CIVIC AFFAIRS

— 'Thé B'en"eﬁts Vand Cb‘sts'" '

— of Recreation

d

b.
BMR

Bureau of Municipal Research
Better Government Through Research




Council

David Freeman
President

Eric Hardy

Past President
Lorne Almack
Treasurer

Dr. Murray Frum
Vice President
Leon Kentridge
Vice President
Russell J. Morrison
Vice President
D.J. VanAelst
Vice President

D. Geoffrey Armstrong
Maryon Brechin
Alan P. Cole

A.H. DeMille

Robert F. Fellner
James L. Franceschini
Jack W, Fraser

Matti Gering

Neal Irwin

Geoffrey Milburn
James A. Mizzoni
William B. Moore

W. Kent Newcomb
G.L. Purcell

William Reno

Dr. Cope Schwenger
Lorne C. Stephenson
W.L.S. Trivett, Q.C.
Michael B. Vaughan
Mrs. A.H. Wait
Professor John C. Weaver
F.E. Whitehead

Executive Director
Research Associate
Research Associate
Research Associate

Office Manager

N = et s sy s

*Part time

.......................

.......................... *Linda Mulhall
...... s st s ks o JUAY Milne

Advisory
Board

Douglas C. Matthews F.W. Hurst

Chairman Arthur J. Langley

Jay P. Moreton J.J. Leroux

Past Chairman Donald McKillop
D.G. Neelands

R. Barford Peter Oliphant

Dr. J. Stefan Dupre J.B. Purdy

G.M. Gore J. Bryan Vaughan

G.C. Gray G.T.N. Woodroofte

..... TR Ty ) s e s s MGTY Lyrich
.............................. Ute Wright
*Patricia McCarney

*Mrs. Alice Bull

The Benefits and Costs
of Recreation

APRIL, 1981



CANADIAN CATALOGUING IN PUBLICATION DATA

Main entry under title:
The Benefits and costs of recreation

(Civic affairs, ISSN 0045-7027 ; Apr. 1981)
Bibliography: p.
ISBN 0-919066-20-8

1. Rgcreation. 2. Recreation - Canada - Case
studies. 3. Recreation - Canada - Finance -

Case studies. 1. Bureau of Municipal Research
(Toronto, Ont.). 1I. Series.

GV14.B46 790'.01'3 C81-094367-0

CIVIC AFFAIRS IN BRIEF

Recreation at the municipal level went through a period of unprecedented growth
in the 1960's and early 1970's. During this period a large number of recreation
facilities were produced and recreation was given a high priority in the budget
process every year. Recreation departments, as with all municipal services, are
now faced with economic restraint. This restraint has resulted in a decrease in
the numnber of new facilities and has caused recreation to be given less priority
than some of the harder services in the formulation of municipal budgets.

Most recreation departments are not adequately prepared to deal with this new
situation, however. Few have formulated an approach which takes into account
the purpose, the goals and the costs of recreation. Information is known in
each of these areas but little has been done to address how the benefits and
costs can be melded together to obtain a comprehensive approach to the provision
of recreation.

This CIVIC AFFAIRS addresses this problem by assessing the role of recreation at
the municipal level. It outlines the major benefits and financial constraints
currently being faced and makes some recommendations on how the econamic needs
can be matched to the benefits.

Recreation is an essential service at the local level and should be recognized
as such. It has social and econamic benefits which are integral to the well
being of a municipality. These benefits must be considered when addressing the
budget process and determining operating costs of various facilities.

There are a number of things which should be done at the local level which would
help to ensure a more comprehensive approach is taken. Municipalities should
have an agreed upon definition of recreation and a statement of goals. If both
the department ard the Council better understand and agree to the role of
recreation then this would facilitate the development of program objectives as
well as justification and preparation of budgets.

The econamic and social advantages of recreation should be documented at the
local level. More and more evidence is being found that indicates the vital
role recreation plays in the econcmy of a municipality. Fach department should
document these advantages and use them for policy formulation as well as
strengthening their position vis a vis other departments.

There is also a need for recreation departments to develop policies of user
charges for some of its services. There are a nuiber of areas where charges
would serve a valuable role to alleviate costs ard would not harm either the
service or the user.

Lastly, more concern should be directed toward developing cost saving approaches
to the operation of existing facilities as well azs designing new facilities to
take advantage of the latest technology to decraease «osts.
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Ry INTRODUCTION

The provision of recreation at the municipal level has been in a state of
flux for the last decade. The late 1960's and early 1970's were a time of
unprecedented growth for most municipal recreation departments. Not only
were monies available for capital projects but most departments enjoyed a

high priority ranking in the municipal budget each year.

By the mid-1970's, however, the situation began to change. Municipalities
were beginning to face econamic restraint. At budget ' time a much closer
scrutiny was given to all budgets and the competition between departments
increased. As a result, recreation departments began to slip down the budget
priority list and their annual increases were continually cut back.
Recreation was viewed by many as a "soft" social service which was a frill in
contrast to the harder services, such as fire and police, whose necessity was

rarely questioned.

Since this time, many recreation departments and councils have been trying
to come to terms with the true worth of recreation in the municipality and
how this worth should be translated into budgetary requirements. The nature
of recreation makes it difficult to give a clear answer to this conflict.
Most of the work that has been done to date has concentrated on one area or
the other. Either a study will deal with the benefits and philosophical
basis of recreation or it will deal with the finances (funding, budgeting,
needs assessments, etc.). Few have tried to cambine these two areas and

develop a comprehensive approach to current problems.

The purpose of this report is to address the issue of how to meld the
penefits and costs of recreation. Recreation plays a distinct role in a
municipality. Not only does it pramote physical well-being - its traditional
role - but it also has an important role to play in terms of the social and
econanic well-being of the municipality. The fact that recreation many times
meets social and economic needs is rarely discussed in the budget process.

The evidence is becoming clearer and clearer, however, that recreation plays

a vital role and is, in fact, an essential service.

Integrating these conclusions with the econamic requirements is a difficult

thing, however. Preparation of budgets and meeting operating costs of

facilities are the most critical financial areas for most recreation



departments. These are, however, many times dealt with in a vacuum; separate
from the goals and objectives which the department is trying to achieve. The
result is a lack of solid arguments for budget requirements and a fragmented
approach to the provision of services. BAn integration of these two areas
must take place and suggestions are made here to pinpoint where this can best
happen. Conclusions and recommendations are presented which should serve to
guide both recreation departments as well as politicians to more

comprehensive and solid decisions in the recreation field.

1L DEFINITIONS OF RECREATION

A definition of recreation was presented by the Minister of Culture and

Recreation in 1976. In the Provincial Legislature he stated:

Recreation included those activities in which an
individual chooses to participate in his or her leisure
time of a physical, artistic, creative, cultural, social

and intellectual nature; and

Recreation is a fundamental need for citizens of all ages
and interests and is essential to the psychological,
social and physical well-being of man;

Therefore be it resolved that:

Recreation is recognized as an essential social service
that falls within the constitutional jurisdiction of the
provinces and the territories.l

The Minister touched on a number of significant aspects of recreation which
are current to most definitions. The range of activities now associated with
recreation goes well beyord the physical orientation to the social, cultural
and intellectual. The role of recreation is no longer viewed as merely

providing an opportunity for sports activities but encampasses a number of

other functions as well.

The Sports and Fitness Division of the Ontario Ministry of Culture and
Recreation outlines its philosophical basis in terms of the relationship
petween the social or human needs and recreation. As stated recently in its

"Division Philosophy and Operational Principles":

In the last few years, the concept of recreation has been
increasingly related to the satisfaction of a growing
number of human needs . . . . The spectrum of activities
has been growing too (and includes) human growth, even
contemplative activities.?2

They also state that new objectives and purposes have been added to the

initial ones, creating useful and legitimate areas of action. These include:

lOntario Minister of Culture and Recreation, Hansard (May 13, 1976),
Section 64. SR

2prancis Bregha, "Division Philosophy and Operational Principles" prepared
for the Ontario Ministry of Culture and Recreation - Sports and Fitness
Division.



recreation as prevention

recreation as therapy

recreation as education

recreation as an expression of citizenship
recreation as an expression of creativity

recreation as culture
recreation as cammunity involvementl

Taking these broad definitions of recreation and translating them to the
municipal level is a difficult task. A general agreement that recreation
fulfills physical, social, cultural as well as psychological needs does not
automatically define the overall goals of a municipal recreation department.
The fluctuation of emphasis between these four aspects as well as the demands
and needs presented within the municipality can result in a number of
different philosophies which guide the practice of recreation departments in

their provision of services.

In 1979, D. L. Minshall, University of Ottawa, conducted a survey of
administrators and program directors from 144 municipalities. The survey,
sunmarized by Thomas Goodale, stated:

the problem most frequently mentioned by respondents
concerned the role or function of recreation and municipal
reCJ.:eation agencies. The changing social context of
m@lcipal services (a smaller economy, concern with the
size and cost of government, atomized families and
comunities) and changing concepts of recreation
(fzxperlence rather than activity) and leisure have given
rise to this period of selfquestioning and analysis.

This problem of definition and role is one which will continue to persist and
with which municipalities must learn to cope. It is for this reason that
many municipal recreation departments are turning to formal statements of
purpose, many times approved by Council, which are used as the basis for
operating.

In 1977, for example, Etobicoke Parks and Recreation Services Department
presented to Council a report entiti 1 "The Philosophical Stance of the

Lbid.

2'I'homas L. Goodale, "Municipal Services: Problems in Provision", Recreation
Research Review 8, (July 1980), p.20.

Etobicoke Parks and Recreation Services Department”". The report outlined the
purpose of the Department and included statements such as:

For the past twenty years the basic principle behind the
organization of our services is that each citizen shall
have the opportunity to participate in activities of their
own free choice, and should have an input into the
determination of the activities provided.

We have also held, and believe, that our services should
not be classed as a welfare function, but rank as a social
utility much the same as health services and/or education
services.

The Scarborough Recreation and Parks Department also has formal statements of
purpose which are included in their yearly "Results Plans". The "1981

Results Plans" included such items as:

To enrich the lives of our residents by providing
opportunities and experience in a wide variety of social,
creative, cultural, physical and educational recreational
pursuits, to respond to the expressed leisure needs of the
comunity and to coordinate related cammunity leisure
services. ...

To provide recreation facilities, facility programs, and
related services which fulfill the individuals', community
groups' and agencies' recreational space requirements.

The statements by Etobicoke and Scarborough differ slightly in emphasis but
each places recreation within the category of essential social service. By
more clearly defining the role of recreation within each municipality, they

also allow a sounder basis for decision making.



I1T BENEFITS

Many of the needs which recreation meets are difficult to quantify. Unlike
the "hard" services where need for such things as sewers or police may be
evident, need for recreation is harder to pinpoint. This difficulty,
carbined with the wide range of purposes mentioned in the last section, make
it difficult for officials, both inside and outside a municipal department,
to justify certain programs.

Documentation does exist, however, which outlines particularly the social
need for recreation. There 1is also growing evidence of an econamic need
for recreation as well. A brief review of the social and econamic advantages

is presented here as an aid to a clearer understanding of the extent
recreation fits into the overall needs of a municipality.

Social Needs

Urban recreation in the United States is viewed as an essential response to

human needs within often inhuman urban enviromments. According to the United
States Department of Housing and Urban Development (HUD),

A substantial amount of time and money invested @ in
recreation today represents escape fram inadequate
environments -~  dwellings, neighborhoods and whole
municipalities whose design and condition range  fram
recreationally useless to downright inhuman. When we begin
on a widespread basis to design and restore housing and
camunities with the primary objective of meeting human

needs, we will in the process have met a substantial amount
of the demand for recreation.l

Within this same report, Urban Recreation, it is recommended that the "need"

for recreation be approached holistically, in other words to plan for

recreation together with housing, education, law enforcement and
transportation because of their inherent linkage.

1
Interdepartmental Work Group on Recreation, Urban  Recreation, U.S.
Department of Housing ard Urban Development, Washington, 1972, p.3.

A similiar concern is also presented in Parks and Recreation Futures in

Canada:

Industrializing urban society with its highly tailored and
sterile suburban landscapes, the decreasing depletion of
places vwhere people can interact is capable of destroying
traditional qualities of life which makes life human.

The social need for recreation is being identified as a means for community
involvement and as an expression of citizenship. This is particularly true
for recreation centres located in predaminantly high-rise, multiple ethnic
areas. Their objective is to foster a sense of community and social contact,
to overcome the loneliness and isolation identified by many as our worst

urban social problem.

The need for recreation to meet social problems also has a psychological
component, which has been a recent addition to most recreation discussions.
Recreation and leisure services are increasingly being viewed as outlets for
societal stress and tension, and as outlets for surplus energy and emotions
left over from jobs considered to be dull and repetitive, without challenge.
Active sports supply campetition and challenge and a physical outlet for
stress and tension. Recreation planners credit the new interest in high risk
sports such as mountain climbing and sky diving, for example, to the
workplace where risk and challenge is missing. In addition, the alienation
of youth and indeed of most ages leads to a renewed interest in seeking

physical satisfaction as a replacement for emotional dissatisfaction.

This idea is also expressed in the Etobicoke "Philosophical Stance" mentioned

previously. It states:

Most of our citizens do not know how to cope with the
increased pressure, increased pace, increased stimuli, and
the new increased econauic pressures that plague today's
modern life. The breakdown of the family structures, the
routinization of jobs, the shorter work weeks, the lack of
creativity in our daily requirements, and the increased
life spans, all point to the need for adult participation
in wholesome leisure activity. Such activity can truly
re-create us and give meaning to adult life.

The Canadian Outdoor Recreation Research Committee, Parks and Recreation in

Canada: Issues & Options, prepared for the Federal-Provincial  Parks
Conference, 1976, p.99.




Recreation is also identified as an answer to increasing vandalism and
destruction, particularly by what are currently referred to as "our alienated
youth". It is argued that the involvement of youth in recreational programs
which they enjoy and in which they in fact have an organizational role, will

usually curb destructive actions and vandalism in a canmmunity.

Finally, recreation is often viewed as a social necessity to curb and diffuse
racial tensions in a community. Recreation in this sense acts as a social
mechanism to bring people together and to educate individuals through
personal contact and involvement with each other. Specific programming for
various ethnic groups within a comunity can also serve to educate the entire
canmmunity about the various customs and cultural values of each of the
neighbouring groups. For example, it is not uncommon to have community
recreation centres offering ethnic dance classes with camunity stage
productions. Generally, recreation can serve to overcame isolation, a most
basic cause of racism, where ethnic and non-ethnic groups alike are not in
contact with each other. Unfamiliarity breeds contempt and mistrust, hence

the need for social interaction for which recreation and leisure activities
are the best of vehicles.

This type of approach to racial tensions can be implemented in advance of any
unnecessary outbreaks of racial violence. It would seem that recreation is
considered one of the best means to alleviate this potential problem, given
the recommerdations which were included in a report by the Metro Toronto
Coordinator, Multicultural Relations. Following a racial attack in May,
1980, the report was prepared and offered two main approaches to an easing of
racial tensions - commmity workers and recreational programming. HEmergency
funds were also provided to start new sports programs.

Generally, recreational programming and organized leisure activities do offer
the means by which various groups can be brought together and, in addition,
recreational activities can at the same time serve to release other tensions;

fulfill desires for risk, challenge and competition; and act as an outlet for
violence.

Recreation as an Economic Stimulant

Apart from the social need for recreation, there are also econamically-based
arguments which support the need for recreation. It has only recently been
recognized that recreation lends support to other programs in, for example,
reducing policing and health expenses. By acting as a preventative measure,
the increase of costs in other areas can be limited - saving money for the

municipality in the long run.

Municipalities have became increasingly aware of the importance of a sound
industrial base. Many are undertaking extensive programs to increase the
number of industries developing in their area. Evidence has been available
for many years, however, that the traditional econamic reasons for relocation
do not give the entire picture. Industry and business do not necessarily
locate according to "econamic location theories" - within close proximity to
transportation, raw materials, etc. More and more studies are suggesting

that recreation also plays a role in location.

In 1967, the Ontario Econamic Council did a review of the site selection

process of forty-two industries in Ontario's smaller cities. One of the
findings of the report was that:

Successful industrial siting in Ontario as elsewhere, is
not determined solely by slide rule calculations. There is
a large mixture of personal considerations and corporate
philosophy... Adjacency to recreational facilities can be
as important to some as adjacency to market.l

The Steering Committee on Econamic Development for the Municipality of Metro
Toronto stated in its report that to attract industrial development
municipalities must maintain a high level of quality of 1life, i.e. parks,
recreation facilities, cultural opportunities. To do this, appropriate

policies and programs must be in place.2

1'Ontario Econonic Council, Why, where, how, and would they do it again,
1967,p. 2.

2 ' . =t .
Steering Committee on Econamic Development for the Mumicipality of Metro

Toronto, Econamic Development Strategy for Metropolitan Toronto, November
1980, p.28
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Municipalities have an overriding responsibility to their
residents to pramote the econamic and social well-being of
the commmunity. The pramotion of the economic and social
health of the community therefore must be the primary goal
of any municipal econamic development policy or strategy.l

In 1977 the Rand Corporation did a study on the impact of federal programs on
urban areas in the U.S. 1In discussing econamic development they stated,
"Although some households have moved to seek jobs, there is mounting evidence
that companies have followed population rather than vice versa."? The
conclusion is that econamic development strategies at the local level must be

related to efforts to improve the quality of life of residents.

Partners for Livable Places, a Washington, D.C. based organization, has

developed a program called "Econamics of Amenity" which is designed to answer

in part the question of the econamic value of amenities at the local level.

The Econamics of Amenity Program will show that communities
that invest public and private dollars in improving their
quality of life have those dollars multiplied and returned
to them through subsequent investment.3

All of these reports indicate that recreation at the local level is vital to

the econamic development of a municipality. Not only can recreation attract

econanic development but it has other spin-off effects. For example, income

to a mnicipality can be increased when an amenity is introduced that had
been previously purchased outside the area.

Thus recreation has a purpose in the overall health of a municipality and
indeed is a vital part of not only the social and cultural aspects but the

econamic as well. These benefits are many times viewed very separately from
the financial constraints under which recreation departments, as all

municipal departments, must function. The next section deals with two

aspects of finances —~ budget formulation and operating costs - concentrating

on the Etobicoke and Scarborough practices as examples. Section V then

addresses how the benefits of recreation can be cambined with the econamic
realities.

11bid., p.26.
g

3

Rand Corporation, Urban Impact of Federal Policies, Vol. 2: 1837, pe Bl.

Partners for Livable Places, "Economics of Amenity News"
Dec. 1980, p. 2. Y , Vol. 1 No. 4,
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v THE FINANCING OF RECREATION

A heightened concern with financial considerations has recently emerged in
recreation departments. This has occurred partly as a result of inflationary
costs, escalating interest rates, and increased demand for facilities and
programs, but largely as a result of fiscal restraint within most public
administrations. Although the financing of recreation is a multifaceted
problem, there are two areas in particular which have received attention
recently. These are: budgetary methods and operating costs. Departments are
spending an increasing amount of time preparing budgets and dealing with a
high level of operating costs.

Budgetary Procedures

One direct outcome of the restraint period has been to review and improve the
budgeting methods of municipal departments. In the Borough of Etobicoke, for
example, the Parks and Recreation Services Department now prepares a 400-page
pbudget which must detail and justify each item of cost. By contrast, other
departments in the "hard service" area often merely prepare a one-page budget

submission.

Etobicoke Parks and Recreation Services Department has used a cambination of
historical, zero-based and opjective management budgeting, since the time the
restraint program was implemented. Net budgeting is practiced here as well,
where each recreation centre has its own budget and all fees, concession

revenues and general revenues are kept within the centre's own individual

fund.

The Borough of Scarborough Recreation and Parks Department employs a program
pudget, a form of pudgeting which stems fram management by objectives, and a
system within which the dollars are related to the objectives set. The
budget is reviewed quarterly to determine how its odbjectives are being
achieved. The Depar tment does not employ net bulgeting; instead all revenues
from the individual centres are brought into a general department-wide fund
for redistribution as needed. Hence, the Department controls centrally the

budgetary progress at each centre.
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The restraint program has also affected the priority ranking of recreation
relevant to other departments. Before 1976 the Etobicoke Parks and
Recreation Services Department enjoyed its greatest period of growth. It was
also given a high budget priority from the late 1960's to the mid 1970's. Its
annual budgetary increase at that time was usually between 10 and 12 percent.
Since 1976, however, the Department has been held between 1 and 2 percent
annually and has dropped in priority ranking to third place. (This can be
partially attributed to the fact that Etobicoke is almost campletely
developed with only small areas still available for residential development. )

On the other hand, Scarborough is still growing and has a number of new
capital programs underway and approved over the next few years. The
Recreation and Parks Department is ranked second largest in terms of both
size and dollars. However, this Department is unique in that all public
buildings (design, construction, maintenance and renovation) are  the
responsibility of the Recreation and Parks Department. Beginning in 1967
more money became available for recreation. The Department continued to grow

in the early 1970's and has been gaining mamentum ever since.

Operating Costs

The costs associated with recreation facilities are the capital costs and the
operating costs. Capital costs include all costs of land, construction, site
development, design, financing, equipment, furniture and fixtures initially
installed. Operating costs include maintenance, administration, salaries and

wages, advertising, materials and supplies, security, heating and utilities
and taxes.

The availability of capital funding for recreation facilities in Ontario fram
the Wintario Commmity Grants Program, the Community Recreation Centres ACt
(CRCA) and other sources within the Province has allowed municipalities
undertake the capital construction of numerous centres. Many of these
centres, however, have generated large and burdensome operating deficits, 2

financial position with which many municipalities are unable to deal.

The freeze on Wintario capital funds on December 31, 1978 and the

implementation of the Wintario Planning Grants Program encourages planning

13

studies to be undertaken in advance of capital funding applications. This
program, by providing up to 50 percent of the financing, assists the
community or municipality to collect information about local needs, financial
and operational resources, cammunity priorities and user participation, to
determine any future programs and facilities required. This program also
finances feasibility studies, to determine the need for a specific facility
and its economic feasibility in terms of capital and operating costs and
benefits.l With these studies, the reinstitution of Wintario Capital
Grants in early 1981 may see municipalities better prepared to take a
realistic look at the operating side of the proposed facilities. Although
the terms of these grants are not finalized, early indications suggest that

the emphasis will switch from the larger million dollar ones it has funded
before to smaller cammunity projects.

With the heightened concern for operating costs, there have been some recent
attempts to project the operating costs of a facility prior to its
construction. There is no legal obligation of any municipality to address
operating costs when a facility is being planned. In Etobicoke, however,
there is some attempt to provide data on the costs expected through
comparison of similar facilities. In Scarborough, the operating costs of a

proposed facility are projected on the basis of other camparable operations
and on a square-footage basis.

To be aware of the impending operating costs of a facility at conception
allows a department to plan for these costs in an improved way. The Borough
of Scarborough, for example, is particularly concerned with energy costs
during operation and thus gives a great deal of consideration to the
engineering and design features of a new facility to ensure lower energy
costs during the future years of operation. In fact, the Borough of
Scarborough as a whole has reduced by 30 per cent, its energy costs in their
public buildings since 1978.

lStatement by the Honourable Reuben C. Baetz, Minister of Culture and
Recreation, Re Wintario in the Legislature, November 23, 1978.
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In the Etobicoke Parks and Recreation Services, where the restraint program
is more extensively felt, there is less capital building going on and there
is less opportunity therefore to plan and design for potential operating cost
savings. As a result, efforts in Etobicoke are directed at cost—-savings
within already existing facilities. The increase in operating costs have
been felt in particular at the Borough's swimming pools. Because of the
increased costs of chemicals as well as the energy costs involved in running
the pools, overall operating costs at these facilities have doubled in the
past two years. In response to this, all outdoor pools are open one week
less per summer which saves $4000 at each of their 19 pools. The outdoor ice
rinks have also had their season shortened by two weeks at a cost-saving of
$2000 per week ($4000 for the two weeks) at each of the Borough's 17 ice
rinks. The inflationary wage cost has been viewed as exceedingly high and, to
cut costs, the Etobicoke Department now employs 10 less full-time staff and
400 less part-time staff. The Department has improved upon its lighting at
tennis courts and baseball playing fields by installing automatic timers in
addition to automatic push-button switches for user access. They have alggo

bstantially lowered their operating costs for grounds maintenance. New
s

1y 60 per cent of the grass is cut at the Etobicoke parks and recreation
only

facilities, leaving areas to grow wild and return to their natural state,
particularly in the ravine and valley areas. The lawns are also now cut
every 14 days as opposed to every 10 days during the sumer months. Much of
the handwork has been eliminated to reduce labour hours, through the use of

large machines designed to work on a larger scale.

Fram the FEtobicoke and Scarborough experiences, there are clearly two
approaches in dealing with operating costs. The Etobicoke Parks and
Recreation Services Department which seems to be in a slow-growth period
under a program of restraint is practicing various methods of reducing
operating costs at their existing facilities. The Scarborough Recreation and
parks Department, however, is still growing with respect to population and
capital projects and is implementing cost-saving devices in the design of
facilities to be constructed. These two cases are representative of the

varying trends and experiences of most Ontario municipalities.
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\% MATCHING COSTS AND BENEFITS

The last three sections have outlined the conflict within which many
municipal recreation departments find themselves. They can define the
overall importance and benefits of recreation on the one hand and can outline
specific budgetary and operating restraints on the other. How can these two
separate issues, however, be integrated to form a camprehensive approach to
the provision of recreation? How can the social benefits of a program or

facility be related to the financial constraints under which all municipal
departments operate?

Justifying a Budget

Municipal recreation departments have to realize the econamic constraints now
being experienced by municipalities. These constraints must be reflected in
the preparation of yearly budgets. Administrators should not, however,
accept a loss in priority because of a lack of understanding of the
importance of recreation by Council members and other department heads.

Part of departmental responsibility is to be able to assess the value of a
service. There are advantages to recreation - econamic, social, cultural,
physical. These should be assessed in the municipality and concrete
information and data should be collected to justify budgetary requirements.
For example, there are few recreation departments which have begun to monitor
the effect of recreation on where and whether industries are locating in a
municipality. Little attempt has also been made to calculate the value of
preventative programs in a neighbourhood which might otherwise require higher
policing or social service costs. It is important for recreation departments
to put some of their resources into research which will allow a greater

understanding of the benefits in concrete terms.

It is also important to set goals and to gain support for these goals through
Council approval. This serves to establish a base of agreement and a cammon
understanding of services which is essential for a fair evaluation of a
recreation budget. This goal setting will not only gain support from the
outside but will allow individuals within the department to have a clearer
sense of purpose and understanding.
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Operating Deficits

Although there is a growing awareness and understanding of operating deficits
i mxicipalities, there remains as yet no set criteria to investigate
and understand operating deficits at recreation centres. Deficit PP sl EIEng
or unbalanced budgets many times are interpreted as problems in Pfogramnirg'
staffing, communicating ideas to the surrounding commmity or maintenance and
upkeep. However, this assumption can be incorrect. A deficit can simply
mean that the department ang Council have agreed that the facility 1is
providing a public service - the same as other mmnicipal services - and as
such needs to be partially supported by taxes.

The Etobicoke Parks amd Recreation Services Department has an agreement with
Council that recreation ig 5 necessary social service. A goal has peen set
which directs the administratiye efforts toward recovery of 70 percent of
their costs of operation, although this level remains well be yond their
actual cost recovery. ¢ recovery

I .
n this case, however, improvements and COS
demr‘u‘ﬂent

technlc.lues ar(.a being implementeg in the operations and the
operating deficit that remaing jg supported through taxes

1
e eronh. ok Scarborough, 5 different approach is

operating
deficits at recreational facilitieg

to have no
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deficit in their operationg and e

to have each facility make enough

The department views good

nts as key factors in matching e pbut
» a deficit is expected and pudgetel:

New management techniques should -

. s
+ although there is a belief in the ©

ensure full cost recovery each year.
coupled with technological improveme
with costs. At the older facilitieg
for newer facilities Plamning ang i
deficits. Hence, Scarborough
worth of recreation, The attitud

econanically-oriented viey of Fecreation, ‘hie § nt 0 o that the
. ; . is is no arg
PEAPEEOE Ob Jeetive: by break-eyen necessarily sacrifices the service® i
the community. Rather : exist
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Recreation as a Business Enterprise

The argument has thus been raised that,

With the shrinking tax dollar it may not be 1long, if
indeed the time has not already arrived, when an ability
to provide income may mean the difference between success
or failure in operating a worthwhile public facility.l

The incame-producing capabilities of recreation centres are most often

reviewed in terms of the user-pay financing system, that is, a system of

cost-recovery for services from the respective users. User charges do tend

to reflect recreation as a business enterprise, and thus, to a certain

extent, reverse the movement of recreation towards being both an essential
social service and a societal right. This movement does not necessarily have

to be at odds with the recreation goals, however.

The Bureau completed a study on user charges at the municipal 1level in

February ]_980.2 In the study the question of whether charges cause

exclusion of certain groups of people was addressed. The arguments on both

sides of the issue will not be repeated here. The conclusion, however, was

that a municipality could introduce a user charge system that was fair

provided that a municipality

determine what basic service it will provide to its
residents for no extra charge and which are appropriate
for user charges. This is a fundamental policy decision
and should help the institution of user charges, not
prevent their use. There are obviously some services
which must be provided to all residents and we feel that
it is crucial that municipalities continue to provide
these through current municipal revenue.3

lmomas J. Hines, Fees and Charges - Management Aids Bulletin (No.59),
National Recreation and Parks Association, Arlington, Virginia, 1974, p.8.

2Bureau of Municipal Research, Municipal Services: Who Should Pay?,

Topic
#13, February 1980.

31bid., p- 38.
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The implementation of user fees depends on the individual department's
philosophy. There is a substantial difference, for example, between the
attitude and philosophical direction taken towards user fees within the
recreation departments of Etobicokel and Scarborough. The Scarborough
Recreation and Parks Department charges for most services and in fact has
operated under a user-pay philosophy since 1957. ‘The Department has
specified which services should be fully subsidized, partially subsidized Or
self-sustaining. For example, youth drop-in programs, senior citizen
activities, wading pool programs, playschool and playground programs, and
handicapped services are all fully subsidized. The following statement
reveals the justification for this decision and reflects a well-integrated
approach taken by the Scarbourgh Recreation and Parks Department in linking
their financial decision to a philosophy of recreation. As contained in a

submission to the Recreation and Parks Committee, the Director of Recreation
for Scarborough states:

It has been our philosophy to campletely subsidize these
selected programs because of their general nature and

social benefit. All programs which meet the fundamental
recreation needs of the community should not have fees
imposed on themn. 2

The Scarborough Department does, however, charge for most other activities,
including swimming and skating, two services that are often offered without
charge in other municipalities. In general, the Scarborough Department views
user fees as the primary source of revenue which will pring the Department
closer to the goal of a balanced budget. In fact the planning of some
facilities is undertaken to provide for recreation while others are planned
for their revenue-producing capabilities. Public arenas and community halls

are two types of facilities which fit into the latter category because of
their income-producing potential.

1
It should be noted here that the discussion of the Etobicoke Parks and

Recreation Department does not include the operation of the Etobiccke

Olympium Centre where the user-pay philosophy is far more extensively
practiced.

2 ) ;
J. Maxwell, Director of Recreation, Scarborough Recreation and Parks

Iigggrtnent, a submission to the Recreation and Parks Committee, March 6,
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In Etobicoke, there is some hesitancy to lock totally to user-fees as a
source of revenue, at least for a number of recreational services. There is
no charge for swimming and skating at any of the Department's facilities,
largely because of a belief in the need for these services for all of the
community. Although the Department recognizes a necessary increase in a
user-pay philosophy within certain recreational services, there is a fim
belief that this system should not be totally in effect for a service like

recreation.

This shifting emphasis towards the application of user fees in recreation,
which appears to be just emerging as a necessary response to fiscal restraint
attitudes, must be viewed in terms of its potential implications to the
future of public recreation in this Province. The shift towards offering
recreation services for a fee makes imminent a narrowing of the range of
people to be served. It is for this reason that care must be taken in
deciding which activities should be charged for. Clearly, there are some
activities which should be operated free of charge or at least at a fee which
will not deny any individual their use because of an inability to pay that
fee. Fxclusive use of facilities on the other hand should be charged for, as
well as specialized services and any restricted use required by professional

groups and individuals.

The following policy statement is useful as a guideline to determining where
and when user fees and charges should be implemented:

those activities which 1) require expensive special
facilities, 2) have limited use by the nature of their
activity, 3) have high upkeep and maintenance costs,
4) require constant replacement of materials, as in arts
and crafts, and 5) require exceptionally skilled and
costly leadership.l

Beyond these guidelines the appropriateness of fees and charges to any one
department depends on the philosophy of recreation within the respective

community. When recreation is viewed as an essential social service which

lomas J. Hines, Fees and Charges - Management Aids Bulletin (No. 59),
National Recreation and Parks Association, Arlington, Virginia, 1974, p. 24.
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fulfills certain fundamental needs of a commnity, then this must De
reflected in the user charge policy. If the decision making process
surrounding the implementation of user fees is guided by an agreed upon

philosophy of recreation then their application can be carried out in a fair
and a successful way.

21

VI CONCLUSIONS AND RECOMMENDATIONS

Recreation at the municipal level is going through a period of transition.
After rapid growth in the 1960's and early 1970's, recreation departments are
now learning to deal with econamic restraint in building new facilities and
operating the existing ones. This restraint is typical of all municipal
departments but is particularly acute for recreation since there is little

cammon understanding of the functions it serves.

Recreation is an essential service at the municipal 1level and should be
recognized as such. It has social and econamic benefits which are integral
to the well being of a municipality. What is needed is to have an integrated
approach to decision making which weighs the benefits and the costs. At

present, these two areas are Kept separate.

There are a number of recammendations that can be made to help alleviate part

of this conflict.

All three levels of government should adopt the view that recreation is an

essential social service. All policies and decisions therefore should

conform to this principle.

Municipal recreation departments should clearly define recreation and set out

policy guidelines for approval by Council. This would establish an agreed

upon definition and purpose of recreation within the municipality and would
facilitate the development of program objectives as well as justification and
preparation of budgets. In developing this definition and policy, it is
essential that consideration be given to the cammunity's attitudes and views
towards recreation in general, the application of user fees, and the concept
of subsidized services. User preferences are also basic to a recreation

department's formulation of policy. It might also be advisable for the

Official plan of a municipality to include a section on recreation which

would further emphasize and legitimize the goals and objectives.

As the forces of fiscal restraint place increased pressure on municipal
recreation departments to justify their position, their finances, and indeed

their service itself, a principle which establishes recreation as an
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essential service becomes crucial. The arguments which justify the need for
recreation are usually given in terms of the social but not the econamic

necessity. The economic advantages should also be emphasized, however.

Recreation plays a large role in the economic development of a municipality.
This econamic justification has been raised in terms of creating substantial

reductions in, for example, health and policing expenses; improving
employment opportunities by attracting new business and supplying preferred
industrial location; and in increasing tourism within a commnity or
municipality as a whole. Clearly, this econamically-oriented view is only
just emerging. It is being recognized that recreation does have an effect on
decreasing crime and juvenile delinquency, as seen by a heightened interest
in good programs and requests for skilled recreation staff within troubled
urban areas. It is estimated that the Etobicoke Olympium attracts $100,000
in publicity and draws large numbers of visitors to the Borough's restaurants
and hotels. If these so-called "intangible" benefits are measurable, the

arguments in support of recreation can be strengthened.

In addition, the economic and social benefits of recreation should be

reviewed and documented within each individual municipality in order to

strengthen the department's position and maintain a higher budgetary priority
vis a vis other municipal departments.

As the movement in recreation progresses away from the provision of services
without charge and towards the use of user charges, a municipality is
confronted with a number of decisions. Specific services need to be defined
as essential while others ought to be defined as special services for which a
charge can be levied. The position is indeed valid which argues that a
deficit, which is being borne by the general taxpayer but which is supporting
more specialized services for specific users, ought to be reduced by that
user's own contribution or fee rendered. oOn the other hand, there are
specific services which can be defined as basic services which need to be
provided without additional charge. I;—;j_s regard, as the user-pay
philosophy gains momentum, all recreation activities should be carefully
designated to determine which should be wholly self-supporting, wholly
subsidized, or partially subsidized. This designation should W

terms of the aims, objectives and philosophies of the recreation departments
directly concerned.

Finally, as the heightened concern with operating deficits emerges, the level
of operating costs and potential operating cost-savings must be examined. In

those municipalities experiencing growth and directing capital construction

projects, operating costs should be addressed at the early design stages of

the new recreation facilities in order to plan for cost-saving operations.

In those municipalities experiencing restraint and slow-growth, cost-saving

approaches to the operation of existing facilities should be taken together

with a periodic review of shifting interests, developments and trends in

recreation, to determine how newly emerging activities can be accammodated

within the existing facilities. This review would have the dual effect of

keeping programming updated and keeping new recreation costs down.

In this period of shrinking financial resources and campeting priorities, a
definite challenge exists to provide the high level of services currently
being demanded in the field of recreation. A sound set of arguments in
support of recreation must be developed and an improved decision-making
process, which addresses the concerns with operating deficits, user fees and
the overall financial issues being faced, is essential. This will only
result fram an integrated approach to recreation within which all decisions,
financial and otherwise, are consistent with, and in fact are governed by,
an overall set of principles which defines recreation as an essential service

and which sets out the various needs to be fulfilled by that service.
(© Bureau of Municipal Research
April 1981

Mary Lynch, Executive Director
Patricia McCarney, Research Associate
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