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Preamble

Why are decisions difficult?

London, England September 19, 1772

Dear Sir,
In the affair of so much importance to you, wherein you ask
my advice, | cannot, for want of sufficient premises, advise
you what to determine, but if you please | will tell you how.
When those difficult cases occur, they are difficult chiefly
because while we have them under consideration, all the
reasons pro and con are not present to the mind at the
same time, but sometimes one set present themselves, and
at other times another, the first being out of sight. Hence
the various purposes or inclinations that alternatively
prevail, and the uncertainty that perplexes us. ..

Benjamin Franklin

Mr. Franklin recognized that decisions are often hard because of our mental
organization. Thus, this Demand Guide provides a structured thinking process to
help ensure that the recreation practitioner will duly consider al information and,
subsequently, make better and more defensible decisions about future recreation
demand.

Vil
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SECTION |
Introduction

Five factors motivated the Bureau of Reclamation (Reclamation) to develop this
Demand Guide for estimating future recreation demand.

1.

The concept and practice of measuring recreation demand has been
confusing and often overlooked. Many recreation-related plans are devoid
of recreation demand information, or the demand information istoo
shallow to be useful. Frequently, the data collection tools and
measurements are not consistent from one effort to another, making
comparisons and linkages to build upon impossible. Thereisalso
confusion about what purpose demand information serves, how to
integrate it into a planning process, and whether estimating demand
requires a special, complex, and expensive scientific study.

Recreation planning is becoming more complex and contentious. This
situation will only increase in the future. The recreating public continues
to grow in number and diversity as new technologies and choices of how
to enjoy the outdoors expand. Conversely, recreation management
budgets are limited and are in competition with the increasing demand
for non-recreational goods and services from the public estate.

Public recreation planning and management requires basic recreation
resource allocation decisions. No public agency has the time or money to
do al it would like to do, nor can agencies provide for everything that the
public desires. Budgets, personnel, programs, facilities, and public lands
and waters need to be allocated to certain recreation opportunities.
Difficult recreation allocation decisions need to be made, and certainly
some decisions will be judicially challenged.

Predicting any human endeavor is tenuous, given unforeseen events and
considerable uncertainty. There are no right, absolute, or correct
predictions. There are no formulas, databases, or scientific studies that,
alone, are sufficient. There are many factors that need to be considered at
the sametime. Dealing with thislevel of uncertainty and complexity is
uncomfortable for most practitioners.

The development of the Water Recreation Opportunity Spectrum (WROS)
system in 2004 provided recreation practitioners with a means to inventory
the supply of recreation opportunities. Whereas WROS provides the
supply-side analysis, this Demand Guide is helpful to supplement and
fully implement the WROS system by addressing the demand-side
analysis. (Note: The value and utility of this Demand Guide does not
require the application of WROS.)
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Purpose and Structure of the Demand Guide

The purpose of this Demand Guide isto help practitioners assess recreation
demand in their routine administration and planning processes and to help
decisionmakers make better and more defensible decisions.

The estimation of recreation demand is a decision based upon sound professional
judgment and due consideration of many information sources and factors. As
pointed out by Mr. Franklin, many decisions are difficult because of the human
tendency to be very selective and narrow at any point in time about what
information is considered. Thefield of decision science has determined that
humans need analytical structure and tools to best deal with complex decisions.

Thus, this Demand Guide is a question-based tool to help practitioners assemble
and analyze important available information. It provides a structured thinking
process and a means to be mentally organized. It also provides examples of how
to display and record important information so that it is:

1. Effectively considered during decisionmaking

2. Retrievable and useful for future planning and visitor monitoring efforts

3. Included in the administrative record as judicial evidence that the decision
was reasonable, logical, reasoned, and trackable

The utilization of this Decision Guide isintended for situations in which
Reclamation managers are faced with a decision of consequence that may have a
significant environmental, social, or economic effect on local communities and
the recreating public. Examples of when this Demand Guide would be useful
include resource management planning and environmental impact analyses;
situations in which there are proposed land or water use changes, overcrowding
and public safety concerns, major proposed facility development, or capital
investments; and in situations when Reclamation’ s recreation managing partners
are preparing recreation management plans, applying WROS, or preparing
recreation business plans for concession operations. This Demand Guide also
recognizes that the appropriate level of analysiswill vary based upon adiding
scale of demand analysis discussed in section 1.

This Demand Guide is modeled after the U.S. Forest Service' s (USFS) Decision
Protocol 2.0 (U.S. Department of Agriculture Ecosystem Management, 1999) and
is built upon the field of decision science, principles of recreation planning, and
the judicial doctrine of reasonableness and due diligence.
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Section | provides the devel opment criteria and definitions of the key concepts
and terms. Section Il presents the underlying logic and strategy for estimating
demand. Section |1l provides the details for arecreation demand assessment.
Section 1V illustrates how demand estimates can be integrated into a planning
process and linked to recreation supply and visitor capacity information.

Demand Guide Development Criteria

Management concepts and tools evolve over time with new science, information,
and experience. Recent examples of evolving concepts and tools include the
WROS system, visitor capacity, ecosystem management, collaborative planning,
and adaptive management. The concept of recreation demand is also evolving
and can be viewed from different perspectives. Thus, for the purpose of preparing
this Demand Guide, severa criteria were used to frame its structure and content.

Links to Existing Processes

Estimating recreation demand is not a separate, isolated activity which, by itself,
prescribes the right course of action for a decisionmaker. On the contrary,
recreation demand estimates are one piece of input into alarger planning process.

By linking recreation demand estimates to other processes and planning
information (e.g., recreation supply and visitor capacity), additional value-added
information can be gained. Figure 1 displays the important linkages that were
helpful in developing this Demand Guide.

Figure 1.—Links to existing processes.
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Practical and Useable by the Field Practitioner

This Demand Guide was developed primarily for the ease and practical
application of the field practitioner. The content provides a useful level of detail,
but not so much detail as to burden the practitioner or to be a scientific or
academic treatise on the topic of recreation demand. The target audiences for
this Demand Guide include recreation planners, resource managers, park
superintendents, refuge managers, river and trail managers, landscape architects,
facility and site designers, interpretive planners, economists, budget and policy
analysts, community planners, and recreation business operators.

This Demand Guide also acknowledges that planners can spend too much or too
little time and effort to estimate recreation demand. Metaphorically, one does not
need to purchase an expensive car to cross the street. It ispossible for planners to
overemphasize the importance of demand estimates in the overall process of
making a decision. While this Demand Guide focuses solely on estimating
recreation demand, demand estimates are only one of many factors that must be
considered in a public planning process.

Encourages Interagency Perspective

The issue of recreation demand is not a unigue or an occasional question facing
one agency. Rather, it isan omnipresent and an ongoing question challenging all
local, State, Federal, and private recreation providers. Arguably, one of the
greatest barriers to demand estimation has been the narrow parochial perspective
of many professionals to not look beyond their own agency for information and
collaboration. This Demand Guide encourages an interagency and collaborative
perspective to gather and analyze existing information.

Integrates with any Public Planning Process

This Demand Guide was developed by Reclamation with the intent that its
guidance would be useful to any practitioners concerned with outdoor recreation.
Each agency and organization has developed its own planning process and types
of planning documents. This Demand Guide does not recommend or offer a new
planning process. Rather, this Demand Guide views the estimation of recreation
demand as an input into the inventory step of whatever planning processis being
used. A discussion of ageneric public planning process and each planning step is
provided later in this Demand Guide (see figure 5).
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Integrates Legal Doctrine

Increasingly, recreation resource decisions are being challenged through appeal
and litigation (e.g., decisions related to visitor capacity and facility development).
Thus, it isincreasingly important for recreation planners, managers, and
decisionmakers to be legally sufficient and compliant with key environmental
legidlation such as the National Environmental Policy Act (NEPA) and the
Administrative Procedures Act (APA). This Demand Guide integrates important
legal doctrine and considerations such as sound professional judgment,
preponderance of the evidence, dliding scale rule of analysis, and the judicial

rule of reasonableness.

Links to Measuring Recreation Supply

The primary tools for measuring recreation supply are the Recreation Opportunity
Spectrum (ROS) developed in 1983 by the USFS and the WROS developed in
2004 by Reclamation. These tools enable recreation planners and managers to
inventory the current supply of recreation opportunities. This Demand Guide
links with these tools by providing additional guidance on how to estimate
recreation demand concurrent with measuring recreation supply. Several sections
of the WROS User’ s Guidebook are reprinted in this Demand Guide to ensure the
desired linkage.

Builds an Administrative Record

As previoudly stated, agencies do not have the resources to provide recreation
opportunities for all people on every acre and every day. Difficult recreation
resource allocation decisions are becoming the norm. Such allocation decisions
will provide recreation opportunities for some people and not others, and therein
liesthe basis for legal challenge.

The APA established that “arbitrary and capricious’ decisions by Federal officials
areillegal; that is, legally sufficient decisions must be principled and reasoned.
The act also instructs the court to review the whole record in order to judge
whether adecision is arbitrary and capricious. Thus, when legal action begins,
the courts request the administrative record as the evidence that it will use to pass
judgment.

It isvital that the practitioner maintains an organized paper trail and file (i.e., the
administrative record). This Demand Guide helps to make more defensible
decisions by providing a set of professional principlesfor estimating demand,
guidance on how to make estimation decisions, and examples of tables and forms
that can serve as evidence of being logical, reasoned, and trackable.
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Focuses on the Field Level

Figure 2 shows that the scope and scale of estimating recreation demand can vary
in perspective: national, multi-State regions of the Nation, States, counties, and
other subregions of States, local communities, sites, and projects. As previously
stated, this Demand Guideis atool for the field practitioner and, thus, focuses on
estimating demand at the local or site level, as depicted in the shaded portions of
figure 2.

Figure 2.—Alternative geographic scales of estimating
future recreation demand.

Examples of locations where this Demand Guide would be particularly useful
include:

e Lakes, rivers, and reservoirs
e \Watersheds and basins

e Special designations such as national recreation areas, heritage corridors,
wilderness, and Wild and Scenic Rivers

e Vigitor centers, campgrounds, marinas, resorts, and ski areas

¢ Regions such as the Cascades, Four Corners, Black Hills, and California's
Central Valley
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Key Concepts and Terms

A major reason why the concept and practice of measuring recreation demand has
been soillusive isthe lack of standard terminology and definitions. This section
IS very important to the practitioner because it provides the perspective and
definitions that are the basis of this Demand Guide.

Recreation Demand

Recreation demand is the estimated number of people who are projected to
participate in a particular recreation opportunity at some predetermined future
time and location. Severa terms are highlighted in italics because they need
further elaboration or provide choices for the practitioner.

Practitioners do not estimate demand with 100 percent certainty. Rather, the
estimate is supported by a preponderance of the information considered and may
be more appropriately represented by a numeric range. For example, rather than
indicating that demand will increase 27 percent in the next 10 years, it would be
more helpful to offer alow- and high-bound range such as 25 to 30 percent.
Furthermore, estimates with one or two decimal points are not recommended
because they provide an unrealistic sense of certainty.

The estimated number of peopleistypically expressed as a number or numeric
range of individuals or groups (e.g., 10,000 visitors, 120 to 150 groups). The
number of people can also be expressed as a percentage of the population in the
market area or as a percentage increase or decrease in participation from some
baseline year (e.g., year 2005). Another option is that the estimated number

of people refers to some attribute of the visitors such as vehicles, motorized
recreation vehicles, motorboats, horseback groups, boat launches, snowmobiles,
campers versus day-use groups, or local versus non-local parties.

Historically, recreation demand has focused on the visitor’ s primary recreation
activity (i.e., hiking, fishing, boating, camping, or skiing). Today, the recreation
profession recognizes that not al hiking, boating, or fishing is the same because
of the diverse outdoor settings where the activity may be enjoyed. Estimating
demand for just activities may be too vague and misleading. Thus, the recreation
profession has developed the concept of arecreation opportunity that goes
beyond the activity perspective. The term “recreation opportunity” is defined in
the next section.

The future time period, or future demand target year, is the target time period for
which demand is being estimated. Itistypically 5, 10, 15, or 20 years into the
future. This Demand Guide utilizes a 10-year future time period. Beyond

20 yearsis considered very tenuous. Furthermore, the future time period can
focus on the full calendar year; a portion of the year, such as the summer or
hunting season; or even a shorter time in the case of a special event.
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Recreation Opportunity

Four decades ago, recreation was viewed principally as an activity, such as
boating or skiing. However, in the 1970s, recreation science determined that
recreationists are motivated by seeking a particular type of recreation experience
and that arecreation activity isameansto thisend. It also determined that the
condition of the resources and how the recreation setting is managed can
influence the kind of experience a person islikely to have. Inthe 1990s,
recreation science further determined that recreation experiences lead to benefits
for individuals, families, and communities and provide benefits to the economy
and the environment.

Today, it is professionally accepted that recreation managers provide recreation
opportunities. That is, managers provide opportunities for visitors to participate
in atype of recreation activity in a specific setting to realize a particular type of
experience and subsequent benefits. Figure 3 depicts the key components of a
recreation opportunity and how they are linked to one another.

Figure 3.—A recreation opportunity.

In a perfect world, it would be helpful to estimate future demand for activities,
settings, experiences, and benefits. The recreation profession needs to movein
thisdirection. Inthe meantime, it isimportant to move beyond simply measuring
demand for an activity because that level of information may be too vague and
misleading.
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This Demand Guide recommends that demand be estimated for the key “activities
and settings.” For example, rather than estimating demand for ssmply canoeing, it
is recommended that demand be estimated for canoeing in a suburban setting or
canoeing in arura natural setting. This Demand Guide will henceforth use the
phrase key “recreation opportunity” to mean akey “recreation activity in a
particular setting.”

Furthermore, this Demand Guide recommends the use of the settings prescribed in
the ROS or WROS systems. Figure 4 displays the six recreation settings used in
the WROS system (see WROS User’ s Guidebook, 2004, for detailed descriptions
of these settings). A less desirable option, but still an improvement over using
simply recreation activities, would be to use the setting descriptors such as
backcountry versus front country or devel oped versus natural setting.

Figure 4.—A spectrum of recreation opportunities.

Demand Assessment

Demand assessment requires conducting an information search, compiling
important information, consulting with others, performing analyses, and

devel oping reasonabl e estimates of the future recreation demand for the key
recreation opportunities in question. The demand assessment culminatesin an
estimate (i.e., anumber or numeric range of people) of demand for each of the
key recreation opportunities under consideration. These estimates, along with the
demand estimates for other relevant goods and services such as water, power,
timber, wildlife habitat, grazing, minerals, and cultural resources, serve as input to
the inventory stage of a planning process.

Information Atmosphere

Recreation practitioners have access to much information that is useful and may
be sufficient to estimate future recreation demand. Unfortunately, recreation
professionals often fail to perform the critical step of looking beyond their
agency or area of management jurisdiction. In this Demand Guide, the phrase
information atmospher e represents the assemblage of data, studies, plans,
community surveys, reports, and other information available from the private,
non-profit, and public sectors at the local, regional, and national level. Table 1
depicts a potential information atmosphere. By considering each cell in the
matrix, practitioners can be more diligent in their information searches.
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Table 1.—The information atmosphere for estimating recreation demand

Public sector

Private sector

Non-profit sector

National Survey on Recreation and
the Environment (USFS)

National Visitor Use Monitoring data
(USFS)

U.S. Army Corps of Engineers
visitation data

U.S. Fish and Wildlife Service 5-year
hunting and fishing survey

Federal Energy Regulatory
Commission re-licensing studies

Corporate market research
studies

Corporate annual reports
(e.g., REI, Winnebago, Bass)

Private consultant reports

Recreation, tourism, and
leisure textbooks

National Recreation and
Parks Association

Outdoor Industry of America

Recreation Roundtable
Annual Reports

American Camping
Association

Special reports of recreation
industry association

Conference proceedings

Federal | Environmental impact statements Travel Industry Association
gzr:lgregr:]n:r:}agl:?sent and resource Gallup, Roper, Pew, and
9 P other national polls
Federal research publications and
Web sites
Special departmental or
congressional reports or commissions
(e.g., Government Accountability
Office, Congressional Research
Service)
Agency visitor monitoring reports
Statewide Comprehensive Outdoor Resort visitation State Tourism Boards
Recreation Plans Travel industry visitation State recreation and tourism
Statewide public surveys reports associations
Census reports Private consultant reports State chapters of national
Economic profiles Private college reports and recreation organizations
State Demographic profiles studies Conference proceedings
State tourism reports and data State park concessionaire
reports and studies
Sales tax generations
University research studies
Agency visitor monitoring reports
County and parks, recreation, and Resort visitation Chambers of Commerce
open space plans Concessionaire records Local friends or special
] | County economic development plans Sporting goods sales interest groups
ocal

County road counts
County tax records
Agency visitor monitoring reports

Hotel and restaurant records

Outdoor recreation service
provider records

Cooperating organizations

10
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Planning and Market Area

This Demand Guide uses the phrase planning area to refer to the geographic
location for which the practitioner wants to estimate demand. It may be asite
such as a campground or marina, alake or park, watershed, or alarger region of a
State. The market area is the geographic area where the visitors to the planning
areareside; that is, the area where people live who visit the planning area. A
reasonable rule of thumb is to define the market area as the geographic area where
at least 75 percent of the visitorsreside. For example, the market area might be a
10-mile radius for Chatfield Lake State Park near Denver, an 80 mile radius for
Folsom Lake State Park near Sacramento, and a 250 mile radius for Lake Mead,
Nevada/Arizona.

Demand by Whom

The number of “current on-site” visitorsis the expression of demand that is the
easiest to measure and the most commonly reported. Typically, recreation
practitioners will express recreation demand as the number of on-site visitorsin a
day, season, or year. For example, the recreation demand to Colorado’ s Boreas
Pass in 2005 was 114,700 on-site visitors.

Current on-site visitation is certainly a major component of estimating future
recreation demand, but it aloneis not sufficient. The amount of “unmet” public
demand at a site is more difficult to measure and aless visible type of recreation
demand. Unmet recreation demand can be defined as the number of people who
would visit arecreation site, but for various reasons, do not. These people need to
be considered in estimating future recreation demand. Table 2 provides a
taxonomy of people who will influence future recreation demand.

Table 2.—A taxonomy of people who will influence future recreation demand

Current on-site Current recreationists who visit the area; may be referred to as visitors,
demand users, guests, customers, audiences, tourists, participants, or consumers.

Displaced. People who previously used the site or facilities but have
been displaced or no longer visit the site because of some undesirable
attribute, condition, or situation (e.g., overdevelopment, lack of
maintenance, infusion of new/different user group, water quality).

Disenfranchised. People who are aware of the site or facilities but for
some reason do not feel welcomed, comfortable, or are unable to visit
(e.g., income, disability).

Latent. People who desire, are able, and are planning to visit the
recreation site or facilities but who have not done so to date.

New. People who may be new residents or otherwise are not currently
aware of the available recreation opportunities or who are existing
residents with changing outdoor recreation interests and are likely to
participate as they become more aware.

Tourists. People who live outside your market area but will travel to the
area for a short period of time (e.g., vacation, business trip).

Unmet demand

11
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Planning Process

Public resource planning is the process used to make allocation decisions for our
public lands and waters. At the Federal level, NEPA provides the regul atory
foundation for environmental planning. Most States have adopted a similar
approach to NEPA since Federal and State programs and budgets are
intertwined.

Although each agency and organization may have a dightly different planning
process (e.g., terminology, review periods), the steps of arational public planning
process are basically the same. Figure 5 shows the steps of a generic public
planning model. 1n many resource management plans and environmental
analyses, recreation is considered an important management concern, public issue,
or opportunity. Thus, figure 5 also shows that the output of arecreation demand
assessment can enter into the inventory stage of the process and then is considered
in the subsequent steps. (Note: Section IV of this Demand Guide elaborates on
how a recreation demand assessment can be useful in each step of the planning
process while Reclamation’ s Resource Management Plan Guidebook (2003)
explains Reclamation’ s planning process and its linkage to NEPA.)

Figure 5.—Integration of recreation demand to a general planning process.

12
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SECTION Il
Foundation for Estimating Demand

The resulting decisions from estimating recreation demand can have significant
consequences to budgets, personnel, local residents, outdoor recreationists,
communities, businesses, the economy, and the environment. Professionals are
legally and morally obligated to make decisions that are reasonable, reasoned,
logical, and transparent. Thus, it isimportant that the professional has a solid
philosophical underpinning and rationale for decisionmaking. This section
provides the underlying foundation for estimating future recreation demand.

The Standards for Estimating Recreation Demand

The substantive standard for demand estimation is that the decision be based upon
sound professional judgment, which is defined later in this section.

The procedural standard for demand estimation is that a rational public planning
process be used to arrive at demand estimates. 1n most planning instances, the
procedural guidance from NEPA and the Council of Environmental Quality
regulations provide the overall planning framework and direction. Furthermore,
each agency has tailored the NEPA guidance to its own needs and perspectives to
create similar but unique planning processes, terminology, sequencing, and other
varying features. Estimating recreation demand does not require a special
planning process. Rather, it is one