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EXECUTIVE SUMMARY

The National Parks Establishment and Expansion sub-program involves the establishment,
expansion, and in some cases, the completion of national parks (i.e., the acquisition of land). It
accounts for an estimated 1% of Parks Canada’s (the Agency) total annual expenditures. While it
has a low materiality and corporate risk, it was identified as a commitment in the Agency’s
Evaluation Plans from 2009-10 to 2011-12. The evaluation also contributes to a horizontal
evaluation of the Protected Area Strategy (PAS) in the Northwest Territories.

Evaluation Issues
Consistent with the requirements of the Treasury Board (TB) Policy on Evaluation and
associated directives (2009), the evaluation addressed:

e Relevance: Is park establishment and expansion relevant to wider federal government
outcomes? Is there a legitimate and necessary role for PCA in the establishment and
expansion of national parks (reserves) (NP(R))? Is the program relevant to Canadians? Does
the NP System Plan and its natural regions framework remain relevant for parks system
planning?

e Effectiveness: To what extent are the desired outputs being produced as planned? To what
extent is the desired system knowledge being effectively accumulated, updated and used in
program decision-making? To what extent are relationships building objectives effectively
being attained? To what extent are corporate objectives and targets being achieved?

e Efficiency and Economy: Is the program managed efficiently (i.e., are the least amount of
resources used to produce program outputs) and economically (i.e., are the least amount of
resources used to influence program outcomes)?

e Design and Delivery: Are roles, responsibilities, and accountabilities for national park
establishment/expansion clear and appropriate?

Methodology

Data from multiple lines of evidence was collected for the evaluation. These included: document
and file review (including analysis of a variety of secondary data from within the Agency); 23
interviews with Agency staff; 8 individual interviews with partners and stakeholders; case
studies of six projects (4 establishments, 1 expansion, 1 completion); and comparison study of
establishment practices in 6 jurisdictions (provincial and international).

Findings

Relevance: The establishment of national parks is consistent with the whole of government
framework and a variety of international and national agreements and commitments. It is
consistent with Parks Canada’s legislative and policy mandate. There is broad public and
stakeholder support for the activity. The program does not duplicate other federal programs.

The core of the Agency’s approach to long term park system planning is to divide the country
into 39 natural regions and establish a national park in each of these regions that is representative
of the region’s land and vegetation. A focus on representing natural regions is common in many
but not all park systems we reviewed. How natural regions are defined and what types of parks
or protected areas count toward representing a region also differs between park systems. We
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found that the Agency’s approach continued to be viewed as relevant and useful for purposes of
park establishment. We also noted that the most recent published version of the NP System Plan
(1997) contains a variety of information with respect to targets, processes and projects that, while
relevant at the time, is now very dated.

Effectiveness: Park establishment involves a five step process from identification of several
potential park areas within a natural region to the negotiation of a specific park agreement and
establishing the park in legislation. The process is flexible with variations in the nature and
scope of the activities undertaken, and outputs produced at each step. We found that relevant
information for various steps in the process is collected, assessed, and used, with some types of
information being more comprehensive than others (e.g., ecological compared to visitor
information). There is clear evidence that information is shared and relationships are built to
encourage local populations to participate in national park proposals.

The Agency Performance Management Framework and Corporate Plans contain several types of
targets/objectives related to park establishment. Given limited resources and control over
outcomes, the Agency does not specify a target date to complete the national park system.
Instead targets are set to make progress in specific regions with the expectation that this will
result in targeted increases in the number of regions represented by a given date. How many
regions will be represented by a given date was reduced from 34 to 30 over the last 10 years and
the time period to achieve the target was extended. Three new national parks were established in
unrepresented regions between 2003 and 2005 (i.e., Ukkusiksalik NP, Gulf Islands NPR and
Torngat Mountains NP). Despite this the Agency was unable to meet any of the targets it set for
representation during this period. Currently, the Agency is targeting the establishment of
national parks in two unrepresented regions by March 2015. We cautiously concluded that this
target is likely to be met.

The Agency also commits to demonstrating progress in advancing the feasibility assessment
process for specific park proposals, to establishing or expanding parks in already represented
regions, to establish specific parks in legislation and to increase land acquisition in three existing
parks. Results in each of these areas are variable with some notable successes (e.g., evidence of
progress on feasibility studies in two unrepresented regions, expansion of the Nahanni NPR, the
establishment of the Naats’ihch’oh and Sable Island NPRs in represented regions; and increased
land holding in specific national parks). There are also situations where the Agency has devoted
time and effort to projects where key partners were not interested (e.g., expanding Waterton
Lakes NP, exploring the establishment of a park near Wolf Lake in BC) or withdrew for the time
being from the process (e.g., the South Okanagan - Lower Similikameen proposal in BC). The
Agency has also had mixed success in meeting objectives for establishing national parks under
the Canada National Parks Act.

Efficiency and Economy: Management is able to provide estimates of the overall costs of the
five step park establishment and expansion activity, although the information is not readily
available and direct costs of specific projects are likely underestimated given that not all relevant
expenditures are coded to projects. It is clear that there is not a simple linear relationship
between project expenditures and either the pace of park establishment and expansion or the
outcomes which are largely outside of the Agency’s control. Provincial park systems in Canada
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face similar issues of variable costs, timeframes and lack of control over the establishment of
protected areas.

Management conducted various analyses and made commitments to improve both the efficiency
and effectiveness of the park establishment and expansion process during the 2007 to 2010
period. We found qualitative evidence that management uses temporary positions; the
reassigning of resources when faced with project delays, and the creation of local project offices
to support efficient project execution. Focusing on key information needs to support decision
making and simultaneously undertaking the feasibility and negotiation steps of the process also
contribute to overall efficiency. A national strategic guide to all establishment and expansion
activities has not yet been developed.

Program Design: The evaluation found that there were some challenges pertaining to the clarity
of roles and responsibilities, in part in regard to the transition from establishment to operation of
the park. Furthermore, there is inconsistency in the way field unit staff are integrated in the
national park proposal and the Agency could benefit from clearer guidance in this area.

Recommendations: Based on the evaluation findings we make two recommendations.

1. The VP Protected Areas Establishment and Conservation review the 1997 published version
of the National Parks System Plan and develop an approach to ensure it remains relevant and
useful given changes in process, projects and targets over time.

Management Response
Agree: By March 2015, the Protected Areas Establishment Branch will review and update
the National Park System Plan to:
(1) More accurately reflect current practices and criteria;
(2) Identify where work has been completed and put into context the work in represented
natural regions;
(3) Describe potential future work and considerations that apply to work to complete the
system;
(4) More accurately reflect the Agency’s current vision and current thinking in terms of
working with Aboriginal peoples.

The Branch will work with other programs in the Agency to identify the means to better
communicate the content of an updated National Park System Plan, as well as
communicating the Government of Canada's establishment priorities, accomplishments, and
opportunities for stakeholders to participate in the establishment process.

2. The VP Protected Areas Establishment and Conservation review, finalize, and communicate
updated internal guidance to ensure that there is a consistent framework for national park
establishment and expansion. Among other requirements, this guidance should address:

e where and how risk management strategies should be incorporated into project plans;
e mechanisms to ensure clear roles and responsibilities for specific projects (e.g., project
charters);
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e requirements for the financial management/coding of projects to improve financial
monitoring;

e the timing, scope and goals of participation by other units of the Agency in
establishment/expansion process;

e arequirement to conduct pre-feasibility and post-project analyses to identify the
challenges and focus of feasibility assessments for the former, and lessons learned and
best practices that could be applied to future establishment projects for the latter;

e requirements for the use of reporting mechanisms, such as those prepared in 2008 and
2010 (Business Cases and Actions Plans), provided the program determines these would
provide additional value to management; and

e the practices to keep Aboriginal groups, stakeholders and other organizations informed
on the status of establishment projects when they face prolonged period of inactivity.

Management Response
Agree: The Protected Area Establishment Branch will:
(1) Finalize by December 2014 internal guidance that ensures staff are equipped with a
consistent framework to guide their work on national park establishment; and
(2) Produce a analysis on best practices and lessons learned.

Both will be informed by work to update the System Plan, the draft Guide to an Integrated
Approach on the Establishment Process (2008), and practical experience gained through the
current and recently completed establishment projects.

New guidance will incorporate existing approaches to risk management in project plans and
use of project charters addressing the timing, scope and goals of participation by other units
of the Agency in the establishment process. The Protected Areas Establishment and
Conservation Directorate will work within Agency processes to ensure that relevant
information for financial management reporting is more easily accessible from the Parks
Canada financial system.

The Branch will explore how to proactively communicate on the status of projects during
periods of internal review and negotiations when there are limitations on what information
can be shared during periods of inactivity due to internal review processes.
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1. INTRODUCTION

Parks Canada’s mandate is to:
“Protect and present nationally significant examples of Canada's natural and cultural
heritage, and foster public understanding, appreciation and enjoyment in ways that ensure
the ecological and commemorative integrity of these places for present and future
generations.”

The Agency is responsible for three major heritage systems:
e 44 National Parks (NP) of Canada
e 167 National Historic Sites (NHS) of Canada (administered by the Agency)
¢ 4 National Marine Conservation Areas (NMCA) of Canada

Parks Canada carries out its mandate through five programs and twenty sub-programs® (see
Appendix A for Program Alignment Architecture - PAA). The focus of this evaluation is the
National Parks Establishment and Expansion sub-program of the Heritage Places Establishment
program from 2003 to 2013. The evaluation was included in the Agency’s Evaluation Plans from
2009-10 to 2011-12, in keeping with the Agency’s commitment under the Treasury Board
Evaluation Policy (2009) to evaluate all direct program spending over a five-year period.

A framework to guide the evaluation was developed and approved in late 2010. In evaluation

planning, national park establishment and expansion was rated as a low priority for evaluation

work due to its low materiality (represented only 1% of Agency expenditures in 2011-12) and

low corporate risk. The evaluation contributes to a horizontal evaluation of the Protected Area
Strategy (PAS) in the Northwest Territories. The sub-program has not been subject to previous
comprehensive evaluation work.

2. DESCRIPTION OF NATIONAL PARKS ESTABLISHMENT AND
EXPANSION

The core activities of the program include:

Establishment of a national park in an area that is in a healthy or natural state, or if stressed or
modified, where there is potential to restore the area to a healthy, natural state,

Expansion of an existing park to increase its surface area to better represent a natural region
and/or to enhance the health of the park’s ecosystems, and

Completion of a park by acquiring land within existing official boundaries when the federal
government does not yet own all the land.

! We use the terms program and sub-program throughout the evaluation rather than program activity and sub-

active used at the start of the evaluation. The PAA was revised during the course of the evaluation to
restructure and reduce the number of sub-programs from 20 to 19.
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Park establishment and expansion typically follows a five step process, outlined below. This
process is separate and distinct from the process of moving a park or an expansion of a park to
fully operational status once it is established. It is important to keep the distinction in mind since
a large percentage of the special purpose funding the Agency has received for “establishment”
supports making a park operational (i.e., building infrastructure, creating programming, etc.).

For purposes of the evaluation, the term establishment is limited to the initial five step process
to create a national park.

2.1 Outcomes/Goals

The National Park Establishment and Expansion sub-program falls within the Agency’s broader
program of Heritage Places Establishment. The expected results and performance expectations
as per the Agency’s 2012-2013 Performance Management Framework (PMF) are shown below.

Table 1. Expected Results and Performance Expectations for NP Establishment and Expansion

Expected Result Targets
Program Represent regions in the system of 1) Increase the number of represented terrestrial natural regions
national parks from 28 in March 2007 to 29 of 39 by March 2013
Sub- National Parks are created in 2) Make demonstrable progress towards establishing national
Program unrepresented regions and some parks in three unrepresented regions.
existing national parks are 3) Expand one national park by March 2013
completed or expanded. 4) Increase the targeted land holdings in three unfinished national

parks within available resources.

Since the 1970’s, the ultimate goal for Canada’s national parks system has been to represent each
of Parks Canada’s 39 natural terrestrial regions with a national park. These regions are
characterized by factors such as their geology, physiography, vegetation, wildlife and ecosystem
diversity. The first target expresses the Agency commitment with respect to this goal.

The four specific targets in Table 1 existed in this form between April 2010 and March 2013.
Prior to this the Agency had the same performance indicators (i.e., # of represented regions,
progress in a specific number of regions, expanding a set number of existing parks) but set
different target values. Starting in April 2013 the targets for representation and for number of
proposals that will see progress were changed and the target to expand existing parks was
dropped. Changes in the targets are reviewed below in the section on achievement of outcomes.

Past and current corporate plans have also included additional objectives such as targeting the
inclusion of specific operating parks under the Canada National Parks Act and creating new
national parks in already represented regions consistent with government direction. In some
cases the specific timelines for achieving the objective are not clear. Commitments were also
made in response to the 2008 Minister’s Roundtable? and in the 2009-2010 Corporate Plan to
streamline and accelerate the park establishment process.

Under the Parks Canada Agency Act (Section 8.1), the Minister shall at least once every two years convene a
round table of persons interested in matters for which the Agency is responsible to advise the Minister on the
performance by the Agency of its responsibilities and shall respond within 180 days to any written
recommendations submitted during a round table.
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2.2 Budget and Expenditures
Sources of funds for park establishment or expansion include A-base appropriations as well as
special purpose funds.

A-Base Budgets: The five step establishment process is managed nationally through the
Protected Areas Establishment Branch (PAEB). The A-base budgets for the branch for the 2010-
11 and 2011-12 fiscal years were reported to be $998K and $1,114K respectively, including both
salary and goods and services. These funds are to be used for both National Park (NP) and
National Marine Conservation Area (NMCA) establishment projects. The vast majority of these
funds are related to staff costs. The A-base of other business units in the Agency may also be
used to support the sub-program but there is no easy method of identifying what these units
routinely budget for the sub-program.

Special Purpose Funds: The major source of funds for recent national parks establishment and
expansion activities is Budget 2003, from which the Agency received an estimated $202M
between April 2003 and March 2010. These funds were intended to support not only the
establishment and expansion process ($25M) but also capital investment and operating
expenditures in newly established national parks ($86M), and other projects, such as NMCA
establishment ($44M). Additional special purpose funds have since been allocated to support the
establishment or expansion of specific national parks. This includes funding under Canada’s
Comprehensive Claims Program ($233K annually from 2008-09 to 2013-14) and for the
Advancing Conservation Interests in the Northwest Territories initiative ($8M from 2008 to
2013), a portion of which was allocated to support the development and operation of the Sahyoue
— Edacho National Historic Site and a feasibility assessment for the Thaidene Nene proposal.
Budget 2010-2011 provided $5.5 million over five years to establish the Mealy Mountains
National Park in Labrador.

Actual Expenditures: Expenditures specific to the five step national park establishment process
were not readily available. Management was able to provide data covering four years between
2008-09 and 2011-12 but it required several months to produce the information. Relevant
expenditures are those incurred by the PAEB which manages the establishment process for both
national parks and national marine protected areas. They include expenditures related to salary,
G&S, grants and contributions, and advertising specific to the national parks as opposed to the
marine areas aspects of their responsibilities. Some of PAEB expenditures are linked to
particular park establishment or expansion projects and some are not linked to projects but
represent expenditures in particular cost centers that may support more than one project.

Over the four years of data provided by management, expenditures totalled approximately
$16.3M, with average expenditures of just under $4.1M per year. On average, about 79% of the
expenditures were allocated directly to projects. Limitations of the data are discussed in section
4.3 on the efficiency and economy of the program.

2.3 Activities

The five-step process for park establishment is detailed in the Agency’s Guiding Principles and
Operational Policies — National Parks Policy (1994) and the 1997 National Parks System Plan.
The steps are:
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Step 1 - Identification of Representative Natural Areas

Establishment begins by identifying several areas within an unrepresented terrestrial region that
meet the following two criteria: i) the areas must portray the geology, physiography, vegetation,
wildlife, and ecosystem diversity characteristics of the natural region; and, ii) the areas’
ecosystems must be in a healthy, natural state, or, if they are stressed or significantly modified,
the area must have the potential for being restored to a natural state. Most of the work for this
step was completed in the 1970’s.

Step 2 — Selection of Potential National Parks
Potential sites for park establishment are to be selected from among the representative natural
areas within a natural region based on criteria such as:

Quality of natural region representation;

Potential for supporting viable populations of native wildlife species;

Ecological integrity of the area's ecosystems;

Exceptional natural phenomena, and rare, threatened or endangered wildlife and

vegetation;

Significant cultural heritage features or landscapes;

Opportunities for public understanding, education and enjoyment;

7. Competing land and resource uses, possible threats to the long-term sustainability of the
area's ecosystems;

8. Complementarily with objectives of other existing or planned protected natural areas in
the region;

9. Potential for establishing an adjacent national marine conservation area that is
representative of its marine region;

10. Implications of Aboriginal rights, comprehensive land claims and treaties with
Aboriginal peoples; and

11. International criteria for national parks.

el A

oo

The Agency can initiate the selection of candidate areas or may respond to interest expressed by
third parties (i.e., local Aboriginal groups and/or environmental organizations). Before going on
to step 3 (feasibility stage), consultations are to be held with provincial or territorial
governments, other federal agencies, affected Aboriginal peoples, and other relevant parties.
Most of the work for this step was also completed in the 1970’s.

Step 3 — Assessment of National Park Feasibility

A feasibility assessment is a process that seeks to answer the question of whether a national park
is desirable and feasible in a given area. Recently, these assessments have been launched through
memorandums of understandings with provinces or Aboriginal organizations, such as the 2003
Memorandum of Understanding between Parks Canada and the Government of British
Columbia.

The assessments are conducted in large part through consultations with relevant partners and
stakeholders. Research is conducted so that the purpose and the environmental, social and
economic implications of a new park or expansion proposal are clear to the various groups.
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Building on available information, each proposal may be subject to several rounds of
consultation on issues, such as park boundaries.

As per National Parks Policy, feasibility assessments should propose a boundary that:
1. Protects ecosystems and landscape features representative of the natural region;
2. Accommodates the habitat requirements of viable populations of wildlife species that are
native to the natural region;
3. Includes an undisturbed core which is relatively unaffected by impacts originating from
the surrounding landscape;
Does not fragment sensitive, highly diverse or productive natural communities;
Maintains drainage basin integrity;
Protects exceptional natural phenomena, and vulnerable, threatened or endangered
wildlife and vegetation;
Offers opportunities for public understanding and enjoyment;
8. Results in minimum long-term disruption of the social and economic life particularly in
the surrounding region; and
9. Does not encompass permanent communities.

o oA

~

For projects in the Northwest Territories (pre-devolution) and Nunavut, where the Government
of Canada retains ownership of the land, an inventory of the non-renewable resource potential in
the area is to be conducted. This study, led by Natural Resources Canada (NRCan), is called the
Mineral and Energy Resources Assessment (MERA) and ensures that the economic and strategic
significance of mineral and energy resource potential is known prior to decision-making.

Proposed national park lands are sometimes withdrawn from other uses through appropriate
federal or provincial legislation at some point during the feasibility assessment in order to
provide interim protection pending final decisions.?

Step 4 — Negotiation of National Park Agreement(s)

Once a park proposal is deemed feasible, the Agency negotiates the terms and conditions under
which the creation or expansion will occur. A federal-provincial agreement is usually negotiated
for a province to transfer administration and control of the land to the federal government for a
new national park.* In northern Canada, the process differs depending on the specific jurisdiction
involved. Where the territory has jurisdiction over its public land, a federal-territorial agreement
is usually negotiated. This is currently the case with the Yukon Territory and, pending
finalization of devolution, will soon be the case with the Northwest Territories. Crown lands in
Nunavut are still the responsibility of the Government of Canada, so negotiations are principally
with Aboriginal Affairs and Northern Development Canada (AANDC), who has land
management responsibilities in this area.

For example, lands for the proposed National Park Reserve (NPR) in the East Arm of Great Slave Lake /
Thaidene Nene were withdrawn for park purposes under the Territorial Lands Act. In the case of the proposed
NPR in the Mealy Mountains of Labrador, the provincial government provided interim protection by declaring
the area mineral-exempt.

Exception included Mingan Archipelago NPR, where lands to establish the park were bought from a private
landholder.
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Where lands are subject to a comprehensive land claim by Aboriginal people, a new park can be
established as part of a negotiated claim settlement or a national park reserve can be established
pending the resolution of the claim.

New park agreements can cover many different topics, including: final park boundaries; land
acquisition; details of land transfer; traditional resource harvesting; planning and management
for the park and surrounding area; composition and role of a park management board; regional
integration; and economic benefits.

In addition to these agreements, the Agency also undertakes to settle other private interests, such
as those of long-term tenants or commercial interests (e.g., recreational fishing lodges) in the
area. The Agency will negotiate Aboriginal agreements stemming from a land claim agreement
or treaty rights (e.g., traditional rights to harvest) and socio-economic contracts with impacted
Aboriginal groups (i.e., Impact Benefit Agreements).

A natural region is deemed to be represented in the system when step 4 is complete and the
Agency has acquired the land and starts to develop and operate a park.

Step 5: Listing of Park in Legislation

National parks are formally established in legislation through an amendment to Schedule 1 or 2
of the Canada National Parks Act. This sets the boundaries of the new or expanded park so that
these lands will have full protection under the Act (i.e., recognized uses, prohibitions of resource
extraction).

In total, 40 of the 44 operational national parks or park reserves are now protected under the Act
(i.e., 34 listed in Schedule 1 as national parks and six national park reserves® listed in Schedule
2). Once outstanding Aboriginal land claims are resolved, and the required agreement negotiated
with Aboriginal organizations, a national park reserve listed in Schedule 2 is moved to Schedule
1.

Appendix B identifies each national park and the date which these were enacted into legislation.
A separate table is provided showing existing national parks and reserves by natural regions.

2.4 Human Resources, Roles, and Responsibilities

As noted, operational delivery of the five-step park establishment and expansion process is
directed and controlled at National Office through the Director of Protected Areas Establishment
Branch®. The Director reports to the Vice-President, Protected Areas Establishment and
Conservation Directorate, who in turn reports directly to the Chief Executive Officer (CEQO) of
the Agency. In addition, the process involves various formal and informal arrangements made
with the field units and the Vice-Presidents, Operations East and West/North.

> Kluane NP and NPR, Nahanni NPR, Mingan Archipelago NPR, Pacific Rim NPR, Gwaii Haanas NPR, Gulf
Islands NPR, and Sable Island NPR.

With the reorganization of 2012, lead responsibility for Step 5 went to the Policy, Legislation and Cabinet
Affairs Group. The PAEB provides the input and advice on timing.
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In principle, approvals at all stages of the process reside with the Agency CEO and Minister
responsible for Parks Canada. In practice, the CEO is involved in briefings and consultations
leading to an agreement (Step 3 to 5). Signing of a new park or establishment agreement and
agreements with Aboriginal people, such as Inuit Impact and Benefit Agreements for new
national parks in Nunavut, is done on behalf of the government by the Minister or the CEO,
whose authority is derived from the Parks Canada Agency Act.

Parks Canada’s establishment and expansion work is divided between units focusing on projects
in northern and southern Canada. In most cases, a project manager located on the ground
oversees a particular establishment and expansion project beginning at Step 3. The work of these
local representative(s) is supported by staff with expertise in relevant field units and National
Office (e.g., experts in Aboriginal affairs, negotiation, traditional uses of the land, geomatic and
land surveying, tourism, socio-economic impacts, etc.).

We do not have a single, authoritative source for identifying the total number of FTEs working
on national park establishment/expansion projects. Given the data available, it appears that the
core, A-Base of the PAEB has remained relatively stable since 2010-11 at roughly 9 FTEs, while
the B-Base (i.e., assignments) have been reduced from an estimated 18 FTEs in 2010-11 to 11
FTEs in October 2012,

2.5 Reach
The processes of park establishment and expansion depend on the involvement, cooperation and
agreement of many partners, stakeholders, and interested parties. These include:

e Other federal departments such as Aboriginal Affairs and Northern Development Canada
(AANDC), Department of Justice (DOJ), and Natural Resources Canada (NRCan).

e Aboriginal groups are involved in the process in numerous ways given land claim, treaty or
asserted rights, with efforts to create economic and social benefits for these groups.

e Provincial and territorial governments with whom the federal government must work, for
example, to transfer lands for purposes of establishing or expanding a national park.

e Independent academic and professional experts. For example, Lakehead University has
been engaged to help build the Lutsel K’e Dene First Nation’s capacity to benefit from
tourism and other economic opportunities that could follow park establishment in the area.

e Non-government organizations (NGO) including, for example, national organizations like
the Nature Conservancy of Canada (NCC), Canadian Parks and Wilderness Society
(CPAWS), World Wildlife Fund Canada (WWF), and Nature Canada, as well as local
groups.

e Industry and commerce including representatives of various industrial or commercial
interests (e.g., farming, mining interests), as well as representatives of the tourism sector.

e Citizens groups in and around areas that have interests in allowed and prohibited uses, and
economic and social impacts of the proposed project.

e Municipalities in and around areas proposed for new or expanded parks.

e General public and private land owners both within and outside proposed park boundaries.

The reach of most specific establishment or expansions projects is local to regional in scale (i.e.,
a particular provincial or territorial government, particular municipalities, non-governmental
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organisations, Aboriginal communities, citizen groups, etc.), though some partners, stakeholders
or interested parties may be national organizations. Ultimately, newly established or expanded
national parks are expected to reach or serve visitors and Canadians.

2.6 National Park Establishment and Expansion Logic Model
The logic model showing the relationships between inputs (i.e., human resources and

expenditures), activities, outputs and reach, and intermediate and long-term outcomes is shown
in Table 2. The logic model provides a visual summary of the program description.
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Table 2. Logic Model for National Park Establishment and Expansion

Strategic Outcome: Canadians have a strong sense of connection, through meaningful experiences, to their national parks, national historic places and national marine conservation areas

and that these protected places are enjoyed in ways that leave them unimpaired for future generations.

Inputs

Activities

Outputs

Reach

Intermediate Outcomes

Long-term Outcome

Parks Canada
staff

Steps 1 and 2: Identify potential areas

for new park or expansion

e  For proposed area(s), research:
quality of natural region
representation, ecological integrity,
socio-economic features, competing
land and resource uses, etc.

e Consult with other governments,
communities and private interests

National Park System Plan
List of candidate areas
Research reports
(environmental assessment,
socio-economic studies)
Records of meetings held,
minutes of meetings,
decisions taken

Step 3: Assess feasibility of proposed

new or expanded park

e Planning (identify partners and
stakeholders, assess cultural and
natural resources, conduct geospatial
mapping)

. Conducting feasibility assessment
(i.e., socio-economic benefit
assessment, risk analysis)

e  Conducting MERA (for north)

. Developing concept for
park/expansion

e  Consultation with various groups,

Feasibility assessment
report

Partner and stakeholder list
Natural and cultural asset
evaluation

Map of park boundary
Socio-economic impact
assessment

Risk assessment / mitigation
strategy

MERA

Vision and goal statement

Partners (land owners or
managers)

Provinces and Territories
Local communities
Aboriginal communities
Private individuals

Service delivery partners

PCA Protected Area
Establishment and
Conservation Directorate
Realty Services

Field Units

Department of Justice
Surveyor General

System Knowledge
Improved Agency and
public understanding of the
potential areas for park
growth or expansion, their
regional context, benefits
and issues, and of the
surface area required to
provide adequate protection
for specific natural regions

System of national parks
that is fully representative
of Canada’s natural
terrestrial regions, and
whose area is sufficient to
protect and preserve the

including the public and Aboriginals Basic Operational Scenario PWGSC Relationship Building ecological integrity of
e Negotiate interim land withdrawals Order in Council for Interim AANDC Pr_oductive collaborations these p_Iaces for the benefit,
(in some cases) Land Withdrawal (for north) NRCan with Agency partners, education and enjoyment
Budgets Step 4: National park agreements external partners and of Canadians
e Negotiate/sign T&C for land transfer Formal | Stakeholders/ interested stakeholders
with province *  Formal contractual parties
e Negotiate/sign agreements with agreement with provinces e Other federal departments | SYstém Progress
relevant Aboriginal organizations, if . Park impact apd benef_lt_ (EC, DFO, NRCan) Increased representation of
required Y agreements with Aboriginal |, Natyral resources Canada’s natural regions.
e Acquire third-party interests people . extraction Greatelr pro_tec“%” of tr*]‘ese
e Acquire land from private owners ¢ :Dezds of sale and titles to industry/associations ?riturﬁvéggsll?rr};er:é%
(may occur after agreement is signed an e ENGO’s cm?erage within the regions
and depends on funds available for . Internati(_)nal conservation
purchase) community
Step 5: Make changes to legislation
e Submit park/reserve for protection e Amendment to CNPA
under CNPA (Schedule 1, 11)
o Amend boundaries or status of NPR | ®  Surveys and boundary
in CNPA description
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3. EVALUATION DESIGN

3.1 Evaluation Purpose and Scope

The evaluation examined the relevance and performance (i.e., effectiveness, efficiency, and
economy) of the national park establishment and expansion sub-program, consistent with the
requirements of the TB Policy on Evaluation and related directives (2009). The scope includes
park establishment, expansion and completion activities between 2003 and 2013. The process
for moving a park from initial establishment to fully operational status is separate and distinct
and, with the exception of some analysis of the transition between the two processes, is not
included in the scope of the evaluation.

Agency evaluation staff conducted the evaluation with the majority of the work taking place
between April 2011 and September 2012. Additional analysis and review of secondary data
continued until December 2013. A consulting firm was engaged to assist with data collection and
analysis for a related comparison study (see below).

3.2 Approach, Methodology and Limitations

The evaluation questions were originally set out in the Framework for the Evaluation of the
Establishment and Expansion of National Parks (approved in November 2010). The evaluation
addressed 10 specific questions and 16 associated expectations related to issues of relevance and
performance, adapted from the original framework. The major questions are shown in Table 4.
A more detailed matrix of evaluation questions, what we expected to observe, indicators and
relevant data sources is found in Appendix C.

Table 3. Evaluation Issues and Questions

Relevance

1. s park establishment and expansion relevant to wider federal government outcomes?

2. Isthere a legitimate and necessary role for PCA in the establishment and expansion of national parks?

3. s the program relevant to Canadians?

4. Does the NP System Plan and its natural regions framework remain relevant for parks system planning?

Performance

5. To what extent are the desired outputs being produced as planned?

6. To what extent is the desired system knowledge being effectively accumulated, updated and used in program
decision-making?

To what extent are relationships building objectives effectively being attained?

To what extent are the corporate targets and objectives being achieved?

Is the program managed efficiently (i.e., is the least amount of resources used to produce program outputs) and
economically (i.e., are the least amount of resources used to influence program outcomes)?

10. Are roles, responsibilities, and accountabilities for national park establishment/expansion clear and appropriate?

3.2.1 Methods
The evaluation employed multiple methods of data collection.

Literature and File Review: A wide range of publicly available documents was reviewed for
the evaluation; including legislation, policies, plans, reports and published literature (see
Appendix D for details). Additionally, Agency files and databases (i.e., financial data) were
reviewed.
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Key Informant Interviews: Key informant interviews were conducted with 23 PCA staff and
senior managers (i.e., 12 in the Protected Areas Establishment Branch, 7 in National Office, 4
within the offices of the VPs Operations and in selected field units). The majority of these
interviews were conducted in person.

In addition, a limited number of interviews were conducted with partners and stakeholders (n=8),
including representatives from other federal departments, provincial governments, NGOs,
Aboriginal groups and industry groups. Interviewees were asked to provide their input regarding
the relevance and effectiveness of establishment and expansion processes.

Comparison Study: A comparison study was contracted to explore national and provincial park
establishment models employed in other jurisdictions, both within Canada and internationally.
This analysis was based on a literature review and limited interviews with representatives of
other jurisdictions (n=13) to clarify management practices and related challenges.

Case Studies: Case studies (n=6) were used to achieve an in-depth understanding of program
service delivery. This included targeted literature and file review, and key informant interviews.
Selected case studies included four establishment projects: Mealy Mountains (NL), South
Okanagan-Lower Similkameen (BC), Naats'ihch'oh (NWT), and Thaidene Nene (NWT). One
expansion project (Nahanni NPR (NWT)) and one completion project (Bruce Peninsula NP
(ON)) were also studied.

3.2.2 Strengths, Limitations and Mitigation Strategies

Through the document and file review, interviews and case studies, we gained an extensive
understanding of the national park establishment, expansion and completion processes. Our
interviews with internal Parks Canada staff were extensive and can be considered representative
of current opinion and perceptions within the Agency.

The partners and stakeholders who participated in interviews were largely identified by PCA
staff. As such, they are a sample of convenience and do not necessarily provide a comprehensive
or representative view of all groups involved in park establishment and expansion. In addition,
the number of interviewees was limited due to the sensitive nature of consulting partners and
stakeholders given the specific stage of some projects. We attempted to compensate for this
limitation through a review of extensive public consultation documentation related to case
studies.

The case studies themselves are a limited but a heterogeneous sample of all establishment
projects focused on recent cases (i.e., since 2003) including examples both above and below 60°
latitude (i.e., to reflect the two models of land ownership) and examples covering establishment,
expansion and completion. While the PAEB has collected some relevant systematic information
in the past to support OAG reviewing of the Agency’s performance information’, we found that
project files on the ground did not have a common structure for organizing information. This
complicated efforts to assemble comparable information on each project and required more

" The OAG no longer reviews information submitted in the annual performance report.
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reliance on interviews to clarify the extent to which case findings were considered representative
of the park establishment/expansion in general, or unigue to a particular project.

Jurisdictional comparison also posed limitations. Given the fundamental differences between
jurisdictions, finding processes with comparable goals and scope was difficult. Documentary

evidence was also limited to what is publicly available and could be obtained in the course of the
evaluation work.

4. EVALUATION FINDINGS

4.1 Relevance

Question 1 Indicators
Is park establishment and expansion e Extent to which establishment/expansion is consistent with
relevant to wider federal government GC goals, objectives, mandates, and priorities
outcomes?
Expectation: The establishment/ National park establishment and expansion activities

expansion of national parks is consistent  are consistent with three of the priorities in the federal

with the federal government’s priorities  government’s Whole of Government Framework (i.e.,

and agreements. high-level outcome areas defined for the government

as a whole). First, park establishment contributes

directly to a clean and healthy environment, “to ensure that Canada's environment is restored
and protected”. Secondly, it contributes to a vibrant Canadian culture and heritage, as new
and expanded national parks “support Canadian culture and enhance knowledge of Canada’s
history and heritage”. Finally, it contributes to a strong economic growth by creating an
“environment conducive to economic growth [...] in all regions of Canada”.

Park establishment also contributes to Canada’s international and national commitments. For

example in:

o 1972: Canada committed to the Convention Concerning the Protection of the World Cultural
and Natural Heritage whose objectives are the protection, conservation and presentation of
cultural and natural heritage of outstanding universal value.

e 1992: Canada signed the International Convention on Biological Diversity, requiring the
country to, among other things, establish a system of protected areas and develop, where
necessary, guidelines for the selection, establishment and management of protected areas to
conserve biological diversity.

e 1992: Canada's federal, provincial and territorial Ministers responsible for Environment,
Parks and Wildlife agreed, among other things, to complete Canada’s networks of protected
areas representative of Canada’s land-based natural regions by the year 2000.

e 1995: the Government of Canada released its Canadian Biodiversity Strategy, where it
further committed to “make every effort to complete Canada's networks of protected areas
representative of land-based natural regions, by the year 2000”.

The establishment and expansion of national parks in northern Canada is also part of the
Government of Canada’s Northern Strategy. This strategy recognizes that the North is a
fundamental part of our heritage and identity, and that, among other areas, protecting the North’s
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environmental heritage is a priority. The Northern Strategy is linked through commitments to the
Northwest Territories Protected Areas Strategy (PAS), which was signed by the Government of
the NWT and the Government of Canada in 1999. Canada’s Northern Strategy has recently
committed $15 M over three years to support the PAS. More recently, through its Arctic Foreign
Policy Statement (2010), the government “continues to plan for additional protected areas in the
North and has an ambitious program to expand the national park system, including the creation
of three new national parks. The Government of Canada is moving forward in consultation with
communities and industry to add nearly 70,000 square kilometres to Canada’s Northern
protected areas network.” Finally, through its Sustainable Development Strategy (2010), the
federal government has as one goal to “maintain productive and resilient ecosystems with the
capacity to recover and adapt; and protect areas in ways that leave them unimpaired for present
and future generations”. To that end, it “is taking action and investing in conservation and
protection of ecosystems [...] by setting aside land for national parks.”

Various Speeches from the Throne and federal budgets have also affirmed the government’s
commitment to establishing or expanding national parks as noted previously in section 2.2 on
special purpose funding.

Question 2 Indicators
Is there a legitimate and e Extent to which establishment/expansion is consistent with the Agency’s
necessary role for PCA in mandate and priorities.
the establishment and e Extent to which the Agency’s role in park establishment/expansion is necessary.
expansion of national e  Extent to which the Agency has looked at alternative models for
parks? establishment/expansion.
Expectation: The establishment/ The Parks Canada Agency Act (1998) states that it is
expansion of national parks are “in the national interest to protect the nationally
consistent with Agency mandate and significant examples of Canada’s natural and cultural
priorities. heritage in the national parks” and “to include

representative examples of Canada’s land and marine
natural regions in the systems of national parks and national marine conservation areas.” The
Canada National Parks Act (2000) establishes how Schedule 1 and Schedule 2 of the Act may be
amended for the purposes of establishing or enlarging a park or park reserve provided that the
federal government has clear title and agreement from province where the land is situated. This
aspect of the Agency’s mandate is in turn reflected in specific corporate priorities and
performance targets as shown above in Table 1.

The evaluation found evidence of a necessary role for Parks Canada. The International Union
for the Conservation of Nature (IUCN) — the world’s largest global environmental network — has
adopted protected area management categories to classify protected areas according to their
management objectives. Canada’s national parks fall under Category Il — National Parks.® In its
1994 Guidelines for Protected Area Management Categories, the IUCN suggested that
ownership and management of these areas should normally be by the highest competent

8  “Natural area of land and/or sea, designated to (a) protect the ecological integrity of one or more ecosystems for

present and future generations, (b) exclude exploitation or occupation inimical to the purposes of designation of
the area and (c) provide a foundation for spiritual, scientific, educational, recreational and visitor opportunities,
all of which must be environmentally and culturally compatible.”
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authority of the nation having jurisdiction over it; in Canada, this would be Parks Canada as the
Agency designated by the federal government to manage these areas.

More recently, IUCN guidance (2008) has recognized that national parks may also be vested in
another level of government, council of indigenous people, foundation or other legally
established body. For example, Australia’s national parks predate the Federation of Australia and
are thus run by state governments. Different models also exists where Aboriginal groups play a
central role in managing the national park, be it with a majority of members on the board of
management (e.g., Kakadu National Park, Australia) or through transferring the management of
operation, protection and enhancement activities to the local Aboriginal association (Quebec
parks in the Nunavik region).

Parks Canada’s ability to establish and expand national parks requires support from existing
landholders, including provincial governments and impacted Aboriginal groups. This support
does not exist in all areas. In addition, particularly in southern Canada, the area of undeveloped
land available to complete the national park system is shrinking. The Agency has used a shared
or cooperative management model in a few cases to support establishment of national marine
conservation areas (e.g., the Saguenay-St-Lawrence Marine Park is being managed jointly by the
Governments of Canada, through Parks Canada, and Quebec in association with local bodies).
However, the Canada National Parks Act still requires that the federal government own the land
making up a national park.

Other government and non-government organizations also manage networks of protected areas
that contribute to the representativeness of Canada’s land-based natural regions. However, it is
unlikely that these could replace the role of national parks as each jurisdiction’s specific goals
and approach to conservation differs. For example, while Environment Canada also manages a
system of federal protected areas (i.e., Migratory Bird Sanctuaries and National Wildlife Areas),
only national parks require Crown ownership of both the surface and subsurface land title.
Provincial and territorial protected areas serve a variety of objectives that can be more or less
restrictive (i.e., may not permit recreation or may allow for resource extraction).

Question 3 Indicators
Is the program relevantto e  Stakeholder support exists for national park establishment/expansion.
Canadians? e Canadians support conservation and the Agency’s work in it.

Expectation: There is public support Parks Canada’s 2012 National Survey of Canadians
for the national park system. found that Canadians continue to assign the highest level
of responsibility for the protection of natural areas to the
federal government. Of those surveyed, 96% of Canadians indicated the federal government
bears a lot (80%) or some (16%) responsibility for protecting the country’s natural areas and
wilderness. Furthermore, almost nine in ten Canadians supported the creation of new parks.
Previous surveys (2009, 2005, and 2002) showed similar results.

The survey also found that Canadians most support the use of their tax dollars by the federal
government to maintain existing national parks, and that the creation of new parks is was seen as
a lower priority. While 72% of respondents strongly supported the maintenance of existing
parks, only 48% strongly supported the creation of new parks. The percentage of respondents
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who supported or strongly supported establishment and maintenance of existing national parks
was 86% and 95% respectively.

A similar pattern was evident in Parks Canada’s 2009 Stakeholder and Partner Engagement
Survey, where 85% of Canadians think it is critically important to have a federal organization
responsible for national parks. Again, a much greater percentage of respondents supported
maintaining existing national parks as critically important compared to establishing new national
parks.

Support for individual national park proposals are discussed in Question 7 on relationship
building (section 4.2.2).

Question 4 Indicators
Does the NP System Plan and its natural regions e  The framework is seen to be relevant
framework remain relevant for parks system e Itis periodically reviewed and updated as necessary

planning?

Expectation: There is support for the ~ Under the Parks Canada Agency Act (section 6.2), there
NP System Plan and its regions and a is a requirement that the Agency produce long term
process in place to review the plan plans for the systems of national parks, national historic
periodically. sites and national marine conservation areas. The
requirement for a NP System Plan predates the current
Act. The preamble to the Act indicates that the park system is based on protecting representative
examples of natural regions.

The most current version of the plan dates

from 1997 (i.e., the third edition). The plan i -
divides Canada into 39 distinct "National Park - BC Ecoregion Classification

| - | rom larger units to smaller ones:
Natural Regions based on geology, e Ecodomains: Area of broad climatic

physiography, vegetation, wildlife and uniformity (4).

ecosystem diversity (see Appendix E for map). e  Ecodivision: Area of broad climatic and
The ultimate objective is to complete the physiographic uniformity (7).

natlonal park System by representlng each o ECOprOVinCG: Area with consistent climatic

processes, oceanography, relief and
regional landforms (10).

e Ecoregion: Area with major physiographic
and minor macroclimatic or oceanographic

natural region. The plan provides a clear end
state for the system of national parks.

The majority but not all of the EPark systems we variation (47).
reviewed in other jurisdictions” also include e  Ecosections: Areas with minor
the concept of representing natural regions or physiographic and macroclimatic or

ecosystems in their system planning although oceanographic variations (139).

our UnderStan_ding is that PCA was among the Source: The British Columbia Ecoregion
first to use this approach. \iassification /

Provincial governments each have their own

®  The US National Park System Plan is not based on the concept of representing natural regions

( http://usparks.about.com/gi/dynamic/offsite. htm?site=http://www.nps.gov )
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systems for classifying regions (e.g., see text box for the classification approach for British
Columbia) that do not correspond to the Parks Canada approach. The Agency itself has different
schemes for classifying regions (e.g., bioregions used for administrative purposes for structuring
ecological monitoring programs which group parks differently than natural regions used for
system planning).*

Although provincial governments have a focus
The Rouge National Urban Park on regional representation in their parks system,
As aresult of a commitment in the 2011 they also have distinctions between different

Speech from the Throne, Parks Canada is ; 11
receiving $140 over 10 years towards types of parks and protected regions,

establishing, developing and operating the Representation of regions may be achieved
Rouge National Urban Park. The park is being through the establishment of many parks or
established on the east side of the Greater different kinds of protected areas within a given
Toronto Area. The new park differs from regi on.12

traditional national parks in several respects

including having its own establishment . .

legislation, which unlike traditional national In contrast, the Agency establishes a single type
parks does not make the maintenance or of national park although there is a recent
restoration of ecological integrity the first exception with the establishment of the Rouge
priority in all aspects of park management. National Urban Park (see text box). A region is

The park is not considered relevant for

purposes of representing a natural region. The COHSI_dered to_ be repr_esejnt_ed when at I(_aaSt (_)ne
estab“shment process |tse|f was managed park IS establIShEd Wlthln It although SltuatlonS
differently (i.e., it was not part of the work of occur where multiple parks within a region may
the PAEB). The park responds in part to be created.

Government and Agency objectives to reach
Qamd GEEGe U (CEEIENE: / We found that Agency’s core framework for

park establishment (i.e., setting out 39 natural
regions and seeking to represent each of these in the system) was widely endorsed by those
interviewed for the evaluation. The majority of respondents indicated that the regions as defined
did not require updating. The framework itself was viewed as a relevant, useful, easy to
understand and communicate, and as providing a science based rational for the selection of
specific national parks for establishment, while supporting a systematic rather than ad-hoc
approach to the activity. Some respondents in interviews offered suggestions for improving
future versions of the plan by adding different types of content (e.g., effects of climate change on
national parks or how parks contribute to improving habitat corridors and ecosystem
connectivity).

The last two published System Plans date from 1990 and 1997. There is no set requirement or
process for determining if and when the published plan should be updated. Both versions of the

1 For example, the parks representing the St Lawrence Lowlands natural region (i.e., St. Lawrence Islands,

Georgian Bays Islands and La Mauricie) are not considered to be part of the same bioregion.

Alberta for example has seven types of parks (see http://www.albertaparks.ca/albertaparksca/management-land-
use/legislation-regulations.aspx for classifications). BC has three classes of parks as well as other recreation or
conservation areas, and ecological reserves (see
http://www.env.gov.bc.ca/bcparks/aboutBCParks/prk_desig.html for classifications)

See for example http://www.albertaparks.ca/albertaparksca/management-land-use/current-parks-system/boreal-
forest.aspx for how Alberta shows multiple kinds of protected areas as contributing to representation of a
region.

11

12
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