed at coping behaviour, response

is rather aimed at expressive behaviour .

Recreation can be conceived as a means to realise one's

values by becoming more like the image one has of what

he would like to be. As a philosophical basis for the

provision of park systems this may be incomplete but the

author believes that it would be wrong to wait until the

truth about it is known before examining the consequences

of the proposition. Therefore it is suggested that the

concept of environmental!sm must shift attention from

the sense of responsibility for facilities to a greater

sense of responsibility for people, for in the end the

ability to conserve Nature will depend not so much on

precise knowledge of the natural ecosystem as it will on

knowledge of the agents of change, the most forceful of

which is man. Klausner makes a similar point in

referring to the United States Forest Service as

possessing much knowledge about burning underbrush, but
i;a

very little about careless camping behaviour .

Another point can be made about the importance of

place in an environmentalist philosophy. The experience

of urban reconstruction programmes has been that

improvement of physical conditions, sometimes to an

extremely high standard to match highly developed values

of aesthetic design with comprehensive provision for

leisure activities, often failed to produce the expected

individual and community benefits because it severed, and
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d.'.d not restore or repl.oie. important social

relationships. Despit this knowledge, and similar

understanding that good relationships between workers,

and between workers and management, are even more

important to worker's performance than physical working

conditions, recreation planners still seem to re. ard

the quality of the place (e.g., wilderness) as of most

importance. The demand for wilderness is really for

the utilities that wilderness has in human action

systems. As such it reflects complex social and

cultural influences.

This was the conclusion of the Outdoor Recreation

Resources Review Commission as long ago as 1962 ^ .

In that study it was found that urban dwellers are more

likely to be wilderness vacationers than rural dwellers

and that a high level of education was positively

correlated because training in wilderness values and

enjoyment was important. The importance of place then

is as a setting for experiences which trfinscend the

physical nature of the activities. The ORRRC study

identified five classes of environmental motivation, as

summarised in Table 2.1. The conclusion to be drawn

is that every wilderness place provides for different

experiences according to the variety of composition

and motivation of visitor groups. The difference in

attraction of wilderness areas therefore is dependent

on their relevance to needs. The same conclusion

applies to all other types of parks and recreational

facilities.



Taole 2.1 Motivation, for Wilderness Visits,

Category Reason

1. Exit-Civilisation Escape crowded cities and resorts,

do something different.

2. Aesthetic-Religious Observe beauty of Nature, find

harmony with Nature, breathe

fresh air and drink pure water,

communion with God.

3. Pioneer Spirit Pace danger, explore, live

primitively, survive on ones own

skill, experience life of

pioneers.

4. Sociability Easy-going companionship, time

with family.

5. Health Take-it-easy, restore health,

keep fit through vigorous activity,

get rid of tension.

Adapted Prom Table 85 p.147 Chapter 5 ORRRC report no. 3.

With such a distinct variation in motivation as was

identified in the ORRRC study it is not surprising that

problems arise between those whose goals are

preservationist and those for whom natural environment is

more the setting for recreational activity. The

conservationist's perception of the need to protect
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environment rom tne increased re-:-:-e at ion demand from

mainly urban sources is reflected ir. rules declaring

tne places which may be used for recreation and the times

and activities appropriate to those places. The

principle underlying many of these rules is the same

as that on which support for parks and nature reserves

is based, namely that recreation is exploitive and should

be controlled in the same way as other forms of

exploitation. The argument is that societal values have

permitted and encouraged exploitation. The basis of

these values is often referred to as the 'protestant

ethic'.

2.9 DUALISM AND 'FRAGILE* VALUES

Some of the most stringent criticism of the 'prot¬

estant ethic' is directed at its extensive development

and support of 'dualism' between man and Nature. This

dualism, it is contended, is based on the Judeo-Christian

world view of man's superiority, indeed mastery, over

Nature which encourages contempt for other forms of life.

The criticism is perhaps most soundly based where it is

directed at use of this 'ethic' to justify exploitation

of natural resources in support of the industrialisation

which depended upon them. A second line of criticism

is that it also is a 'work ethic* which has demoted and

denounced leisure and fostered the idea that quality of

life depends on material welfare and belongs to the

industrious.
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There are two main types of response which

characterise those who reject dualism. One emphasises

the need for greater commitment to evolving a (new)
moral conception of man and of his relationship to

Nature. 'The second is more practical (though perhaps

no more necessary) and concentrates attention on the

identification of value conflicts and improvements in

the way alternative options may be considered in

decision-making.

The evolution of an improved moral conception of

man and Nature can only be slow, too slow in view of the

urgency of the problems, according to those who favour

the second course. But while the attempt to incorporate

options related to other values into the decision-making

process may promise more rapid improvement,in fact it is

often both slow and ineffective. This is largely due to

the way in which discourse is conducted. For example, a

development proposal may be supported by technical

analysis by its proponents - an analysis in which they

believe, but which is rejected by opponents who present

an analysis from their own viewpoint. All parties will

be constrained by rules of procedure and by accepted

tactics of compromise. Should resolution prove

difficult, chose at the political level who are

responsible for the final decision are likely to decree

wider public participation and/or further technical

studies. Both usually delay the decision and there is

no reason to suppose that technical analysis will assist
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in the resolution of controversie "oa.sed on v lues which

may not even be clearly formulated In particular,

there is no guarantee that further technical analysis

will include important information if some party does

not wish it to be introduced. The classic example

is in engineering developments where the engineer's

professional and career interest is so fundamental that

consideration of non-engineering alternatives is not

carried out. This is exacerbated where the

technologists excitement with a large scheme is matched

by the opposition's excitement with the prospect of

defeating it. In this case a drive to win the victory

can effectively block reasonable courses of compromise.

Tribe ^ considers that attempts at objectivity are

themselves a fundamental cause of difficulty in

incorporating "fragile values" into systematic analyses.

He suggests that an alternative approach would be, having

once stated the values, to work out the cost of attaining

appropriate standards. It would then be possible to

decide, whether or not it was worth that cost, this being

a political rather than a technical decision ^ . But

Tribe is concerned that fragile values might themselves

become very tenuous if they focus cn the satisfaction of

individual human wants rather than "a comprehensive

understanding of man's p1ace in the universe" ^ .

Fragile values are increasingly being reflected in

environmental legislation but Tribe considers that such

legislation tends to "protect Nature not for its own sake
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but in order to preserve its potential value for man".

This is hazardous because just as advertising can

lead people to value wilderness ana. Nature, so it can
6 4

"create plentiful substitutes" . In this view, man

could learn to love plastic trees and to feel (believe)

they provided the desired or needed experience. If

satisfaction can be obtained from surrogates for Nature,

tnen the value of Nature itself is negligible.

This argument can be taken further when it is

considered that man has shown his ability to live with

minimal direct conflict with Nature. Dubos makes this

point graphically:

"Constant a;id intimate contact with hordes

of human beings has come to constitute the
'normal' way of life and men have eagerly
adjusted to it. This change has certainly
brought about all kinds of phenotypic
adaptations that are making it easier for
urban man to respond successfully to
situations that in the past constituted
biological and emotional threats"

and

"Life in the modern city has become a symbol
of the fact that man can become adapted to
starless skies, treeless avenues, shapeless
buildings, tasteless bread, joyless
celebrations, spiritless pleasures - to a

life without reverence for the past, love
66for the present, or hope for the future"

Dubos does not suggest that this i,-. successful

adaptation, quite the contrary. The strength of his

argument is that man can learn to live in such a way
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"merely for the sake of a gray and anonymous peace or

tranquility", with the result thatt

"The ideal environment tends to become one in

which man is physically comfortable, but
progressively forgets the values that
constitute the unique qualities of human
iif." 67 .

Tribe seems to suggest that the solution to this

imperfect response is the restoration of emphasis on ends

rather than on means such as the 'technological fix'.

Adherence to the technological fix must lead in the long

run to the contention that there is nothing wrong with

plastic trees if that is what people want.

2.10 CONCLUSION

Obviously a fundamental acceptance of something so

patently 'unnatural' as plastic trees is some way off,

but this is not true of the pressure towards such

acceptance. It can be seen, for example, in the

argument that Country Parks should be established to

divert visitors from areas of the highest landscape

quality. There seems to be little difference between

the values of those who support country parks for that

reason and those who suggest the use of plastic trees

in urban areas because they are not as susceptible to

damage from pollution and vandalism and require less

maintenance. The value of country parks as an

alternative to national pu.rks lies in their relevance to

other recreational needs and it is suggested that their
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purpose should "be related to the end of satisfying those

needs, not the means of protecting the interests of

those who do not feel those needs. The recreation

environment can be seen as the relationship between an

individual and his surroundings, both natural and social.

The conservationist viewpoint emphasises the importance

of protecting the natural features of the environment

from pressures for change, and from recreation of a

type or density which would affect the experience of

communion with nature. The environmentalist viewpoint,

it is suggested, goes beyond this to consider that the

important thing is whether the environment (including
its natural features, its man-made developments and the

social patterns of its use by man), is appropriate

to the full range of human needs.

The following chapter considers the nature of

values and needs, their relationship to recreation

planning, and to parks as a tool for the achievement of

recreation and conservation goals.
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CHAPTER 3 ENVIRONMENTAL VALUES AND RECREATIONAL NEEDS

3.1 INTRODUCTION

Cameron has defined a need as "a condition of

unstable or disturbed equilibrium in an organisms'

behaviour, which ... may arise directly from a change in

the organism's relationship to the environment" ^ .

This definition is consistent with the argument of this

thesis that it is the relationship between an

individual and his environment which determines

behaviour. What Cameron's definition adds to it is

that this determination works through sensitivity to

changes in the relationship, changes which affect the

state of satisfaction of needs. It is an important

point that the relationship to the environment may have

psychological, social, cultural and aesthetic as well as

biological and physical origins. Each individual will

have a set of standards (perhaps unconscious) which

define his state of satisfaction for any need of which he

is aware. No-one else can know another Individual's

standards. For this reason, societal values are

important, being premises about rights and priorities

for the satisfaction of needs (or wants).

It is the author's view that when policy is stated

in relation to social values it is almost invariably

stated in terms of individual human wants, i.e., in terms

of their satisfaction, even if it is couched in terms

such as 'preservation for future generations'. The
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emphasis is on a cumulative number of units of

satisfaction, rather than on any corporate network of

satisfactions. In other words, policy is directed at

an aggregate of individual appetites, preferences and

desires. This has the result that an environmental

dispute, e.g., over preserving an area of wilderness,

is more likely to be decided on the basis of human wants

that would be jeopardised or satisfied by some

development, than on the. basis that Nature may hold

(or embody) values apart from its usefulness in serving

man's desires. Even if this is not the case, the

individual-oriented approach gives inadequate consider¬

ation to how benefit is to be distributed among men.

Utility and justice may be conflicting values just as

much as conservation and development.

Tribe and his co-authors diverged on the issue of

whether it is necessary to be committed to an

evolving moral conception of man and his relationship

to nature or whether, that being fanciful, the need

is for improvement in analytic and decision-making

techniques to give greater recognition to value conflicts

and the possible alternatives that might help to resolve
2

them . Recreation planners and managers are placed

in a similar dilemma by their responsibility to provide

for a wide variety of activities while maintaining and/

or improving the capacity of resources to satisfy the

needs giving rise to those activities. One of the

most difficult aspects of this problem arises when the
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satisfaction, being sought does not seem appropriate to

the resource being used for the activity.

3.2 NEEDS AND RECREATIONAL MOTIVATION

Cheek et al. ^ observed that

"the current concern by recreation managers

over excessive crowding, disregard among

visitors for environmental values, and

preference for inappropriate facilities
and activities may reflect the selection of
outdoor recreation by persons whose leisure
interests reflect different priorities than
those of managers. The popularity and
overuse problems in outdoor recreation areas

thus may be due in part to the presence of
people seeking leisure satisfactions that
might be, but are not, met elsewhere".

Boden ^ , commenting on an earlier paper which concluded

that the main purpose of up to 90fi of visitors is for

activities for which they do not need to attend a

National Park, noted that only 27$ of visitors used the

nature trails of the Tidbinbilla Nature Reserve (near

Canberra, Australia) and that there was a high preference

for picnic activities which could be supported elsewhere.

Rangers at Yosemite National Park felt that half the

visitors there were similarly motivated. The point

to note is not that the preferred activities are

unsupportable, but rather that the purpose of the visit

to the park does not coincide with the main purpose for

which the park was established. This may be because

much reservation has not been related to the immediate
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needs of a large section of the park-using population.

To examine the concept of recreational need,
5

reference is made to Maslow's hierarchy of needs

(see Figure 3.1). The method of reference to the

hierarchy is explained at the bottom of the figure.

In theory, needs lower in the hierarchy must be

satisfied before higher needs become a matter of concern

to the individual. Thus physiological and safety needs

are 'basic' and, though their satisfaction may be

deferred, higher needs such as would be served in

recreational activity only develop fully when substantial

amounts of time are surplus to the requirements for

satisfaction of the basic needs. It is suggested then

that first and second level needs are absolute, while

higher level needs are increasingly more relative.

Maslow's categorisation should only be regarded as

a model. It is difficult to accept that lower needs

must be fully satisfied before higher needs are

addressed as may be implied by what Maslow termed

"prepotency" " . But the model is very useful because

it suggests that the reason for lack of congruence

between the purpose of the provider and the behaviour of

the user is that provision is mainly directed at fourth

order needs while many users are seeking satisfaction of

third order needs. This view receives some confirmation

7
from studies by Cheek and others who suggest that the

prime motive for outdoor recreation for many, and
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FIGURE 3.1 THE HIERARCHY OF NEEDS

ORDER LEVEL TITLE COMPONENTS

J
4 5

AUTONOMY

SELF-ACTUALISATION
Knowledge,
Achievement of

Capacity
Acceptance of

Challenge

3 4

CONFORMITY

3 3

ESTEEM

(ego needs)

Confidence,
Self-esteem
Independence and

Freedom
Respect and

Recognition

/BELONGIN GNESS

(social needs)

Reputation and
Prestige

Love and Affection
Appreciation
Acceptance by a

group

SAFETY \
(security needs)

Economic security
Physical protection

PHYSIOLOGICAL Air, food, water,
clothing, sleep,
reproduction

Figure adapted from concept of Maslow, A.H. 1954 Motivation
and Personality (N.Y. : Harper and Row).

Note: For the purposes of this study the third and fourth
level needs, belongingness and self-esteem are grouped
into a single order; and Maslow's distinction between
cognitive and conative needs is avoided by the consider¬
ation only of intellectual knowledge such as might be
expressed in the broadening of interest and discovery
of detail in Nature.

Maslow (p.98) noted that the order of levels is not
rigid, with the main variability between levels 3 aud 4.
This is taken to support the author's intuitive grouping
of these when the concept is limited to recreational needs.



particularly those from 'deprived' urban areas, is less

strongly related to values of 'Nature', than it is to

social experience. These authors present convincing

evidence that, for many, needs are oriented towards
8

social values. A number of writers, notably Hodson
Q

and Taylor , have observed that these values are

undermined by economically directed values such as

reverence for growth, aspiration for (and envy of)

affluence, and desire for consumption. To them, the

'true' values are traditions, family relationships, the

security of the home, physical health and natural

surroundings, values which will be expressed in co-operation,

humility, permanence and decentralisation. Since the

concern here is to link motives for recreation to

values and/or needs, and to go from there to some

propositions about the setting for recreation activities,

there is some merit in observing the basis on which

leisure sociologists have reached their conclusions.

Burch ^ was concerned with the purpose of camping

behaviour. He found that neither the hypothesis that

camping style should depart sharply from at-home

routine, nor the hypothesis that it should reflect the

familiar pattern of living, was "sufficiently supported

to discard other explanations". This failure to find

an adequate explanation for camping behaviour in

hypotheses of either compensation or familiarity led

him to suggest an explanation based upon "personal

community", i.e., to the consideration of social groups.
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Cheek e_t al. " took this further in a study which showed
that visiting recreation facilities is something which

is more frequently done with others than alone

(compared, for example, with going to work). They

concluded that work and recreation travel are

"structurally quite different". It follows that it is

"more important to know how people organise themselves

to play than it is to know the activity in which they

participate" because most recreational places are not

distinguished by the activities occurring there, but

rather by the type of social group present. This is

highly relevant to the aforementioned problem of

"excessive crowding, disregard ... for environmental

values, and preference for inappropriate facilities and

activities".

Resolution of the difficulty inherent in the

concept of the prepotency of need is necessary so as to

be able to respond to the question which may be phrased

in a form such as:

"a Park System for whom and for what?"

the answer to which should determine relative planning

priorities for type and location of parks.

The underlying problem is that high priority is

attached in park system planning to objectives which are

related to the fourth and highest order of the Maslow

hierarchy - namely, needs for knowledge and self-

actualisation. This occurs despite me growing amount

of evidence that a significant proportion of visitors to
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1 ;.rks are a~ eking exper lenoe-? " r' : :;d to trie third order

cf the hierarchy - namely needs ft belonging and

esteem. It is not being argued taat the degree of

attention to fourth order needs should be reduced.

A park system should make some provision for all

relevant needs and on the whole existing systems do

this. It would be fatal to omit fourth order

provision pending full satisfaction at the third order

levels. Pull satisfaction may not be possible (or even

desirable) and it seems unlikely that the upper limit of

need could ever be determined. In any case, the system

is relevant to the society as a whole, and so must offer

experiences relevant to the full range of needs within

that society. There are a large number of individuals

forming social groups for whom fourth order recreational

needs are dominant, and whose wants do not include further

provision related to third order needs. The points at

issue are the comparative lack of attention to third

order needs, and the adjustments made to the pressure

such individuals and groups are able to exert to ensure

that their own needs are serviced. One can, with

justification, wonder how much attention would have been

given to Country Parks in Great Britain had t:iey not been

seen as a means of safeguarding provision made for

higher needs, i.e., as a means to prevent perceived

'overuse' and to 'protect the quality of National Parks

and remote countryside'.

There are two possible arguments as to why there is
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a discrepancy between p iorities suggested by the Maslow

model and actual provis: on for needs. Both may be

partial explanations. The first is that prepotency

may not be complete and needs within one level may

have different weights, so that full satisfaction of

lower needs may not be necessary before attention is

devoted to needs at a higher level, the second is that

a distinction can be drawn between want-regarding and

ideal-regarding principles.

It seems reasonable that there would be some output

f com satisfaction of a need before satiation, that this

output would provide the inputs to the next level and

therefore that the more closely an individual or social

group comes to full satisfaction of one need, the more

attention will be given to others. The reverse

conclusion is that, should some event result in a

reduction in the satisfaction of a lower level need,

then there will be a shift of attention towards restoring

the pre-existing level. This is particularly important

where the affected goals are economic or defensive, a

simple feedback mechanism operating so as to shift

priorities to these goals. This raises the point of by

whom, and on the basis of what values, the priorities are

determined.

Allardt has observed that

"the values related to need satisfaction are
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differently distributed . i societies, and the
ground for de'landing thr; some need have to
be satisfied to a certain extent is simply
based on the fact that i ople in some form

12
or other want them to be satisfied"

This leads to the suggestion that the society, or some

constituent groups or individuals, will set "tolerance

limits" for a need. Ailardt also notes that in a

society, class divisions and patterns of inequality

tend to push need-satisfaction below tolerance limits .

While it is difficult to see how tolerance limits can be

defined with any precision, particularly at the upper

end, and even more particularly for fourth order needs

where there may be no upper limit, it is obvious that

there will always be some minimum value. In the lower

levels of the hierarchy this will be related to survival.

It may be the case that the tolerance limits for the

third order (belonging and esteem) have a very narrow

range for some social groups and individuals, even if

not for society as a whole. (What this means la that

only a small input is necessary to satisfy these needs

for those groups). Attention could then focus on fourth

order needs for knowledge and self-actualisation. The

problem, as it appears to this author, is that should

such a group (or groups) dominate policy-making the

allocation to satisfy need is most likely to follow the

same course. Some support for this suggestion can be

derived from the familiar statement that planning is
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dominated by the middle class goal; of its
1 A

practitioners . Other groups may be trapped below

the fourth order because of low satisfaction at those

levels. Here, however, notice should be taken of the

implications of "Tocqueville•s Law" that "what the few

have today the many will demand tomorrow".

The second argument may be introduced by reference
15

to Barry's recognition of two categories for the

ultimate grounds for policy making:

(1) want-regarding principles, and

(2) ideal-regarding principles.

He defines want-regarding principles as those which:

"Take as given the wants which people happen
to have and concentrate attention entirely
on the extent to which a certain policy will
alter the overall amount of want-satisfaction

or on the way in which the policy will affect
the distribution among people of opportunities
for satisfying wants" .

Such principles "involve no reference to anything but

want-satisfaction" whereas ideal-regarding principles

"take into account other features of a situation in

evaluating it", by which it is understood that the

worthiness of some wants is greater than others. The

example Barry uses is pushpin and poetry, suggesting that:

"a small increment in poetry among a group may,

from the point of view of an observer, more

than compensate in value for a lar, e decrease
in pushpin even if the people actually

17
undergoing the change would disagree"

It is suggested here that this point of view would be
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strengthened if the obs rver liked poe ';ry but detested

pushpin. The clear parallel in relation to parks

would be an 'observer" who liked low-intensity, informal

activities, such as walking in remote areas, rind

detested higher-intensity, more formal activities such

as picnics at a popular beauty spot. In considering

that ideal-regarding principles are simply this sort of

departure from want-regarding principles, Barry suggests

that a more radical view

"would be to say either that the satisfaction
of some wants is without any value at all,
so that they can be left out of consideration
in judging whether one situation is better
than another, or that the satisfaction of certain
wants is positively bad, so that their suppression
is to be counted a virtue in any given state of

ia *—"
affairs" . (emphasis added)

Allardt regards the distinction between the two principles

as crucial in most discussions of public policy because

the argument is usually concentrated on the amount of

deviation from want-regarding principles, i.e., "how and
19

to what extent people's wants are to be considered"

and he.makes the point that, while wants are personally

defined needs, the tolerance limits of needs are externally

defined by social criteria, and as such "may have

differential distributions in different groups".

In the author's opinion, that conception may be

extended to explain some features of the priorities

evident in public recreation policy. It seems likely that

where decision-making is dominated by one social group -
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or where the consultation process s dominated by specific

groups and interests, as is shown "o be the case in

Chapters 8 and 9 - the amount of deviation from want-

related principles, and the effect on satisfaction of

needs at the various levels of the Maslow hierarchy may

be large. It is also suggested that although dominant

decision makers may define tolerances at the lower

levels of the hierarchy by want-regarding principles,

these will be the wants of their group and so will

reflect their own tolerance limits. It can also be

suggested that this is an important factor in stop-go

allocation of resources to recreation.

For example, it is obvious that where safety needs

(second level) are severely threatened due to outside

aggression (or internal disorder), societies tend to

allocate more resources to weapons and defence (or

police) and less to other needs. Here, perhaps, the

distinction is between survival and quality of life.

But if, in order to extend this argument, reference is

made to Table 3«1> it can be seen that economic

prosperity and growth are first level societal goals.

If the dominant group attaches higher minimum tolerance

limits (i.e., if the frustration of need sets in at a

higher level and the satisfaction of need is based on

higher standards), they will ensure that energy is

diverted into this level at the expense of other levels

until this standard is approached, even though it may

well exceed the standard related to the values of other
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TABLE 3-1

GOAL
DIMENSIONS

SOCIETAL
ALLOCATIONS

SOCIETAL
GOALS

INDIVIDUAL
GOALS

3CONOMY Investments for
economy and
social policy

FORCE Investments for
the political
system, defence
legal order

INTEGRATIVE Investments for
SUBSYSTEMS(a) family religion,

the associatio-
nal network (b)
and social
relief

KNO,/LEDGE Investments
education,
artistic
production,
play (d)

for

md

economic
prosperity
and growth

Policital

efficiency

Political
par¬
ticipation

(c)

Moderniz¬
ation =

the use of
knowledge
in
planning

Satisfaction of
physiological
needs (First
Order Needs)

Satisfaction of
safety needs
(Second Order
Needs)

Satisfaction of
needs for belong¬
ing and esteem
(Third Order
Ne.eds)

Satisfaction of
needs for self-
actualisation
(Fourth Order
Needs)

Table adapted from Table I "ELEMENTS OF SOCIETY" in

Allardt (1972) p.9.

Notes: (a) Equivalent for the purposes of this study
to administrative strategies related to
cultural values as they are developed and
applied by the organisations of government
(central and local)

(b) Equivalent to "community".

(c) The problems such as complexity and delay
affect the drive towards this goal and it
should not be assumed that the societal

goal is for full participation.

(d) Flay should not be limited to this dim¬
ension, but Allardt has it at this level
and the arguments in this chapter support
the view that most countryside allocations
apply to fourth order needs because of the
perception that it is at this level that
there is a "crisis".

106



groups. However, it is suggested here that, whereas

lower needs are judged by want-regarding principles,

higher needs are judged by ideal-regarding principles.

As noted, this allows for discounting of certain needs,

and it is the needs for belonging and esteem that tend

to be discounted. Since it is most likely that

investment was diverted from these in the first place,

improvement at this third order is likely to be slow

and inadequate.

Obviously some recognition is given to the tolerance

limits of other groups at the third order but, if as

suggested, this is based on ideal-regarding principles,

the investment is more likely to be close to the

threshold of need frustration than to the threshold of

need satisfaction. The simple reason for this is that>

for the dominant group, the range between these thresholds

may be small, and the frustration threshold at a low

level. For the lower status groups the frustration

threshold may be higher and the range between thresholds

greater (on the evidence of the previously cited authors).

Thus their wants are poorly recognised beyond the extent

to which they must be satisfied to safeguard the ideals

(or authority) of the decision-makers. Policy-making

on the basis of ideal-regarding principles thus

supports greater investment in self-actualisation*,

The values are those of the conservation movement and

the sheer urgency with which the conservation problem

is regarded has hindered reflection on the reasons why
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environment Is valued o .her tin.". need to -.void

degradation and, ultimately, self destruction
po

(Appleton, 1975) • Appleton sites the example of

attitudes to coniferous plantations and reservoir

construction:

"Sooner or later one hears the phrase
'desecration of the countryside'« Yet
it is usually only a few years before
the coniferous forests show signs of
overcrowding by the sightseeing public
at fine weekends and enterprising coach
proprietors run day-tours to the
artificial lakes. Places which are

fortunate enough to have been desecrated
by both the forester and the water

engineer ... top the list of attractions
21

in the tourist offices"

To the author it is the same 'problem oriented'

attitude which explains the justification of country

parks on the grounds that allocation there will reduce

the demand directed at 'more valuable' resources.

There are various other investments similarly directed

at the control of density which, while protecting

'higher' values, so concentrate on informal activities

that they contribute little to the satisfaction of

'socialisation' needs for belonging and esteem. If

there is a reasonable contention that one group is

unsympathetic to, or has rejected the values of

another, it may not be the commonly made one that the

socially oriented have rejected the wilderness oriented,

but vice versa. There is no concern here to debate
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tiiis contention on the grounds oi -ocial just ice, but

rather to point out that, if true, it threatens the

successful function of a park syst m in the long term.

It has to be admitted, however, that the

contrast drawn here between the social and 'teelf-

actualisation" orientations is oversimplified.

There is a considerable amount of altruism amongst what

have been called the dominant groups, but the overall

effect is as described here, i.e., a lack of adequate

attention to third order needs in a way that serves

the values of the user rather than the ideals of the

planner or those who most influence him. The

procedure for consultations and the nature of the

comments on the Countryside Commission for Scotland's

proposal for a park system, which are discussed in

Chapters 8 and 9, confirm this view. This chapter

now continues with further consideration of the Maslow

model.

3.3 NEEDS AND SOCIAL VALUES

It was argued earlier that the idea that lower

order needs must be satisfied before higher order needs

are addressed, an idea implicit in the Maslow hierarchy
22

and seemingly accepted by other authors , is open to

question. The suggestion that those seeking sel -

actualisation and challenge do so because their needs

for love and belongingness are fulfilled or largely so,
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does not ring true to a human experience which suggests

that some needs can be sublimated to some other

motivation. While the peril of drawing

parallels from animal studies is recognised, it is

interesting to note that, in a review article on
2}

animal behaviour studies, McFarland observed that

recent experiments have shown that it is not always

the case that an animal behaves according to its

"dominant motivational tendency at the time".

Animals have several ways of exercising behavioural

options and"it is now recognised that animals can

interpolate sub-dominant activities for short periods

of time, which remain under the control of the dominant

motivation". It does not seem unreasonable to suggest

that one of the distinguishing features of man is his

far greater ability to make such substitutions. It is

suggested here that one social class may have a higher

propensity to make such substitutions than another if

there are more forces in the social environment of its

members which can activate the higher needs.

At this point attention is drawn to the concept of

substitutability of recreation pursuits. Hendee and

Burdge have drawn attention to the implications of the
24

concept for recreation research and management , and
25

Beaman has commented on their paper . The

significance of the concept is that, if similar

satisfactions can be obtained from different pursuits,

it may be possible to solve some of the problems of
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imbalance between suppl ana demanc for particular

activities or types of provision by supplying suitable

alternatives. Provided recognition is given to

Beaman's point that activities may occur together

because they constitute a complementary package, rather

than distinct alternatives, it does seem possible that

studies of the correlation between groups of activities

might suggest planning options in respect to the

particular preferences of individuals or, if they can

be identified, social groups.

The Tourism and Recreation Research Unit at

Edinburgh University has carried out a study of
26

substitution using data from Scottish recreation surveys

This study examined both activity packages and "life¬

style" groups (somewhat equivalent to "social groups"

in as much as they were defined by cluster analysis of

socio-economic variables). Though the life-style

analysis was more satisfactory than the activity
97

analysis ' , it was noted that

"additional information on variables that

act as cultural indicators ... suggested
that such variables are sufficiently
important to overrule the distinctions
based on socio-economic variables in the

clustering process. This finding (led)
to the conclusion that ... participation ...

may be largely the product of the leisure
90

system in a particular area" 0

A full review of this study is not possible but the
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i sues it raises arid ..." suggestions for futu a research,

are net unrelated to to- subject. The quota~ion above

is taken to support the suggestion- adopted h-rein, that

measurements of participation rates are better indicators

of fashion and economic conditions than of environmental

attitudes. Two points can be made: firstly, measured

rates are related to existing supply which may more

closely reflect the pre-occupations of the providers

than the needs of the users; and secondly, with

particular relevance to the environmental arguments in

Chapter 2, the same beh. viour can have different effects

in different places.

The Maslow hierarchy is widely accepted in

environmental planning because it serves as a model

which fits the general pattern of rising aspirations

following the satisfaction of what can be called the

'basic' physiological and safety needs. The problem

with the model lies in the suggestion that desires

cease to function as soon as they are gratified.

It is more correct to say that new desires come into

play, i.e., higher-level needs acquire some force.

This does not require anything like complete gratification

of other needs, or necessarily any gratification at all,

provided the force which activates a desire is strong

enough. Thus, if there is no reason to expect that a

particular need will be satisfied, desire may be directed

at another need, which may be at a higher level of

Maslow's hierarchy. This problem may be obviated by
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29
the suggestion, dram from Emery a: Trist that the

magnitude of attraction to each le el may be a factor

of its proximity in value space. In that case, it

could be argued that, for every individual, there

would be a number of items of desire which could

activate the force of a need at a particular level, and

that it could not be activated by items of desire

relevant to other classes of needs. The items of

desire activating the force of a particular need would

be a function of the individual's social and cultural

milieu. This argument would explain the growing concern

with wilderness which seems to express high-level needs

of self-actualisation amongst a section of the population

that clearly expresses dissatisfaction with the achieve¬

ment of lower level needs in the urban environment.

Thus what is often spoken of as the 'need' to escape from

the discomfort of the urban environment is probably not

a 'need1 at all but a form of coping behaviour that

reflects failure to achieve satisfaction at one level.

The role of values is that they aocount for the change

in dominance of different behaviour in a manner which,

far from being capricious, reflects the competition between

desires. At any one time the force of a particular

item of desire will be a function of its similarity

(i.e., its proximity in value space) to other objects

desired at the same time. Thus, while there may be a

continuous desire on the part of an individual for an

unpolluted, peaceful, uncrowded, urban environment in

which natural objects and surfaces dominate those made by
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man, the impossibility of such may lead to an intensified

desire for wilderness, the offerings of which are

concordant with the continuously perceived desire

for the environment of every-day life. Because he can

then identify the existence of wilderness with the

potential fulfillment of unsatisfied needs, he is likely

to be very concerned with the survival of that wilderness

and willing to enter into conflict to ensure it.

That willingness to engage in conflict about

wilderness is, by this argument, a reflection of its

symbolic value to the individual. Conflict occurs over

issues, in this case the survival of wilderness, which

offer satisfactions not obtainable elsewhere.

Wilderness as an issue has grown in importance with the

growth of both the conservation and environmentalist

movement discussed in Chapter 2. In Great Britain this

growth can be seen in the demand for public access to

rural land, and its outgrowth in the call for national

parks. The development of those issues is the subject

of Chapter 5-

There does not appear to have been any substantial

advance on the categorisation of need put forward by

Maslow. Significantly the Maslow model formed the

reference for discussion in the most relevant work seen

by this author in the course of this study. This was

the extensive study of perceptions, evaluations and

satisfactions entitled "The Quality of American Life"
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(Qampbell, Converse and Rodgers, J 76, » Its

authors stats that "some of the abstractions of Maslow's

theory, self-actualisation for example, are difficult to

convert directly into language whi ■h is suitable for

national survey and we were forced to seek a medium which

was closer to everyday experience , (and) chose to

develop our inquiry around .. 'domains of life' of which

12 were selected" (e.g., marriage, family life and

health). Nevertheless they acknowledged that concept¬

ually the Maslow model was the most satisfying, and for

the same reason it is used in this study as the main frame¬

work for discussion.

Bradshaw does, however, identify four types of

need in the context of provision as a social service,

but this is a question of the motive for supoly of

facilities rather than the motive for using them. His

taxonomy, which forms the basis for a discussion of the
12

concept of recreational need by Mercer , distinguished

four types of need in the context of provision as:

(1) normative need - deficiencies in

provision below accepted standards (e.g.,
area of open space per thousand

population);

(2) felt need - subjective 'wants which may

be expressed, e.g., in interviews;

(3) expressed need - actions based on felt

needs which may be measured by numbers
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using sites or performing activities;

(4) comparative need - actual variations in

provision or in the ability to participate

which may indicate relative deprivation.

These types of need clearly attract the institutional

leisure services. The pitfalls of "using these approaches"

are discussed in Mercer's paper and in a number of others,

most notably that by La Page entitled "Cultural

fogweed and outdoor recreation research". The most

serious difficulty is that values (and needs) inferred

from behaviour often are used to explain behaviour and so

to determine the scale and type of provision. The

outcome of this is the emphasis on resources and

facilities rather than those who use them and is well

expressed by Rapoport and Rapoport in the ninth, of their

propositions directed towards a "people-orientation" of

leisure provision:

"Institutionalisation tends to give rise to a

gap between the goals and procedures of the
providers and the needs and desires of those
provided for" .

This is a shortcoming which has to be accepted because

"institutionalisation is required to meet the demands of

the leisure explosion", demands which arise from desires

for satisfaction of recreational needs.

3.4 SATISFACTION WITH R3CREATION EXPERIENCE

Although considerable research has been carried out

on the willingness to pay for use of recreation resources
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facilities , Ireiaiic .si -p between :-as quanti' .

(number) of visits ,'jr ,».i activity and the di . tance to

tne facility as a proxy for its prt.oe and the expectel
71

response to changes in site characteristics ~ , it is

difficult to imagine any reliable ;uy in which

satisfaction with a recreational experience could be

measured. It is assumed, apparently, that a person

is 'satisfied' if he either does not complain or if he

returns to repeat the activity, but there may be several

other reasons for repetition of an activity. Habit is

clearly one such reason, but lack of knowledge of

alternatives may be an even more powerful reason. The

British habit of driving into National Parks and sitting

in the car to read the Sunday paper is frequently

lamented, but there seems to be little justification for

suggesting that such a person would receive greater

satisfaction if he went for a walko It is equally

possible thai his recreation motives would be frustrated

cr sublimated in either experience, and that he simply

sees informal parking as the best alternative available.

Hall contrasts the frustration and misery of picnickers

on roadside verges with the potential - he thinks

measurable - satisfaction which he suggests they would
"DO

find in a well-organised country park . Significantly,

both alternatives provide scope for family activity.

Studies by the author identified driving into the

countryside and picnick ag, as one of the few pursuits

which allowed people of all age groups having various

degrees of physical competence to participate; it was
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o?ten the only suitable activity ' rely to re nforce

family relationships of which the participant: were

aware. Hall may be correct in suggesting that a well-ram

country park, i.e., one which offered activities for a

wide range of physical inputs suitable for all age

groups, yet providing the environmental relief of the

countryside picnic without the dis-amenity of other traffic

flow, would give a significant and measurably higher

satisfaction. If this is accepted the logical outcome

is to give much greater attention to means of access in

park system planning.

3,5 SOCIAL VALUES : EFFECTS ON DEMAND FOR PARKS

Every visit to a park, or any other recreation area,

represents a conscious decision to satisfy a need for a

recreational experience. Reference was earlier made

to the importance of needs related to socialisation

which are at variance with the aims of many park planners

and managers. In their view parks, particularly national

parks, should provide experiences that depend on contact

with Nature, rather than on opportunities for

socialisation. Never far away from the philosophy of

the Nature-oriented park is the idea that if only man

can be placed in a better environment he will behave

better. As has previously been mentioned (e.g., in

Ch.2.2) this idea is often subscribed to by those who

regard leisure as the opposite to work and/or the

countryside as the antithesis of the town. There is a
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propensity, not universal, to regard the one as 'good'

and the other as 'bad'. In its most extreme form this

attitude expresses revulsion at any sign of manipulation

or modification of 'the environment' by man. Urban,

particularly industrial, environments are seen as

basically antipathetic to the well-being of man and

"escape", at least temporarily, is said to be necessary.

While the extreme view is not common, there is wide

support for the idea of outdoor recreation as 'escape',

which emphasises naturalness, wilderness, and challenge.

The ideal recreation environment is seen as one in which

the individual:

(a) communes with Nature on Nature's terms

(b) finds solitude and through it mature

self-awareness

(c) depends on native abilities in the

absence of technology.

This relationship with Nature, it is believed, will lead

to a new attitude to the natural world. These three

points are roughly equivalent to the effective, cognitive,

and behavioural components of attitudes related to

fourth order needs.

One problem with this view is that it is unrealistic

to assume that man can ever be free of his past and, even

more so, that he can be free of his own nature which is

that of a social animal. It is not reasonable to claim

that wilderness and solitude serve 'better' values than

does community there being scarce opportunity, and
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perhaps for .he major jr.: . no desii for wilde .ness, even

in nations where individual values are widely publicised-

The recreation environment of an individual is a thing

of his own making in the sense that he brings to his

destination perceptions, values and abilities based on

hi3 own experience. The main determinant of his

experience is his social environment which, for most

people, is urban if not metropolitan and, for the rest,

is decisively influenced by urbanisation. Thus most

countryside recreation is the use of the countryside by

townsmen ana is related as much to the urban lifestyle as

it is to the non-urban environment.

A characteristic feature of urban life for many is

the ability to choose where, and with whom, one shall engage

in leisure activities. leaving aside for the moment the

problems of the poor and, for whatever reason, the

housebound, freedom to choose where and with whom one will

spend his leisure is characteristic of town and city,.

Urban man is accustomed to identify satisfaction of needs

with specific places, and in general to associate

different social relationships with those places. Thus

there is an apparent lack of territoriality about his

social networks, and the opportunity to insulate himself

to a large degree from his immediate neighbourhood if he

so chooses. It is wron0, however, to state that mobile

urban man is non-territorial. What is more likely is

that territory has become discontinuous, because centred

around nodes of action space. Our prodigious mobility
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permits rec,.rational ncdes to inc.. :de far-flung parks

as well as local pubs aid sporting facilities. These

territorial areas will be defended, with variable

determination, for the same reasons as a bird defends

its meeting area or a ghetto gang its 'turf'. However

much the methods may differ, each is defending a life

space which is dependent on needs and goals and defined

by the range over which locomotion is possible and the

ability to perceive opportunities for satisfaction

within that range . It is noted here that this point

is related to the concept of "social space" which has
1 D

been discussed in a wider context by Buttimer ^ and,

with particular reference to recreational "time-space

circles", by Coppock and Duffield ^ .

It is now suggested that it is the factors which

effect this "ability to perceive" which determine not

only whether use will be made of a recreational

opportunity such as a park, but also what use will be

made of it and therefore whether that use will be

compatible with the values of the providers of the

sources of the influences which act upon leisure-time

behaviour.

"(1) The groups to which we belong and whose
controls and norms bear upon us.

(2) The culture into which we happen to be

born, whose interlocking and complex
pattern of groups, institutions and

prevailing ideologies sets a climate
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of opinion for ail f life, including
our attitude towards unobligated time
and its uses.

(3) 'The limitations and potentials of our

bodies and minds that influence the

selections we make within groups and
society and our own creative contribution
toward new patterns of organisation and

A r\

thought in them" ^ .

The extent of the 'action space" over which these

influences operate varies in terms of the number and

intensity of contacts which provide information, in the

sense of knowledge of the subjective environment. The

individual's reaction will depend on whether he perceives

the environment in contact as threatening, supportive or

challenging. If reference is made back to the Maslow

hierarchy, it can be sem that a perception of challenge

is at the top level and might therefore be expected to

be rare amongst those for whom lower level needs are

unsatisfied and information is uncertain. If may be

concluded that a good deal of the unnecessary1 use of

parks, such as that identified by .ioden, can oe

attributed to the manager's attribution of self-aetualis-

ation and knowledge as the prime offering of parks,

whereas for many users what matters is safety and a sense

of belonging. In other words, the planner wants the

system to provide challenge and re-creation, while the

user may war. the system to provide, say, freedom and

therapyo Toe park then is import nt as a place conducive

to preferred patterns of socialisation.
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Some support for this conclusion is to be found in

a paper by Lee ^ in which he identified three features

important to the definition of place. The first is a

sense of belonging which may take either or both of two

forms, belonging through possession and/or belonging

through knowledge. He points to a correlation between

social status and the importance of each sense,

belonging through possession being more important for

'higher' status individuals and belonging through

knowledge for those of 'lower' status. (This finding

seems relevant to the size of park systems and to park

interpretation programmes). Lee observes that "living

space in middle income neighbourhoods is governed more

by formalised rules of property ownership than by rules

for negotiating mutual expectations or a personal basis".

The conclusion may be drawn that higher-status individuals

have a sense of belonging to places over which they are

able to identify rights and are likely to be concerned

with the interpretation of rules which govern those rights.

Lower status individuals will be less concerned with

rights and ownership and more with knowing what contacts,

relationships and behaviour they can expect to exercise

and encounter in a place. (While the relevance of this

becomes clearer from the two other features identified as

important to the definition of place, the passing comment

is made that the concern with belonging through a right

of possession can be detected in the issue of access in

British countryside recreation. For example, almost half

the clauses of the Countryside Scotland Act (1967) deal
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with the subject of access).

The second feature identified by lee i 'the

cognitive structure or organisation of the spatial

environment", of which the most important element is

"edge". The edge is the place beyond which an

individual can no longer rely on the same scheme of

order and so must become more aware of environment, if

only because there are more things which do not 'fit' and

must be interpreted. (The edge effect has wider
\ 44

importance than its immediate relevance at this point) .

lee considers that the middle classes treat open space

as public space and therefore as nobody's space. Such

spaces become, in effect, pathways between "significant

places", presumably places for which there is a strong

sense of belonging. Working class people treat accessible

open spaces more as "at home" space, bounded places in

which they belong but beyond the edge of which lies a

threatening uncertainty. This reinforces Lee's first

point of middle-class emphasis on possession and working-

class emphasis on knowledge.

The third feature identified by Lee is the expect¬

ation of legitimate social control over the use of

space and its organisation. This point appears more

relevant to neighbourhood than to other parks. Lee

observes, for example, that idiosyncratic behaviour may

be tolerated - perhaps perforce - in the neighbourhood

but beyond it, at and above the district level, it may
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be tolerated only if condoned by the community and its

agents of law enforcement. The implication of Lee's

argument is that larger parks are less 'belonging' for

lower classes and that, in general, they may use them

only in groups large enough to define a common

territory they can identify as a place where their type

of people is acceptable. Lee notes that this may

involve display rituals, i.e., a kind of territorial

marking which establishes temporary personal space.

An alternative, noted by Lee, is the visiting picnicker

who holds a small personal space, i.e., he takes

possession of the space rather than the relationships

around it. Something similar seems to be in evidence

in the behaviour of British motorists on picnics. It

has been observed that a very close link is kept with

the car which provides a reasonably inviolate personal
45

space.

The considerable danger of making glib assumptions

about 'class' is recognised. The term and its under¬

lying concept is used here because it is such common par¬

lance, but it is acknowledged that the definition of

class is arbitrary and it is used here as a convenience.

While it is common to group according to objective

factors such as occupation and income and to ally social

specialisation to them, this discussion is based on the

assumption of motivation by similar values as the

fundamental determinant of class, because these values

are, to a large degree, determined by the social circles
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i.i which, an individual lives f work,;; and plays, This

seems to be a far more dependable basis than -conomics

in view of the rapidly growing ability of most

occupational groups to increase their discretionary

expenditure, i.e., to spend money on their leisure.

It is contended that, in Australia at least, it is the

nature of expenditure rather than the ability to spend

which provides the distinction. The recorded growth

in leisure expenditure in Great Britain (see, e.g.,
A £

Myerscough, 1974) suggests the same trend exists

there (cf., Binder, 1970) ^ . If, then, it is style-

of-life which defines class it is not unreasonable to

suggest the need for much greater emphasis in research

on the role of open space in the quality of life, rather

than assuming that particular per-capita ratios of open

space and facilities for recreation and leisure are

minimal or optimal, as though there were only one life¬

style to consider. As Mercer says, "some actual
/lO

evidence might be enlightening" .

Lee's conclusions seem relevant to territoriality

in recreational behaviour and suggest that economic

ability is not the sole determinant of low patronage of

larger informal and/or remote places by lower status

groups, who have no particular sense of 'belonging'

related to those spaces. Lee observes that the

characteristic use of these spaces by higher income groups

is possessive and is responsive only to formal social
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control. Thus "man's elaticnshi; tc the no -human

environment can be typified by pat erned expectations,

norms or rules that ensure predictable behaviour".

This is at variance with, the idea that leisure time

is used to escape from the borders of ordinary society

and to be "oneself" and "free". Lee considers that

people seek areas where they may share a scheme of order

with others similar enough to themselves to be able to

take for granted many "everyday normative constraints".

It follows that there is a need to eliminate "socially

problematic elements", i.e., anxieties rather than

"normative constraints", i.e., rules. If Lee is correct,

then it is reasonable to suggest that there should be

much greater attention given to planning open spaces, and

in particular parks, for their social function. This

would involve a variety of expectations which would

influence the whole process of reservation, design and

management, but it is not inevitable that this would

conflict with any high level goal such as pi'ovision for

the benefit and betterment of the people. The problem

would always be to know how much mix to build into the

system so as to reduce anxiety, and destructive conflict,

yet to promote adaption.

3.6 THE RECOGNITION OP CHANGING NEEDS BY POLICY-MAKERS

Despite the still severe problems of economic

deprivation in some urban and rural areas of Great

Britain, the fact that the poor are always with us and
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the recurring depressions in the x-: . of economic growth

there seems to have been a general move upwards in the

hierarchy of needs, i.e., more people have begun to

concern themselves with needs for esteem, recognition,

and self-actualisation. National concern, while still

very much focussed upon the ill-housed, ill-clad, ill-

nourished and, increasingly, the unemployed, has moved

towards a greater focus on equity, participation, respect,

challenge and personal growth in response to people's

rising expectations. Aspirations have increased even if

achievement is limited. Governments are aware of, and

have accepted, responsibility for the satisfaction of

the needs of their peoples.

Policy makers are more experienced in dealing with

the satisfaction of economic needs than with psycholog¬

ical needs, a situation which is important for two

reasons. First, satisfaction is a perceptual concept,

i.e., it can be regarded as the perceived discrepancy

between aspiration and achievement, and second, the

level of aspiration has been rising fairly continuously,

as was noted earlier. These facts clearly make the

policy-makers job more difficult because he must first

have some feeling for (if not knowledge of) peoples'

aspirations, and second, he must accept that any success

in providing satisfaction may be met with a higher level

of aspiration. This seems to be the common course of

environmental policy making, e.g., a clean-up of one

noxious element in the environment often has been
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followed by .emands fox still higher standard and for t -

clean-up to extend to other pollutants. In ... similar

fashion, allocation of land for conservation, e.g., in

National Parks, has often been followed by demands for

stricter controls to ensure ever higher standards of

conservation within those areas.

49
Allardt has suggested that the whole concept

of public welfare can be defined in terms of need-

satisfaction, so that the outputs of welfare measures

should be assessed in terms of the needs they satisfy.

Since the policy maker would clearly wish to have some

way of measuring such output, there is a concentration

on economic measures. Smith notes the importance of the

ability to measure performance:

"..objectives and the alternative courses of
action leading to them (must) be clearly
specified and carefully costed. Government
agencies must be aware of what they are

currently buying and what alternative
patterns of expenditure might buy for them.
This requirement applies to all the action
programmes which make a particular policy
operational. In performing this analytic
function the government planner provides
valuable information for the perception and
evaluation stage (of the decision making
process) by developing quantitative

50
specifications of community needs"

(emphasis added)

Smith comments that output budgeting and planning-

programming-budgeting systems are techniques designed to



assess the financial ccst of alteinative strategies for

the satisfaction of needs.

Subsequently, Smith states that "without the

expression of objectives in quantifiable terms, little

can be done in monitoring progress", noting as an example

that "although a number of policies have been designed to

meet the needs of the elderly, the information relevant

to evaluating them is derived from observations of the

services and institutions provided and not the users or

51
clients of those services" . This is a particularly

difficult problem in recreational planning because of the

difficulty in carrying out adequate surveys of those who

do not use recreational services and so of determining

what their needs are, and why they are not being

satisfied. Even surveys of users provide limited

assistance. Smith refers to the observation by Abrams

that:

"people have expressed their lowest lavela of
satisfaction for areas of life, such as

leisure, housing and education, in which
there have been considerable advances in

terms of inputs in recent years, measured by
expenditure on leisure, houses built and

52
numbers in higher education"

The policy-maker is on perilous ground if he assumes

that economic measures will provide an adequate indicator

of satisfaction, because the quality of life is not so

simply and universally related to the level of material
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possessions or, for the. matter, c services. It is

for this reason, as much as any, that standards for the

provision of open space and recreation facilities are

less than adequate indicators of toe potential

satisfaction of recreation needs. It is here that

values and ideals become important because it is a

valid role of government to go beyond the fulfillment

of lower level public needs towards the raising of public

aspirations in regard to higher level needs. Standards

of provision may have little relevance to the individual

in any case, being instead a frame of reference by which

the policy-maker may judge his own satisfaction. The

individual - or social group - may have very different

frames of reference. His aspiration may be some future

condition similar to a planning goal, a level he hopes

some day to achieve, but that may exceed some lower level

which he really expects to achieve. The two most

obvious factors influencing these two levels are first,

the standard he knows or assumes applies to some peer

group, e.g., other people with the same income or

occupation, or of the same race or nation; and second,

the standard he thinks would be equitable, i.e., fair in

proportion to the achievement of other groups identified

on a similar basis to those in the first instance.

This seems to be related to the common observation

referred to earlier in relation to social space, that

people may live in an objectively definable environment,

but they perceive a subjectively defined environment,

i.e., they have a 'psychological life space' which is
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dependent on their needs, drives o. goals ana their

'perceptual apparatus' . Wolp ;rt suggests that the

extent of this space, which he calls "action space"

varies in terms of the number and intensity of

contacts from which an individual receives perceptions

or information but also in terms of life cycle. The

latter is complicated by sex, race and socio-economic
54

variables . It is suggested that because this

"psychological life space" determines attitudes it

appears to effect the behaviour of the individual in

the way he copes with, or adapts to, the objective

conditions of his environment.

Current interest in the use of an extended range

of life-cycle descriptors in the analysis of recreation
R R

needs and behaviour shows a significant advance on

the rather crude use of socio-economic variables as

56
surrogates by which to predict demand

3.7 CONCLUSION

Reference was made earlier to Barry's discussion of

the ultimate grounds for policy-making. His discussion

of wants satisfaction includes consideration of the

basis on which it may be attempted. There are two

principles

(a) aggregative - which concerns the total

amount of want satisfaction of a

reference group0 This includes
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conslder-'tior. of efficiency ant

expediency,

(bl distributive - which concerns the way in

which want satisfaction is divided

amongst a reference group. This includes

consideration of justice and equity.

He observes that distributive principles may be further

classified as comparative or absolute. The first

(comparative) involves comparison of the position of one

person with another - whether he should get more, less,

or exactly the same amount of want-satisfaction. The

second (absolute) allows specification of what one

individual in a particular category should get regardless

of what anyone else gets. Minimum standards are an

example of absolute distributive principles. Barry

notes however that

"the principle that special treatment should
be given in respect of certain qualities or

achievements may be of either kind :

it all depends on how the 'special treatment'
r;7

is specified"

This thesis is concerned with the effect of conflict

on the distribution of recreation resources, bearing in

mind that the word 'resources' is being limited in meaning

to opportunities which are actually utilised. It is

suggested that some of the conflict; is due to the

adoption of aggregative principles by some planners and

interest groups and the adoption of distributive

principles by others. This has the result that the two
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may be arguing about a different thing. For example in

the issue of access the aggregative consideration of

expediency may be that some provision for motorists is

needed in order to achieve an end less directly related

to the motorist than it is to the walker seeking solitude.

The reason for consideration in the first place may have

little to do with satisfying the wants of the motorist,

but rather be aimed at ensuring that in seeking want-

satisfaction he does not reduce the satisfaction of the

reference group of walkers, (i.e., measures are taken to

increase the latter's satisfaction by controlling the

motorist). The opposing view would be to consider

that motorists were entitled to a certain degree of

access to an area either on a comparative or absolute

basis, or that the rights, e.g., of a cripple to see the

view from a peak should not be limited by the opinions of

the more athletic that there be no visible sign of road

development, and that a higher degree of satisfaction

should result from reaching a summit achieved by a

limited number of others, who are members of the same

reference group. Others may hold the opinion that it

is just as equitable to provide undeveloped areas and

that the total amount of satisfaction achieved by doing

this is as great or greater, because these areas are

relevant to higher level needs.

The major difficulty in resolving such an argument

is to know how to quantify the satisfaction obtained
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from the two (or any ot er) alternatives. A Pareto

optimum is not really applicable because it may be

impossible to show that though at least one group has

gained in want satisfaction no other group has lost.
58

If note is taken of Dansereau's "law of the inoptimum" ,

that no species finds in any given habitat all the

conditions most suitable for all its functions, and

recreation archetypes equated with species, it is

suggested that so long as there is a core of habitat

in which a species is dominant, it will maintain sufficient

energy to compete in habitat where conditions are marginal

and dominance is less well defined. If it is further

noted that the principle of competitive exclusion suggests

that dominance will be achieved by one of the competitors,

it can be suggested that the result of the motorist-walker

conflict, and others like it, must eventually be a

reduction in the distribution of areas in which there is

overt competition because one activity will successfully

exclude the other either by force (e.g., dominance for

walkers when the planning system is used to exclude

road development) or by changing the habitat to more

closely match the optimum (e.g., dominance for the

motorist with the development of roads and ancillary

parking areas, toilets, etc.).

The implication of these observations to park

system planning is that the ideal system will be related

to the full range of recreation motivation on the
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understanding that each trip has a goal, which is to

obtain a certain experience. The planner's task,

therefore, is two-fold, first, to ensure that the

experience offered in each area is consistent with the

goal for that area and for the system, and second to

ensure that the system as a whole offers a full and

adequate range of experiences. The problem at present

is that if system goals are narrowly defined by

conservation values which are not universally supported

they may be irrelevant to motivation for recreation.

Both conservation and development, now seen as values,

might be better seen as means of ensuring that certain

goals can be achieved in certain places, but this will

require a much more aggressive strategy to develop

recreational aspects of Park Systems than is currently

seen in existing and proposed systems of conservation.

Clearly, the two aims must either be totally separated,

and parallel systems developed, or equal priority must

be given to each aim in a managed system. At present

competing demands upon parks lead to conflict arid a less

than satisfactory quality of recreational experience.

In the following chapter some concepts are drawn

from the theory of systems, especially as the concept is

applied in planning, to set the background for a

discussion of park systems and the proposal for a Park

System for Scotland.
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CHAPTER 4 PARK SYSTEMS: SOME CONCEPTS IMPORTANT TO

RECREATION ENVIRONMENT

A. SYSTEM AND ENVIRONMENT

4.1 INTRODUCTION

The environmentalist perspective outlined in

Chapter 2 suggests that it is necessary to achieve

both adaptation to change and control over change so

that it proceeds in the direction of responsible goals

at a speed with which (on the whole) man can cope.

The main force of this argument is that high environ¬

mental quality depends on the will of man to achieve it.

At the root of such a will must be an understanding of

the effect of his other goals (e.g., those related to

standard-of-living) on his physical and social

environment. "Environmental!sm is typically a

reflection of scientific humanism and of its belief

that science (knowledge of causes and effects) is the

key to enlightenment and enlightenment is the key to

the betterment of the■human condition" ^ . General

systems theory has gained considerable acceptance as

having the highest potential for increasing understanding

of causes and effects and of how to exercise control

over them.

The systems approach is a method of analysis of a

set of interrelated elements or parts of a whole which

is more than the sum of its parts. Study of the

interactions or relationships within the system and
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between the system and its environment is essential to

systems analysis. This goes beyond the provision of

catalogues of information about the individual parts

of a system. The full meaning of the parts is only

to be found in the whole. The environment of the

system may include other systems which impinge on the

studied system, or larger systems of which the studied
2

example is a subsystem

A fundamental argument of the systems concept is that

it is the arrangement of the components, just as much

as their nature which is important ^ . One weakness

in applying the word 'system' to park provision is that in

the strict sense the parts of a system do not qualify as

much on the basis of their inherent qualities as on the

relationships they form by virtue of their position in

the system. While it is true that the parts may need

to have certain attributes which enable them to fill a

position in the system, in park systems the relationship

between the parts may be very poorly defined and the

qualification for consideration as a park is often almost

entirely based on internal attributes of the park. This

has some importance to the ability of a system to adapt

to pressures from its environment. It is a normal

course of events for a system to develop fixed arrange¬

ments of its parts with increasingly specialised function

as it responds to 'feedback' ^ . This gives a system

its structure. These comments, in passing from

reference to systems in general to park systems in
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particular, low refer more to the .ocial system for

which the parks provide some satisfaction of needs,

and the planning system, which attempts to organise the

system for this purpose. The planning system attempts

to use regulatory feedback mechanisms to control

relationships within the system.

It is in the fact of organisation that a system

exists, ^ and parks are the organised parts of a park

system. The systems approach is relevant to the study
7

of the way the parts of a system function . For that

reason this study does not include systems analysis in

any real sense, but rather investigates some factors

which influence the organisation of park systems, with

particular reference to the proposed Park System for

Scotland.

There are three particular sets of factors which

could have been studied. The first are factors relevant

to maintaining the existence of the parks, i.e., to

their ability to produce a base level of satisfaction

of the goals of the park system. Goals are generally

to provide recreation and ensure conservation in support

of environmentally-oriented values. This is the

management function. The second set is factors

relevant to adapting a park system to pressures acting

upon it. Such pressures include changes in patterns of

recreation behaviour and new demands for exploitation of
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resources. This is the planning "unction. The third

set is factors relevant to establishing the park

organisation in the decision-making process so as to

be able to effectively carry out its planning and

management functions. This is the political or

regulatory function, and most attention is paid to it.

Three main types of system are commonly identified

in the literature. These are equilibrium, homeostatic,

and adaptive systems. It is suggested that the third

is the appropriate model for social systems just as it

is for ecological systems, but reservations about the

direct application of ecosystem concepts to social
0

systems must be noted . Planners are sometimes

accused of attempting to treat complex adaptive systems
9

as homeostatic . In a homeostatic system inputs of

information und energy from the environment are

necessary to maintain the steady state. In an adaptive

system, however, it is variations in structure which are

crucial, i.e., variations in the way the parts of the

system are arranged. In the context of a park system

this does not necessarily mean that new parts must

continually be added or that old parts must be

withdrawn, though both should be possible. Rather it

means that the function of parts of the system should

maintain some flexibility. However, this may give an

impression of instability contrary to the desire of

conservation interests, and so may lead to external
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p-assure on \ he park or ■■.an isat ion o which it ~ust

adapt. This is feedback.

Park planning organisations operate in a dynamic

environment such that park systems may pass through

several states as the organisation responds to feedback.

Organisations often attempt to reduce uncertainty by

consultation with those thought most likely to generate

feedback, either because they compete with it or because

they are directly affected by decisions it makes. This

has been described as attempting to achieve "bounded

rationality" and is relevant to what Ackoff calls

"purposeful systems" i.e., systems which select both

ends and means (thus displaying 'will') and progress

towards a distant and modifiable goal through shorter

term attainable objectives. It is sometimes argued
12

that this is "counter-intuitive" because compromised

objectives may divert the trajectory away from the long

term goal. Some evidence of this can be seen in the

results of the negotiations preceeding national park and

countryside legislation in Great Britain.

A more specific aspect of counter-intuitive behaviour

relates to the ability of a park system to provide the

desired satisfaction of values for which it is

established. This occurs where the elements of the

system - in this case the different types of parks,

though the same comment can apply to individual parks of

any type - are treated in isolation. This is always a
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danger in park system planning particularly wnere, as in

Great Britain, different levels of government are

responsible for different park-related goals (such as

nature conservation, landscape conservation, and

recreation), co-ordination is weak, and mutual support

poor. The common result is that each organisation's

attempt (usually under considerable pressure from its

environment) to optimise its part of the system,

conflicts with the viability of the system as a whole.

That is to say, optimisation of sub-systems may lead

to sub-optimisation of systems.

The author considers this is most problematical

where predominance is given to one sub-system, as usually

happens in the case of national parks (even to the extent

of calling them "special parks"). One danger is that

these parks will include adjustments that pressure groups

have been able to introduce for their own benefit (in

accordance with their own values) which may not accord

with wider social values that define the goal of the whole

system. Any optimising action by one group or

individual will alter the context for decisions by others.

This is an alteration of the state of the system. It

should be emphasised that 3uch 'adjustments' need not

necessarily be changes; in fact, they are equally, if not

more, likely to take the form of proscriptions against

change in response to other forces in the system's

environment. The problem is that these forces and their
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agents may I 2 much more diffuse and difficult to identify.

They nevertheless are real, as pari managers have found.

The point is that ideally the regulatory function

• protects the management function from unanticipated

feedback, but adjustments to sectional pressures render

the system more vulnerable to some ultimate 'catastrophe'.

In this sense a 'catastrophe' is an event which cannot

be regulated by the established control mechanisms

because it is the result of variance that, in being

by-passed, has been stored, whereas it may have been

assumed that it was eliminated.

13
Campbell's recommended approach to research in

recreational geography might help to avoid some of this

'catastrophic' tendency. He suggests that tne order

of approach used - the recreation area, the recreationis^,

the source of the market (city) - should be reversed to

provide a new framework of thought. This would reduce

the bias towards the resource magnetism of parks and

increase attention to tne factors in the urban

environment which augment the motivation to "escape from

the city" which was referred to in Chapter 2.

4.2 GOAL SATISFACTION

/ 14- \
In a complex (turbulent ) environment in which the

range of choice is very wide, or the information

available for making a choice is so great that it cannot

be absorbed, with the result that there is a high degree
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of uncertainty, the 'naural' rear '.on might he to attempt

to simplify the choice. The obvi- us way to do this is

to reduce the difference between the known and the possible

and that is done by reducing the contrast between

satisfied and unsatisfied needs, or the conflict between

achieved or achievable goals and desirable goals. In

other words the goals are selected on the basis of

satisficing and the ease with which they may be achieved,

rather than on their approach to the ideal state. This

is not entirely unsound in a complex environment provided

that goals can be framed as stages.

There is, however, a problem with the process of

simplifying goals to those which seem achievable and this

is well seen in the conflict among recreation activities

and between recreation and conservation. It is not

unusual for recreation planning authorities to state

their goals in highly democratic, egalitarian terms.

For example, the legislated goals of the New "fork State¬

wide Recreation Plan are

"to foster and promote a broad range of
facilities and services to meet the growing
needs for healthful leisure time activities

for all citizens ... (and) to foster and

promote recreation opportunities that are

available and accessible to all segments of
the population, creativefy utilize available
lands and facilities and serve to protect

15
associated natural resources" .

Achievement of such high ideals is so difficult as to be

virtually impossible. While it is recognised that goals
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are end points towards -which progress may be made but

achievement is always incomplete, it is clear that the

real goals are likely to be something less than those

above and that the most potent modification is likely

to be exclusion of the conflicting elements of the goal.

Thus, it is not possible to provide opportunities for

'all segments of the population* because some segments

make non-conforming demands. The bulk of this demand

has to be of sufficient magnitude to cause severe stress

before action is taken to provide opportunities. The

case of off-road vehicles - particularly trail bikes -

is typical. At very low levels of use trail bike

activity may be tolerated, with some effort made to

direct it towards areas of low conflict, but with

increase in numbers and growing frequency of conflict,

a common reaction is the ban. The trail bike rider is

an outcast, excluded almost in-toto from the public

recreation provision until the demand for places to ride

becomes so strong that special provision is made. The

real problem with the trail bike rider is that he does

not conform to the image of a sympathetic participant

in Nature, benefiting by his physical exertions while

imposing no stress on the environment or other people

within it. The goal of 'opportunities for all' is

flattened out to 'opportunities for all who conform'.

Exclusion of trail bike riding from National Parks

reduces the amount of variance in the park

environment. It is not suggested that this is wrong,

because it does seem on the whole necessary, but it
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slould be recognised th t a statement of egal tarian

goals means .nevitable conflict over non-conf rming

behaviour. This has its dangers in a society which,

in other respects emphasises the value of individuality.

It is suggested that the first reaction indicated

that the motive of the trail bike rider - for that

matter of the practitioner of any non-conforming

activity in any sort of park - is not important, and

the general judgment is that non-conforming behaviour

indicates inferior values. But the assumption of

inferior values carries with it a presumption against

their satisfaction and this is an attitude (i.e., a

propensity to behave) of intolerance. Interviews

undertaken as part of a previous study (unpublished)

revealed that many respondents felt that trail bike

riders had "no rights to be in the national parks" and

other back country. There was therefore an attempt

to exclude a rapidly growing activity from the re¬

creation environment. That it was predominantly an

activity of male youth, is not without significance.

The eventual recognition of the force of the demand,

resulting in the move towards special areas was an adapt¬

ive resxjonse, but the prejudice remained. The trail

bike must 'stay in its place'„

This point has been elaborated here for the purpose

of suggesting that prejudicial allocation is a common

response to environmental threat. The proposals made
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for categories of parks are symptomatic of the attempt
to simplify the park planning environment. Where
categorization of the park is not possible the response

is activity zoning. The problem with prejudicial
separation of recreation activities has been the rate
at which new and seemingly ever more virulent conflicts

have arisen, e.g., skateboarding in the United Kingdom.
The planning system is unable to respond at a

sufficiently rapid rate to provide the places in which
activities can be segregated, and the non-conforming nature
of the activity mitigates against achievement of the
desired degree of segregation.

It is not only the explosive growth of new activities
that has led to problems of segregation. Even more

pervasive has been the adoption, by ever increasing
numbers, of recreation activities and accoutrements which,
in small numbers, were tolerated and even encouraged.

Skiing and motorised •camping' are two particular
examples of such activities which have rapidly increased
in popularity and which make heavy demands on capital for
investment and on management capability and which,because

of their magnitude,conflict with other park priorities,
but cannot be excluded and are difficult to control by

segregation (zoning). Nevertheless, the trend is
increasingly towards zoning as a means of emphasising
the difference in demands on resources and the potential

of activities for conflict and so to simplify decision

making by planners and managers in respect of provision
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and by visitors to park® in respec' of partxc pation.

The author's major reservation about zoning is that,

once formulated, there is a tendency to regard their

boundaries as permanent and impermeable, to consider

that zones should be inviolate. This reduces the

potential for active adaptation to further changes

in the environment, and increases the potential for

conflict over goals. Zoning, in solving immediate

problems, may inadvertently exacerbate others.

Zoning increases the specialisation of parts of a

system. An increase in organisation is necessary to

maintain integration of the specialised parts. There

is danger in increasing specialisation that is not

accompanied by increasing organisation because these

both affect the structure of a system. Specialisation

could be said to be an adaptive response to pressure on

the system and represents behaviour which is goal-seeking.

Organisation is a maintenance response,i.e., it represents

a type of survival behaviour in which the system is

maintained while adaptation progresses. The point is

that it is necessary for changes to occur within parks

in response to pressures on them from changes in

recreational demand and from changes in other land-use

activities, but there must be an organisation adequate to

the task not only of identifying forces for change and

the appropriate zoning or other specialisation in response,

but also of keeping the system intact while such

specialisation is implemented and tested.
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4 3 RELATIO: 3HIPS frTTHltf AND 3ETW::SN SYSTEM .-a\TD

ENVIRONMENT

Three questions follow from this discussion:

(1) Is there then a better reaction to

•crisis' than the common responses

(tactics) of exclusion or categorisation

(zoning)?

(2) If there is does it involve rejection

of these tactics?

(3) Are there any signs that the better

course is or could be taken in park

system planning?

The theoretical answer is suggested by Emery and

Trists model of system II and environment 12 relation¬

ships o They identify four types of interaction.

Ill interactions occur within the system itself, while

L12 interactions are output and L2l input between the

system and the environment. L22 interactions denote

activities within the environment - activities which

may result in some change important to L21 interactions.

This fourfold categorisation emphasises four aspects

of systems - the system itself, its environment, and

the feedback and response mechanisms. The use of zoning

is primarily related to 111 s.nd L21 events, but it is in

the L12 adaptations that most hope (and perhaps danger)

lies.
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The Emery and Tris ; model can be used to show the

importance of information in recreation planning. In

summary, there are several categories of information

which broadly correlate with the four types of

relationship above.

Information relevant to Lll relationships is of two

main classes:

(1) that which provides for knowledge of the

parts of the recreation system and the

relationships between them. Supply and

demand studies of the STARPS 17 , CORD 18
19

and TORPS type are directed at this

understanding, with varying degrees of

success;

(2) that which provides knowledge of the effect

of recreation on the resources and of the

effect of competition between activities

on the quality of the recreation experience.

Information of the L21 type also has two main forms:

(3) that which contributes to understanding

of the competition from the environment

for use of the resources also in demand

for recreation, or the effect of other

land uses on the quality of the recreation

environment.

(4) that which contributes to understanding

of the other organisations interacting
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arid competing with ;he planning system

and affecting its progress toward

achieving its goals,

Each of these is an area in which many studies have

been undertaken. The information gained is used in

decision-making in numerous ways, e.g., the reformulation

of goals and objectives relevant to those goals; the

definition of policies related to the order in which

objectives are to be addressed and strategies related to

those policies; the allocation of land and investment to

control and amelioration of the effects of competing

demands; and others less relevant to this study.

A much greater degree of attention should be paid

to the L12 relationship, i.e., the effect of the system on

its environment, again with two particular emphases and

with the prime purpose of providing a basis for

understanding of how the system might act to modify its

environment. The two emphases are:

(1) on the recognition that other systems in

the planning environment give to the

goals for recreation and conservation;

(2) on the effect that recreation use, and

conservation in particular, could have

in improving the environment and so

increasing its suitability for these

uses - a reinforcement effect.
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It is i.kely that effective adaptation through LI2

relationships would require increased attention to L22

relationships, i.e., to forces witnin the environment

itself so that the changes sought through L12 action

would be reasonably predictable and damaging feedback

avoided. The strategic objective would be to ensure

that changes in the environment as a result of action

by the system are such as to strengthen those attributes

of the environment which prompt other systems in it to

adapt in a way that adds to environmental quality.

4.4 EFFECT OF COMPETITION ON SYSTEM STRUCTURE

The recreation land-use system is but one of a

number of land use systems which compete for 'space'

in an environment where the forces for change, particularly

on other systems, are very dynamic. In Great Britain

the major competitor for land with a high recreation

capability is farming, but farming is notoriously

susceptible to fluctuations in wox*ld markets. These

fluctuations have many causes, of which two are noted:

(1) they result from turbulence in the

physical environment, notably droughts

and floods, but disease induced crop

failures or livestock mortality are also

common; and

(2) they are the result of political attempts

by competing systems to gain some

advantage or to reduce internal disorder.
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Trie effect of these forces on the recreation/conservation

system can be potent. Por example, an early response

by a farmer may be to deal with an externally-generated

pressure by removing internal pressures, such as by

occupying and modifying space in which recreation and/or
conservation have previously been comparatively unopposed

or dominant.

The following are examples on a wider scale:

(1) The Kosciusko State Park is a large area

of national recreation and conservation

significance in the highlands of southern

New South Wales. The rainfall at higher

elevations is less unreliable than at

adjacent lower levels, particularly in

the east on the adjacent Monaro tableland,

where a severe rainshadow occurs. A dry

winter and spring has serious implications

for pasture growth . In years of

severe drought the rich alpine meadows

rarely suffer and considerable pressure

mounts from graziers for the use of these

pastures- This is resisted, it being

claimed chat only native herbivores

should occupy the Park because of the

scientific and aesthetic importance of the

alpine meadows and their susceptibility to

erosion under an 'unnatural' grazing

regime. There are several possible
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response' : including the one sometimes

taken of illegal occupation, bi t on the

whole the resistance by the park authorities

has been successful. This has led to

growth of a new movement whose aim is to

change the concept of the New South Wales

National Parks and Wildlife Service which

administers Kosciusko to something as near

as possible to the Countryside Commission.

Though the most aggressively-used argument

is that the park would be better managed by

local committee, the underlying aim is to

establish agriculture as a use of the park

in the same fashion as in English National

Parks. Thus, there is pressure not only

on the resources and values of the Park but

also on the Planning System.

In Kosciusko and other park areas to the

east and north of the Monaro tableland

management policies are directed at

restoring a 'natural' ecosystem (in so

far as this is possible). This objective

includes allowing the recovery of populat¬

ions of the Dingo (a dog naturalised in

Australia for so many thousands of years

it is considered native), and also a desire

for a more natural fire regime. Both

policies are 'threatening' to adjacent

farm and forestry operations and these have
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ore-:•/ • r "ioatijv \t iationti Park

manages:©of atrategi c, Very imilar

problems occur in North Americ n National

Parks, (and must in vitally accompany any

further roves to re- introduce the wolf in

Scotland.The pressures on park

management policies increase in proportion

to the difficulty being experienced by

adjacent or competing land uses. Parks

are, e.g., seen as sources of infestation

by vermin and noxious weeds.

(3) The most notable of recent park conflicts in

Great Britain have been over conversion of

moorland, water supply reservoirs,

construction of trunk roads and motorways

and mineral extraction in National Parks.

All these represent conflicts between 'hard'

values of economic production and 'soft'

values of conservation of wildlife and

scenery. They are accompanied by calls

from the supporters of parks for the

National Park Planning Authorities to be

re-organised with greater powers to enforce

presumptions against development and

exploitation, and to counteract resistance

from other quarters. The organisational

response is commonly to attempt to reach

agreement before action is undertaken.

While this may reduce uncertainty in the
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environment of the laming sy -tern, the

effect o:. the inter al value oh the park

(system) - i.e., on ixs ability to meet

the needs which it exists to serve - is

highly unpredictable. This problem is

referred to again throughout the case

s tudy.

The three examples above illustrate the tendency to

focus on issues. This carries the risk of concentrating

on peripheral conservation problems. Even greater

uncertainty may result from concentration on sectoral

problems (like conversion of moorland) which appear large,

close and urgent. The environmentalist viewpoint, as

restated at the beginning of this chapter, would suggest

that these sectoral problems are a symptom of a much

larger problem. (In the case of conservation of moorland

this might be suggested as worldwide agricultural

disequilibrium).

The potential for addressing problems at a wider, if

not global scale, is limited by the structure of the

control institutions. These can be incapable of a

sufficiently rapid reaction, let alone response, to total

situations precisely because they are geared to sectoral

problems. In addition, organisations have their own

interest in survival and can prove resistant to changes

which might equip them to deal with a problem beyond its

sectoral context and in the long term, rather than by
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c risis management in tb short ter." • The st: ategic iss s

for the control organisation woulc seem to be what sort

of mechanisms should be built into the system (in this

case, park system) to enable the management of conflict.

It is not suggested that all conflict must be eliminated,

that being more nearly a conservationist view. Rather

it is suggested that a certain amount of potential for

conflict is acceptable and necessary because it acts as

negative feedback. Unreliability (or uncertainty)
decreases when the organisation's knowledge of what is

acceptable conflict increases along with its ability to

manage that conflict. The planning system needs to

ensure that uncertainties in the land-use system are

'mapped' within itself, and do not remain latent in the
21

process of decision making. Ashby's "law of requisite

variety" states that effective regulation of a system

requires that the variety in the control device must be
22

at least equal to that of the disturbances . This

suggests that a system may have a certain amount of

redundancy, e.g., the parts of a park system would possess

capability to service different needs.

The argument has now returned to the issue of the

structure of the park system itself, and it is suggested

that there are two alternative approaches to achieving a

degree of redundancy in the system. These are redundancy

of parts and redundancy of functions. The first is

mechanistic and may be less capable of adaptation to

changing demands. The second is vital, i.e., it has more
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flexibility and a capacity for au' >msa..c rt ;

It is therefore more adaptable to both compl ity and

uncertainty in the environment, and so provisos a

greater potential for management cf conflict to the

control organisation. This leads to the subject of

carrying capacity, but before this is discussed, some

additional background on park systems is provided in this

chapter, while in the next the nature of some recreation/
conservation conflicts is illustrated through the history

of proposals for access to countryside and national parks

in Great Britain.

B. GOALS PGR RECREATION AND CONSERVATION AS A FACTOR

OF PARK SYSTEMS

4.5 THE BASIS OF PARK SYSTEMS aND THE CANADIAN EXAMPLE

The response to incompatibility in the aims of

authorities required to provide for both recreation and

conservation has often been to attempt to develop 'park

systems'. The Countryside Commission for Scotland has

both responsibilities and has put forward its own

proposal, which is summarised below.

The basis for establishment of park systems is not

wholly clear. One approach, whicn is well developed in

Canada, is to attempt o obtain designation 3 national

parks for areas representative of all important biological

and physical environments. Park- Canada has identified

39 terrestrial natural regions Eighteen do not yet
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1 ve any re;-, esertax .ci. In the Par System ax. all 'but

f ,ve of the there are onsidered to have onl" partial

representation of their significant elements. Thus,

despite having what is claimed to be one of the largest

and most diverse networks of parks in the world, Canada

is a long way short of having the full requirements of

its National Park System.

The Parks Canada approach to deterioration of

resources or conflict between goals is, wherever possible,

to apply a zoning policy so that high-impact activities

are either restricted to small parts of the parks or

excluded altogether. An attempt is made to cater for

some demand for such activities through the "Byways and

Special Places Program", now called "Agreements for
24

Recreation and Conservation" .

Any attempt to develop a park system on such lines

raises fundamental questions which are difficult to

answer, e.g., how big should a park be if it is to be

conserved in its natural state?; how much diversity should

be incorporated into the park?; and what activities are

compatible with the conservation goals of the park?

There always is the danger that the urgency of obtaining

representation may lead to poorly planned reservation of

large, disaggregated and exceedingly complex park systems

quite beyond the capability of the Park Authority to

develop and manage systematically. System., ic

management presupposes some ability to predict the impact
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of different intensities of various activities. Desire

to obtain this predictive ability „s the reason behind

many of the complicated resource and/or environmental

analyses carried out by Park Authorities.

Various methods of environmental analysis have been

used. These could be studied from two points of view:

(1) how is environmental analysis used to select

potential parks and to identify zones within them, i.e.,

to establish that an area warrants special protected

status by being declared a park in the first place and

a conservation oriented zone in the second;

(2) how is environmental analysis used to assess

the carrying capacity of an area (or system) once

dedicated.

It is not possible, however desirable, to discuss in

detail the numerous methods of evaluating park and

recreation resources now in use, but some of the important

underlying principles can be noted.

Pour "variable criteria" are considered generally

applicable to the classification of recreation resources:

(1) The relative significance of the resource.

This, it is here suggested, is the source of its

'magnetism' or ability to attract visitors. The

attractive power of resources is a developing field of
+. ^ 25s tudy .

(2) The degree of permissible manipulation of the
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" .nvironment , given t:: sign:: tic .. determi. .ed above.

I should be noted that significax. .a can mean

representativeness (the degree to "/hieh an area is a

typical example of an identified 'environments

ecosystem, or habitat) or uniqueness. Either can provide

justification for inclusion in a park system. Significance

can be viewed from another perspective, that if the loss

of a resource or site, or the destruction of some

attribute or feature would adversely affect natural or

cultural heritage or diversity, or be of concern to

people beyond the immediate geographical region, then it

is likely to be of more than local significance. This

is a viewpoint particularly appropriate to change within

established national parks, particularly in Great Britain.

(3) The accessibility of a resource relative to

existing and potential demand. Both the 'gravity'

aspects of time and distance and 'magnetism' aspect of

attractivity are relevant.

(4) The potential either to enhance the intrinsic

variety of the park system or to expand the supply of

existing components.

For the purpose of this study an 'element' of a system

is a particular type of individual and may be generic,

e.g., a country park as one type of park. A 'component'

is a particular type of attribute which though specific

is not necessarily appropriate to any particular element,

e.g., a ski-slope or an alpine meadow.

In regard to national parks (or their equivalent)
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S-ignifieanc;' is of mor* Arper'sanc ~h.oc. acospsibiiity,,

end the pot* r. tial tc e lance intr~ sic diversity more

important than the potential to reinforce existing

components. However, it then is necessary for the

'lower' levels of the system to provide accessible

and complementary resources, and the national park

element is likely to be under considerable stress if

the National Park Authority is unable, or is unsupported

by attempts by Central Government, to encourage lower

level authorities to make adequate provision.

It seems appropriate to raise here one point about

the fourth of the above criteria which is relevant to

the forthcoming discussion of zoning and carrying

capacity. It is feasible that, if an area is added

to a park system on the grounds that it is a resource

which increases the diversity of the system, its

conservation status could be set much higher than if

it were added on the grounds of reinforcement. However,

reinforcement should not only permit but also promote a

review of the conservation status of all similar

components of a system. The status could be adjusted

on a scale related to the second criterion - the permissible

level of 'environmental manipulation' in the light of the

relationship between design and carrying capacity.

4.6 CONSTRAINTS ON SELECTION OP PARKS ON THE BASIS OP

RESOURCE EVALUATION

In between the decision that an area is worthyof
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designation and the assessment of its carrying capacity

lie the procedures by which designation is obtained.

The development of any park system, particularly as

proposed in Scotland, is critically dependent on the

negotiations for acquisition and/or access. This means

that the final distribution of parkland only in part

reflects the environmental analysis carried out by

park planners. On the "whole it will depend on how and

where the planning authorities perceive recreation needs

and conflicts and on the process by which they attempt to

negotiate a systematic provision to meet recreation and

conservation needs while keeping land-use conflict at an

acceptable level.

The procedure is greatly complicated in Scotland

because its 00untryside Commission is not a park

authority. It does not have a central planning role or

the power to acquire and hold land for the purpose of

national or any other sort of parks, though it may

assist local authorities with grant for the provision of

recreation opportunity either through the development of

country parks, or through rights of public access. As

in England and Wales, parks of national, or even regional

significance will inevitably contain large areas of

privately-owned land. That requires negotiation with

the owners of the land or of other rights in respect to

it, such as sporting rights. Though the Countryside

Commission might identify areas it would wish to see

given park status -among other reasons so that systematic
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management could be ear.-sd out - -be final i cation

and boundaries of Scott, sh parks v .11 be determined by

the outcome of negotiations. This involves "die

resolution of conflicts..

4.7 THE PROPOSAL FOR A PARK SYSTEM FOR SCOTLAND

In December, 1974 the Countryside Commission for

Scotland (CCS) published a consultative document

entitled "A Park System for Scotland" . The

Commission's dual responsibility, under the Countryside
27

Scotland Act, 1967 is for the provision, development

and improvement of facilities for the enjoyment of the

Scottish countryside and for the conservation and

enhancement of its natural beauty and amenity. The

Commission's aim, as outlined in the Park System

document, is to provide opportunities for recreation in

a systematic way because of the frequent incompatibility

of its goals. A hierarchy of parks is proposed, with

facilities within a park related to each other so as to

achieve objectives relevant to that park's place in the

hierarchy. (The Commission prefers not to use the word

"hierarchy". This issue is referred to in Chapter 8

p.318. The use of the word is maintained here because

many attributes of the proposed "system" are hierarchical).

The first element is the urban park which, except in

rare cases, occurs outwith officially-designated

countryside and so outwith the remit of the Countryside
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Commission, It is ic '.sa- whet:,or the Com.tission has

ii mind only the major orban park, or considers all

informal open spaces even if these are not given the

• name neighbourhood parks. The point is academic in any

event because the Commission proposes no criteria for the

location, characteristics, management and so on, of urban

parks and has no powers in respect of them. Further

reference is made later to the difficulty of designing

a system in the absence of consideration of one of its

elements. Hierarchy is therefore a more appropriate

term.

The second element is the country park, of which

there are ten in Scotland, with several more awaiting

confirmation. Country parks are ostensibly located so

as to afford convenient opportunities for people to

"enjoy a wide range of open air leisure pursuits, both

active and passive, in pleasant surroundings of a

23
predominantly rural character" - Their size will

normally range from 10 to 400 hectares, and their U3e

is expected to be intensive, and primarily devoted to

informal recreation.

The thi d element is the regional park. These are

to be larger and more diverse in ownership and character,

giving access to a wide variety of countryside at varying

intensities of use and serving a more widespread public.

Their use will principally be for agriculture, forestry,

or water catchment, or combinations of these, with
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recreation a* an overla; They w; rl operate as a reser *

of. land providing poten lal for move intensive development

as and when the need arises*

The fourth element is the special park. These are

proposed for areas with high national significance

because of their natural beauty or amenity. Such areas

are likely to encounter increasingly heavy pressure for

recreational use and major conflict with their

conservation aims. They would require Special Park

Authorities for their management, with a high proportion

of the cost met from Central Government funds.

As yet, neither regional nor special parks have any

legal status. Thi3 is scheduled to follow discussion

of "a number of matters which require further examination"

between the Secretary of State for Scotland, CCS, and the
29

Convention of Scottish Local Authorities . These

discussions are not complete and the Commission is

attempting to encourage the Secretary of State to approve

the framing of legislation as a matter of urgency

(see Chapter 8 pp.389 ).

4.8 DATA COLLECTION POP. SYSTEMATIC PLANNING

The Commission's role in outdoor recreation is mainly

advisory and promotional while "the responsibility for

giving practical effect to conservation policies and for

creating new provisions falls mainly to the local
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authorities" ^ » In ccordanee ith their ole CCS,

together witn three oth r major national bodies - the

Scottish Tourist Board, Forestry Commission and Scottish

Sports Cornell but not, regrettably, the Scottish

Council for the Arts or the Nature Conservancy Council -

have jointly commissioned a set of studies called the

Scottish Tourism and Recreation Planning Studies

(STARPS). Their purpose is to "assist in the evolution

(sic) of outline strategies for sport, outdoor

recreation, and tourism for each regional authority in

Scotland, co-ordinated within a broad national frame-
31

work" . The agencies recognise three fundamental

aims which underlie strategic planning:

(1) assistance to regional economies;

(2) enhancement of the quality of life; and

(3) protection of the environment.

The latter two are the main concern here, though (as

has been shown in Chapter 2, the implied limitation of

'environment• to the physical and physiological conditions

of existence is rejected.

On the basis of the above three aims, the STARPS

project raises four policy issues:

(1) for whom should provision be made?;

(2) what should be provided and where?;

(3) what standard of provision should be

aimed for?; and

(4) how far resources beyond those

'earmarked' by public bodies for
32

recreation can be considered?
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Some alternative issues towards which STARTS might have

been designed to provide a basis for decision-making,

are identified on pages 197-193.

At this juncture it seems desirable to reflect on

the purposes studies such as STARPS may be thought to

serve in systematic planning. The first point to make

is that the information is sought to provide a background

for decision-making in a situation where the planners

seem to feel that action is necessary to avoid chaos.

Though the problem may be seen as 'wear and tear on

natural resources' the underlying problem seems to be

that changes in the allocation of land for recreation

and conservation have not kept pace with economic and

social change. The result has been difficulty in

managing public use of land, and in planning effectively

for it. One reason for this has been that the structure

of decision-making has itself not kept pace with change.

This was the basic reason for the reorganisation of

local government in Great Britain, the Scottish part of

which was implemented in 1975. Prior to reorganisation,

as the Y/heatley Commission ~~> observed, many local

authorities were too small, and this resulted in

duplication of faci•ities, high costs, and cumbersome

and conflict ridden joint management, where co-operation

was needed. Re-organisation was designed to counter

this, but in the area of recreation and leisure planning

seems to have failed. Responsibilities have been divided
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t itween Reg" a: ~ su.; !;•" rria . Or. rls, witii rational

agencies anr several De artments . the Scottish Office

having some"'-mes overleaping auinc^ity.

C. OBJECTIVES AT DIFFERENT LEVELS OP GOVERNMENT

4.9 THE IMPLICATION OF NORTH AMERICAN NATIONAL SURVEYS

This is raised here because it is to be suggested

that a programme such as STARPS, designed to provide

information for systematic recreation and tourism

planning, might have given greater credence to one of

the main criticisms of a similar study carried out in

Canada (CORD), namely that differing objectives and

political orientations within the provinces were not

recognised and that "it is really questionable if there

could ever be mutual advantage in trying to reconcile

Federal and Provincial objectives . ..^ . Parks

Canada's own assessment of that study was that it did not

indicate overall current or future needs for outdoor

recreation facilities and programmes in Canada, and so

suggested no programmes to meet deficiencies or to

encourage use of under-utilised opportunities. The

concerns which gave rise to the CORD studies were

similar to those behind STARPS, namely:

(1) concern at the inadequate factual basis

for planning and policy-making;

(2) apprehension at the implications of rapid

growth in park use:
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(V belief that est!mat•• .• of future use would

be needed for effec ive planning of

facilities and the expansion of national

and provincial park systems;

(4) desire for some indication of expected use

of new facilities.

Thus a study of demand was thought to be the most pressing

need, because it was assumed that relating it to supply

would enable predictive model building (by allowing

prediction of numbers of users an area would generate under

various policy alternatives). It was found that the

surveys conducted were not sufficiently specific to

permit such sophistication, nor was there any policy

which would have permitted more precise definition of

objectives conforming to different perspectives in the

Provinces . Similarly, in relation to a Bureau of

Outdoor Recreation study of needs, one observer concluded

"such surveys do not begin to answer the real
gut questions relating to : what kinds of new
recreation? where do you put it? how big
should something be? how should it relate to
where people live? or whose responsibility is
it to supply such facilities?"

The implication for the STARPS programme and the

Park System for Scotland is that there is considerable

doubt whether the general policy and standards of the

Countryside Commission for Scotland will find matching

priorities at local government level, jet the composition

of the Park System depends on initiatives by Local
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A ithorities

Both British Colum' ia and A-rta emphas .sed that tie

modelling carried out in the CORD -tudy "was of little

relevance to them in formulating policies and plans for

their own park systems" Ontario found it necessary to

conduct further detailed surveys to supplement and in many
-50

respects replace the CORD surveys . None of these

provinces has approached the development of its park

system in quite the same way as Parks Canada (i.e., by

incorporation of representative 'environments') or in the

way that it was thought that CORD would promote (i.e.,

by adjusting supply to demand in a systematic manner

which allowed for substitution and for using design to

increase attractiveness so as to absorb surplus demand).

4.10 ALBERTA PROVINCIAL PARKS - SOME ISSUES AND THEIR

IMPLICATI ON

As has been mentioned, Parks Canada is attempting to

incorporate within its park system representative examples

of identified terrestrial and marine natural regions.

It must match this goal with the problems arising from

the impact of recreation on the incorporated ecosystems.

National Park policy ir Canada has shifted from

encouragement of visitors for their personal benefit and

for the 'multiplier' benefits of tourism, to a predominant

concern with natural resources and minimising human

impact upon them. There are numerous problems, apart
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from financial cost, of obtaining the desired

representation in the system. Wot the leasx of these

are, first, that in the more settled areas there are

few suitable remnants of the ecosystems that preceded

European settlement, and second that provincial

governments are unwilling to transfer ownership to the

federal government and with it all rights to the

exploitation of timber and minerals. Also, most

provinces are attempting to develop their own park

systems.

The Federal-Provincial Parks Coniurence proposed a

rationale for the development of park system goals and

objectives. This was adopted in Alberta . The

steps are:

(1) define agency objectives and relate to

government policy;

12) conduct cost-benefit analysis of all

existing and proposed programmes;

(3; link planning to the budgetary process

through annual review;

(4) set standards for the measurement of

performance; and

(5) provide a systematic method for

integration of the first four steps to

give optimum allocation of resources and
40

manageme. ;

The two steps most rele"--ant to issues raised m this sti

are the firs, and fourt . On the first the importance
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tving able define gc -..Is and objectives is lear.

Here it may oe noted that many par1: authorities have

experience with defining biological and historical

conservation objectives because these are easier to

identify and understand, but little experience with the

definition of objectives related to the park user which

may be tested for achievement. Policy analysis may

make its major contribution not in the matter of

optimisation and the evaluation of options but rather in

the clarification of issues and the formulation and

development of objectives and options. Rowen ^
suggests that the first step is critical because those

responsible for the choice of policies often do not have

a clear concept of what needs to be done, are not in

possession of the relevant facts, do not know the

alternatives available and do not know the consequences

of choosing a particular course of action. In this

situation policy analysis helps to provide conceptual

frameworks for relating means to ends and thinking about

ends, and for identifying and inventing technical

alternatives. In this way it is heuristic, the

participants learning rather than (merely) receiving

inputs to some "objective function' (or functions). If

goals are not specified it may be difficult, if not

impossible, to construct an objective function against

which performance can be measured. This returns us to the

previous point about the lack of congruence between goals

of the authorities having responsioilities for different

levels of the system. It is not suggested that goals
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must be identical, rather that they must be complementary.

This may require analysis to ensure that short-term

goals (e.g. goals for growth) do not prejudice long-term

goals (e.g. goals for stability) and that regional goals

(e.g., goals for local employment) are consistent with

national goals (e.g., goals for optimal national
42

development) . The author considers that optima

are unreliable standards for the measurement of

performance, firstly because it is difficult to see how

there can be agreement auout what is an 'optimum

standard'; secondly because there is no guarantee that

values will not change or that succeeding generations

will rank values in the same order of priority; and

thirdly because it seems more realistic to focus on

improvements specific to an objective (rather than

optima general to a goal). By this is meant improvement

in the functional suitability of the element and/or

system for the particular life-style or life-form to which

the objective refers.

These considerations raise the question as to whether

the philosophy behind a provincial or state park system

should be distinguishable from that in the National Park

System of which it is a component. The intuitive

answer is that any difference should be one of emphasis

rather than philosophy, but there are a number of

complicating factors which may apply to park authorities

in general and which can be illustrated by the example

of Alberta.
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For a considerable time the existence of National

Parks in the Rocky Mountains meant that Alberta had

little need for resource-based parks. At the same time

the National Parks were being developed with considerable

attention to tourism, an emphasis which is now a source

of difficult problems for Parks Canada and to some

degree eschewed by that agency. Growth in demand for

recreation and increasing pressure on resources for

competing uses also changed the primary emphasis of

Provincial Parks in Alberta from regional recreation

opportunities to the nature of the resource base of the

Province as a whole. The philosophy of the two levels

therefore has converged though the Province continues to

place greater emphasis on location relative to source of

demand compared to the national level attention to

intrinsic value or significance of resources irrespective

of location. The danger with convergent philosophies

lies not so much in the overlapping of provision, but

rather in that a particular type, or types, of provision

will be overemphasised. It seems proper that national

park agencies should place greatest emphasis on criteria

related to the relative significance of resources, and

it can fairly be assumed that nationally significant

resources will have strong magnetism particularly where

inclusion in the system is on the grounds of uniqueness.

If provision is inadequate at more local levels the

magnetism of the national resources inevitably leads to

inappropriate intensity and types of use.
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National significance by virtue of uniqueness or

outstanding character has, in the past, been the most

common criterion for National Park status. In Canada

in particular, significance has increasingly acquired

the meaning "representativeness" and it is in this

context that provincial and national systems are most

likely to adopt identical emphasis. However, it is

probable that provincial, regional and local agencies

will take much greater cognizance of the shortfalls in

the national system than vice versa, and a narrow national

perspective in Scotland could give rise to major

problems. Attention at national level to the relative

significance of resources is viable if, and only if, the

lower levels of the hierarchy are attending to provision

related to accessibility to demand and to resources

over which environmental alteration greater than that

now permissable in nationally-significant areas can be

exercised. National governments appear to have little

or no ability to require lower levels of administration

to attend to provision for user-oriented parks in either

Canada or Great Britain, though some progress in this

direction was made through the Bureau of Outdoor

Recreation programme in the United States which required

states to develop comprehensive outdoor recreation plans

in order to obtain special funding. That a specialised

recreation agency was needed to achieve this degree of

integration is of considerable significance.

The danger of neglect of lower-level objectives by
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national agencies can be seen in the Scottish proposal.

Little progress has been made towards systematic pro¬

vision because the roles of the various agencies in

the administrative strata are not clearly defined.

Admittedly this is no easier in Great Britain than in

Canada where 70$ of agencies providing for leisure do

not have a statutory requirement to do so, i.e., they

operate under a tertiary mandate. It can be

difficult to identify the area and degree of

involvement of these agencies. There are mechanisms

for interagency liaison, consultation and co-ordination,

mostly at management and technical levels, but these can

have severe limitations because of narrow and sectoral

interest. For example, the Province of Alberta has

set up a "formal co-ordinating committee with broad

policy and directive powers" ^ but the tertiary mandate

of many of the agencies concerned has made it hard for

the committee to function. Particular problems common

in such cases include:

(1) though duplication may be avoided, conflict

may occur as to who has the responsibility

for particular types of provision (e.g.,
should the park or forest service supply

campsites in forest reserves);

(2) it can prove difficult to find working

mechanisms for the allocation of

responsibility for management of

facilities relevant to the function of one

agency located in areas under the
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jurisdiction of another;

(3) agencies may jealously guard their own

assumed responsibilities and resist

attempts at co-ordination which would

involve loss of staff, land, or powers

relevant to land-use planning; and

(4) over-specialised working groups at both

agency and inter-agency levels may leave

gaps in provision or protection.

Aware of such problems, the Recreation, Parks and Wildlife

Department in Alberta has set up both a Recreation

Development Division and a Parks Division. In discussion

with the author, an officer of the Department observed

that the former is more keenly aware of 'people1 and

'social' needs because of its variety of local contacts

than is the Parks Division and is better able to

co-ordinate the many facets of a recreational issue

than any other single agency. The links with regional

and municipal government which allow it to assist in the

acquisition of locally valuable recreation sites give

it an influential role in open space provision
44

complementary to that at Provincial level .

The significant argument in support of this special

role is that the Provincial and National Parks cannot and

should not actempt to create the land base for a full

range of recreation opportunities, and that better

local provision permits those 'upper' levels to attend

to appropriate standards of environmental quality and
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significance. The alternative seems to be a continuation

of "the current picture of unsatisfied demands and

satiety side by side - a capricious patchwork of

facilities whose performance ... measured against needs ...
45

is melancholy 0

4.11 PARALLELS BETWEEN SPECIFIC ISSUES IN OVERLAPPING OR

ILL-DEFINED PRIORITIES IN SCOTLAND AND CANADA

The result of lack of clearly defined goals and

co-ordinated priorities can be seen in the matter of

country Park provision in the Midlothian District of

Lothian Region where, in the absence of systematic

national guidelines about the location of parks,

capability of resources, and demand for particular

facilities, the District Council has proposed two

country parks the major justifications for which are,

first, that the Council already had responsibility for the

areas, and second that both have some merit as conservation

areas. Much more critical recreational pressures apply

adjacent to areas of greater population, but the

conservation emphasis of the national level has been

adopted by the District, despite constant public demands

for more recreationally-oriented provision.

Here a major conceptual difficulty in the course of

attempts at systems planning for recreation and

conservation is exposed. It is fundamental to the systems

approach that there should be effective integration of

187



policy and co-ordination of management. The problem

is whether a single planning organisation will be able

to achieve this by exercising a central guidance role,

which also raises the question of the degree of power

that organisation should have not merely to formulate

policy but also to implement it. There is the danger,

as noted by Simon et al. that "almost any government

agency that is entrusted with a goal and with very few

and ineffective means for achieving that goal is likely

to be called a 'planning1 agency ^ . In the Scottish

context thi3 suggests that it will be necessary for the

Countryside Commission to acquire through new legislation

the 'machinery' capable of providing genuine guidance to

the major changes necessary to achieve a viable Park

System in Scotland.

There is a valid alternative point of view that a

single controlling agency is not the best means of

achieving systematic provision because it may

prejudice the adoption of responsibilities by other

agencies and be continually frustrated by their natural

desire to hold on to what is "their own". This is a

more supportable view where there are a large number of

agencies which provide for recreation, open space and

conservation land, under a tertiary mandate. This

seems less relevant in Scotland where, apart from the

Forestry Commission holdings, little land is owned by

crown agencies. Furthermore, some important holding

agencies (such as the National Coal Board) do little to
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encourage or plan for recreational use of their holdings.

In contrast, the British Columbia land Commission

identified 75 forms of open space provision in that

Province, of which 15 were under Municipal or Regional

Government, 21 under Provincial Government, involving

12 departments or agencies, and 18 under Federal

Government involving 7 departments or agencies. Only

6 did not involve government or public agencies, the

remainder being maintained with government assistance
47

other than purchase . Creation of a single

department to bring together all functions of Government

relating to resources is clearly less viable in the

latter situation.

The problem is how to match the undoubted ability

of an organisation such as the Countryside Commission for

Scotland to exercise responsive development control,

make elegant adjustments to changing pressures and

mediate in conflicts at an institutional or public level,

with the need for some organisation with the power to

drive a system through a desired trajectory. There are

certain obvious prerequisites to such a capacity, notably

that the roles of the various agencies must be clearly

defined and related to government policy. This point

is raised here because of the difficulties which can be

involved in attempts to co-ordinate responsibility or

place control in the hands of a single agency or

department. For example, in Alberta several provincial

departments have recreation and conservation roles which
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impinge on that of the Parks Branch of the Recreation,

Parks and Wildlife Department. Two of the most

important are Energy and Natural Resources, and

Municipal Affairs.

The co-ordination of Recreation, Parks and Wildlife

with Energy and National Resources is particularly

critical. Its Forest Service administers approximately

100 recreation areas in important locations, normally

with a somewhat lower level of development than Provincial

Parks hut likely to develop to the same degree. The

suggestion that these areas should he taken over by the

Park Service raises the question of their management in

concert with the overall forest management policy. The

implication for systematic park and recreation planning in

the Province also applies to Scotland where Forest Parks

and other forest recreation facilities clearly should

be incorporated into systems planning. While the Forestry

Commission recognises the need for co-operation with the

Countryside Commission, recreation considerations are

only now being considered in the early stages of

acquisition and establishment of forests, and discussions

with officers of the Forestry Commission confirmed that

the forests are seen by them as individual recreation

attractions rather than as elements of a planned system.

In the continuing debate about transfer of Forest

Service Recreation Areas to the Parks Authority in

Alberta, four criteria would be important if such a
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decision were made in regard to some areas. These are:

(1) whether the area is close to sources of

demand;

(2) whether it can conveniently be administered

by park staff;

(3) whether it has actual or potential

development as a significant supply; and

(4) whether its resource base is significant
48

at the Provincial level

One way of rationalising this problem which would

seem to have considerable potential in Scotland where the

Forestry Commission now has statutory duty to provide

recreational facilities, is to allocate a certain

proportion of provision to publicly-owned forests. The

role of the Forestry Commission in Scotland is discussed

in more detail elsewhere, but it is clear that forests

may come to be regarded, as they are in Alberta, as a

strategic land bank for futui"e Provincial (in Scotland,

Regional) Parks, In Alberta this function is also

exercised under the Public Lands Act, and this is the

second area in which co-ordination is critical and

overlaps other Departments.

The Lands Division recognises three major categories

of land in the Province labelled Green, Yellow and White

which are respectively:

(1) multiple use forest ureas to remain

largely xn Provincial ownership;
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(2) primarily potential agricultural land,

available for disposition; and

(3) primarily settled and agricultural land.

With changing structure of agricultural land use some

White Land reverts to pasture or otherwise goes out of

production or becomes available for purchase. The

Provincial Parks Department is conscious that the prairie

landscape is under-represented at both Provincial and

National level and sees some opportunity of obtaining

parklands by acquisition. The Department of Municipal

Affairs is the appropriate authority to notify Parks

Branch in such cases but this is not occurring to the

satisfaction of Parks Branch which "only learns of some

opportunities" ^ . (personal communication)

Overlapping functions also cause some concern in

relation to reserves with a specific ecological purpose,

in which Parks Branch, the Resource Evaluation and

Planning Division of Energy and Natural Resources, and

the Department of the Environment are involved.

Ecological reserves are such a complicated area of

concern in Canadian Provinces and in Britain that a

detailed discussion is precluded by the limitation on

length in this thesis. Some aspects of it are referred

to in the discussion of other issues.

4.12 ISSUES UNDERLYING CONFLICTS

It follows from the author's suggestion (on p.165

in this Chapter) that a certain amount of conflict is
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both necessary and des: rable (because it is b negative

feedback mechanism) that the test of system stability

is whether potential for disturbances within the system

(either internal or coming from its environment) is

being maintained at an acceptable level. This

presupposes that the sensitive variables will have been

isolated to give some indication of what type of control

is necessary, of how, and where it should be exercised,

and of what expertise is required by those who seek to

exercise the control. In park system planning much

attention is given to ecological relationships, but the

values of recreationists, conservationists and other

interests in the land are at least equally important.

As a result, the central issue may be the conception of

these various interests - the planners and managers

included - of the meaning of the word "park", and the

reasons parks are 'needed'.

There ha3 been much conflict over the use of the

word "park", the most common argument against being that

it leads to a public expectation of complete freedom of

access. The fear i3 raised that an assumption of

public ownership, mainly arising from the tenure of

urban parks and American National Parks, leads to lack

of responsibility in the behaviour of visitors and

generates problems for farmers and 'sportsmen'. The

basic objection is to the idea that any visitor should

feel free to walk or do whatever else pleases him,

wherever and whenever he chooses, in an area where
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natural beauty, outstanding features, and/or "man's'

work of design give some special qualities which

justify a special title and subjection of purely

economic interests in the land.

A contrary interpretation is suggested by Revelle.

Though his remark referred to city parks it is not

irrelevant to other types because what is being discussed

here is the interpretation which people place on the

word 'park' and most people, being urban, are likely to

be most familiar with city parks. Revelle considered

that:

"the very word park raises in most minds the

image of a formal area, nearly empty or

partly filled with rather disreputable

characters, and adorned by walks, benches,

and'Keep off the Grass' signs". He suggests

that "the image of a park should be one of
50

variety, informality and happy activity"

No study is known that effectively analyses the

meaning of the word 'park', but it is clear that the

interpretation of free accessibility must be common among

the objectors or they would not so greatly fear its being

held by others. There are several alternative or

additional interpretations. The most obvious of these

are:

(1) a reserve or reservation for a specific

purpose, usually related to conservation;
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(2) a playground or sportsground offering

specialised facilities or opportunities;

(3) a special-purpose area for the display

and/or maintenance of animal populations

(e.g., Safari parks, zoos); and

(4) urban areas which may have a green and

spacious character.

Only the connotation of a park as a playground could

realistically support the interpretation as a publicly-

owned open area over which access is unrestricted in

time and space. In fact, very few such parks of any

extent are likely to be totally devoted to facilities or

to freely available spaces. Most will have part of their

area devoted to gardens and often to lawns over which the

public as a whole readily accepts that access will be

restricted or even forbidden. The fact that the

representatives of landowners (e.g., the Scottish

Landowners Federation) frequently state that they do not,

in normal circumstances, attempt to restrict responsible

access over upland suggests that the basic objection is

not to access in general. Indeed, there appears to be

no objection to the National Trust policy that, except

where a particular purpose would be adversely affected,

visitors are entitled to unrestricted access over Trust

properties (e.g., Ben Lawers), and except where the Trust

itself has encouraged the designation, these areas are not

known to the public as 'parks'. There are therefore

inadequate grounds for suggesting either that parks are

seen by the public as areas in which restriction on access
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i improper, or that ar as in whir'- access is unrestricted

are properly termed 'parks', and conceived as such by the

public at large. The true basis for objection appears

to be fear ox loss of control and, with an even greater

level of concern, loss of rights over land, particularly

the loss of ownership.

The argument that designation inevitably leads to

explosive demand also may be questioned, particularly

in the British context where, rather than incorporating

areas because of their capacity to support intensive

recreation in a non-urban environment or their unique,

rare, endangered or representative ecological or

geological features, the parks incorporate areas

because of the quality of their scenery. In view of the

independent reputation of the Lake District, or even

Exmoor and Dartmoor, and the explosion in the potential

number of visitors as a result of increased personal

mobility, it is not unreasonable to suggest that most

of the present pressure from visitors on those areas

would have occurred irrespective of designation as

National Parks. Indeed, there is evidence from a

number of studies (see, e.g., Brecon Beacons N.P. Plan)'5"1'
that a significant proportion of visitors are not aware

of the National Park status of the area. Par from

leading to an explosion in demand, it seems that

designation as a National Park has coincided with and,

because of the management which has followed designation,

lessened the adverse effects of increased demand.
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It follows that tfc. most su« .in&ble argument

against the Park System in Scot Ian ■! may be that Special

and Regional Parks are not warranted because of the

low pressure of demand. Even this argument may be

seriously questioned(and with good reason) by those who

contend that it is wise to treat a problem before it

becomes serious. Justification for the Park System

then would rest on its proponents' ability to establish:

(aN' that even without designation, pressures

of demand will increase to a scale, if

not equivalent to that of national parks

elsewhere, at least requiring systematic

planning and management; and

(b) that the proposed Park System is the best,

if not the only, way to achieve this

systematic approach.

It can be suggested that the most appropriate place

in which to search for evidence to support the two points

above would be the Scottish Tourism and Recreation

Planning Studies. However, though the full results

are not available at the time of writing, there is

considerable doubt that STARPS will supply information

relevant to the most crucial issues. It is suggested

that these issues include:

(l) what is the expected rate (number of

people per specified time period) at

which non-participant members of the

public become potential users? Two
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factors 'raid seem to be most important:

(a) the rate of increase in per capita car

ownership;

(b) the rate of development of motivation

for countryside recreation.

(2) what is the expected rate at which

potential users will become actual users

It may, in the long term be more appropriate to divide

actual use into frequent and infrequent use, and to

rephrase this enquiry in the form:

(2a) what is the expected rate at which

potential users will become casual or

periodic users?; and

(2b) what is the expected rate at which

occasional users will become regular

users?

Consideration of carrying capacity entails two further

questions in the form:

(.3) what predictions can be made about the

potential for regular users to become

occasional or former users?; and

(4) what are the likely sources and issues

of conflict, how will they be expressed,

what adjustments will be necessary to

resolve conflicts, and what will be

their effect on the structure of the

system?

This thesis now gives an account of events related



to the fourt, question ■ che deve opment of he access

ai d national park issue in Great Britain leading up to

the Country s.de Commission for Scotland's park system

proposal. She issues raised in response to that proposal

are the subject of later chapters.
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CHAPTER 5 J NATIONAL IARKS AND AC JESS TO TEL COUNTRYSIDE

5.1 INTRODUCTION

In this chapter some aspects of the concern to secure

public access to the British countryside are considered.

The emphasis of this concern changed over the years in

response to changes in social conditions and a growing pre¬

occupation with conservation. Two aspects of concern with

conservation were most significant, the conservation of

landscape and amenity and Nature conservation. These

concerns led to attempts to obtain control over development

in the countryside through the expanding town and country

planning system, and to secure the designation of nature

reserves and national parks. In the first case there was

a growing opinion that freedom of access was of little value

if the countryside was not worth the visit, and some of the

access movement's energy was directed into countryside

preservation groups. In the second case, although the idea

of national parks was highly controversial, it gained

increasing support throughout Great Britain and much of the

energy that had previously been devoted to attempts to secui'e

rights of access was subsumed in the move towards national

parks in which it was hoped that area-wide access would be

unrestricted.

Although the emphasis in this thesis is on events in

Scotland it is not possible to separate Scottish experience

entirely from events in England and Wales. Attention i3

directed, therefore, to the reasons for the different results
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in Scotland and England even though the issues (as seen, for

example, in the content of reports of special investigating

committees) were similar up till 1947. In many respects

the English and Welsh experience provides a key to under¬

standing not only the past but also the probable future of

planning and provision for recreation and conservation in

Scotland. The way in which the national park movement

developed in England is referred to here because it is seen

to provide particular lessons appropriate to the development

of a park system in Scotland.

The central issue in countryside recreation planning

can reasonably be stated as how to achieve improvements in

the opportunity for the ever increasing proportion of the

population residing in urban areas to gain access to the

countryside for recreation while at the same time increasing

the range and quality of recreation experience relevant to

a variety of needs, conserving the resource under pressure

from the demands of recreation and other forms of land use,

and protecting the interests and quality of life of the

population resident in the countryside. Progress towards

this goal is affected by the different priorities of different

users of and interests in the countryside. The result

reflects the relative power of any party to a conflict to

sustain its interest against those with which it is in

competition.

5.2 CONCERN OVER PUBLIC RIGHTS OP ACCESS

The conflict over access to mountain lands in particular
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is of long standing and its origins may be seen in the

romantic movement's generation of popularity for walking in

the countryside as the proper act of appreciation of nature.

Many factors contributed to the conflict over access,

including the changing fortunes of British agriculture,

which slumped at two stages in the 19th century. The first

decline continued up to the time of the repeal of the Corn

Laws (1846-9) but was partly countered by a move by land¬

owners to carry out the improvements previously undertaken by

tenants. The potentially disastrous effect of the repeal

was ameliorated by favourable market conditions between 1850

and the 1870s. These conditions were terminated by bad

seasons and the advent of cheap grain, particularly from

North America, with the result that much land was taken out

of cultivation .

Over this period two factors led to pronounced changes

in the uplands. First, the shift from mutton to lamb pro¬

duction meant that wethers, which are not selective grazers,

were replaced by flocks of ewes which are, and this led to

deterioration of pasture and opened the way for invasion by

gorse and bracken. Secondly, the growing popularity of

shooting amongst wealthy landowners and industrialists,

especially grouse shooting arid deer stalking, further changed

the overall system of moor management, particularly in regard
2

to the use of fire . There was conflict between the need

for grass for sheep and heather for grouse, arid a growing

conflict with those who wished to walk in the hills.

Following developments in the Pentland Hills which gave rise
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to the Rights of Way 3c •• • e ty in 18-;; James (later Lord)

Bryce presented an Access to Mount-ins (Scotland) Bill to

Parliament in 1884o

This Bill proposed that no owner or occupier of un¬

cultivated mountain or moor should be entitled to exclude

or molest any person walking or otherwise present on that

land for recreation or for scientific or artistic study.

The power of the landed interests ensured that the Bill was

defeated, that the generation of deer forests continued and

that the crisis was deferred. Some progress was achieved

through the Local Government (Scotland) Act of 1884, Section

42 of which made it a duty of town and county councils to

assert and keep open any rights of way acquired by the

public through grants, subscription or otherwise. Clearly,

however, this was of little assistance in the issue that

was the substance of the Access to Mountains (Scotland) Bill,

namely, area-wide freedom of access.

The Hobhouse report (1947, Footpaths and Access to the

Countryside) ^ notes that from this time (i.e., approx¬

imately 1885 on) there was increasing restriction of public

access and closure of public path, in England and Wale3.

The position was similar in Scotland. The Chairman of the

Scottish Rights of Way Society has indicated that the

society felt at the time that the provision in Section 42

meant its job was done, out in practice it has had to

maintain pressure on local authoricies and twice go to court
4

to force local authorities to carry oui this requirement
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Neverthelessj there have not been : le same demonstrations

as occurred in England, particularly in the Peak District,

in the 1930s.

Following the failure of hi3 Access to Mountains

(Scotland) Bill in 1384 James Bryce continued his campaign

against enclosure for deer forests and submitted another

Bill in 1888 which applied only to England and Wales.

This too failed. In 1908 a similar Bill was submitted.

It applied to Scotland as well as England and Wales and

sought restricted access to some private property without

being subject to law of trespass, but it too failed.

Further bills were introduced in 1924, 1926, 1927, 1928,

1930 and 1931, on each occasion with the same lack of success ,

and specific local conflicts became more bitter, particularly

near the crowded industrial areas of the English Midlands

where sporting estates had closed much land to public access,

with, in a number of instances, the support of the water

supply boards. While the purpose of the latter was to

ensure purity of supply it is a fair comment that private

landowners could not be expected to grant access when it was

denied on public land holdings, and it is understandable

that there should be resentment at the leasing by water

boards of sporting rights in the catchments while public
6 *7

access was denied °' .

Concern at the continuing loss of access led many local

clubs to form the Ramblers' Federation whose purpose was to

encourage rambling, protect footpaths . nd to work for the
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provision of access to open country , By x93t< both, the

Federation and its local "branches had become .ncreasinglj.

well organised and, in some cases, militant. Annual rallies

were held in support of the Access to Mountains Bill and

some radical groups organised mass trespasses, culminating

in 1932 in a violent clash at Abbey Brook, in the Peak

District, as a result 01 which some ramblers were imprisoned,
Q

an action which probably increased public sympathy

(The Federation later became the Ramblers' Association and,

where it is referred to in this thesis, the assumption is

made that it speaks for all its 450 affiliated clubs and

societies on rambling issues).

Some illusory legislative success over access was

obtained with the passage of the Rights of Way Act in 1932.

The main achievement of this Act was to simplify the

procedure for establishing proof of right of way and the

settlement of disputes. A requirement of at least 20 years

of uninterrupted public use replaced testimony that a route

had been used for a period beyond living memory but, should

a landowner close a path and the local authority take no

action to produce the necessary evidence, the path was lost.

The Ramblers' Association was dissatisfied as this gave

advantages to the owner and placed no compulsion on the

local, authorities to ensure the registration of paths.

Eleven years later, the Scott Committee on Land Utilisation

in Rural Areas was to recommend a statutory obligation upon

local planning authorities to record rights of way on maps,

signpost all those that were und'isfjuted and to attempt to
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re-solve the disputes* 'hie Committee also recommended tie

establishment of a Footpaths Commission to arbitrate where

necessary and to propose improvements and restructuring of
q

public footpath routes . Similar recommendations were

made in the Dower report (1945, National Parks in England
10

and Wales) , and very specifically by the Hobhouse

Committee (1947, Footpaths and Access to the Countryside)

but it was not until the National Parks and Access to the

Countryside Act was passed in 1949 that these responsibilities

became law. In the main (i.e., apart from the Nature

Conservancy's role) this legislation applied only to England

and Wales and Patmore has noted that the Gosring Committee

(1968, Report of the Footpaths Committee) expressed concern

"that nineteen years after the passing of the Act
there are still fourteen counties in England and
six in Wales which have not completed the defin¬
itive maps for the whole of their areas ..." 12.

This unsatisfactory progress with provision of records

of footpaths must be seen as running in parallel with the

continuing attempts to obtain area wide rights of access

through the Access to the Mountains Bill which, as has been

noted earlier, was submitted in similar form on seven

occasions up to 1931. A further Bill, applying only to

England and Wales, was introduced by Mander in 1937, reached

a second reading in 1938, but was blocked mainly because of

inadequate protection against the abuse of rights of access^.
A new Bill was introduced by Creech Jones later in 1938 which

made abuses an offence and subject to fine. Cherry notes

that this Bill also was blocked for some time but eventually,

after indications that compromise could be reached on the
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protection or. sporting ights, it passed its second reading

and went to Committee. The subsequent amendments were,

however, unsatisfactory to the voluntary bodies on whose

behalf the Bill was presented and many withdrew their

support, though the Ramblers and Landowners Associations

were persuaded to agree in principle to a revised Bill.

The restrictions imposed by the Parliamentary Schedule

prevented complete redrafting, and so amendments were

introduced to the original Bill. Cherry notes that only

a few words of the original Bill were retained, and that:

"As framed, the Bill applied to Scotland, but
it was understood that Scottish ramblers might
ask for Scotland to be excluded. In that event,
the promoters would agree; and in fact it was
later decided that the Bill should not extend to
Scotland. In view of the fact that trespass in
Scotland was not an actionable wrong as it was
in England, it was appreciated that the Scottish
ramblers might take the view that they were better
off under their law as it stood than they would
be under a Bill with the right of access coupled
with conditions and penalties" 14.

This alleged distinction between Scottish and English trespass

law, which is the basis of the popular but erroneous belief

that there is no law of trespass in Scotland, is important

and is discussed in more detail later in this Chapter.

Although Scotland was now excluded, the Bill's progress

i worthy of note. Further amendments were sought on behalf

of statutory water undertakers but these were rejected.

The Ramblers' Association was entirely dissatisfied, not least

because the main responsibility for claiming a legal right

of access fell to voluntary bodies and, since it was a

private Bill, no treasury funds were to be available for its
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implementation. The ex use of applying for a:i order,

publication of a map and, if required, the holding of an

inquiry were to be borne by the applicants. For the same

reason no funds were available for compensation of

landowners. The major objection from the RamDlers'

Association was, however, the variation of the law of

trespass which, in some circumstances, made xt a criminal

offence. Nevertheless, with some modifications to the

provisions on trespass, the Bill was passed to become the

Access to Mountains Act (1939), and took effect from 15th

May, 1940. No Order was ever sought under the Act, which
15

was completely abortive . It was left to the legislation

for National Parks to attempt subsequent settlement of the

still controversial issue. Cherry observes:

"vVe may regard the Access to the Mountains Act,
1939, as the utmost that the landed and sporting
interests"(and, for that matter, the water
authorities) "were prepared to concede at that
time. The next few years eroded that position
considerably" 16.

One source of that erosion was the revitalised movement for

national punks and one of its greatest strengths came from

concern at the rate of change in landscape features.

Increasingly the issue was not merely one of public access

(to moorland in particular) but also of ensuring that the

countryside was worth the visit. This same concern

contributed to Town ana Country Planning legislation. Few

other factors can have caused as much "erosion" as this

legislation because it cut so deeply into assumptions about

private property rights. It is true that it left agricult¬

ural and forestry development largely out of the realm of
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pl anning con .vol, bv.i !• •. provision i'or Develc pment Plan

and restriction on change of use meant that mi oh more

control was possible over developments likely to have

an adverse effect on the landscape, and the population as

a whole became more accustomed to planning control, and

thus to the possibility of obtaining public benefit through

the planning process,

It may be that the failure of the 1939 Access to

Mountains Act in England and Wales was a major factor

determining the Government's continued progress towards the

1949 National Parks and Access to the Countryside Act,

because while many of the provisions so long sought in

relation to xhe protection of amenity were included in the

1947 Town and Country Planning Act, access and nature

conservation were still major problems. The Town and

Country (General Development) Scotland Order 1948 contained

similar provisions to the 'Town and Country Planning Act

applicable to England and Wales which set up larger and

stronger local authorities to exercise planning control.

Much local authority opposition to national paxdcs has

subsequently been based on their attempts to safeguard these

powers, (c f., the arguments by the Convention of Scottish

Local Authorities recorded in Chapter 8).

Because the Access to Mountains Act of 1939 did not

apply to Scotland, the Rights of Way Society prepared a

Scottish Footpaths Bill which was rejected by the Government

212



as too controversial. ''or the ii;.. being, further progress

was left to the National Trust for Scotland and the Forestry

Commission which had begun to make she running in regard

both to provision for area-wide acc ss and t large-scale

management for some park-like purposes. The National

Trust acquired some extensive areas through the Anna

bequest, including the 4,700 ha. Balness estate in Argyll

(acquired 1937). With the 21,800 ha. Argyll Forest Park

declared in 1935, access in this part of Scotland was

vastly improved, particularly as all the Balness estate and

mos t of the Argyll Forest Park were fre. of restriction on

access.

5.3 INCORPORATION OF ACCESS IN TH. MOVE TO r EDS NATIONAL

PARAS

While the debate on access to the mountains and footpaths

in general continued to polarise o iriion, parliament began

to give attention to the matter of National Parks. These

were first mentioned in a question in 1929 wh.:1 ch called

attention to "the project of securing for the nation in

perpetuity some area in the Cairngorm range or elsewhere in

Scotland for the free and unfettered use of the public and

as a sanctuary for birds and animals". As with the first

Access to Mountains Bill, the init.al int resu was directed

at Scotland, though the fruit was , o come in England and

Wales. In Septemoer of that year the Prime Minister replied

to this question and supporting representations by setting

up a National Park Committee with • remit covering Great



Britain. !£>=-? Chairman as Christ-: her Addison, soon to

become Minisra-r for agriculture.

The Addison Committee was primarily concerned with the

desirability and feasibility of establishing National Parks

in Great Britain. It reported in 1931, but no Government

action was taken on its recommendations for a system of

National Reserves and Nature Sanctuaries under the

17
executive control of a National Authority . However,

18
as Cherry notes , a large and influential lobby had been

encouraged and the Council for Preservation of Rural England

(CPRE) and its 7/elsh counterpart (CPRW) set u. a Standing

Committee on National Parks which forcefully put a policy very

similar to the ^ddison Committee's in its pamphlet "The Case

for National Parks in Great Sritain" (1938). The language

of the foreword in particular is expressive of the

religious quality, "spiritual values" and belief in the

necessity of communion with Nature which mark the Conserv¬

ation movement. The demands for public access and for

national parks now came together in England and Wales in a

way that does not appear, as yet, to have occurred in

Scotland where there was some opposition to national parks

from dedicated walkers for two reasons: first, a fear that

existing be facto rights might be lost; and second, that

the popular attraction believed to attend the use of the

word "park" would lead to overcrowding.

The reason suggested for the merging of the attempts

to secure access with the promotion of national parks is as
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f- ' lows. Th fervour c. the aece movement sad been

high in the 1930s but the many futi"e attempts at

legislationj combined with changing economic conditions

and the onset of war, seem to have contributed to a

weakening of the working-class support. There was to

be no repetition of the demonstrations and clashes of the

early 1930s. The amenity movement, led by the Council

for Protection of Rural England seems to have become more

concerned with saving the past, i.e., with opposing changes

in the largely 18th Century rural landscape, at the same

time as the interest in nature reserves was being

revitalised through the Society for Promotion of Nature

Reserves. The answer for both seemed to be the awarding

of special status which would afford protection to the areas

of greatest interest which in some cases co-mcided with the

areas where area wide access was most in demand. There now

was no strong voice for access other than the Ramblers'

Association which seems to have lost vigour after the heady

days of the early 1930s. There was a sufficient legacy of

concern about access from those days to ensure that, as the

movement for national parks strengthened, the issue of access

was attached to it. As will be seen, most new access was

to be achieved in the National Parks, although it only

amounted to small proportion of their area. Later, as

the pressure from recreation on the National Parks began ~zo

conflict with the amenity and nature conservation interests,

access for recreation was to be subverted to conservation,

with, as is shown in Chapter 8, the support of the Ramblers'

association.

215



Several important committees reported on national

parks in the 1940s. The first of major sig; 'ficance not

only for national parks but also for access and countryside

recreation, was the Scott Committee which investigated the

situation in England and Wales. Because reference is

made below to the attempt to extend its consideration to

Scotland, it is noted that the Committee drew attention to

high population density in England and Wales, (703/sq.mile)
and to the rapid rate of urbanisation, emphasising the

inroads it was making on the countryside, particularly on

19
productive agricultural land, and its effect on amenity .

Urbanisation was clearly seen by the Scott Committee as a

joint evil with rural decline, and the Committee considered

there was an air of depression in the countryside. Its

report recommended several measures to stop the drift to

the cities and improve the ability of the rural labour force

to compete with the industrial. This committee was,

therefore, one of the first to give substantial recognition

to the fact that the agricultural policies of the interwar

period had had serious effects on the life and amenity of

the countryside, and to the need for the countryside to "be

farmed if it is to retain those features which give it its

distinctive charm and character"0 This was to be further

emphasised in the Dower report and, from thai: time, it has

been almost obligatory to emphasise the importance of

agriculture as the creative force of many of the most prised

aspects of the British landscape.

The Scott Committee's recognition of rural depression
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and unsuitaole developments led to several recommendations

about the inclusion of rural areas in planning schemes and

a greater role for both Central Government and county

councils in development planning (with the first known

recommendation for the employment of qualified personnel).

In addition, the Committee recommended the provision of

National Parks and Nature Reserves and the classification

of footpaths, regarding the countryside as

"..the heritage of the whole nation, ... the
citizens of this country are the custodians of
a heritage they share with all those of British
descent... it is a duty incumbent upon the nation
to take proper care of that which it holds thus
in trust" 20.

The Scott Committee considered that the establishment of

National Parks was long overdue and thought there should be

a National controlling body, and that Nature Reserves should

be a separate designation within which "prohibition of
21

access should be a first consideration"(author's emphasis)

Cherry records that a Cabinet statement on the Scott report

was given on 30th November, 1943. The Minister said:

"that the recommendations relating to the
preservation of rural amenities and the provision
of improved access to the countryside 'are
accepted by the Government : the various
detailed proposals are under close review by
the several Departments concerned with a view
to appropriate action. Surveys are being made
of areas suitable for National parks, nature
reserves and recreational purposes, and a
detailed coastal survey is being prepared as a
basis for improved measures of access and control.
There can be no doubt that the post war period
will see a greatly increased demand for holiday
facilities, especially in the country, and the
means of providing (them) ... are being worked
out by the Departments concerned. In general,
the Government accept the view that the natural
beauty of our countryside is a matter of national
importance and, as such,must be of direct concern
to national planning'." 22
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An attempt was made to extend the Scott Committee's

terms of reference to cover Scotland because, in the

Committee's view, unless Scotland was considered in the

national planning context, it was "likely to suffer
21

continued d population and migration of industry"

Cherry notes, however, that the extension to Scotland was

rejected and that the Scottish response to the report was

24
at best negative and, on some points, scathing . The

main grounds for rejection were that the report seemed to

represent overambitious planning, and to duplicate existing

planning law. Despite this rejection a committee was set

up in 1943, under Lord Normand, to review the implementation

of those x*ecommendations of the Scott Committee that were

relevant to Scotland. The Committee's report (1943,
25

Utilisation of Land in the Rural Areas of Scotland) was

presented soon thereafter. The Committee reported that

all the more important and urgent issues were being

considered: Nature Reserves by the newly established

Scottish Nature Reserve Committee; access by the Scottish

Home Department in collaboration with tourism interests;

and national parks by three Departments in collaboration with

the recently established (see below) Scottish Council for

National Parks.

At about the same time as extension of che Scott

Committee to Scotland was being turned down, the Association

for the Preservation of Rural Scotland sponsored a Confer¬

ence on National Parks (January 1942) from which was

formed the Scottish Council for National Parks. This

Council was to take a leading role in promoting the movement
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in Scotland, submitting a recommendation to the Secretary

of State in 1943 which argued, on the basis of community

benefits - health, mental and moral qualities - and

democratic rights, and on the need to prevent undesirable

developments, that National Parks and a National Parks

Commission were justified. Cherry notes that this

proposal ml so was coolly received within the Scottish Office

and that antipathy to the Forestry Commission, particularly

to the possibility that they might be the administrators

of parks, was expressed and was to become more significant.

The following is a summary of Cherry's account of the

reactions to the Councils' proposals:

a National Parks Commission of ten members was requested.
The Department of Health's observations were that this was
premature. To the proposal that the Commission would
survey and map land to be scheduled for preservation the
Scottish Oifice foresaw conflict with hydro-electric
interests. The "practical realism" of the power to
acquire land, develop the parks and appoint wardens was
questioned. The proposed budget was unfavourably compared
with that proposed in the Addison Report (1931) for the
whole of Britain. Delegation of forestry responsibility to
the Forestry Commission raised the issue of having two
Commissions operating in the same area. (This objection
is hard to follow). As to the recommendation that "the
Parks Commission should be given control over the care and
maintenance of all Scottish rights of way" the Lord Advocate
had already commented unfavourably on the similar proposal
in the Scott Committee report (26).
The significance of this reaction is that the Scottish

Office was clearly much less sympathetic (indeed their

reaction was antagonistic) than were the equivalent govern¬

ment departments and ministers in England. It is not,

therefore, surprising that the subsequent success in

England was not matched in Scotland.
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5.4 ACCESS AMD NATIONAL PARKS IN ENGLAND AND WALES

Interest in National Parks continued at a much greater

level in England, with Wales being carried along in close

association. Further impetus had been provided by two

documents published in 1944 - a White Paper on "Control of
27Land Use" and the Standing Committee on National Parks'

28
"National Parks: Their Creation and Administration" ,

but the next major report affecting England and Wales was

2Q
the Dower Report (1945) • The particular influence of

this report was its identification of 20,500 sq.km. as

potential national parks, 9,200 in 10 high priority areas,

arxd 11,300 in 12 "reserves for possible future National

Parks". A third list identified 34 other amenity areas.

Dower also laid considerable emphasis on access, particularly

on the failure of the 1939 Access to the Mountains Act to

provide any solution to the problem.

Although Dower's assessment of potential parks followed

the lists in the Addison Committee report, it was a one-man

survey, and sufficiently controversial for it to be decided

that it should be published as a report to the Minister for

Town and Country Planning rather than as a Departmental

Report ^ . Subsequently two official committees were

set up lander the chairmanship of Sir Arthur Rubhouse.

Both reported in 1947, one on National Parks (Report of the

National Parks Committee) and the other on access

^2(Footpaths and Access to the Countryside) " . From this

point National Parks and provisions for access were jointly
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considered ir. the prepar- 'tion of i: ;islation. The

considerations of acces in the Do., 4r ^nd Hothouse reports

were supplemented by a report from she Department of

Health .

Although the remit of the Hobhouse Committee on

Footpaths and Access was limited to England and Wales,

many of the issues it raised also apply to Scotland. One

of the most important issues was com ensation, and the

Committee's view is noted here because this continues to

be critical to access and park planning. The Committee's

proposals were aimed at improving the 1939 Access to

Mountains Act. There was particular criticism of the

lack of provision of public funds for compensation for

damage. The Hobhouse Committee seems to have been influ¬

enced by the Uthwatt Report (Expert Committee on Compensation

and Betterment, 1942) and cannot have been ignorant of

the matter as it was being considered in the framing of

the Town and Country Planning Act (1947). The Committee

was of the opinion that the public should have legal right

of access to all uncultivated land (as designated); that

financial loss rather than interference to property rights

was the appropriate basis for compensation and that deter¬

mination of financial loss could not be made in advance;

that land should be withdrawn for reseeding nly tor a

period of one year, with a provision for extension up to

a maximum of three years; and that the Minister should be

able to withdraw land from access where it was established

that serious, wanton and recurrent damage was occurring
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because of access.

The continuing debate, x*einforced by the Dower and

Hobhouse reports, eventually bore some fruit in 1949 with

the National Parks and access to the Countryside Act.

Only the provisions for Nature conservation I..;d any direct

impact in Scotland and, from this time on, access, amenity

and landscape conservation were to be increasingly tied

to the separate planning legislation in Scotland on the

one hand and England and Wales on the other. Some features

of the 1949 Act do, however, provide valuable lessons for

access and park planning in Scotland and comments on

some points is given in an appendix to this chapter.

Dower's survey of potential areu3 was directly related

to the report of the Scott Committee. Although its

extension to Scotland had been rejected and its recommend¬

ations poorly received by the Scottish Office, support ior

the principle of national parks continued, mainly through

the Scottish Council for National Parks.

5.5 THE IDENTIFICATION OP POTENTIAL NATIONAL PARKS IN

SCOTLAND

The Secretary of State for Scotland tolu a delegation

from the National Parks Council that he 3aw numerous

difficulties, but would consult the Council again when the

Dower survey of potential areas in England an Wales was

completed, thus holding out some hope for a similar survey
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in Scotland® Such a survey was precipitated, in advance-

of full consideration of the Dower report, by a move for

a new Forest Park at Glen Trool. The upshot was the

appointment of the Ramsay Committee whose remit was to

supervise a survey of potential areas for national parks

in Scotland and advise on the four or five most suitable.

The Committees' report was published in 1945 under the
35

title "National Parks : a Scottish Survey" , and

included a recommendation for the creation of National

Parks in five areas totalling about 6of the land surface;

three other areas were recommended for a reserve list for

subsequent consideration. Of particular interest are the

criteria for selection of National Parks used by the

Committee (see below). At this point attention is directed

at the way in which proposals for national parks had

apparently supplanted access as the main issue, and this

will be followed further.

The Ramsay Committee (1945) defined a national park as

being, in a Scottish context:

"an extensive tract of country of outstanding
natural beauty preferably also of scientific,
cultural or historic interest, owned or controlled
by the nation, accessible to all as a matter of
right under suitahle regulations and administered
by or on behalf of the nation to the end that its
distinctive values may be preserved unimpaired
for the enjoyment and recreation c this and
future generations" 36.

Major departures have since been made from this definition

of nationally significant parks and these are discussed at

relevant points throughout this thesis.
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Working on the basis of this definition, the Ramsay

Committee specified seven criteria for the selection of

National Park areas which they considered should be non-

controversial :

(1) Outstanding scenic beauty. "The austere grandeur
of mountain and moor, the varied beauty of glen,
woodland and running water should all be
represented".

(2) Accessibility. "This implies both access to
the National Park area and freedom of access

within the area itself".

(3) Preservation and preservability. (There should
be no 'disfigurements' either within a park, or
on land clearly in view from within it, and
continued preservation must be possible).

(4) Recreational facilities of an open air type.
(Because rural industries were considered to be
both compatible and supportable there were to be
recreational facilities and opportunities for
their development)»

(5) Educational, cultural and social interests.
Five headings were noted.
(a) study of scenery and geology
(b) natural history
(c) antiquities and architecture
(d) folklore and history
(e) occupations, crafts and customs.

(6) Flora and fauna. (The committee referred to
'a diminishing countryside' and "restriction'of
flora and fauna. National Parks would provide
opportunity for survival of species not being a
nuisance to commercial activities).

(7) Accommodation. Increases, particularly for
camping, were considered appropriate.

In regard to the second criterion (accessibility) the

committee said:

"The increase in leisure and the improvement of
travel facilities which may be anticipated will
render this criterion one of diminishing
importance (emphasis adde^K None the less it
will be necessary to provide for two types of
visitor (a) the single day or weekend visitor
who must reach his destination quicmly;
(b) the visitor who will spend a week or more
in the Park, and is prepared for a full days'
journey in order to reach it. The selected
areas should therefore include at least one area
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sitnated near ohe largest imdustria centres"

The Committee clearly considered that access to the Park"

would grow by virtue of improvements in social and

economic well-being. T.oeir anticipation of growch in

demand apparently was not noted by the many who now lament

it. The strength of the Committee's interest in access

is shown by the fact that it attached the first priority

for National Park designation to Loch Lomond - The Trossachs,

the area nearest to Glasgow.

The Committee also noted (1) that freedom of access

within the parks initially might be less than complete but
Q

should grow except in respect of cultivated land; and

(2) the possible need for restriction of access for

periods necessary for control of vermin, deer and other

game. There was, however, no suggestion that sporting

activities should similarly restrict access, rather it was

to be eased by the construction of new bridle tracks and

footpaths.

The Ramsay Committee considered 14 areas in Scotland

and finally arranged field surveys of nine. These were:

1) Loch Lomond - Trossachs
2) Glen Affric ~ Glen Cannich - Strath Farrar
3) Ben Nevis - Glen Coe - Black Mount
4) The Cairngorms
5) Loch Torridon - Loch Maree - Little Loch Broom
6) Moidart - Morar - Knoydart
7) Glen Lyon - Ben Lawers - Schiehallion
S) St. Mary's Loch
(9) The Merrick - Glen Trool

The first five were recommended as national parks with a

high priority for establishment. The next three were
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placed on a ieserve list for furtb t (and later) consider¬

ation, and the last was set aside.

The Ramsay Committee was extended and a Scottish Wild¬

life Conservation Committee appointed. Together they pro¬

duced a report entitled "National Parks and the Conservation
39

of Nature in Scotland" . The original Committee's

definition was retained. The Committee clearly regarded

parks as recreation resources; scenery was to be preserved

in order to be enjoyed. Where wildlife was of national

significance, distinct reserves were advised. One may

question whether the Committee would have wished to include

in a national park any area which the attractive power of

that designation would render liable to overuse and the loss

of some distinctive value. The need to improve access was

recognised but the need to restrict it had not arisen because

recreation was not yet seen as another of man's destructive

uses of the land. There is no evidence that the Committee

foresaw the possibility of overcrowding in the national

parks. Interest in wilderness, arising from needs for

self-actualisation, had not yet led to suggestions that

the value of national parks would be threatened by the

principle that they should be "accessible to all as a matter

of right". The Scottish 'Wildlife Conservation Committee's

section of the report, however, put the Nature-oriented

view. Manj of its statements foreshadow the fundamental

conflict of interest between the wildlife lobby and the

less organised recreaticlists which is a feature of the

problem of ecological carrying capacity.

226



The Ramsay Committe: suggested that, although it too c

note of Dower's view that national ownership would be

impossible in England and Wales, Scotland was less

developed and its land less valuable, so that acquisition

should be the normal procedure and the definition of a

National Park as an area owned or controlled by the nation
40

was appropriate . The Committee's estimate of the

cost of acquisition of the 5 recommended areas was £1.3 mill¬

ion, although to this would be added compensation which,

though ostensibly a matter for local authorities, should

be paid by the national park where specifically occasioned

by it. Since there were no 'major disfigurements' in the

proposed areas compensation was estimated at £200,000 bringing
41

the total cost of land to £1.5 million . The cost of

development raised this figure to £3.25 million which should

be borne by the National Land Fund. Since this fund was

to total £50 million, and was for the purpose of preserving

the nation's heritage, this seems to have been a reasonable

suggestion in terms both of logic and expense.

Because the Committee recommended, national ownership,

and a National Parks Commission to have oversight of planning,

development and management of the parks, and to make budgetary

provision for them, the capabilities of local government

were not at issue. Local (Park) Committees were recommended

which would have an advisory role and if so determined by

the Commission, would exercise delegated functions within

the general policy for the park(s). The Ramsay Committee's

opinion was that the responsibilities being proposed for
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local authorities under the Town and Country Planning Bill

being determined at that time should be maintained as far

as possible, but that planning control in the parks should

be delegated to a Park Planning Committee, to consist of

two-thirds representatives of local planning authority (or

authorities) and one-third representatives of the proposed
42 r

National Parks Commission . (This was the pattern

actually adopted in England and Wales, but without national

ownership and the recommended level of budgetary assistance,

it has not proved satisfactory - see Chapters 8 and 9).

5.6 THE RESPONSE TO THE SCOTTISH NATIONAL PARKS COMMITTEE

REPORT

This second Ramsay report also received a cool reception

from the Scottish Office, particularly from the appropriate

department at that time, the Department of Health for Scotland.

Several problems were raised ^ . One, which has yet to be

satisfactorily resolved anywhere in Great Britain despite

almost thirty years experience in England and Wales, is the

appropriate authority to administer national parks, and the

proportion of national, local, specialist and special interest

representation upon that body. Another problem was the lack

of capabilities of Scottish County Councils to carry out the

developmental work which would be required if natLonal parks

were to function. Neither the manpower nor the finances

were adequate, there was no active support in the councils

for obtaining either, and the Treasury was, as ever, firmly

opposed to the assumption of national responsibility. The
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Ramsay Committee's recommendation, that the finance should

come from the Land Fund received no support; indeed,Treasury

attitude to, and administration of, this fund has long been

a source of dismay to conservationists, and the matter is

referred to elsewhere in the light of a recent proposal

for reform of the fund.

The implication can be drawn from Cherry's account that

the Hobhouse proposals found considerable support from the

responsible minister in England and Wales while the Ramsay

proposals were unenthusiastically received by his counter¬

part in Scotland, and this proved to be the major factor in

success for the one and failure for the other. This lack

of enthusiasm and the need to investigate the opportunities

under existing legislation uid to "work out schemes for the

proposed .. areas" delayed matters to the end of 1949, by

which time the English legislation was complete ^ .

Legislation for Scotland was being considered, but there

were many difficulties and caution was the order of the day.

Cherry observes:

"The English Act placed the responsibility for
the planning of National Parks on local bodies.
But the lack of resources in Scottish counties
for the task -f running and developing the
Parks suggested that a scheme to follow the
English pattern would be ineffective in Scotland.
The only feasible alternative was some form of
central administration with executive functions
and 'wholly financed by tin Exchequer. But the
likelihood of Treasury support was minimal,
particularly in view of >;he fact that even
greater expenditure woul' be needed for Scottish
Parks because so far they were relatively
undeveloped. Furthermore it could not be shown
that there were acute problems of preservation
and access. (The need ;as) fox' development
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rather thar>. pr taction; t \t the Highland local-
planning authorities had ..either the staff,
the resources or the will to develop As a
consequence the lobby for National Parks was
outweighed by the strong vested interests
ranged in opposition" 45.

It seems likely then that one major reason for the lack

of action in Scotland was that, at least in comparison with

England, access had ceased to be a burning issue. It was

not dealt with in any comprehensive fashion by the Ramsay

Committees and, although demands for area-wide access had

merged with the movement for national parks in England and

Wales, the Ramblers Association and similar groups main¬

tained a greater degree of pressure for public rights of

access there than in Scotland. In Scotland, there were

still no formal arrangements for access and no provision

for grant to enable either the securing of access or the

recording of existing rights-of-way. The Scottish Rights

of Way Society had opposed extension of the access clauses

of the 1949 Act to Scotland because they considered that the

result then would have been "more loss than gain, due to the

lack of powerful local ramblers associations and little

interest by County Councils in rights-of way". By 1965

their position had changed "by reason of the large number

of visitors, increased public interest and better organised

county planning authorities", and the Society considered

that the clauses on long distance routes should be extended

to Scotland ^ .

The change in opinion by the night of Way Society is

an example of the growing recognition, in Scotland that the
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problems of England in tie 1930s could bo the problems of

Scotland in re 1960s.

5.7 DEVELOPMENTS IN SCOTLAND

Although the Ramsay Committee's recommendations for

National parks in Scotland were rejected, the Secretary

of State for Scotland was moved to give some recognition

to the first five areas in order to safeguard their importance.

He therefore issued, in 1948, National Park Direction Orders

in respect to them under Article 5 of the Town and Country

Planning (General Development) (Scotland) Order, 1948.

The five areas cover an extent of 6s0,000 ha., which is

approximately six percent of the area of Scotland's land

surface. The National Park Direction Order is a control

device, and does not have a positive purpose in management.

It requires the Local Planning Authority to pass applications

for development to the Secretary of State for Scotland and,

since 1968, to the Countryside Commission for Scotland, for

a view before giving approval. The Secretary of State may

call in any application for determination. The Local

Planning Authority does not, however, have the incentive to

scrutinise an application from the same perspective as a

National Park Planning Board or Committee in England and

Wales.

Three other measures made important contributions to

the Scottish situation prior to the Countryside (Scotland) Act

in 1967o The National Parks and Access to the Countryside
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Ac. 5 (1949) extended trie •• o.le cf ,v.u. .re conser tion to

Scotland and a number ox National •: ature Resei ves were

established, together with two Local Nature Reserves.

The Town and Country Planning (General Development) Order

also made provision for the designation in County Develop¬

ment Plans of Areas of Great Landscape Value in which there

would be a presumption against unsuitable types of develop¬

ment. These cover an area of 910s000 ha. There was,

however, no common standard throughout Scotland and an

active resistance to their designation in some counties

because development was considered desirable. Some amenity

conservation was also provided by statutory green belts

proclaimed under the Planning Acts which cover an area of

130,000 ha.

Despite the deferment of any further action on the

Ramsay Committee proposals in 1949, some interest in national

parks continued in Scotland, again through impetus provided

by the Scottish Council on National Parks (the equivalent

of the Standing Committee in England and Wales). However,

support seems to have further declined as the emphasis on

landscape conservation became stronger. A further Bill

was drafted in 1961 following support from the National

Trust for Scotland, but it was a c<. untryside and not a

national park measure, mainly aimed at protection of amenity,

although it did provide for sign posting of rights of way

and "provision of lay-bys at scenic vantage points on private
47

roads to which the landowner had given access" . The

primary purpose, however, was to enable small grants to be
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made towards the cost of minor works which preserved or

enhanced the natural beauty of Scotland. lae Bill was

aborted for two main reasons, first, the perennial short¬

age of legislative time, and second, the qualms of local

authorities about, and opposition to, the role of the

proposed advisory Scottish Countryside Council in
/ O

decisions about the allocation of grant aid.

Subsequently, tourism became an issue of more concern

and the Bill was resurrected in 1963 with additional prov¬

isions relating to the development of tourism. These in¬

cluded a levy on the hotel indust / to provide a Scottish

Tourist Bimd, to be allocated under ad-ice from a Tourist

Amenities Council, and an Exchequer grant to be allocated

by an Amenities Council. Opposition on the first point

from some sections of the tourist industry and continued

opposition to the second from the local authorities and

the Exchequer again forced abandonment of the Bill, though

the sections dealing with improvements of amenity by

local authorities were added to the Local Government

(Development and Finance) Scotland Act 1964, Section 2. ^

The idea of national parks (at least on the English mod¬

el) had by now been effectively abandoned and the countryside

legislation being prepared in an attempt to improve the 1949

Act in England and Wales was taker up in 1965 for consider¬

ation in Scotland. The report ox Study Group 9 of the

second Countryside in 1970 conference 30 strongly supported

a Countryside Commission as the appropriate body to plan

233



for countrys. de conserv-- \;ion in cc.. ii'ions of booming

demand, for recreation, ...at no rea alternative existed. It

was obvious that there had to be seme legislation, and the

developing Bill in England provided a starting point. The

parliamentary schedule was such that an almost unique event

occurred - the Scottish Act was passed before its English

counterpart.

The Study 9 report "Countryside : Planning and Develop¬

ment in Scotland" assessed the needs of Scotland for country¬

side conaervation, and progress towards their satisfaction,

and recommenaed new or improved policies and procedures.

The "special considerations" of which note was taken were:

(1) The large reserve of wild country, with
poor soils supporting only rough grazing;
the great length of undeveloped coast; and
the (grossly) underdeveloped fishing
potential of its inland waters;

(2) The proximity of wild country to urban
populations living at the highest concen¬
tration in Britain; the growing restrict¬
ion being placed on access for these people;
and the lack of a reserve of well-located
common land such as relieved the pressure
in England and Wales;

(3) The lack of a National Parks Commission and
of River Authorities with conservation duties;
the limited capabilities of local authorities
in the Highlands; and the economic decay of
the Highlands;

(4) The impoverishment of the land by current
agricultural and sporting management;

(5) The survival of special cultural traditions,
notably of crofting (50).

The Study Group then noted the existing an,, projected

growth in demand for recreation in the countryside. Even

at the beginning of its report, it was clear that it was
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preoccupied 1 An fh,'- A.an<? ?, :;he poteh xal change In

the Highland Landscape ...e to prog ammes of a: forestatior

wan emphasised. At the same time• the continued benefit

of the agricultural economy and the accompanying conflict

with the recreational opportunities of the townsman was

noted, as was the changing location of urban pressures that

followed attempts to revitalise the urban economy and
51alleviate the most serious problems of housing

The StucA Group then drew attention to the need for a

reorientation of attitudes. It is a pity that this far-

sighted report has not had greater effect because, apart

from noting that agriculture could be expected to continue

to prosper - as in fact it has - and that this would lead to

problems over access, it also observed that there is in fact

no substantial, difference between the laws of trespass in

England and Scotland. This point is emphasised because

the ramblers1 rejection of nationa1 rrks in Scotland in

the 1940s was based on the false premise that anyone was

free to walk on moor and mountain and there was not at the

time, nor was there likely to be, s problem of access in

Scotland like that in England. To introduce legal proced¬

ures for negotiated access would, it was claimed, cause loss

of rights where no agreement was made. In fact, permission

can be required for access to private land, and the only,

real difference from English law ere, firstly, that in

Scotland there is no penalty for trespass itself but only

for damage caused by the tree . nse.. f which can be very

difficult to prove and, secondly, hat the only method of
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preventing trespass is tr-xough. an interdict served on a rrjned

individual. These differences were the reason for the lack

of trespass litigation.

Study Group 9's report noted that despite the "hostility

in some quarters to the idea of public ownership of land as

recommended in the Scottish National Parks Committee Report
52of 1947" , there had been considerable acquisition of land

in the National Park Direction Areas, for numerous purposes.

Table 5.1 shows the extent of acquisition.

Table 5.1

Percentage of Publicly-owned Land in National Park Direction

Areas, 1965o

N.P.D.A. AREA (#)

Loch Lomond Trossachs 50

Glen Affric - Strathfarrar -
Glen Cannick 37.5

Cairngorm 20

Ben Nevis - G.lencoe -

Black Mount 16

Loch Torridon - Loch Maree -

Loch Broom 3.5

Total 18

Source : Study Group 9> Report, Annex 3.

The major influence of this study group came from its

support for recommendations about organisational opportunities
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f c r securing :onse.i",Tati • in Scot!" id. Aware that the rame

of national organisation, was a ma;ior cause of continued

difficulties, but that local authorities in most cases had

neither the ability nor the motivation to undertake the

necessary action, the Group agreed that the call for a

National Parks Commission could be dropped. In fact, since

conservation was necessary on a much wider scale than could

be provided by specific National Parks, the Group recommended

that a Countryside Commission be set up "with country-wide

responsibilities for the conservation of fine landscape,

co-ordination of surveys of outdoor recreation resources,

designations in a new category of areas of special value for

open air recreation and for ensuring the development of the

use of these resources with due regard to conservation and
5 }

other interests" . The need for "National Parks"was

still recognised, but the actual name was not considered

necessary so long as there was some provision for special

attention in those areas. Nevertheless, as will subsequently

appear, nomenclature remained as difficult a problem as ever

when the Countryside Commission for Scotland was established

and issued its proposals or a Park System.

The suggestion for a Countryside Commission for Scotland

was quickly adopted. In reply to a question in Parliament

on 17th November, 1965 he Secretary of State for Scotland

announced that it was the Government's intention to proceed and

"to ensure that (the) Commission and .. local
authorities will have all the powers necessary
not only to conserve .. scenic beauty but to
see that its recreational and tourist potential
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is developed o the „ - (with) appropriate
Exchequer assistance". emphasis added).

It is past history that the Commission was not given all the

necessary powers, nor an adequate and assured budget from

the Exchequer. Constrained to operate in an intermediate

position between the local authorities on one side and the

Scottish Development Department on the other, it has been

limited in its attempts to achieve the aims set out in the

Secretary of State's answer to Parliament as emphasised

above.

As on previous occasions, the proposals were coolly

received by the Association of County Councils, but their

weaknesses in the matter of recreation and tourism develop¬

ment were so patently obvious that some new body was

inevitable, though it was clearly to be required to operate

through the local authorities except in the case of

prototype developments.

5.8 THE COUNTRYSIDE ACTS

The Countryside (Scotland) Act, 1967 established the

Countryside Commission for Scotland with dual responsibilities

("functions") for the provision, development and improvement

of facilities for the enjoyment of the Scottish Countryside,
54

and for the conservation of its natural beauty and amenity »

In the exercise of these functions the Commission is required

to have due regard to the need for trie development of

recreational tourist facilities ana for the balanced economic

55
and social development of the countryside . The Act also
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extended responsibility to every Minister, government

department and public body to have regard to the desir¬

ability of conserving the natural beauty and amenity of

the countryside in the exercise of their own functions
56

relating to land , and enabled the Forestry Commission,

water authorities and electricity boards to undertake
57

certain recreational and related developme ts .

The three most substantial powers given to the Commission,

and relevant to this thesis, were;

(1) advisory functions in regard to planning
matters affecting land in designated country¬
side, including the particular ability to
advise the Secretary of State in regard to
Areas of Special Planning Control established
under the Act .

(2) to promote, implement and recommend grant in
respect of development projects or schemes
in the cc .uvtryside relevant to its functions;
these included assessing, reviewing and
advising on the registration and development

59
of country parks .

(3) powers to advise local authorities and the

Secretary of State in respect to the making
of access agreements or orders in open

60
country and to promote long distance routes

The Act also contained c auses in regard to public footpaths

and rights of way, and to the provision of warden and inter¬

pretation services. Because the Commission was established

mainly as an advisory body, most responsibilities in relation

to access, footpaths and rights of v.ny, and c entry parks

remained with the local authorities, The success of the
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Commission therefore bound bo - vend on ids abilities,

first, to encourage loc? authorlt'vv to plan and under¬

take schemes for the improvement cf recreation and the

conservation of amenity; secondly, to influence central

government to provide rate support and special purpose

grants to finance such schemes: and thirdly, to ensure that

developments in the countryside did not reduce the quality

of the landscape or diminish its recreational carrying

capacity.

The Countryside Act (1968), which applied to England

and <7ales, was broadly similar, but included additional

responsibilities in respect to National Parks and Areas of

Outstanding Natural Beauty. Under the provisions of this

Act rapid and substantial progress was made with the creation

of country parks. Two main reasons are suggested for this:

firstly, the Act more clearly specific d the responsibility

of the Countryside Commission to consider the recreational

needs of the major urban areas and tc encourage and develop

facilities in the urban fringe; and secondly, the existing

base of national parks was sometimes under heavy pressure from

those seeking countryside recreation (for which nationally

significant parkland was often unnecessary), and there was

mounting criticism from agricultural, amenity and nature

conservation interests which led to a concerted effort to

develop recreational opportunities outside the national parks.

Cherry suggests that the concept of country parks was adopted

equally avidly in Scotland ^ but this is disputed. The

Countryside Commission for Scotland received a large number
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of represents ■ ions in its first ye . s but, mainly because

of shortcomings in the p arming an. recreation management

capacities of the local authorities most were not approved

and interest declined. After ten years of operation by

the Commission only seven country p 'ks had received full

recognition. Not all of these were demonstrably parks or

pleasure grounds closely related to major concentrations

of population and convenient for open-air recreation. The

number approved now stands at ten an . several more have

received, or are about to receive, provisional registration.

The Scottish Commission's progress with access agreements

has been equally slow and major controversy has occurred

over one (at least) of its long distance route proposals.

Over access agreements, the Commission now is making a greater

impact, but its recognition of the need for a substantial

improvement in recreation opportunities, and the pressure

of development proposals which have threatened some of

Scotland's most important scenic heritage, have prompted the

Commission to publicise its proposal for a park system and

to attempt to secure enabling legislation to permit it to

better carry out its existing functions and to implement the

new categories of park and principles of management suggested

in its discussion document on a Park System for Scotland.

5.9 CONCLUSION

The account of events and issues which contributed to the

e; nblishment of national parks in England and Wales but not

in Scotland, reveals the importance of agreements made between

241



competing interests, anc the decisions made when disagree¬

ment was more serious and it became necessary to judge

between conflicting interests. Although Scotland did not

get national parks and so needed no National Parks Commission,

it is important to note that the issues remained unresolved

and, because there were some quite serious shortcomings

in the ability of the National Parks Commission (England
and Wales) to achieve all the desired goals and to adapt

to the changing pressures on the national parks and on the

countryside in general, Countryside Commissions were

established both for Scotland and for England and Wales.

At their establishment there was a resurgence of interest in,

and attention to, countryside recreation in which the establish¬

ment of country parks was the most notable but far from the

only achievement. The poorer performance in Scotland may

be attributed to three main causes : firstly, there still was

not the same sense of urgency, particularly in respect of

access to the countryside; secondly, the Scottish Commission

was, in the author's view, very inadequately staffed in

respect to both Commissioners and Officers with knowledge,

experience and interest in recreation, (landscape conserv¬

ation continues to be the dominant interest); and thirdly,

the Scottish Commission did not have the benefit of almost

twenty years of experience in securing both parks and rights

of access to the countryside in consort with local author¬

ities, as did its counterpart in Engl nd and Wales. Two

qualifications should be noted here: firstly, the

Countryside C-. .amission was not simply a renaming of the

National Parks Commission - many new personalities were

added and it was mainly they who strengthened the recreation
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interest ; a;. ..-ru:-nf.".'..;/', 1 coal Au .orities w • r ,

or- the whole- less able ad .villi::.. uc undertake substar. ...al

new initiatives towards creation ir landscape conservation.

(This point sl.ould not be over-emphasised - seme of the

Scottish Authorities weir quite strong, particularly in regard

to landscape conservatio. , and some of the English and,

particularly, the We." sh Authorities were weak).

The Countryside Commission for Scotland was faced with

the task of establishing itself as a largely advisory body

to promote development of recreation opportunities in a sit¬

uation where the opposition to access was well organised and

powerful. In competition with a poorly defined interest in

access were three main groups of competing interests:

(1) The existing landowners and farming tenants
who were uncompromisingly opposed to public
acquisition of land for recreation, and
disinclined to enter into access agreements.
These groups saw development of recreation
as a threat to their own livelihood and

quality of life;

(2) The existing sporting and recreational interests.
These groups included the shooting and, to a

lesser extent, the fishing interests who feared
interference with their own recreation and/or
loss of ownership of sporting 'rights', and
groups specialising in particular pursuits,
especially mountaineering, who feared that
promotion of access (and parks) would reduce
the satisfaction to be derived from their own

activity and/or cause the 'opening up' of
more remote areas; and

(3) Landscape and Nature conservation interests
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whose o'-. we. similar t., those of

the mountaineers, w: a the spec: fie added
concerns haat devel., )inent would lead to

undesirable features in the landscape and
to damage to plant aid animal communities.
It should be noted that the interests of

these groups already received support through
the Planning licts and through the Nature
Conservancy Council which was set up when
the Nature Conservancy was reorganised in 1963.

Just as the competition and conflict with these interests,

and the differences of opinion and priority with central

government departments affected the structure, responsibilities

and powers of the National Parks Commission and the two Country¬

side Commissions on their establishment, so they also have

affected the ability of the Commissions to secure and improve

provision for recreation in the countryside as required under

their respective legislation. To refer specifically to the

proposed Park System for Scotland, it is suggested that the

content of this system - its parts, their location and their

ability to provide recreational benefits - will depend in the

main on the ability of the Scottish Commission to obtain

agreement and resolve conflicts with such competing interests.

The progress of the proposal and the conflict surrounding

it form the subject of Chapters 8 and 9. First, however, the

relationshi. between conflict and carrying capacity and the

structural option for management of conflict situations that

is provided by zoning are developed and discussed, and, in the

following chapter, the discussion to that stage is reviewed

and some conclusions drawn.
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appendix to chapter 5

salient features of the national parks and access to
THE COUNTRYSIDE ACT, 1949

The National Park and Access to the Countryside legis¬
lation, as passed in 1949, failed to implement the Hobhouse
Committee's recommendations for a legal right of access to
all uncultivated land in the National Parks. The legis¬
lation also disregarded the Committee's contention that
compensation could not be assessed in advance and should not
be based on loss of property rights. As will be shown in
Chapter 8, the latter is one of the most serious issues of
conflict in the existing English and Welsh National Parks
and in the proposal for a Scottish park system,.

The most noteworthy new provisions in the 1949 Act
include the power given to local planning authorities to
enter into access agreements and, if necessary, to make
access orders; and the extension of the 1939 definition of
open country to include "the foreshore and any bank, barrier
dune, beach, flat or other land adjacent to the foreshore".
The Act also provided for compensatory payments but not, as
noted above, in the manner recommended by the Hobhouse
Committee. Only the provisions for Nature conservation had
any impact in Scotland, and from t, s time access, amenity
and landscape conservation were so closely tied to the planning
system that legislation pertaining to them, though similar,
was invariably limited to Scotland on the one hand and England
and Wales on the other, in the same way as planning legislation
generally, and eventually separated from nature conservation
legislation which was not so limited.

The 1949 Act had 25 sections leading with access. Two
of these (Sections 61a and 62) required local authorities to
survey open country in their domain by the end of 1951,
assess the need for access and implement provisions for it
within the subsequent year. Only nine counties which had
little or no "open country" met the deadline.

The Act led to only a small increase in the land
available for area wide access. Even after introduction of
the Countryside Act (1968) Gibbs and Whitby found that the
total, additional area, up to 1st April, 1973, was 35,259.5 ha.,
of which more than half (19,752.2 ha.) was in the Peak District
National Park. Only 20# of the area negotiated was not in
national parks, but the 28,200 ha. In them represented only
2# of their total area( ..,)• In facacce s agreements even
now apply in only five f the ter -atione, Parks (Peak
District, Lake District Yorkshxr 6' rJ3.... 8 s ^ a:: moor and
Northumberland; some ag. eements wr-:. :• regrtiaiud in Exmoor.
but subsequently lapsed, and thr Par,: Plan (1977;
states that there are no access ut , r-.ts i: Exmoor National
Parks). The biggest contribution ruAu i,vo acts has
been in the Peak Distr: :t and Yo- e Dal;,. the two ere as
in which the conflict w ,s most e.\ • * ■ r.d 1 which an
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aggressive policy was n oessary♦ -re Li?.;. 'District,
Snowdonia an . Dartmoor the position over acce-s was eased
b:? the higher proportion of common land and/V ihe .holdings
of the National Trust over both of which access was

effectively free. In practically ail the parks, land has
been acquired for purposes of acce .s, though -cat purchases
now are for landscape conservation /hich has readily
replaced access as the main issue.

Although at the time the 1949 Act was beuig debated it
had been expected that a comparable measure vara Id be
introduced in Scotland, the Bill was postponed, pending
experiences in England and Wales. That was ;:.ts death knell
because the weight of professional opinion in Scotland is
now heavily to the effect that the English parks have failed,
and this view is shared by the farming and landowning
interests. The "deadlock in England and Wales over any
amendment to the 1949 Act" (2) was not unnoticed, and the
reasons for the desired changes were used to oppose the
development of national parks in Scotland.

Because the 1949 Act set up a National Parks Commission
rather than a Countryside Commission with wider functions it
had serious shortcomings in respect to comprehensive planning
for countryside recreation. While the demand for recreat¬
ional access to the countryside was growing rapidly, the
Commission could do little but support the increase in the
use of the National Parks which were in its oversight. The
crucial need for other elements in a recreational park system
had to be considered by the local authorities or virtually
not at all. The possibility of development of facilities
elsewhere in the countryside, and of country parks in
particular, became one of the most crucial items in the
reform of the 1949 Act. The other critical issue was
improvement of the provisions for access.

REFERENCES

(1) GIBBS, R.S, and WHITBY, M.C. (1975) Local Authority
Expenditure on Access Land. Agricultural
Adjustment Unit, University of Newcastle-upon-Tyne,
Research Monograph No. 6.

(2) CHERRY, G.E. (1975) Environmental Planning^1939-1969,
Volume II, National Parks and Recreation in the
Country side"! "London : HMSO) p. 144.

250



CHAPTER 6 : Ttffl CARRYING CAPACITY OP RECREATION ENVIRONMENT

6.1 INTRODUCTION

Carrying capacity is a concept widely used in planning

for recreation and conservation where the concern is to en¬

sure that access to and development of resources are consist¬

ent with the ability to produce some desired benefit. The

literature on the subject is large and a full review of it

is beyond the scope of this thesis. The aims of this

chapter are: to examine the relevance of the concepts dis¬

cussed in the preceding chapters to the problem of recreat¬

ional carrying capacity; to consider the use of classification

and zoning as tools for planning and management of park

systems in which objectives are stated in terms of carrying

capacity; and to attempt to clarify the concept by emphasising

the results of conflict which arise from the different require¬

ments of different users of park and recreation resources,

particularly where development threatens, or causes, some

change in the environment.

This discussion draws heavily on the ecological concepts

of niche, succession and competition as analogies for some

aspects of carrying capacity. The^e concepts, especially

the niche, are used because they bear particular relevance to

the competition for use of the same space for different

activities which lies at the root of many problems of carrying

capacity in countryside recreation. The ecological carrying

capacity, i.e., the ability to sustain a particular ecosystem,

is of only marginal concern because much of the conflict that
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i the subje -fc of this vuhy is no directly ilated to he

impact on resources but rather to le competing demands for

their use. It is common that attempts are made to isolate

strongly competitive elements and :o specify activities

consistent with defined areas but, though this is feasible

in a stable environment. it can lead to conflict in situat¬

ions where adaptability is required.

6.2 THE CONCEPT OP THE NICHE AND ITS RELEVANCE TO COMPETITION

In Chapter 1 a simple example was given of the relation¬

ship between carrying capacity and competition between indi¬

viduals of a single species, in which competition was allied

to the rate of growth in the population of the species. If

a niche is recognised as a term for the specialisation of a

species population within a community ^ it can be suggested

that there may be advantage in the choice of specialisations

which avoid direct competition with other species. This

suggestion foreshadows the discussion of zoning (pp.265f.)
which is a technique for deliberately creating niches for just

this purpose. It is, however, necessary to precede that

discussion with further consideration of competition, again

using the concept of the niche as a framework for the argument.

The equation presented in Chapter 1 (p.27) indicates

that the rat of growth of a population may be increasingly

limited as it approaches the capacity of the resource (or

space) to support the population. This finding suggests

that increasing competition between individuals for limited
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esources r • suite r ^.uction of the rate a which add¬

itional individuals en av ( or ar permitted to enter)

the niche; which means that as carrying capacity is

approached the natural increase 1>, the number of indi¬

viduals, or the increase through in-migration will be

progressively diminished if all the individuals have the

same requirements for the resources of the niche.

Though the concept suggests that, at the population

density which is the carrying capacity for any specific set

of requirements, the next individual will be excluded, that

is not always the case in Nature. There are normally osc-
2illations about a level which may be called an optimum.

A full discussion of population dynamics is not warranted

here, but the point is made that, in this example of a

single species, it can be expected that the optimum level

of population will be attained and that the actual popula¬

tion will fluctuate around this level. The size and rap¬

idity of those fluctuations indicates the comparative sta¬

bility of the equilibrium between organism and resources.

There are certain relatively automatic processes by

which balance is maintained in Nature two of which, the

concepts of feedback and territoriality, have been re¬

ferred to in Chapters 2 and 4« Detailed discussion of

these concepts would require an excessive increase in the

length of this thesis, and they are extensively developed
^4 5

in systems , ecological and ethoj_ogical literature.

The point to be noted here is that these processes may be

seen in the suppression of increase in population and/or
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the exclusion of other individuals either by expulsion or

by exclusion (i.e., preventing access). These processes

also operate in the human use of resources or space but

their foundation may have the additional dimension of

perceived crowding or depletion of resources. In re¬

creational or environmental concerns, the qualitative

aspect of carrying capacity may be dominant and competit¬

ion associated with quality may lead to conflict long

before quantitative (physical) carrying capacity is app¬

roached. That permits the observation that qualitative

considerations may mitigate against the development of a

recreation or park system to its full capacity because

much of the conflict surrounding recreation hinges on the

issue of whether physical carrying capacity should be

increased. At issue is the potential impact of an in¬

creasing population of recreationists on the quality of the

recreation experience or the conservation of the resource

which is being used for recreation and, possibly, for other

land-uses as well. The feedback mechanism operates on and

through the planning system to control the growth of the

recreational population either through suppression or

through exclusion but exclusion is difficult to justify ixn-

less an optimum population (or carrying capacity) can be

defined and an effective mechanism for controlling populat¬

ion implemented. It is characteristic of competition with¬

in a recreational pursuit that the capacity annot be easily

defined except in the case of 'physical' carrying capacity,

e.g., the number of mooring and launching spaces at a

marina or similar facility, the capacity of a
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ski-tow or chair lift, the number of seats for spectators

at a sporting event, or the number of .arming and/or picnic

places at a beauty spot.

In range and wildlife management where the concept of

recreational carrying capacity had its origins capacity

meant the i iximum number of individuals of a species which

could be supported without permanent depletion of the resource

base or, in a more refined sense, the optimum population size

and structure to permit maximum output per annum (or some

other time period) on a continuous basis. The distinction

between these two definitions is of some value to this thesis

because it is suggested that the first is more closely allied

to site carrying capacity which is of marginal interest, while

the second is related to the carrying capacity of a system of

land use, which is the main concern here.

Any species moving into a niche has an effect on con¬

ditions in that niche and may (and almost certainly will)

directly or indirectly affect the conditions of other niches

in the same habitat. In recreational term3 this effect

enables distinction to oe drawn between three types of problem

pertinent to carrying capacity:

(1) the competition for space between individuals
performing the same or same type of activity,
which is the 'simple' situation already
discussed (cfM competition for space within
a niche by additional individuals of the
same species);

(2) competition for spact from individuals wishing
to use the same resource or facility for a
different activity (cf. 'invasion' by a new
species with the same niche requirements); and

255



(3) effects on the space used for one activity
by those using contiguous space for a
different activity (cf. effect on one niche
by the activities of another species in
its own niche in the same habitat).

Emphasis is placed upon two particular points, firs¬

tly the changes in the conditions of the niche which are

a product of its occupation by one species and make the

niche more suitable to the requirements of another spec¬

ies and, secondly, changes in some occupants of the niche

or in occupants of other niches which enable them to com¬

pete for, and possibly to dominate, the niche. An example

of the first is the process of soil formation assisted by

adventitious plants that improves conditions for other

plants. A recreational parallel is 'pioneering', e.g.,

a new trail made by wilderness hikers which opens up an

area to the less adventurous hiker. It i3 suggested that

the second type can refer to evolutionary trends which in¬

clude changes in the way an activity is performed and, by

analogy with mutation, the rapid development of new activ¬

ities. An example of the former is a change in •camping"

behaviour from tents to 'mobile campers' ana of the latter

the introduction of snowmobiles. There is, however, a

further point to be made about the parallel with mutation.

This is that new activities often seem to cause more

virulent conflicts and to give birth to new conservation

'causes', and to do so with increasing frequency. The

response of the manager of a resource normally is to att¬

empt to gain control by the introduction of measures

(such as zoning, traffic control and ranger services) to

protect the recreational value and to conserve the

amenity of the area. However the result may
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be that its attraction to additional visitors is further

increased at the expense of satisfaction accruing to regular

users of the area.

These considerations support the conclusion that just

as a species moving into a niche (whether or not it is

vacant) has an effect on the niche and the habitat which

contains it and causes a reaction by any existing occupants

of the niche and of other niches in the habitat, so there

inevitably is a reaction to attempts to change the dist¬

ribution or intensity of recreation activities, because

these attempts increase competition with or reduce the

suitability of an area for other uses, and/or its capacity

to support them.

Before attempting to show how the ecological concept

of the niche can contribute to the understanding of this

more complex situation of competition between different

activities, it will again be helpful to refer to the model

of single species competition presented in Chapter 1. There

it was suggested that the rate of growth in the number of

recreational visits to a park or site (dN/dt) could be

predicted if the potential growth rate in the absence of

competition (r), the carrying capacity of a limited resource

(D), and the initial population (li) were known. Thus

L-Nd N
r N (1)

d t ID
L.

It was suggested that action would be necessary to prevent

conflict over carrying capacity if the actual rate of growth
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in the number of visits exceeded tr rate as calculated

from equation (l). In theory this rate decreases, rapidly

as the numoer of visits approaches capacity. Probably the

most difficult parameter to determine is the carrying

capacity. The value of this model would be greatest,

therefore, if some reliable estimate could be made of capacity

in relation to the capability of the resource (i.e., its

ability to support some activity) and the goals of the users.

Given these estimates the resource manager could determine

whether the trend was such that additional capacity would In

required within a defined period, or whether some action to

reduce competition or exclude additional users would be nec¬

essary within that period.

It was suggested earlier that "niche" is a term for the

specialisation of a species within a community and that there

may be advantage in the choice of specialisations which avoid

direct competition or competition above a certain threshold.

This conclusion raises two issues: firstly, whether strong

competition necessarily results in the elimination of all but

one of the competitors; and secondly, the beneficial effects

of competition and stress.

To facilitate discussion of the first of these issues,

the model is extended to account for competition between two

(or more) populations.

let N-j and be the populations of competing species
at a given time and 1^ and the carrying capacity for each
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in the absence of competition. Al.. owance for competition

can be made through co-efficients k-, and k^ which indicate
the effect of population change in one species on the size

of the population of the other through k-^ Ng and k0 N^.
If, as before, r-^ and r2 are the potential growth rates in
the absence of competition then

dNx VNl"klN2
= r-,N-, (2)

dt x ± D1
and

dN2 D2"N2"k2Nl
= r?Np (3)

dt ^ D2
Gause's principle of competitive exclusion, referred

to in Chapter 1 (p.22), suggests that one of the two

species would eventually be eliminated if they had

identical niche requirements. It was noted there,

however, that in Gause's experiments with Paramecium the

population of one species in mixed culture rose and that

of the other fell, but the first did not reach the level

it maintained in pure culture, nor was the second elim¬

inated. The reason can be deduced from equations (2)
and (3) in that, if

and k2/'!ix x
h x D1

both survive because, as carrying capacity is approached,

each species progressively inhibits the growth of its own

population more than the other's. The obvious parallel with

recreational carrying capacity is that a qualitative carry-
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ing capacity may be reached before the level of use at

which other recreational activities or other forms of lard

use become impossible and are eliminated.

It is common for the habitat requirements of different

species to overlap and, as noted (p.135 ), the law of the

inoptimum states that no species encounters in any given

habitat the optimum conditions for all its functions. This

conclusion suggests that a concept of competition similar to

that outlined above could apply to activities or land uses

which do not have identical requirements either for resources

or for space but which overlap in some critical area. Re¬

search into the substitutability of recreation activities,

if extended by identification of the essential common require¬

ments of different pursuits, might contribute to better under¬

standing of these critical areas of overlap,, A suggestion

for research along these lines is made in Chapter 1Q„

In respect of the second issue raised above, namely the

beneficial effects of competition and stress, and in the light

of the discussion in Chapter 3, it is noted that Carson and

Driver ^ suggest that some forms and degrees of stress are

fundamental pre-requisites (i.e., necessary conditions) for
the attainment of personal fulfillment (i.e., self-actualis-

ation) in terms of creativity, achievement and stability.

Stress stimulates self-awareness and awareness of the environ¬

ment, it guiues the direction of response to environmental

forces, particularly changes, and it encourages the development

of mechanisms for coping with change and prompts action in
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accordance w ;h them# threshold; " stress are importar:

because both a deficie. oy and a surplus of stress are

7
considered detrimental r.o human we.~l-being

O'Riordan distinguishes two responses to stress, adjust¬

ment and adaptation.

"Adjustment involves some kind of positive and
deliberate reaction usually aimed at reducing
the impact of the noxious element, and is
therefore homeostatic in nature. Adjustment
can be of two kinds - technological where specific
inputs of 'hardware' are sought; and behavioural
where the 'softer' psychological, behavioural and
institutional processes come into play. Adaptation
is ... the more restricted sense of tolerance,
where stress is recognised but in the short term
at least is accepted with no alteration to an
existing way of life" 8.

The author has reservations about O'Riordan's use of

'reaction'; 'response' seems more appropriate to an action

deliberately directed at reducing the impact of the stress.

The argument about reaction and response centres on the first

being a fairly automatic action and the second being one in

which some conscious choice is made based on an individual's

values. In addition, 'counteraction' seems a better word

than 'adjustment' because it may take two forms, either a

change in the organism itself, or tin attack on the source of

stress aimed at destroying (or at least alleviating) it or the

threat it presents. In O'Riordan's definition, adaptation

implies the possibility of passive acceptance of loss of

environmental quality.

It is here suggested that stress occurs at various inter¬

faces between an individual and bus environment, whether it be
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•ocial or plgraical. '..he pursuit of goals a, d objectives

.elated to values may oe the very thing whic brings an

,ndividual into the position whert stress oc.urs, i.e.,

activates an exchange at a critical interface. For ex¬

ample, pursuit of a wilderness experience may bring the

indivi raal ii to competition with others also desiring to

undertake some, not necessarily recreational, activity

at the same time and place.

The value of the distinction drawn by O'Riordan is

that his two categories suggest that adaptation may be an

adequate reaction to stress below some threshold whereas

beyond it a more positive adjustment (i.e., modifying re¬

sponse) may be necessary. At what point of intensity of

interaction such thresholds occur is problematic, but it

is suggested that it is the point at which some identifi¬

able conflict will occur. At that point carrying capacity

has been exceeded for that particular issue.

The model of competition within a niche suggests that

a threshold of conflict is any level at which the co-eff¬

icient of competition (k) for one competing species (n) is
so large that it will suppress increase by others (m) more

than it will suppress its own increase, i.e.,

The importa.. o factor in thus event is not the carrying

capacity in the absence of competition from other species

(D), or c an some composite carrying capacity related to

D

k.
n

m
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the proportion of each species, but the factor(s) which

give one species a competitive advantage. It is there¬

fore suggested that recreational carrying capacity is de¬

termined by the propensity for conflict between competing

demands on a resource, and this propensity is a consequence

of the competitive ability of the various activities or

land uses and/or the willingness of these interests to

attempt to force an adjustment rather than to adapt to

the stress being generated.

It was seen in Chapter 5 that competitive ability may

have spatial variation. The opponents to both parks and

access to the countryside were more powerful in Scotland

than in England and were able to prevent legislation enab¬

ling parks to be established and rights of access to the

countryside to be secured. As the increase in recreat¬

ional pressure on the countryside continued, however, the

ability to prevent legislation on access was lost, though

the opposition to panes remained strong. Chapters 8 and

9 examine some of the changing balances in this conflict.

6.3 THE CONTROL OP COMPETITION AND CONFLICT

In the remainder of this Chapter zoning and carrying

capacity arj considered as concepts in the park system man¬

agement in particular oecause zoning is a deliberate attempt

to control the propensity for conflict through the planning

system by creating specialised niches in which either:

(1)there will not be direct competition; or (2)competition

will be kept below a certain threshold; or (3)the rate of
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growth of activities will, at leas', on averag » be progress¬

ively restricted as some estimate of carrying capacity is

approached. This discussion foreshadows another point,

namely that carrying capacity may be increased or lowered

according to the criteria by which it is estimated. Sub¬

stantial changes in total capacity may be affected by 'design'

but this may be at the expense of capacity for an activity for

which a virgin environment is required. The technique for

creating niches by zoning is closely related to classification

find so bears upon attempts to develop parks and other recreation

provision on a systematic basis.

Classification is commonly used in the planning of park

systems for two reasons: firstly, it is a convenient and

reliable way of ordering resource data into a framework that

facilitates policy decisions about allocation, management and

conservation; and, secondly, it lends itself to the task of

relating the type of provision to the capability of the re¬

sources in a way which is consistent with goals for recreation

and/or conservation and with the needs of the population which

will use that provision,, It is emphasised that the planning

issue is the development of a system of opportunities which,

by incorporating sufficient diversity of resources and facil¬

ities, has the flexibility to assimilate growth in demand for

recreation. The source of growth may be an increase in pop¬

ulation, or growth in material welfare, technological capacity,

and so on. To the conservationist the issue is likely to be

the capacity of habitats or individual sites which have some

particular importance related to their amenity and/or natural
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history interest. To he environ*.-entailst t/.is issue i,

likely to be subsumed o.. transformed by consideration of

the relationship between the importance of the site or

habitat and. the quality of human life.

6.4 EXAMPLES OP CLASSIFICATION ANL ZONING IN SUPPORT OP

SYSTEM GOALS FOR CARRYING CAPACITY

The concept of recreation carrying capacity has been

enthusiastically received because of its apparent relevance

to the problem of how to plan and manage parks and the

countryside for the dual purposes of recreation and conserv¬

ation. Because recreation pressure is, seen as the source of

the problem, any concept which suggests that objectively

derived limits on the number of park visitors are feasible,

is bound to be popular. Yet, despite the copious literature

on the subject, little progress appears to have been made

towards practical application. The fundamental problem

remains how to determine carrying capacity before it is ex¬

ceeded. The solution has generally been assumed to require

detailed and comprehensive evaluation of the natural and

cultural features of parks, but this is expensive, time con¬

suming, and difficult. More immediately applicable methods of

resolving the conflict of objectives have therefore had to be

found. Even where comprehensive inventories of resources

are available, the man-land relationships whit- determine

their carrying capacity are not well understood. The common

response in park planning has been to develop a system of

zoning in which broad assumptions are made, firstly, about
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the value of particular land system i.e., the extent tc

which they must be preserved unmod: xed by the activities

of man, and secondly, about the amount of modification that

can be expected from various recreational pursuits. It is

important to bear in mind that zones are not objectively

determined realities, and that zonation, like carrying

capacity, is an operational concept.

In order to illustrate some of the available approaches

for relating goals for recreation and conservation to the

control of competition through park classification and

zoning, brief reference is made to four park systems in

Canada.

1. The Policy of Parks Canada in relation, to National Parks

Planning in Canadian National Parks is based on a state¬

ment of purpose for each park. Zoning is a concept used in

administrative and development control with the aim of achiev¬

ing optimum use of the available land resource within the

limitations imposed by this purpose. In order to achieve

this aim the zoning policy must define areas within the park

in terms of acceptable use and development# The main criteria

for acceptability relate to the type and extent of use and

to the means of access, these factors being considered

important to le conservation of natural values and natural

features in the parks and the quality of experience they afford.

In theory, zones cover a degree of identifiable human

impact ranging from wilderness to permanent townships. Not
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every park will have either of the latter or the full set

of intervening zones, but, if a park has certain qualities

which were part of the reason for its establishment, the

zoning plan will be required to ensure . le survival of those

qualities. boning is therefore regarded as essential for

long range planning in order to ensure continuity of

development despite changes in the administration of the park.

The zoning policy of Parks Canada first developed in

response to a perception of overuse of some parks during the

boom in recreation demand in the lS50s. The system of

zoning is still under review, but in its present form

identifies five classes of area:

Class I - Preservation Areas

Class II- Primitive Areas

Class III - Natural Environment/Outdoor Activity Areas
Class IV - Recreational Facility Areas
Class V - Visitor Services Areas.

Class III areas serve as a buffer between land intended for

preservation and land intended for development. In some

circumstances these areas may be considered more specifically

transitional and management guidelines in each park will

normally specify the facilities and activities that are

consistent with Class II pending final determination of zones.

Because the system of zoning is so closely related to

the purposes of the parks it should be emphasised that the

primary role of the parks is to protect a designated portion

of one of the 48 identified natural regions called Natural

Areas of Canadian Significance. The purpose of this pro-
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teotion. is '*x r the bene T'it, educat" on and en:: .v.yment of the

people of Canada". The specific a - tributes t "be protected

are "significant geographical, geological, biological or

hi toric features" and tne degree of protection is to be

such as to "leave them unimpaired for the enjoyment of
o

future generations" .

The other major purpose of zoning is not stated in

general policy documents but clearly emerges at the stage of

master planning of individual parks. Zoning is there used

to separate activities and land uses that may be incompatible.

The general procedure for zoning at the master planning stage

X i 'J •

(.1) Identification of special features,i.e., those
which are rare, unique or outstanding,
susceptible to impairment or, in more
extreme cases, endangered (e.g., species
liable to extinction). These areas are
classified as Zone I and afforded the
highest degree of protection and preservation.
Public access may be restricted.

(2) Lands not allocated to Class I are then
reviewed and areas important as high quality
examples of natural history themes, where
minimal impact on resources is desirable
and "back country" opportunities are to be
protected are classified as Zone II.

(3) Areas experiencing heavy pressure by visitors
or identified as suitable for intensive use

are then classified as Zones IV and/or V.

(4) Land suitable for dispersed recreation, and
pass ve activities such as picnicking and
valuable fox' interpretive visitor services
is classified as Zone III, as is land other¬
wise transitional between Zones II and IV
such as agricultural landscapes which are
culturally significant.

2. The Pollcy of the Ministry of Natural Resources in Relation

to Ontario Provincial Parks
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As with the Canafli National .•"'arks, the policy for

zoning in the Ontario Provincial Parks is bot: closely

related to the purpose for which a park was designated and

essential to the master planning process. There is one

important difference of degree, in that the Province has

a more highly developed park classification and this

facilitates a more specific statement of the purpose of each

park on which to base zonation. The classes at present in

operation are:

(1) Wilderness Parks (formerly Primitive Parks)
(2) Waterway Parks (formerly Wild River Parks)
(3) Natural Environment Parks

(4) Recreation Parks

(5) Nature Reserves

(6) Historical Parks.

The zoning policy of Ontario recognises that, though the

principle purpose of a park is established through its class¬

ification, the park may have significant resources, features

and potential experiences not all of which relate to the

principal purpose ^ . Zoning is necessary to allow the

best use of such a resource consistent with the objectives

of the individual park and the park system as a whole.

Further details of the use of the zoning system as an inter¬

pretive tool, and an example of its application to planning

and management of one particular park, may be found in a

forthcoming paper ,

,j. The Policy of Recreation , Parks and Wildlife Department

in Relation to Alberta Provincial Parks

Provincial Parks Policy in Alberta is, in general terms,
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based on acceptance of two basic obligations

(1) Preservation aid conservation of resources,
sites, features and attributes which are
unique, rare, or representative ... and
which collectively constitute a non-renewable
heritage resource, valuable for the social,
scientific, educational and aesthetic
benefits it can yield; and

(2) Provision of a comprehensive range of
recreational opportunities on public land,
the utilisation of which permits the user
population to engage in stimulating, ful¬
filling and restorative leisure pursuits
in a natural resource oriented, out-of-door
environment.

These two principles give rise to five sub-goals for the

(a) preservation;
(b) conservation;
(c) resource oriented recreation;
(d) environmental appreciation; and,
(e) scientific research.

These goals are supported by the embryo park classification,

which is designed to provide guidelines for planning,management,

operations and to enable a balance to be achieved between re¬

creation and conservation objectives both for the system as a

whole and for individual parks. Aa with the classification

in Ontario it serves the additional purpose of a conceptual

tool for public education and interpretive planning. Again,

distinction is drawn between the classification and zoning

sell ernes, but in time the two will be developed to be compatible

without duplication. An interim zoning scheme presently

operates with five classes:

system

preservation;
wildland;
natural environment;
recreation; and
reserve zones.(e)
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Fear variable criteria are generallv applicable to the

allocation of areas to different classes:

(1) The relative significance of the resource. (There
are two ways in which significance could be assessed
firstly, as to whether the resource was representat¬
ive of a particular land system and, secondly, whether
the resource was a unique or outstanding feature);

(2) The amount of manipulation that should be permitted

given this significance;

(3) The accessibility of the resource relative to
existing demand and potential demand if it were

incorporated into the park system; and

(4) The potential to increase the diversity of the
system compared with the potential as an expansion
of existing components.

No extra comment on the first three criteria is considered

necessary, but it is noted in regard to the fourth that it

seems perfectly feasible that, if an area is considered to

increase the diversity of the system, its status as a con¬

servation area could be set much higher than if it were simply

a re-inforcement. The addition of reinforcing areas should,

however, allow a review of all areas in that class#

4. The Policy of the Department of Recreation and Conservation

in Relation to British Columbia Parks

The British Columbia Park Classification differs to some

degree from the three others considered, in that recreation

goals are more explicitly stated. There are throe classes of

park determined on the basis of the publics they are designed

to serve and the degree of protection against alienation or

exploitation they afford.
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Class 1 :-arks ..." ■ >nded to oreserve o. tanding

vt tural, see:, ic and his' -\ric features for pub?ic recreate on,

and are afforded a high degree of gislative protection

against exple*tation and alienation.

Class B parks are also intended primarily for the

protection of the national attractions they contain but other

use of the resource is permitted provided it does not und\ily

impair value for recreation.

Class C parks are intended primarily for the use of

local residents and are generally managed by local park

boards. Some are kept in a natural state, whereas others

may be extensively deve oped and provide for organised sport.

These four examples have been cited to illustrate the

common use of classification and zoning as tools by which to

create the equivalent of niches in which one set of goals for

conservation and recreation is givon dominance and/or protected
from competition. It ;a observed that though the general

purpose is the same, the details are highly dependent on the

values of the organisation which frames the policy. Thus

although in all four examples the conservation of resources

in parks was the primary goal, the orientation towards recreat¬

ion increased in the order given.

The example of Parks Canada showed the strongest attempt

to obtain con ,rol so as to ensure conservation, the intention

being to state which types of use and development are acceptable,
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exclude the inhere, and parate i compatible - ctivities

ir. order to ; void conflicts The Ontario example was sin liar

but there is a more specific state ant of purpose for eac.i

park. It can. be suggested that the policy of Parks Canada

specifies a more limited range of 'niches' with the main

differences between parks being related to the resources

they conserve, while the policy in Ontario creates greater

diversity and a higher likelihood that conditions suitable

for strongly competitive activities will be provided. The

policy in Alberta, pays particular attention to the objectives

of the system as a whole, relating the zoning of individual

parts in a more unified concept in which the recreational

role is not subservient to preservation. The policy in British

Columbia ensures that recreational objectives will be encouraged

provided they can be supported by the resource and the main

protective role is the exclusion of other forms of land use,

in particular the extraction of resources, i.e., the goal is

to create a range of recreational environments.

The point to be made is that the granting of special

status by designation as a park, clearly does not provide

adequate control of competition such as would reduce conflict.

In the four systems quoted it has proved necessary to intervene

to ensure that carrying capacity is not exceeded. Although

the concept of zonation is not without its problems, partic¬

ularly in relation to the definition of zone boundaries, zones

nevertheless provide a wonting me4' ,.od through which to manage

parks in accordance with carrying capacity objectives. As

it has been suggested that zones are equivalent in concept

273



and function, to niches i:* biotic ...abitats it is therefc -■

concluded that, just s- there are processes of adaptation

and adjustment related to niche maintenance, so similar

processes must be developed within the recreation and park

planning and management system if its classification .and

zoning policies are to have a real relationship to the

carrying capacity problem. Development of this argument

requires further consideration of the concept of carrying

capacity.

6.5 DISCUSSION OP THE CONCEPT OP CARRYING CAPACITY

The examples quoted show that classification and zon¬

ing in park planning is closely related to the goals for

parks and park systems. These goals, though based on the

generalised goals of society, are given their specific con¬

tent by the decision-makers in the park service. In most

cases they must then be endorsed by government and this en¬

dorsement is likely to depend to some degree on the argii-

ments used by other parties having interests in the use of

the land or in the principle of provision for recreation

and conservation by the public sector. It is suggested

that this results in two classes of issue; firstly, the

propriety of the classification and zoning policy; and,

secondly, its effectiveness. Both issues are relevant to

carrying capacity, but the first is more likexy to be con¬

cerned with the full system and the whole of a park, while

the second is likely to raise the technical issues of

individual sites and facilities.

It is therefore suggested that, at the system level, the

274



main areas of conflict are the ordering of priorities for

land use and for government expenditure in support of goals

for recreation and conservation; at the park level, the

main issues are related to the competing demands of specific

land uses or activities and the achievement of some balance

between them; and at the site level, the main issues are the

durability of the resource under different intensities of

use and the degree of satisfaction users obtain from a visit

to the site. One point of particular interest is that the

time perspective of these areas of conflict decreases in

order of concern with the carrying capacity of the system,

the park, and the site.

The carrying capacity of a park system might be defined

as:

The ability to provide continuously within the system an

experience or range of experiences which will satisfy a

specified need or set of needs.

This suggested definition can be contrasted with the numerous

current definitions in the literature which almost invariably

deal with individual parks or resources rathex- than with park

systems as a whole. These definitions usually contain some

numerical specification. For example, Chubb and Ashton

defined annual carrying capacity as:

"The number of user-unit-use periods that the
recreation site can provide each year without
permanent biological or physical deterioration
of the site and its ability to suppoi't recreation,
or appreciable impairment of the recreational
experience" 12.

Held, Brickler and Wilcox attempted a definition more

specifically applicable to management problems:
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"(The) capacity of an area in terms of man days
(or man hours per day) of recreation use that can
be tolerated without irreversible deterioration
of the physical environment and without diminishing
user satisfactions to the point that the park
experience is no longer pleasurable. Any condition
is considered irreversible if it is not economically,
socially, politically, or aesthetically feasible
to return to the former situation within a relatively
short time even though it is technically possible
to do so" 13.

This definition is most useful if the effect of a number of

levels of use up to some "absolute level ... just short of
14

complete and irreversible destruction.." can be made

available to managers, but here again the focus i:s on the

resources rather than on the recreation experience.

The amount of research necessary to implement this

procedure is likely to be beyond the reach of most park

authorities. A most useful reduction in the amount of

testing might be achieved if it were possible to identify the

intensity of use beyond which it was necessary to undertake

certain levels of design work to ensure against erosion or

to permit control of visitors, though the difficulties of

monitoring and inventory suggest that even this would be

impossible for a complete park system. It would be advan¬

tageous if attention were directed more at the visitor's

response to actions by management than at the reaction of the

resource to the activities of visitors. Consideration of

the issues discussed in Chapter 2 and earlier in this Chapter

suggest that the potential success or management is greatest

if it deals ith 'responses' where she adaptive capacity is

high, rather than with 'reactions' where it is lower. Thus,

rather than addressing tne issue c. carrying capacity in
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terms such as:

"What fluctuations in the environment can be
expected under different use patterns?" 15

It may be better to ask:

what different patterns of use may be expected
to follow upon changes in the park environment?

To do this throws more attention on management for people

rather than protection from people and should be more

compatible with a long-term interest in park systems.

6.6 CLARIFICATION OF THE CONCEPT

It is generally accepted that the term "carrying

capacity" requires some qualifying adjective(s) when it is

used in the fields of planning and management for outdoor

recreation and countryside conservation. The adjectives

most commonly applied are:

(a) Ecological - which mainly relates to the
impact of recreation on the soil and on
plant and animal ecosystems;

(b) physical - which relates to the limits of
built facilities;

(c) psychological or social - which relates
to degree of satisfaction of users or
user-groups; and

(a) recreational - which relates to some com¬
bination of the above or to the lowest
threshold of any one.

Pfister and Frenkel have evaluated the concept, largely

within the context of systematic management of waterways,

and they present yet another definition of carrying capacity as:

THE ABILITY OF A RECREATION RESOURCE TO SUSTAIN OR

SUPPORT A USSR POFJLATION AT A MEASURABLE THRESHOLD

BASED UPON SPECIFIED GOALS AND STANDARDS" 16 .
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Four principles are contained within, this definition and

these provide a suitable framework for discussion of the

concept.

1. CARRYING CAPACITY IS GOAL-ORIENTATED

The way in which carrying capacity is determined depends

upon the prior formulation of goals. Pfister and Frenkel

make the point that introduction of an adjective such as

"ecological" does not convey operational meaning to the

theoretical concept of carrying capacity, but rather focuses

on the type of goal which must be formulated. If goals are

linked to recreation values the carrying capacity approach

would concentrate on relationships between user groups. If

goals require protection of certain environmental conditions

then emphasis may be placed on the relations.; Lp between

natural environment and the users. This conclusion supports

Barkham's view that "in whatever way it is bolstered with

adjectives" the concept of capacity "develops some notion
17

of a quality experience" . Because the appreciation of

'quality' is closely linked to perceptions which vary within

a population and through time, it is clear that all statements

of carrying capacity include assumptions which, whether about

deteriorating experience of the user or unacceptable ecolog¬

ical consequences, are value judgments. Goals are inevitably

related to perceptions about what changes are acceptable. It

is possible, therefore, to envisage a hierarchy of goals

progressing from rather sweeping statements of national or

regional applicability, through increasingly refined goals
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for specific- activities and envir- aments dowj to the level

o:: sites. Each goal would necessarily derive from higher

oider goals. It follows that det rmination of carrying

capacity for -any area within a pari, or any park within a

park system, should be seen as a 'means' by which to pursue

the goals for the whole system. This supports Pfister and

Frenkel's view that carrying capacity "is not a goal in and

of itself" 18 .

2. GOALS REQUIRE STANDARDS TO IDENTIFY LIMITS TO USE

When goals have been formulated it is necessary to

establish measures or standards relative to each goal so

that it is possible to check or monitor whether they are

being achieved. Such standards must be derived for the area

of application and with a known segment of the population in

mind. Standards, which will reflect the values placed cn

the resource or recreation experience, should as far as

possible be based on empirical evidence collected at the

location for which they will be applied or from a similar

situation elsewhere« Uniform standards throughout a region

are impractical. For example, the National Playing Fields

Association standards for sports facilities in Great Britain

have been a useful planning tool, but have been adopted and

applied too rigidly, i.e., without adjustments for local

conditions and goals.

3. CAPACITIES MAY FLUCTUATE 0V3E TIME

Because limiting factors are related to dynamic social
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and natural systems, capacity as defined by those factors

is susceptible to change. However there is a tendency for

'thresholds' to become permanently established because of

lack of monitoring of change in the limiting factors.

While most such changes in social or natural factors may

bo gradual, changes due to management may be dramatic.

For this reason Ffister and Frenkel stress the point that

"site management must reflect the intent of goals and standards"

because "changes in site management mean that there will be

changes in the limiting factor which determines carrying

capacity" . (emphasis added) For example, the install¬

ation of a chemical toilet can suddenly reduce a limiting

factor related to biological breakdown of excrement and

dramatically increase capacity. At a regional scale the

improvement of access or a significant increase in the prov¬

ision of accommodation could have a similar effect.

4. THRESHOLDS ARB DETERMINED BY LIMITING FACTORS

This is the principle which seems to be both moot difficult

and most important. Many social and environmental factors

potentially limit recreation, but which ones will actually

limit use depends on the values on which goals are based.

Where the goal is protection of resources the limiting factors

will differ from those which operate wnen the goal is maxim¬

isation of recreation opportunities. Sin: Id a uniform stand¬

ard be set throughout a region the "weakest" site is likely to

cause initial concern. If different standards apply to

different users, activities and environments then the limiting
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factors will vary from site to site. Separate consider¬

ation of each site should, however, follow rather than

precede the formulation of regional goals for only then

will a consistent hierarchy of goals be established.

The question of how limiting factors can be used to

determine measurable thresholds is not explained by Pfister

and Frenkelj and it was noted earlier in this Chapter (p.262)
that thresholds are difficult to predict. It was sugges¬

ted that a threshold is a level at which intensity of inter¬

action is such that a more positive response than tolerance
20(adaptation) is necessary. Chorley and Kennedy define

a threshold as a condition marking the transition from one

state or economy of operation to another. Threshold theory

is increasingly used by planners to make decisions on in¬

vestments and threshold analysis is used to reveal certain

categories of development costs associated with the ex-

21
ceeding of physical, quantitative and structural capacities

It is possible to recognise certain ecological thresholds

relevant to particular environments, e.g., a reduction of

vegetation cover sufficient to cause surface run-off to in¬

itiate channel flow and cause gullying, or the amount of

trampling or number of vehicle passages that is sufficient

to eliminate a species of plant from a particular habitat.

The identiiication of social threchords ss, however, more

complex, and they are less reliable as a basis for general¬

isation The interactions between different groups of users

and the effects of overcrowding at recreational sites are
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matters which require much further study before generalis¬

ations are possible. The analysis of issues in this thesis

shows that further study of the conflicts that arise over

planning proposals is equally, if not more necessary.

22
Pondy suggests that many conflicts about specific planning

proposals turn about the philosophical issues of utopian and

ideological thought rather than on more pragmatic problems.

a similar 'elevation' of the basis of conflict is suggested

by the issuer raised in the conflict over the establishment of

national parks in Great Britain, though here it might be said

that the issues raised by the proponents, although more egal¬

itarian, were not necessarily more 'philosophical'. The

difference appears to be that the values underlying the

proponents' motives were more related to third order needs

than were the values of the opponents. Pragmatic problems

did arise and were important to the result, but it is suggested

tnat in most cases (e.g., the problem of the abilities of

local authorities to plan and carry out the necessary develop¬

ments) these problems were not insoluble but were used to

support the ideological objections.

6,7 CONCLUSION

This analysis has shown that the two concepts, zoning

and carrying capacity, are closely related and there is a

tendency to see in them a potential tool to resolve many of

the problems of park planners and managers which stem from

the conflicting purposes of parks. The major problem is

that their use in support of preservation objectives requires
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much more comprehensive knowledge of what is to be pre¬

served, why, and from what. One question which arises is

"should zoning be the outcome of, or the framework for, re¬

source evaluation?" If zoning must wait upon detailed ev¬

aluation it is possible that patterns of use may develop

which are detrimental to the preservation objective and

hard to reverse. On the other hand, if zoning precedes

comprehensive resource evaluation, or follows one which is

superficial, there is a danger that areas will be misallo-

cated, that inappropriate development will be permitted

and incomplete ecosystems reserved. An ideal resource

evaluation should presumably cover:

(a) inventory of biophysical components;
(b) analysis of processes of environmental change; and
(c) estimation of the effect of recreation as an

agent of environmental change.

Because it is clear that the urgency of the problem often

precludes delay while this information is obtained, the

main use of zoning probably will continue to be as an ad¬

ministrative tool, for example in justification of rest¬

rictions on access, even if its success in ensuring pre¬

servation can be questioned. However, the close relation¬

ship between zoning and classification also suggests that

both will continue in use as a means of discriminating not

only between the purpose of areas within parks but also bet¬

ween parks within a system of parks, and for control of re¬

creation and other land-uses in the countryside in general.

The selection of areas for designation as Areas of Special

Planning Control (A3PC) under the Countryside (Scotland)

Act, 1967 is cited as an example of zoning in this
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wider context,, Though only one such area has been notified,

the intention to apply this legislation to others raises

potential for conflict similar to that over outright proposals

for national parks, particularly as the motive for their

application is essentially the same. The existing ASPG

covers the Pentland Hills and some further comments are

included in the discussion of the proposal for a regional

park for that area. Here it is noted that this is an

example of zoning for administrative and control purposes

which has had wider implications for the ability to establish

a system of such zones and which, because it was applied in

the urgency of gaining control and justifying recreational

development, has restricted as well as assisted park planning.

Zoning policy will also be concerned with specification

of the type of activity consistent with the goal for a zone,

whereas carrying capacity mu3t consider the numbers performing

those activities. The specification of activity type is the

principle behind proposals for zont.ngbei.ng prepared for the

embryonic Pentland Hills Regional Park,

It seems reasonable to suggest that, once zones are

defined and provided their boundaries are flexible, inventory

of resources and ecological studies could proceed with more

purpose, particularly in regard to the impact of designated

activities within a zone and this could lead to improvements

in the estimation of carrying capacity. Though both concepts

have much to offer there is reason for concern as to the speed
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with vvh' . ;v can be combined in gene re ' sy • .nnc of c r • 1.

Carrying capacity ill be a mere useful tool for manage¬

ment and planning if it has some predictive ability. If it

is possible to recognise that a 'threshold' had been passed

only when change becomes irreversible, then the concept will

be of little help0 However attainment of predictive ability

in the near future seems unlikely and the main value of the

concept may lie in identification of potential for conflict,

either between the goals for a park or park system and

demands of its users, or between the users themselves.

The key to control of such conflicts will for some time

continue to be the manipulation of physical capacity, both

at the site and the regional scale.

Finally it is suggested that, although there is obvious

value in manipulation of conditions within a zone (equivalent
to an organism adapting its niche to suit its requirements),
this is less effective than the alternative method of induc¬

ing changes in the environment to produce conditions which

are more favourable to maintenance of the zone or niche.

As a parallel to this,it is suggested that Chapter 5 has

shown that the attempt (on the part of the objectors to prop¬

osals for national porks and the development of access) to

maintain existing conditions in the Scottish countryside was

successful because major changes in the environment (i.e.,
in land-use legislation) were prevented. Although the ability

to prevent any change has declined continuously, this is the

area in which the major adjustments to conflict are made.
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Conflict in trie countryside itself has not been prevented,

but the Countryside Commission for Scotland is constrained

to attempt to induce changes in the environment of the

planning system that will enable it to attack the problem.

Its attempt to establish a park system, to operate as a

type of classification and zoning tool for control, must

be achieved in this competitive environment. The adjust¬

ments made in the proposal in response to this competition

will determine the structure of the park system and, there¬

fore, its carrying capacity.
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CHAPTER 7 : REVI ?J! AND DISCUSSION

7.1 INTRODUCTION AND SUMMARY

In the preceding chapters, several ecological concepts

have been adapted because of their value as analogies of

recreational land-use and the planning system related to

it. The first concern has been to emphasise that the

relationships between an individual and his physical and

social environments have important effects upon his attit¬

udes toward and recreational activities in the countryside.

The second concern has been to note that the satisfaction

obtained from activities is influenced not only by object¬

ive standards for the physical environment but also by the

values the individual holds about natural and social envi¬

ronments. This chapter provides a review and discussion

of these points.

In Chapter 2 attention was directed towards the growth

in concern about Man's impact on natural environment which1

led to an emphasis on conservation and Nature-oriented

recreation. The contrast between Man and Nature and bet¬

ween city and wilderness was seen to have ta^cen several

different emphases throughout history, and it was suggested

that the current pre-occupation with the supply and con¬

sumption of recreation opportunities at low densities in

predominantly natural environments risks their misuse by

significant numbers of people who come to them holding a

different set of values. While much attention is paid to
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attempts to 'cure' this problem it was suggested that the

better course is prevention which would involve much

greater attention to treatment of the problem at its

source. In the context of outdoor recreation that im¬

plies the provision of a system of opportunities relevant

to the recreation needs of the population as a whole rather

than the values of the most Nature-oriented individuals.

Because one of the main arguments in this thesis is

that planning for countryside recreation in Great Britain

is dominated by a conservation 'ethic', the idea that

Nature has 'rights' was discussed to support the dist¬

inction between conservationist and environmentalist per¬

spectives. At issue is the question of whether the pro¬

tection and management of resources are means or ends ^ .

It is suggested that the conservationist concern is more

specifically with objects which are perceived as being or

liable to be 'spoiled', changed, or destroyed, while the

environmentalist concern is extended to include the source

of the forces for change. Conservationists emphasise the

prevention of change, environmentalists emphasise the re¬

direction of change along lines which, if widely adopted,

would make much conservationist concern unnecessary. The

first was expressed as "saving" and the second as "redeem¬

ing" in their emphasis upon Nature, so that the one suggests

that Nature must be conserved by protecting it from Man as

an agent of change, and the other suggests that Man and

Nature must be brought into greater harmony. The environ¬

mentalist position is seen to be better fitted to motivate
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behaviour directed at positive goals rather than the avoid¬

ance of bad resultso

Reference was made to the dissonance between the public

interest in parks and the values of park authorities. It

was suggested that a "tribal ideology" can divorce prof¬

essionals from genuine consideration of the public interest

because, just as the tribesman (i.e., member of a tribal-

society) is highly socialised, so the professional's judg¬

ment is not independent of his own social and professional
2

background . This possibly raises two central issues,

firstly, the values of the pressure groups and sectional

interests who influence those involved in making decisions

about recreational and park planning and management and,

secondly, the common need for them to sanction proposals

for new provision or development. In this respect conserv¬

ation-oriented groups, being well organised and having an

identifiable common cause, are both vocal and powerful,

whereas recreation interests can be in competition amongst

themselves and/or unrepresented by any influential lobby.

Some recreational pursuits, such as mountaineering and

sailing, are able to uphold their interests, but it should

be noted that these groups are more specialised and more

likely to ally themselves with conservationists than with

other recreation pursuits with which they are in stronger

competition.

Though conservationists express alarm at proposals

for improvement of recreational access to the countryside,
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iv has been argued that recreation is not a significant

agent of extensive change. Although local problems do

occur, on the wider scale recreational interest has often

restrained (though not prevented) change due to agricult¬

ural innovations and urbanisation because it has given

additional impetus to the making of policies for environ¬

mental management which are directed towards better balance

between objectives for development and conservation. The

common incompatibility of these objectives may lead to an

air of crisis and to intervention through the planning

system in an attempt to gain control. It is suggested

that where it is thought necessary to control recreation in

the countryside, the most beneficial response would be

systematic provision of parks and recreation facilities

from an environmentalist perspective, i.e., through con¬

cern with the quality of life. Such a perspective would

give greater attention to the importance of place as the

setting for relationships between people.

One factor contributing to the perception of a crisis

in countryside recreation is the effect of vocal support

for low intensity recreation on the values of other recreat

ionists. One of the most controversial issues in park and

recreation planning is the preservation of wilderness and

the particular recreational experiences it supports. The

raising of public values for wilderness could exacerbate

rather than ease the pressure on remaining wilderness

because it could lead to an increase in the already rising

rate of demand. It is suggested that greater recognition
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should be given to variability in ?. o ^ivation towards re¬

creation and to the quality of recreational environment

in and near urban areas, particularly in urban parks.

This raises the question of the role of parks in serving

environmental needs.

It has been suggested that recreational behaviour arises

from some felt need and is directed towards a goal of sat¬

isfaction of that need. Like all goals, recreational

goals are based on values. Recreation behaviour is, there¬

fore, responsive rather than reactive and the theory that

countryside recreation is motivated by a need to escape

from the city is called into question. Recreation, it is

argued, is not so much coping behaviour as behaviour in

which an attempt is made to improve one's self-image through

a desired experience in a supportive environment ^ . Con¬

servation may ultimately depend on knowledge of why Man

behaves in ways which cause environmental problems. His

social and cultural as well as his individual motivations

are, therefore, of critical importance. The implication

for planning is that attention should be redirected from the

sense of responsibility for facilities to a greater sense of

responsibility for people. The ability to conserve fragile

values will be improved not only by drawing people away from

the most highly valued resources, but also by elevating the

quality of opportunities which serve their needs. The

question of what these needs are, and how attention is dir¬

ected towards them, was the subject of Chapter 3.
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Cameron's definition of a need as a condition of

unstable or disturbed equilibrium in an organism's be¬

haviour was accepted as a basis for discussion because

of its reference to change in relationship to environment

as the cause of stress. Change, or the perception of

likelihood of change, is here suggested as the prime factor

generating conflicts over land use, particularly where the

needs in question are related to individual values. It

is the author's view that individual wants are overemphas¬

ised through lack of understanding that recreational needs

may be less directed towards being in the countryside and
4

more towards being active in the countryside . Activity

patterns are not so dominated by individual wants and

'needs for self-actuali3ation' as the actions of planners

and the arguments of objectors appear to suggest. Much

recreation planning is directed towards providing 'more of

the same' or diverting demand to protect low-intensity areas

without a sufficient attempt to fulfil the needs being

expressed by that demand. People do, after all, visit the

provision that is available and perform the activities which

are provided, whether or not these are the most relevant to

their needs.

In the context of Cameron's reference to needs being

activated by a change in relationship to the environment,

it is the author's view that environment is itself relat¬

ional, i.e., the environment of an organism jis the relation¬

ship between it and its surroundings - not the surroundings
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themselves. This is wny stress i« impoitant. Stress

is an attribute of environment, am. it was noted that both

a deficiency and surplus of stress are unfavourable® It

is of interest that Maslow's concept of the prepotency of

needs suggests that stress is not felt until a higher priority

need is satisfied. It has been argued that the amount of

satisfaction required varies between individuals but that,

on the evidence of leisure sociologists such as Burch,

Cheek, Field, Burdge, Lee and others, individuals are

characteristically influenced by "social circles" or "life

styles" in their leisure pursuits. It seems, therefore,

that studies on the substitutability of recreation activ¬

ities which pay attention to life styles may be more useful

if they assist in the definition of recreation archetypes, i.e.,

types of recreationists towards whose needs the planning of

recreation environments could be directed. This does net

necessarily mean that an individual, would be a member of

one archetype at all times but rather that, for any part¬

icular need or set of needs, provision should encourage

particular relationships with surroundings, including other

people. This can be seen to imply the creation of a greater

diversity of recreation environments.

The problem then is how to structure that diversity

and this becomes an important issue in park system planning

because it is the way the parts of the system are arranged

(i.e., its structure) not the sum of its parts, that is

the system. The discussion of classification and zoning

showed that park planners have identified a need to provide
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ai d protect t range of environments but, apart from some

rough 'rules of thumb' about the appropriate distance bet¬

ween these different environments and the sources of re¬

creational. demand, supported by attempts to acid explanation
5

by use of gravity models and similar techniques , there

seems to be inadequate attention to the arrangements of

parts in relation to the satisfaction of need compared with

the attention given to the capability of sites to sustain

a certain level of use.

The suggestion is made, therefore, that the problem

with classification and zoning, and the attempts to build

a structure on the basis of predictive models, is that

they both tend to dictate the choices that the recreationist

can make. The parallel that has been drawn with ecological

and system concepts may be extended to suggest that an

increase in diversity and a reduction of entropy in the

recreation system would be achieved by extending the range

of choices, not dictating them. This would mean, however,

that the choice would not simply be between activities but

rather'between environments capable of stimulating a range

of attitudes. An attitude was earlier defined as a pro¬

pensity to behave in a certain manner, and a stimulus is

an input of energy or change in energy capable of arousing

a response ^ . Stimuli may be either biophysical or

sociocultural, and the response to a stimulus depends on

whether it is perceived to be desirable or undesirable.

The discussion of stress in Chapter 6 supports the conclusion

that the art of recreation planning may lie in being able
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to maintain a creative ■ension between stimulation towards

activity consistent with the values of the planning system

and the individual's accustomed or 'uneducated' way of

doing things. The recreation or park authority therefore

may need to promote environments rather than activities.

It is suggested teat there is a need for the natural envir¬

onment to be seen as a source of desired experiences rather

than as a source of desired things, but recognition must

be given to the fact that it is much easier to measure the

supply and consumption of things (e.g., the proportion of

camping capacity utilised) than it is to measure the quality

of (camping) experience. Measures of participation are

often acquired because some quantified statement of achieve¬

ment is necessary to justify the existence of an organisation.

7.2 DISCUSSION

Emery and Trist's discussion of the relationship

between an enterprise and its environment Is also relevant

to park planning and they suggest that the basic need of

a system is not self-maintenance by internal regulation

or defence of position (status or share of market) against

encroachment, but rather "to relate the total system to
7

its environment" . This means willingness to change,

possibly in a radical manner, as the environment changes.

The principle of 'equi-finality' of systems suggests that

progress can be made from a variety of starting conditions

and in a variety of ways, and this j inciple is here taken

to suggest that regional inequalities in the resources and
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facilities available fc recreation, and different patte as

of recreational use, ne -ri not prevent progress towards a

total system. Emery and Trist suggest that one way of

progress is increasing elaboration of structure and the

adoption of new functions but that, though this may make

the system more independent of fluctuations in its envir¬

onment (i.e., it can survive because only some parts of

the system are affected), it is at the risk of excessive

consumption of the system's capital, skill and energies.

They suggest that the management alternative is to control

the forms of exchange with environment, to select a long

run rather than a short term, 'satisficing* objective which

"places the 'enterprise' in a position in its environment

where it has some assured conditions for growth" ^ <>

The planning system would also need to ensure that

the behaviour patterns it attempted to stimulate were not

in overt conflict with the values of other interests in the

land and, further,to ensure that these patterns were not

planned around frameworks that did not reflect the adapt¬

ability of man (i.e., his capacity for social, technological

and communicative adaptation beyond the physiological adapt¬

ation that dominates 'lesser' species).

Here reference can appropriately be made to Hewitt and

Hare's suggestion that

"regular or repetitive features of settlement
patterns, institutions and social communicat¬
ions systems may recur mainly because they

9
permit versatile responses to events" .

(emphasis added)
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This argument is taKen to support the author's point in

Chapter 6 that there always is the risk that the "bound¬

aries of zones will be both permanent and impermeable with

the result that much of the energy of the planning system

would be directed at maintaining the integrity of zones

(or classes of park) not based on human needs and there¬

fore subject to increased conflict. It seems likely that

there would be three main results - decay of the resource,

dissatisfaction on the part of the user of the resource

and, because both increase the propensity for attacks on

the planning system, threat to the 'security' of the planners.

The quotation from Hewitt and Hare suggests that one impor¬

tant requisite for zones may be that they are repetitive

throughout the countryside and, therefore, that development

based on the correlation of intensity of use or relevance

to level in the hierarchy of needs with distance from source

of demand may be counterproductive.

Allied to this problem and, in the author's view, of

critical importance is the tendency to establish zones with

a single or very limited range of £jurposes Sq unrelated

that lessons learnt in one are hard to apply to others.

The most obvious reason for this is that zones are so often

based (at least in those countries with national parks

which conform to the standard set by the International

Union for the Conservation of Nature) on ecological criteria

alone. Apart from the extremely complex requirements for

data, this approach has the disadvantage that little is

known, firstly, about how to detect when progress is not
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towards the system's go Is (i.e., the system s going

wrong), or, secondly, a-out how to change the trajectory

when it is known to be off course. It could be added

that some assurance that the goals are 'correct' may be

desirable. Here, too, the issue of the conservation

ethic again arises because there is a tendency for conserv¬

ation goals to be unrealistic, i.e., "it is impossible not

to disrupt nature" ^ as conservationists tend to demand.

As will be shown in Chapter 9 » a particular variation on

this point can be seen in the conservationists' objections

to the creation of parks in Scotland, particularly the

proposed Pentland Hills Regional Parke The comparison

is not, as the conservationists suggested, between the

park and an unchanged environment but between a park in a

changing environment and what that environment is likely

to become without park status. One of the most important

attributes of parks is the impression they give, at least

for the conservationist, of being'unchanging' in a world

in which rapid change is the norm and human capacity to

cause change seems unlimited. National parks may acquire

a quality of sacredness which causes their supporters to

regard attempts to change them as taboo. Conflict deepens

because planners' attempts to meet wider social goals

threaten the territorial interest of those for whom a

park has this special value. Attempts to adapt the system

of recreational places to perceived problems of the recreat¬

ion environment also bring the planning system into conflict

with established interests. The distinguishing feature of

conflicts over environment is that for some this sense of
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conflict is carried over, and .maintained even vhen the

actual conditions of conflict do net exist. In other

words, conflict about crov/ding and behaviour continues

with little if any abatement whether or not the individual

is present in the area of conflict He may in fact never

have been there or even have thought of going there.

Some other points arise from the issues discussed in

Chapters 2 to 6, and although these are not directly related to

those above, it is considered that they arise from the dis¬

cussion and are relevant to what follows in the remaining

chapters.

7-3 VARIETY AND THE FALLACY OF ANTI-SOCIAL ACTIVITY

A system goal phrased in terms such as "provision of

outdoor recreation opportunities adequate for all the people"

need not imply that most needs be met in each park. What

is necessary is to balance needs with quality in a way

which is responsive to different densities of use. There

appears to be an excessive concern with low density, lead¬

ing to attempts to determine the location and extent of

high densities on aostract aesthetic grounds rather than

by re-inforcing spontaneous patterns of differentiation

which have a broader basis. Such patterns develop in re¬

sponse to individual satisfactions, imd because there are

so many individuals seeking satisfaction, the policy should

be to maximise the variety of the system. Variety is a

criterion applicable to individual parks and to a system
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as a whole. Areas use A at higher tensity m t have higher

variety. The elements which makr ip variety have both

breadth and depth, but many poliei 3 accentuate breadth

and discount depth.

Breadth focuses on incorporat"on of representative

samples (at least) of major elements of cultural and natural

heritage, to be passed on to future generations unimpaired.

There is a tendency to put all investment towards this one

purpose, failing to support it with resources which are

less rare, i.e., those in which use does not threaten the

system with serious impairment.

Depth focuses on providing sufficient resource to

allow the pattern of use to develop spontaneously, i.e.,

to obviate the feeling that every dedication has to be

protected from impairment in its entirety. That level of

protection inevitably means that in every park there will

be a suite of rules about what can and cannot be done.

It may be reasonable to have strict rules about behaviour

in 'heritage* areas but they may be impossible to enforce

unless there are alternative areas where the visitor can

receive environmental stimuli similar to those sought from

the heritage area through performing an activity in the

desired fashion.

Given continued concentration on activities rather than

the motives for them, there is some need to consider what

recreation activities are least restrictive of other uses.



* ,.9 almost a utomatic ..a v.-sr to t...:' that . a man. on

foot,because lie causes . os ecolog..cai damage is the best

f v high intensity use, e.g., 'one can envision a recreat¬

ion area where annual carrying capacity might be

1,000,000 man days on fo ot
250,000 man days on horseback
100,000 man days with motorised recreation
vehicles" .

It is believed, sometimes on sound evidence, that shod

hooves do more damage than shod feet, while snowmobiles and

trail-bikes are very destructive to the land. It follows

that if an area can support ten times as many walkers as

riders, there will be more variety if it is restricted to

walkers. But this is not quite true, even though another

argument is introduced to support it. It is commonly

contended that motorised recreation vehicles cause both

ecological and aesthetic ruin, and this is sometimes true,

but it is not necessarily the case that these areas "could

be expected to service larger numbers of people, a wider

range of people and a broader socioeconomic range of people ..

(and) to provide opportunity for a fuller spectrum of re-
1 2

creation activities" ~ . It simply is not true that,

because an area has a higher ecological capacity under one

use, that it will be used by a greater number or variety of

people. Unpublished research by the author has indicated

that trail-bike riders have the same range of motivation

as walkers, e.g., there is an identical range of tolerance

between large, noisy groups and solitary matching of per¬

sonal abilities with the challenge of the wilderness. The
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f ict is that the reerea .-Ion arena th the lo, est dens it/

c * users and the least ariety of a-er and ty e of use,

are those ar as strictly- reserved for wilderness walkers.

Tue walker is far more intolerant of other recreation

uses than any other use is of the walker, and this state¬

ment is generally applicable to walking even at the inten¬

sive end of the scale. An area may have ecological potential

to support a greater number of walkers than riders but it

should not be expected that it will do so, or that those

who do walk will be any more representative of the total

community than the riders of motoriseh recreation vehicles.

The walkers threshold of conflict is very low and not only

extends to other types of user but to other walkers as well.

The conclusion to be drawn from this argument is that

carrying capacity will not necessarily be increased by

excluding activities which cause stress and conflict.

Because there is pressure on park authorities to reserve

parks for certain types of activities, zoning will normally

be essential. There is always a danger, however, that

pressure from interest groups will both restrict the variety

of zones and force the park authority to devote a disproj)-

ortionate quantity of its resources and effort to protecting

their integrity.

7.4 DIFFERENCES IN ATTITUDE AND BEHAVIOUR

Attention is now directed towards the different attit¬

udes to wild places shown by different visitors. It has
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previously been noted that an atti ide is a propensity t<

behave in a certain manner, i.e., ....t has been distinguished

in this stud, from belief and feeling. Many recreation

studies, however, attempt to explain behaviour in terms

of attitudes and the search for factors which give rise to

certain attitudes frequently concentrates on education and

social or cultural experience. This approach is unsatis¬

factory because the holding of an attitude is an incomplete

explanation for behaviour. There is a need for study in

much greater detail of the question of what activates an

attitude. It is one thing to know the distribution and

frequency of attitudes, it is another to know the distribut¬

ion and frequency of situations which activate them. The

suggestion that situations are important is equivalent to

saying that attitudes generate action in response to some

environmental stimulus.

This point raises the question why environmental

stimuli appear to have different force for different indi¬

viduals. Thus the same environment will be the setting

for purposeful, clearly-directed behaviour by one individual

and non-specific, poorly-directed (almost restless) behav¬

iour by another. It seems that the environment provides

a well-defined attraction for the one and an ill-defined

but nevertheless powerful attraction for the other. This

environmental attraction might be correlated with the type

of need the experience is undertaken to satisfy.

It may be that behaviour patterns in accordance with
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the "higher" needs of tne Maslow hierarchy re lect

individuality, while these in the ..iddle reflect conformity.

The higher needs of knowledge and ..elf-actualisation are

expressed in autonomous drives, identified by Angyal ^
as drives for (l) action (2) superiority (3) acquisition

(4) exploration and (5) integrity.

The drive for action is seen not only in the urge to

be doing things, expending energy towards some achievement,

but perhaps also in the desire to know oneself as the agent

of change. This supposition is based on the well-authent¬

icated desire for mastery over Nature which so concerns many

environmentalists 0 The drive for superiority, part¬

icularly over fellow men, is another aspect of achievement-

oriented recreation. Similarly, the drive for acquisition

resulting in greater potential for dominance of both Nature

and other men has its expressions in recreation behaviour;

the current concern over the use of motorised recreation

vehicles reflects concern at the effect of the drive to

acquire ability to overcome the limitations of human ability

through mechanical means. The drive for exploration to a

considerable extent also reflects the desire for mastery

because what is known or what has been visited is, in a

sense, conquered. The di'ive for integrity has its particular

recreation emphasis in inter-user conflicts as seen in the

resistance of dominance by others, or the rules and norms

set by others and more particularly in resistan.ee - or at

least objection - to the intrusion and possibility of intrus¬

ion of others into what is at least emotionally, regarded as
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ore's own. fills attitude is pari.. eularly relevant to

the wilderness etbicj it is not s .•gge.sted that the wi!cer-

ness supporter logically views w;" - mess as Ms possession,

but there is an attitude that the Multaneor presence

of others is, or would is, an intrusion and a; offence to

one's individuality.

The contrary drive - towards conformity - is more

related to needs in the "middle" of the Maslow hierarchy.

At this point it should be emphasised that the vertical

emphasis of this hierarchy is unfortuhate because of the

connotation that higher needs are "better" needs, that the

•fulfilled' man is the one whose lower needs are satisfied

and who so can concentrate on higher needs. The problem

partly is that conformity, the preferred word, suggests

dullness when what is meant is harmony. By the same token

individuality suggests excitement and achievement, but the

lack of a frame of reference other than the personal is

increasingly seen as the source of many problems® Not the

least of these is that 'atisfaction of individualistic

need3 so often seems to be at the expense of satisfaction

of lower, including survival, needs of others. The most

familiar form of this argument is that the maintenance of

the standard of living of the average American is achieved

at the expense of the inhabitants of poor and "under¬

developed" countries. Similarly, the recreational satis¬

faction of "higher" individualistic needs, such as the

demand for wilderness and nature conservation, mitigates

against the provision, not only in national parks but
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e sewhere, o:: opportune ies re leva.' to needs for inter¬

personal relations, see el recognj Ion and esveem, and

s:.mple, unspecialised "doing something in the outdoors".

There would he less cause for concern if this only had its

effect in the national parks or their equivalents, but

the onflow from the attitude appears to be much greater,

particularly as it relates to the perception of aesthetic

quality and crowding.

There is a discernable bias to the effect that quality

of outdoor recreation is not compatible with crowding,

which leads to the view that a crowded recreation area,

apart from being threatened by erosion, is poor aesthetically.

Crowding therefore is resisted and crowded areas are seen

as requiring treatment to restore their attractiveness.

This view suggests that urban areas are largely beyond re¬

demption because of their high population density. Despite

this, it seems to the author that on extraordinary proport¬

ion of existing open space, even in highest density areas,

fails to activate recreational attitudes, i.e., the pop¬

ulation density may be high, but the open space virtually

unused. The problem may be that the space does not create

an environment relevant to the need for meaningful social

action.

At the root of much of the difference in response to

crowding and the problem of open space which, in terms of

carrying capacity, is either under-used or over-used, lies

a fundamental difference in the requirement for personal
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space which ppears to . we a cons, israble social basis.

Two points are particularly noted, iirst that the desire

appears to increase dramatically w... ;h the transition from

childhood to adulthood, and second that it correlates with

15
what Bleibtreu calls "social st anding". He noted

evidence which suggested that the changing need for terr¬

itorial space is equally evident in humans and in animals,

that just as "young animals prefer (sic) to annihilate

personal s£)ace by swarm ng over one another in the nest

or litter" so also children "like close personal contact"

whereas "dominant adults prefer ever greater degrees of

solitude". Bleibtreu's argument .3 that the more an

individual has in the way of the world's goods and the

more power, the more demand is made for inviolate personal,

space. "The private office, the secluded country estate

are prerogatives of high social rank in human society".

In contrast slum-dwellers appear ready to accept a certain

amount of crowding and to find seclusion undesirable. Ke

notes that many urban redevelopment projects have caused

their inhabitants discontent by providing too much personal

space for those who, by reason of social rank, gain a feel¬

ing of personal security from the close spatial relations

with others which prevailed in their crowded dwellings.

7.5 RECREATION PLANNING IN A COMPETITIVE ENVIRONMENT

It is possible to identify some broad types of adapt¬

ation to the problem of irrelevan a of open space to environ¬

mental needs. The most obvious are, firstly, the adaption
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of behaviour to improve "he suitab ity of the existing

resources anc space to provide the iesired ben- fit and,

secondly, movement to another place in search of the

•iesired environment. These are individual responses.

The most obvious response by the planning system is to

develop adapted space, i.e., to modify or build (not

necessarily in the original location) to suit the preferred

activity.

There are similar adaptations in respect to access,

e.g., adjustment to the availability, or change in the

availability, of routes or means of access; adjustment

of the route or method of access when the location of the

objective changes; and design, again by the planning system,

of new routes or methods of access so as to improve access¬

ibility or to expand capacity. Such attempts to adapt

the system of recreational places to perceived problems

of the recreation environment bring the planning system into

conflict with established interests. The distinguishing

feature of conflicts over environment is that for some

this sense of conflict is carried over and maintained even

when the actual conditions of conflict do not exist. As was

said (p.300) conflict about crowding and behaviour continues

with little if any abatement whether or not the individual

is present in the area of conflict. He may in fact never

have been there, or even have thought of going there.

The discussion of the concept of 'niche' in Chapters

1 and 6 culminated in the suggestion that if a species must
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c mpete no" nly with ■ ' ■ .* spec:'. out also v . th sub-

ovtimum cond~° tions in ~ . environme nt, then co-existence

i possible : n a single niche, A emphasised, this is

analogous to competition between recreation and other

uses of the md and between, different recreational

activities and the analogy is taker to support the central

argument of this thesis that:

Although recreation, conservation and other land
uses such as farming and forestry may be in
direct competition which at times indicates

incompatibility and, a natural trend towards
mutual exclusion at their most intensive levels,
there are forces in the environment which reduce

competitive superiority and support multiple
land use under tension. It is the control of

these forces and manipulation of the tension
which is the role of recreation and conservation,

planning for this determines the carrying cap¬

acity of the recreation environment,

7.6 CONCLUSION

The brief review of the key points from Chapters 2 to

6, and the discussion which followed, now leads to the

conclusion that any structured system of human activities,

such as a park system, is a product of its conflicts because

it is through these that a distinct spatial pattern develops.

This conclusion is now discussed. It suggests that the

important issues are those in which people are prepared to

act in a way which takes their disagreement beyond the

threshold of adjustment in an endeavour to prevent a change,

direct a change to another place, or to change the
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circumstance; in the environment th < *oiJ.gh which the forces

for change operate. In Chapter 2- reference was made tc

the difference between problems in ecology and problems cf

ecology as being, respectively, scientific and political

problems. Here it is suggested that most problems concern¬

ing carrying capacity, at least beyond the level of the site

(and, therefore, zoning and park classification), are

problems of social planning and are, as such, political

problems. Conflict in these areas operates not only on

and through the physical structure, which is the parks and

recreation provision, but primarily on the legal and admin¬

istrative structure(s) for land-use planning and control.

The function of the legal structure is to establish patterns

for the solutions of conflicts, while that of the adminis¬

trative structure is to direct and implement procedures for

co-operation and adjustment.

In the discussion of issues and events in Great Britain

it was seen that progress towards the establishment of parks,

and the securing of public access to the countryside, both

within and outside designated parka, was largely dependent

on the ability to counteract the opposition of competing

interests within the decision-making system and/or in

respect to the land in question. In that account the dis¬

agreement, sometimes amounting to conflict, between various

interests was seen to be particularly related to the issue

of ownership of rights in and over land, and the benefit

that ownership should provide. Conflict was greatest in

two situations. The first was where one party believed
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that he would lose rigihs or suffer some other form of

deprivation (usually ec uomic loss or added inconvenience)
if another party obtained rights of access over, or powers

to control development on, his (or similar) land. The

second main situation in which conflict occurred was where

different parties holding or seeking to secure rights other

than ownership, assigned widely different values to the

competing purposes for which the rights were desired.

Both types of conflict can have a significant effect on

the str\icture and function of a park system and its com¬

ponent parts.

In the British examples noted in Chapter 5, the inst¬

itutional and interest-related conflicts prevented both

the establishment of parks and significant improvements in

the provision of public access in one case, and determined

the nature and scope of the new administrative authority

in respect of parks and access in the other. Subsequently,

other conflicts developed over the numbers and behaviour of

visitors to the areas designated as parks or secured for

public access. As a result, not only was the existence

and structure of provision determined but also the purposes

to be served by it. The effect then was that the capacity

of the park and access 'system' reflected the conflict which

occurred over its development. In other words, the rec¬

reational carrying capacity of the park system and its

individual components is a factor of the potential for

conflict between the values of interested bodies and individuals.
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This argument is i - tended to ,ea& into t e case study

of issues raised by the competing aterests in the Park

System for Scotland and the Pent . d Hills Regional Park

which were mainly addressed through the political and

planning systems. To reinforce the sngument reference

is made to Heberlein and Shelby who recently have noted

what amounts to the difference between problems in and

problems of carrying capacity. These authors suggest that

biological studies can establish carrying capacities only

on the basis of a value premise. For example, a carrying

capacity for predators can be established under management

objectives which value a diversified ecosystem with no

species eliminating another« With different values, such

as "no lambs or calves ought to be eaten by wolves", a

different carrying capacity will be selected. It often

appears that expert judgment can establish biological or

physical capacity, but this is so only because the value

premise is more likely to be shared than it is for sociol¬

ogical carrying capacity where there are many competing
, 16

interests.

The carrying capacity of a recreation environment, irr¬

espective of whether or not it includes a park system, is

not an absolute measure but rather a partem of use at diff¬

erent levels designed to permit retention of a certain over¬

all environmental quality. Any carrying capacity is there¬

fore based on values and for this mason the political process

must be involved. Some aspects of that involvement in

Scotland are now consid -ed.
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