
FEDERAL STEWARDSHIP AND

AMERICA’S HISTORIC LEGACY:

SUMMARY REPORT

ADVISORY COUNCIL ON

HISTORIC PRESERVATION

C A R I N G  F O R  T H E  P A S T M A N A G I N G   F O R   T H E   F U T U R E



C A R I N G  F O R  T H E  P A S T M A N A G I N G   F O R   T H E   F U T U R E1

America’s past is alive and is all around us. It affects our present lives, and it influences the

course of the future. But honoring and appreciating the past does not mean immersing

ourselves in it, much less freezing it as a series of static or interactive museum displays. We

live very much in the present and build for the future, but we know that yesterday can enrich

modern lives, as it gives us a better sense of where we came from and where we are going.

More and more Americans live and work in distinctive places with a patina of time and

tradition. They participate in heritage-proud communities that offer a sense of place and

stability in a rapidly changing world. They depend on their cultural heritage to reinforce

their common values, their personal beliefs, and their own sense of worth. They visit historic

places to learn from the past and to feel the presence of those who came before. Today, many

citizens see historic resources as significant parts of an overall environment that is worth

protecting and using to enrich their lives and those of their children and grandchildren.

In his remarks designating the President Lincoln and Soldiers’ Home National Monument

in Washington, DC, on July 7, 2000, President Bill Clinton observed that “Our compact with

the past must always be part of our commitment to the future.” In this spirit, the Council

offers this report and its recommendations to improve Federal stewardship of our national

patrimony.

As the new century opens, it is vital that we learn to appreciate and take better care of our

rich heritage. The protection and enhancement of the Nation’s patrimony needs to be viewed

as a continuing national priority, and the Federal Government must get its own house in

order and demonstrate its leadership and its commitment. Creative, cost-effective solutions

to managing the resources that are part of the Nation’s heritage must be developed, imple-

mented, and sustained. Not only is it in the national public interest, it is the right thing to do

for ourselves and for generations to come.

Cathryn Buford Slater

C H A I R M A N ’ S   M E S S A G E
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ON ITS LANDS, IN LOCAL COMMUNITIES, AS PUBLIC PROPERTY, AND IN ITS COLLECTIONS,

THE FEDERAL GOVERNMENT HAS BOTH THE RARE AND UNIQUE, THE COMMONPLACE AND

MUNDANE. THESE INCLUDE A BROAD RANGE OF PRIZED RESOURCES, AS WELL AS MANY

FUNCTIONAL FACILITIES THE GENERAL PUBLIC MAY NOT RECOGNIZE AS HISTORIC.

ROOSEVELT DAM, ON THE SALT RIVER

NEAR PHOENIX, ARIZONA

(BUREAU OF RECLAMATION)
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The occasion of the Millennium gives citizens an unprecedented opportunity to celebrate

their heritage, but with that opportunity comes a responsibility. The American people must

work to more effectively preserve important symbols and reminders of the Nation’s past, and

the Federal Government can help by fostering public appreciation of the values associated

with them. Recent initiatives to raise awareness and funding for preserving some of the Nation’s

most important historic artifacts and properties, such as the Administration’s “Save America’s

Treasures” program, represent important steps in this direction. So do educational programs

that endeavor to help connect people to their family stories and community history, like the

National Endowment for the Humanities’ “My History Is America’s History.”

These initiatives are important steps and should be sustained. However, the Federal Govern-

ment still needs to do more to take proper care of what it holds in trust for the American

people. The Federal Government has a significant role to play in protecting and enhancing

America’s historic assets, from the national parks, forests, and museums that it operates, to

the less obvious but no less important property holdings used to carry on the business of

Government in office buildings, military installations, recreation areas, and research laborato-

ries. These resources comprise a substantial part of the Nation’s cultural patrimony. Federal

stewardship and leadership can encourage others and set a standard of excellence for them

to emulate, while offering opportunities for creative partnership in protecting America’s

heritage.

The National Historic Preservation Act (NHPA), signed into law in 1966, declared that

“the spirit and direction of the Nation are founded upon and reflected in its historic heritage,” and

that “the preservation of this irreplaceable heritage is in the public interest so that its vital legacy

of cultural, educational, esthetic, inspirational, economic, and energy benefits will be maintained

and enriched for future generations of Americans.” The act went on to direct the Federal Gov-

ernment to be a good steward in managing the historic resources under its administration.

President Theodore Roosevelt understood the concept of stewardship. Asserting the

importance of public land conservation at the beginning of the 20th century, Roosevelt called

for responsible asset management and long-term enhancement of the value of those assets

as key ingredients of public stewardship. It is both instructive and encouraging to see how

far the Federal Government has come in implementing Roosevelt’s vision and the intent and

purpose of NHPA, even as it has continually fine-tuned and adjusted its methods and its

focus. It is also daunting to see how far the Government needs to go in establishing public

stewardship policies and making the commitments necessary to achieving those goals.

A M E R I C A ’ S    C H A L L E N G E

MT. WILSON OBSERVATORY,

A RESEARCH FACILITY ESTABLISHED

BY THE CARNEGIE INSTITUTION

OF WASHINGTON, NOW OPERATED

BY A NONPROFIT, ANGELES NATIONAL

FOREST, NEAR PASADENA, CALIFORNIA

(U.S. FOREST SERVICE)

SULLIVAN ROADHOUSE, AN IDITEROD

TRAIL STOP AT FORT WAINWRIGHT,

ALASKA, WAS MOVED TO PROTECT IT

FROM ARMY TRAINING ACTIVITIES

(DEPARTMENT OF THE ARMY)
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BIRCH COULEE SCHOOL,

REDWOOD COUNTY, MINNESOTA,

A HISTORIC INDIAN SCHOOL

REHABILITATED BY MEMBERS OF THE

LOCAL LOWER SIOUX COMMUNITY

(BUREAU OF INDIAN AFFAIRS)

By law, Federal agencies must consider historic values in their planning and decision-making.

Federal agencies that own or manage resources have stewardship responsibilities. These

responsibilities, however, are seldom accorded a high priority by either policy-makers or

managers. Under some circumstances, for instance, when they house important activities or

serve critical public recreational or educational purposes, heritage assets may be viewed as

integral parts of an agency’s mission and ongoing programs. At other times, such resources

may be viewed not as assets but as unneeded or obsolete management liabilities that strain

agency budgets and manpower already stretched to the limit. Decisions made about the

disposition of such resources may not fully take into account their historic and cultural

significance, their potential use, or their overall value to local communities or the Nation.

And often, in the face of other needs, Federal agencies overlook or misunderstand their

responsibilities as good public stewards.

Once these historic resources have been neglected or abandoned, their many values are

neither renewable nor recoverable. Once destroyed, a tangible reminder of America’s heritage

is lost, and with it the accompanying opportunities for public education, appreciation,

and use.

ABOUT THIS REPORT

The reasons leading to the situation described above are complex. The solutions are not straight-

forward. The independent agency charged with advising the President and Congress on his-

toric preservation matters, the Advisory Council on Historic Preservation has been

studying for the past two years how the Federal Government could do a better job in caring

for the historic resources it administers. The Council’s contribution to the Millennium obser-

vance consists of offering sound historic preservation policies and implementation strategies

we believe will serve future needs well into the 21st century.

The Federal Government must assert its role as first among equals in the care of public

property. Partnerships with the public and private sectors are important, and communities

need to be actively engaged in deciding what kind of future they want for their own past.

However, the Council’s focus has been on the Government’s role in caring for its own lands,

buildings, and facilities and how its leadership, commitment, and accountability in this

regard could be improved.

The Council has devoted regular meetings to a focused examination of critical issues con-

nected with the Federal role in historic preservation. Each meeting had an onsite component,

PORTLAND BREAKWATER LIGHT,

PORTLAND, MAINE, MODELED

AFTER THE FOURTH CENTURY B.C.

CHORAGIC MONUMENT OF

LYSIKRATES IN ATHENS, GREECE

(U.S. COAST GUARD)
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STATUE OF LIBERTY,

NEW YORK HARBOR

(NATIONAL PARK SERVICE)

MANY HISTORICAL PERIODS, EVENTS, STYLES, MATERIALS, RESOURCE TYPES, SETTINGS,

AND CULTURES ARE REPRESENTED IN THE FEDERAL INVENTORY. SUCH CHARACTERISTICS

AFFECT THE PERCEIVED IMPORTANCE AND PRESERVATION VALUE OF THESE ASSETS. MANY

FEDERAL BUILDINGS AND STRUCTURES ARE WELL-KNOWN AND APPRECIATED BY CITIZENS

AROUND THE COUNTRY. OTHERS ARE TREASURED BY THE RESIDENTS OF THE

COMMUNITIES IN WHICH THEY REST AS VALUED LOCAL LANDMARKS.
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SIGNIFICANT HISTORICAL EVENTS IN AMERICA’S HISTORY ARE REPRESENTED AT SITES

AND PROPERTIES THROUGHOUT THE PUBLIC DOMAIN. PARK LANDS AND FORMALLY

DESIGNATED HISTORIC SITES PRESERVE REMNANTS OF MANY ERAS, BUT SUCH SPECIAL

PLACES INCLUDE ONLY A SMALL PORTION OF THE NATION’S HERITAGE IN PUBLIC HANDS.

ANTIETAM NATIONAL BATTLEFIELD,

SHARPSBURG, MARYLAND

(NATIONAL PARK SERVICE)
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so that Council members could examine first hand historic resources and issues of concern

to Federal managers, those who work with them, and those who are affected by their actions.

These meetings were held in Miami, Florida; Alexandria, Virginia; Santa Fe, New Mexico;

Honolulu, Hawaii; Washington, DC; Knoxville, Tennessee; Phoenix, Arizona; and Portland,

Maine. Information collected during meetings was augmented by agency presentations and

written comments, public testimony, and targeted research on Federal policies and practices.

The Council solicited grassroots input from a broad range of government officials, inter-

ested organizations, and individuals via an interactive discussion forum on our Web site.

Federal employees, State and local officials, citizen activists, Native Americans, historic preser-

vation professionals, business owners, and members of the interested public shared ideas and

opinions through this medium.

In addition to the Council meetings and the discussion forum, we targeted mailings to the

heads of Federal agencies; interviewed Federal Preservation Officers; made public presenta-

tions at preservation conferences; and conducted electronic and documentary research on Federal

activities. Referenced materials include previous special studies, annual reports, strategic

plans, and budget documents. Key agency documents, including several focused reports on

stewardship issues, investigative studies prepared by the General Accounting Office, and case

studies from Council staff experience provided important insights.

FEDERAL STEWARDSHIP OF AMERICA’S HERITAGE: A CONTEXT

Government policies and programs in many areas of American life significantly affect

historic preservation. Many of these policies were established in the late-19th and early 20th

centuries. The first National Parks and National Monuments, for example, were designated in

the 1870s and 1880s. Civil War battlefields and Native American antiquities also benefited

from early protection; the National Park Service was created in 1916 to administer many of

these areas. During the 1930s and 1940s, the Federal Government became more involved in

preservation, conservation, and public history through such New Deal programs as the Civil-

ian Conservation Corps, the Works Progress Administration, and the Federal Writers Project.

In the wake of World War II and the population and development boom that followed,

the effects of growth and new construction on America’s cities, towns, and countryside

energized concerned citizens, who began to seek a new and more comprehensive approach

A M E R I  C A ’  S    C H A L L E N G E

PARTIALLY STABILIZED REMAINS

OF ENLISTED MEN'S BARRACKS,

FORT APACHE, WHITE RIVER

INDIAN RESERVATION, ARIZONA

(BUREAU OF INDIAN AFFAIRS)

REMAINS OF 1940s JAPANESE-

AMERICAN RELOCATION CENTER

AT MANZANAR NATIONAL HISTORIC

SITE, INDEPENDENCE, CALIFORNIA

(NATIONAL PARK SERVICE)
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to preserving America’s heritage. Thirty-five years ago, a special committee of the U.S. Con-

ference of Mayors, in concert with the congressionally chartered, nonprofit National Trust for

Historic Preservation, the White House, and several prominent members of Congress, pro-

duced a report and plan of action entitled With Heritage So Rich. This publication led to the

drafting and passage of NHPA in 1966. For the first time, Federal law defined a comprehen-

sive Government role in preservation policy, leadership, and program responsibility, and pro-

vided a public-private partnership framework to help implement that policy.

Over time, historic preservation has become a more routine and accepted part of local and

regional planning, community development, and business enterprise, with many successes

and much progress. Conflicts have largely shifted from central business districts and inner

cities to the suburbs and beyond, as concern about growth management and sprawl have come

to dominate modern debates about preservation and livability.

Today, a large percentage of public historic preservation activity is supported through Federal,

tribal, State, and local levels of government and through a public-private partnership admin-

istered by the National Park Service. This partnership involves State Historic Preservation

Officers in each State and territory, Tribal Historic Preservation Officers certified by the

National Park Service, and more than 1,100 Certified Local Governments. Partners oversee

tribal, State, and local programs and administer annual Federal appropriations that require

matching support. The National Trust for Historic Preservation leads a coalition of statewide

and other preservation organizations and supports grassroots preservation efforts.

Policy-makers and preservation advocates sometimes overlook the fact that the activities of

Federal land- and property-managing agencies have a combined impact on hundreds of mil-

lions of acres of public property and the communities that adjoin them. In this capacity as

manager, the Federal Government often finds itself playing the role of guardian of America’s

collective heritage. This heritage is embodied in public architecture, historic technology, mili-

tary installations, and other Federal assets. Cultural, archeological, and historic sites, and the

events and eras of the past they embody, are critical to a proper telling of America’s varied

history and experience. Trails, vistas, and other marks of the past on the landscape are often

preserved, in whole or in part, because their remnants are on public lands.

Federal agencies have historic preservation responsibilities for these resources mandated by

a broad range of laws, executive orders, and policies, both Government-wide and agency-

specific. Focused particularly on Federal agencies with management responsibilities for

ADMINISTRATION BUILDING BUILT IN

THE ROMANESQUE STYLE, MEDICAL

CENTER, HOT SPRINGS, SOUTH DAKOTA

(DEPARTMENT OF VETERANS AFFAIRS)

FEDERAL BUILDING, HANNIBAL,

MISSOURI, BUILT AS A COURT HOUSE,

SUBSEQUENTLY USED BY THE NAVY

(GENERAL SERVICES ADMINISTRATION)

A M E R I  C A ’  S    C H A L L E N G E
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THE FEDERAL GOVERNMENT BUILT, DESIGNED, AND SITED MANY LANDMARK BUILDINGS

TO CONVEY ITS POWER AND STABILITY. IT ALSO SET OUT TO ACQUIRE SPECIFIC PROPERTY

ALREADY RECOGNIZED FOR ITS HISTORIC OR CULTURAL VALUE, IN ORDER TO PRESERVE

AND INTERPRET IT FOR THE PUBLIC. STRUCTURES AND SITES NOW CONSIDERED HISTORIC

OFTEN CAME INTO FEDERAL HANDS BY CHANCE, AS FEDERAL AGENCIES ACQUIRED REAL

ESTATE FOR FACILITY DEVELOPMENT OR NATURAL RESOURCE CONSERVATION.

BUILDING FACADE, BAY PINES MEDICAL

CENTER, ST. PETERSBURG, FLORIDA

(DEPARTMENT OF VETERANS AFFAIRS)
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HISTORIC PHOTO OF ARTILLERY

MANUFACTURING IN PROGRESS,

MUNITIONS PLANT AT WATERVLIET

ARSENAL, NEW YORK

(DEPARTMENT OF THE ARMY)

LARGE INDUSTRIAL COMPLEXES WERE DEVELOPED TO MEET DEFENSE MOBILIZATION

NEEDS AND OTHER PURPOSES. THE FEDERAL GOVERNMENT ALSO BUILT A WIDE VARIETY

OF SPECIALIZED STRUCTURES TO SERVE OTHER PROGRAM PURPOSES. THESE RANGE

FROM HIGHLY TECHNICAL REMINDERS OF THE SPACE AGE TO MODEST BACKWOODS

RANGER STATIONS THAT CONTINUE TO SUPPORT FOREST AND WILDLIFE MANAGERS.
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public lands, buildings, and facilities, these directives range from property-management

concerns and antiquities protection to environmental review. Laws like NHPA were intended

to establish a comprehensive framework for a national preservation policy. By law, all Federal

agencies, including assistance and regulatory agencies, must consider the effects of their

actions on historic resources and engage in public consultation with a variety of concerned

parties as part of their decision-making. Agencies rely heavily on States and Indian tribes to

assist with these efforts.

Only a few agencies, however, have well-developed and comprehensive preservation programs.

Among the most significant of these are the National Park Service, the U.S. Forest Service, the

Bureau of Land Management, the various components of the Department of Defense, and the

General Services Administration.

In addition to its own stewardship role, the National Park Service also sets certain Government-

wide preservation standards and operates several programs to help coordinate Federal agency

activities. The Park Service offers technical assistance and training, administers the National

Center for Preservation Technology and Training, and oversees the National Register of

Historic Places and National Historic Landmarks programs. These last two programs help

participants identify, evaluate, and register significant historic resources. States and Indian

tribes provide valuable expertise and assistance to the Park Service and other Federal agencies,

particularly in identification and evaluation efforts.

It is true that the Federal Government sets aside many historic sites as public parks and

monuments. Public museums preserve other aspects of the past. But Federal stewardship of

the Nation’s heritage is far more than establishing parks and museums. National Park units

comprise slightly more than 11 percent of Federal lands, a small fraction of the total Federal

holdings throughout the country. The remaining publicly owned and administered land and

resources under the trusteeship of various departments and agencies accounts for nearly a

quarter of the land area of the United States. They include numerous building complexes,

structures, facilities, and other resources of many types. These resources also include a wide

range of historic artifacts, archival materials, and public art.

In order to grasp the challenges as well as the opportunities associated with Federal steward-

ship of the Nation’s heritage, it is necessary to appreciate the richness and diversity of

Federal historic resources around the country. Brief consideration of some of the problems

faced by the Federal Government in managing these resources is also required.

APOLLO UNIFIED S-BAND TRACKING/

COMMUNICATIONS ANTENNA

SYSTEM, GOLDSTONE, CALIFORNIA

(NASA)

OLD CUT FOOT SIOUX RANGER STATION,

ONE OF THE EARLIEST RANGER

STATIONS IN THE U.S. FOREST SYSTEM,

CHIPPEWA NATIONAL FOREST,

MINNESOTA (U.S. FOREST SERVICE)

A M E R I  C A ’  S    C H A L L E N G E
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We found that while a large part of the Nation’s heritage is in Federal hands, the Government

does not always meets its basic public stewardship responsibilities to that heritage. Section
110 of NHPA directs Federal agencies to “assume responsibility for the preservation of

historic properties which are owned or controlled by such agency,” and to establish and carry

out preservation programs to meet the purposes of the law.

During its two-year study, the Council drew a number of conclusions from our observa-

tions on Federal stewardship and how well Federal agencies meet their responsibilities.

There is a rich legacy of American history and culture in Federal care.

The Federal Government owns, controls, manages, or administers a substantial and signifi-

cant array of historic and cultural resources that collectively make up a major portion of the

Nation’s heritage. These resources include some of the most important historic properties in

the Nation and are inextricably woven into the fabric of community life and experience through-

out the country.

Federal historic resources are valuable public assets.

The Federal Government has a vested interest in its historic resources. In addition to their
historical and cultural value, these resources include major public buildings, engineering works,

military installations, and other capital improvements that embody a wide range of public

values. The public value of these resources is enhanced by their unique historic qualities.

Federally owned historic resources should be recognized and treated as both national and

local assets, not only for the part they play in the infrastructure of the Nation, but also for
their role in the local community.

These public values—and the long-term investments associated with them—demand that

Federal managers do their utmost to care for heritage assets. In this way, they fulfill their stew-

ardship responsibility to the American public.

Many successes have been achieved and much progress has been made by

Federal agencies in caring for and preserving these resources over the last 30 years,

but chronic problems exist.

As recently as the 1970s, there were few formal policies or programs for protecting and
managing historic resources in Federal hands, aside from the units of the National Park sys-

tem. Since then, there has been considerable progress in Federal attention to the preservation

and use of these resources. Today, most Federal agencies with stewardship responsibilities have

historic preservation programs—at least on paper. Major departments and independent

agencies have designated Federal Preservation Officers, as NHPA requires. Many have made

O U R    F I N D I N G S

CEILING RESTORATION, U.S. CUSTOM

HOUSE, NEW YORK, NEW YORK,

NOW USED TO HOUSE A PORTION

OF THE NATIONAL MUSEUM OF THE

AMERICAN INDIAN COLLECTIONS

(GENERAL SERVICES ADMINISTRATION)

ROOF REPAIR DURING RENOVATION

WORK, OLD FAITHFUL INN,

YELLOWSTONE NATIONAL PARK,

WYOMING (NATIONAL PARK SERVICE)



C A R I N G  F O R  T H E  P A S T M A N A G I N G   F O R   T H E   F U T U R E13

OLD FAITHFUL INN, YELLOWSTONE

NATIONAL PARK, WYOMING

(NATIONAL PARK SERVICE)

OVER THE YEARS, THE FEDERAL GOVERNMENT HAS ENGAGED A DISTINGUISHED GROUP

OF DESIGNERS AND ARTISANS IN CONSTRUCTION PROJECTS. MANY OF THE ESTHETICALLY

PLEASING AND PUBLICLY POPULAR RESOURCES HAVE WITHSTOOD THE RIGORS AND TESTS

OF TIME, ALTHOUGH THEY PRESENT SIGNIFICANT CHALLENGES TO THOSE CHARGED WITH

THEIR MAINTENANCE AND USE.
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MILITARY INSTALLATIONS PRESERVE A RICH HISTORY DATING FROM THE NATION’S

BEGINNINGS. WITH THEIR MILLIONS OF ACRES OF TRAINING AREAS AND SUPPORT

FACILITIES, MILITARY POSTS CONTAIN THOUSANDS OF YEARS OF ARCHEOLOGY AND

OTHER RESOURCES. THEY ALSO PRESENT DAILY OPERATIONAL CHALLENGES. MILITARY

DOWNSIZING RAISES ADDITIONAL QUESTIONS ABOUT THE CARE OF THIS HERITAGE.

SUBMARINE ESCAPE TRAINING TANK,

NOW CONVERTED INTO MEETING FACILITY,

PEARL HARBOR NAVAL BASE,

HONOLULU, HAWAII

(DEPARTMENT OF THE NAVY)
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significant progress in inventory, planning studies, and onsite preservation, interpretation,

and adaptive use of historic buildings, sites, and structures. Some agencies, such as the Bureau
of Land Management and the Forest Service, have made creative use of volunteer programs,

limited recreation funding, and heritage tourism opportunities to support their stewardship

efforts. The military services have made good use of special program funding to experiment

with collaborative and resource-based planning and maintenance initiatives.

Overall, though, most Federal agencies lack a unified strategy or implementation plan for
identifying, evaluating, protecting, and managing the historic and cultural resources entrusted

to their care. Preservation activities are largely decentralized and left to individual managers.

Significant dedicated funding is virtually nonexistent, and money for preservation activities

often must come from a variety of unrelated sources. Funding and other attention is not

necessarily keyed to need or importance of the resources but to other factors that may be
impossible to predict.

Historic preservation policies, procedures, and techniques vary greatly from agency to agency.

Few comprehensive programs are in place that fully integrate preservation into agency mis-

sions and activities. None of these has sufficient funding or staffing.

Funding and staffing as currently structured are inadequate.

Asset management problems related to funding shortfalls are growing daily. Maintenance is

often deferred, and the backlog of deferred maintenance needs is increasing. In spite of this,
cultural heritage program funding is not considered to be a high budget priority. For

example, for the Bureau of Land Management and the U.S. Forest Service, the two public land-

managing agencies with combined responsibility for more than 460 million acres of land and

significant public recreation and interpretive programs, heritage funding amounts to less than

1 percent of their respective budgets. This translates into unmet needs and backlogs in inven-
tory, evaluation, protection, and monitoring. In areas subject to significant population pres-

sures and public recreation needs, similar difficulties are impacting interpretation, visitor ac-

cess, and safety.

Nationally, of more than two million civilian Federal employees, only about one-tenth of

1 percent are trained cultural resource professionals who have these program responsibilities
as their primary duty. Perhaps another one-tenth of 1 percent of employees are occupied with

archival and museum preservation. More commonly, facilities management staff and environ-

mental protection specialists are assigned related historic resource management, planning,

or review responsibilities as an “extra” duty. Often these individuals have little expertise or

training for this work, and its relationship to their principal duties is poorly defined.

HANGAR AT LANGLEY AIR FORCE BASE,

LANGLEY, VIRGINIA, THE CENTER OF

AIRCRAFT EXPERIMENTATION

FROM 1917 TO 1919

(DEPARTMENT OF THE AIR FORCE)

O U R    F  I  N D I  N G S

ENTRANCE GATE, SCHOFIELD

BARRACKS, OAHU, HAWAII,

OLDEST ARMY BASE IN THE PACIFIC

(DEPARTMENT OF THE ARMY)
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MANY HISTORICALLY SIGNIFICANT SITES ARE NOT ACTIVELY USED BY THE GOVERNMENT

OR INTERPRETED TO THE PUBLIC. THEY CONTINUE TO BE HELD AND MANAGED BECAUSE

OF THEIR FUTURE VALUE OR BECAUSE IT WOULD COST MORE TO DISPOSE OF THEM.

SIMILARLY, FEDERAL AGENCIES ARE OFTEN RESPONSIBLE FOR IMPORTANT HISTORICAL

COLLECTIONS AND ARCHIVES, BUT ONLY IN SPECIAL INSTANCES ARE THEY ABLE TO

ADDRESS CONSERVATION AND PUBLIC INTERPRETATION NEEDS ADEQUATELY.

HISTORIC PHOTO OF GRAPHITE REACTOR

(NO LONGER IN ACTIVE USE), OAK RIDGE

NATIONAL LABORATORY, OAK RIDGE,

TENNESSEE (DEPARTMENT OF ENERGY)
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In addition to funding, Federal agencies often lack adequate institutional and

organizational support for historic and cultural resources.

“Corporate culture” and the perception that historic preservation is not part of their overall

mission continue to be major obstacles to better stewardship by some Federal agencies. Many
Federal employees work diligently and creatively to understand and care for the historic and

cultural resources entrusted to them. Too often their efforts have not been adequately recog-

nized or supported by supervisors and agency policy. Too much good work is not institution-

alized but dependent on individual staff commitment and initiative. This is laudable but

neither sustainable nor transferable.

Public policy-makers and managers need to be reminded that the Nation’s rich legacy

is important and their actions can affect its stewardship.

Federal agencies need to demonstrate leadership in stewardship of historic resources by

positive action and example. Leadership from both the Executive and Legislative Branches is

critical to agency recognition and appreciation of the importance of maintaining this legacy

for future generations. While many of the heritage assets under Federal care are well protected

and managed and used for a variety of important public purposes, many more are not. With a

few notable exceptions, individual Federal agencies have not met their responsibilities, and
there is a lack of leadership and committed funding to reverse this trend. Many of the historic

and cultural resources under Federal care are being neglected or are in danger of being lost

entirely through lack of funds, ignorance, and inattention. In some cases, they are threatened

with thoughtless development, insensitive uses, and poor management judgment. Commit-

ment to stewardship, flowing from agency leadership, is the essential antidote.

Lingering problems exist in the identification and evaluation of Federal holdings by their

managers, which often lead to management difficulties.

By and large, Federal agencies do not have adequate information about the full scope, number,

distribution, and condition of the historic and cultural resources they are supposed to man-

age. Federal holdings total more than 650 million acres of land and some 3 billion square feet

of building space; less than 15 percent have been inventoried for historic and cultural resources.

Without adequate baseline information, sound management is impossible. As a result, there
are numerous examples of difficulties Federal agencies are having in keeping track of their

historic resource inventory, assessing and understanding the condition of their assets, and tak-

ing corrective actions.

There is a clear need for Federal personnel to better understand the significance and impor-

tant characteristics of their historic resource holdings and to use this information to manage

V-SITE, WHERE THE FIRST ATOMIC

BOMB WAS ASSEMBLED, LOS ALAMOS

NATIONAL LABORATORY, NEW MEXICO

(DEPARTMENT OF ENERGY)

ARTIFACTS FROM THE WRECK

SITE OF THE MISSOURI RIVER

STEAMBOAT BERTRAND, DESOTO

NATIONAL WILDLIFE REFUGE, IOWA

(U.S. FISH AND WILDLIFE SERVICE)
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them more effectively. For example, Federal stewardship would benefit from an objective evalu-

ation of the way in which Federal managers make judgments about the significance and rela-
tive value of historic and cultural resources. This includes comparative study of the relative

importance of historic resources throughout an agency’s holdings, as well as cooperative projects

that examine similar resource types across agency boundaries. Such studies should support

management plans and audits to help establish resource protection funding priorities.

Historic and cultural resource management is inadequately integrated with other needs.

Only a small portion of the Federal Government’s historic and cultural resources are managed
primarily to preserve and interpret their historic and cultural values. The vast majority must

serve the contemporary needs of Federal agency missions and programs. Federal agencies need

to increase the use of historic resources to meet their respective agency missions, while main-

taining those resources’ essential integrity. Most Federal agencies do not have comprehensive

plans to identify and preserve the best of these resources, the places and structures that define
the national character, or established mechanisms to use key historic resources to meet their

various missions.

All historic resources require consideration in planning, but they do not necessarily war-

rant uniform treatment or management. Unfortunately, budget and staffing problems have

led to huge backlogs in evaluations of historic resources to determine their significance and

value for agency uses. It is also one of the reasons for the enormous backlog in deferred main-
tenance, which is emerging as one of the most serious impediments to successful resource

management. A further result is that Federal agencies warehouse, rather than actively manage,

many of the resources under their care without consideration for their historic value.

Federal management of historic resources needs to be better supported, more pro-active,

and directly tied to comprehensive planning. Agencies need to operate more holistically. This
is especially true when long-term facilities plans are prepared, land-use decisions that may

affect historic resources are made, or multi-year budget needs are identified. Federal agencies

are missing important opportunities to set and operate under priorities that have been devel-

oped in consultation with other interested parties and potential public and private partners.

Barriers to preservation often outweigh factors that would support and encourage

preservation efforts.

There are few incentives to encourage Federal agencies to do a better job and devise more
creative solutions to stewardship of historic resources. At the same time, there are impedi-

ments to preservation in some agencies’ authorizing legislation, in the appropriations process,

and in related policies that favor demolition, new construction, and replacement over repair,

O U R    F  I  N D I  N G S

DOCTOR ROCK, ONE OF A NUMBER

OF TRADITIONAL USE AND RELIGIOUS

SITES IMPORTANT TO LOCAL INDIAN

TRIBES, HELKAU HISTORIC DISTRICT,

SIX RIVERS NATIONAL FOREST,

CALIFORNIA (U.S. FOREST SERVICE)

REMAINS OF ANASAZI VILLAGE SITE

NEAR CORTEZ, COLORADO, BEING

EXCAVATED BY ARCHEOLOGISTS

(BUREAU OF LAND MANAGEMENT)
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PUBLIC LANDS IN THE WEST AND ALASKA SERVE AS A VAST OUTDOOR MUSEUM,

CONTAINING REMAINS OF EARLY HABITATION, WESTWARD EXPANSION, MINING, CONFLICT

AND CONFRONTATION, AND NUMEROUS OTHER REMINDERS OF THE PAST. REMNANTS OF

AMERICA’S ANCIENT PAST AND ITS NATIVE INHABITANTS ARE PRESERVED IN THE

ARCHEOLOGICAL RECORD. SUCH LANDS ALSO CONTAIN NUMEROUS SITES OF

TRADITIONAL CULTURAL AND RELIGIOUS IMPORTANCE TO PRESENT-DAY INDIAN TRIBES,

NATIVE HAWAIIANS, AND ALASKA NATIVE PEOPLES. MISUNDERSTANDINGS ABOUT THE

SIGNIFICANCE OF SUCH PLACES AND THEIR APPROPRIATE MANAGEMENT OFTEN ARISE.

REMAINS OF ABANDONED MINE WORKS,

KITTIMAC MINE TRAMHOUSE,

MINNIE GULCH, COLORADO

(BUREAU OF LAND MANAGEMENT)
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WILSON DAM,

TENNESSEE RIVER, ALABAMA

(TENNESSEE VALLEY AUTHORITY)

THE FEDERAL ESTATE PRESENTS CONTINUING MANAGEMENT CHALLENGES. PUBLIC

WORKS, EXPERIMENTAL FACILITIES, RESEARCH LABORATORIES, AND OTHER EXAMPLES

OF THE NATION’S TECHNOLOGICAL PROWESS ARE OFTEN HISTORICALLY SIGNIFICANT BUT

MUST BE UPDATED TO MEET MODERN DEMANDS. HEALTH AND SAFETY CONCERNS, ALONG

WITH SECURITY AND ACCESS LIMITATIONS, MAY IMPEDE A BROADER APPRECIATION OF

THE HISTORIC VALUES OF THESE RESOURCES.
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rehabilitation, and preventive maintenance of older structures and facilities. For example,

many existing facilities held and used by these agencies are of historic significance yet the
process of cost-benefit analysis, employing rigid funding formulas, rental and lease-return

margins, floor-area ratios, and similar planning and accounting requirements takes no account

of intangible values and often tips the scales against rehabilitation and use.

Federal agency missions also need to be viewed more broadly by managers as they relate to

public trust and stewardship needs, if these and similar obstacles are to be overcome. Perfor-
mance incentives should be identified to help Federal managers incorporate historic preserva-

tion into their work when it is called for. Historic and cultural values need to be addressed

more fairly and openly in stewardship decisions, so they can be fully weighed in facilities

development and land-use decisions.

Existing laws are generally adequate, but  implementation and accountability under them

could be improved substantially.

The legal framework for Federal stewardship of historic resources is comprehensive, and there
are numerous statutes addressing Government-wide responsibilities, as well as targeted agency

resource management. Periodic oversight occurs through the appropriations process or con-

gressional program reauthorization, supplemented by General Accounting Office studies. Most

of these mandates are, however, self-policing. There is little accountability and few incentives

through established performance standards, regular program monitoring, or reporting for meet-

ing the requirements.
Currently, few Federal strategic plans and annual reports developed to comply with the

Government Performance and Results Act specifically acknowledge historic resources, much

less offer direction to their employees on their responsibilities for these holdings. Most do not

set specific performance goals or measures that relate to legal stewardship mandates. Those

that do, provide scant mention of stewardship requirements focused on heritage.
Accountability reports required under the Chief Financial Officers Act and other related

financial management laws have also paid little attention to this issue until recently. However,

in 1996 guidance was developed by the Federal Accounting Standards Advisory Board (FASAB)

for agencies to begin reporting on their heritage assets. This asset reporting, including listing

of significant natural and cultural resources under agency administration, was intended to
ensure that agencies assemble information on such assets, reveal and consider the manage-

ment costs and liabilities associated with them, and characterize deferred maintenance needs.

Early reports intended to comply with these standards have been seriously deficient and poorly

documented by the agencies’ own standards as well as those of the FASAB. Considerably more

work is needed to develop accurate baseline information.
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Federal agencies need to improve their understanding of the views of public

and private parties who have particular interests in historic and cultural resource

preservation and use.

Federal agencies need to expand—and to focus—efforts to consult with concerned parties

when deciding what resources are important, to whom they matter, and how they should
be managed. This is particularly true when it comes to representatives of the communities

in which resources are located. Public disclosure and consultation is required by law when

agencies are considering various undertakings, but many agency managers view these re-

quirements as time-consuming hindrances rather than opportunities for creative problem-

solving. While Federal agencies must consult with a wide range of stakeholders when they
make major land-use or property-management decisions, a number of agencies could make

major improvements in the way they identify stakeholders and seek their views in planning

and decision-making.

Understanding requires effective communication. Agencies need to develop mechanisms

to better inform and engage communities and business groups, such as those involved with
heritage tourism, in decisions about resource protection and access. They also need to

develop better means for addressing the concerns and interests of groups who have a spe-

cial affinity with particular historic and cultural resources, such as Indian tribes and other

Native Americans.

More emphasis on effective collaboration and partnership could help achieve

common goals.

Federal agencies need to enter into more public-private partnerships to leverage resources

for promotion, protection, and enhancement of historic values. “Partnership” has become
a popular term, but Federal agencies are not adequately exploiting the potential for col-

laboration with the private sector to preserve and use historic resources, often because of

legal or administrative impediments. Some laws and policies that are intended to restrict

questionable lobbying activities or potential conflicts of interest for Federal employees have

the unintended effect of limiting the nature and extent of partnerships with the private
sector.

Moreover, the most successful current partnerships and related agency program initia-

tives are neither well known nor widely emulated throughout the Federal Government. This

is due in part to lack of staff and funding for pro-active program planning but may also be

attributed to poor information sharing and pooling of resources among Federal agencies
or Federal, State, and local government organizations with similar missions.

KEEPER'S QUARTERS, PORTLAND

HEAD LIGHT, CAPE ELIZABETH, MAINE,

THE OLDEST OF MAINE’S LIGHT

STATIONS (U.S. COAST GUARD)
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ON MOST FEDERAL PROPERTY, TOUGH CHOICES THAT BALANCE USER NEEDS AND

AGENCY MISSION REQUIREMENTS WITH OTHER PUBLIC INTERESTS ARE REQUIRED DAILY.

SOME OF THESE CHALLENGES, FOR EXAMPLE, CYCLICAL MAINTENANCE AND REPAIR,

ARE COMMON TO MOST FEDERAL RESOURCES. RESIDENTIAL COMPLEXES, EITHER

THOSE THAT HAVE SERVED TO HOUSE OR CARE FOR THE NATION’S MILITARY FORCES

AND THEIR FAMILIES, VETERANS, OR FEDERAL EMPLOYEES, OR THOSE THAT PROVIDE

VISITOR ACCOMMODATION, PRESENT MANY CHALLENGES, NOT THE LEAST OF WHICH

IS THE NEED FOR MODERNIZATION TO MEET CURRENT LIVING STANDARDS.

OFFICER QUARTERS,

U.S. NAVAL ACADEMY,

ANNAPOLIS, MARYLAND

(DEPARTMENT OF THE NAVY)
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We have concluded that change is warranted in a number of specific areas that are essential
to better Federal stewardship. These areas fall under three broad themes: Leadership,

Commitment, and Accountability.

LEADERSHIP

The Federal Government must emphasize its role in protecting and preserving the Nation’s

heritage, and seek and advocate historic resource stewardship in partnership with non-Federal
parties.

■ The President should clarify the Executive Branch’s leadership role in promoting historic

values and preserving historic resources, and direct the highest levels of the Federal Govern-
ment to make a sustained commitment to history and historic preservation.

■ Congress should commission an independent policy study by the National Research
Council on the public costs and benefits of preserving historic resources that could be used
to help set future legislative priorities.

■ Congress should provide funding for the National Trust for Historic Preservation to pursue
partnerships with Federal agencies in order to enhance stewardship of historic resources,

especially through public outreach.

■ The Administration and Congress should work together to facilitate establishment of
appropriate mechanisms for Federal agencies and the private sector to promote successful public-

private partnerships. This should include removal of legal impediments to the establishment
and financial support of nonprofit educational groups and volunteer associations that can

assist with Federal stewardship work.

■ The National Park Service, the Council, and Federal agencies should cooperatively develop
and maintain more effective training for agency personnel at all organizational and program

levels. These programs should include Government-wide historic preservation awareness training

for policy-level officials keyed to stewardship performance.

COMMITMENT

The Federal Government must provide consistent, reliable, and adequate funding to meet

its stewardship responsibilities. It should also provide dedicated funds for historic resource
stewardship, while removing obstacles to cost-effective care and use of resources.

■ The Administration and Congress should work together to improve Federal funding levels,

based on performance and needs in accordance with the Government Performance and

WORLD WAR II GUN EMPLACEMENT

PRESERVED WITHIN MIDWAY ATOLL

NATIONAL WILDLIFE REFUGE,

MIDWAY ISLAND, PACIFIC OCEAN

(U.S. FISH AND WILDLIFE SERVICE)
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GOVERNMENT DOWNSIZING, TRANSFER OF LAND AND OTHER PROPERTY OUT OF

FEDERAL OWNERSHIP, AND ABANDONMENT OF FORMERLY ACTIVE FACILITIES CONTINUE

TO PRESENT MAJOR PROBLEMS FOR PRESENT AND FUTURE PRESERVATION OF IMPORTANT

HISTORIC RESOURCES. SOMETIMES PUBLICLY HELD LANDS AND OTHER PROPERTY CAN

BE READILY PROTECTED THROUGH NEW USES. MORE OFTEN, APPROPRIATE USE, FUNDING,

OR PROTECTIVE MEASURES ARE MORE DIFFICULT TO IDENTIFY.

UNRESTORED STRUCTURE,

ELLIS ISLAND NATIONAL MONUMENT,

NEW YORK HARBOR, NEW YORK/NEW

JERSEY (NATIONAL PARK SERVICE)
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CONSIDERABLE EXPENSE AND EXPERTISE MAY BE NEEDED TO CARE FOR HISTORIC

RESOURCES, AND SUBSTANTIAL COSTS MAY BE INVOLVED, NOT ONLY IN MAJOR

STRUCTURAL REPAIR WORK, BUT ALSO IN HISTORIC EVALUATION, TECHNICAL TREATMENT,

AND ONGOING MAINTENANCE OF OLDER MATERIALS.

BALLROOM, YE FOREST INNE, NATIONAL

PARK SEMINARY HISTORIC DISTRICT,

WALTER REED HOSPITAL ANNEX,

FOREST GLEN, MARYLAND

(DEPARTMENT OF THE ARMY)
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Results Act. Special multi-year funding for specific agencies that is earmarked for historic
preservation activities (similar to the Department of Defense Legacy Resource Management
Program) should be considered.

■ Congress should amend Section 111 of NHPA to permit Federal agencies to continue to
use historic properties or portions of historic properties that are leased or exchanged with

non-Federal parties, through lease-back arrangements or other mechanisms.

■ The Administration should encourage Federal agencies to outlease or expedite conveyance
of surplus historic resources that could be better managed, preserved, and used by other

governmental entities or the private sector.

■ Federal agencies should identify and remove accounting barriers and other administrative

impediments within their control to the use and leasing of historic resources in accordance
with Sections 110(a)(1) and 111 of NHPA.

ACCOUNTABILITY

The Federal Government must improve its accountability for historic resource stewardship
and fully integrate historic resource management concerns with other priorities.

■ The President should direct Federal agencies to document and report regularly on the condi-
tion of important historic resources under their control as a basis for responsible planning,

budgeting, and decision-making.

■ The President should direct Federal agencies to enhance the organizational placement and
role of the Federal Preservation Officer (established under Section 110(c) of NHPA) to ensure

that each agency has an effective focal point for preservation activities.

■ The Administration, with support from Congress, should ensure that Federal agencies fully

integrate historic preservation responsibilities and needs into strategic plans, performance stan-
dards, performance measures, and management and accounting systems, consistent with the
Government Performance and Results Act, the Chief Financial Officers Act, the Performance

Management and Recognition System, and related mandates.

■ Federal agencies should establish and maintain internal audit programs to monitor compli-

ance with historic preservation laws and regulations and recommend corrective action for critical
resource protection needs.

■ Federal agencies should develop awards programs and performance incentives to support

historic preservation.

CLOVER HILL TAVERN, HISTORIC

STAGECOACH STOP, APPOMATTOX

HISTORICAL PARK, APPOMATTOX,

VIRGINIA (NATIONAL PARK SERVICE)
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WHAT WE WILL DO

The Council will work with Federal agencies, other appropriate public and private partners,

and the President’s Council on the Arts and Humanities to develop and present a consistent

and powerful message linking American history, cultural values, and Federal stewardship. This

message will promote historic preservation as a valid and important national priority.

The Council will work with the Administration and selected Federal agencies to promote

appropriate policies and implementing guidance on property management, new facilities

construction, and rehabilitation of existing facilities. We will give preference or equal weight

to historic resources in management decisions and include allowances for a public interest

component in cost-benefit analyses and other decisions involving the public trust.

The Council will also work with Federal agencies to develop administrative and other incen-

tives for pro-active Federal management planning that is responsive to historic resource man-

agement needs, promotes public-private partnerships, and increases effective public involve-

ment in stewardship planning.

CONCLUSION

The Federal Government has a rich and varied array of historic resources under its care.

They portray the major themes of American history, celebrating the achievements of the

Nation and serving as important icons to communities across the land. Managing these

unique public assets presents many challenges, but the Federal Government has the capability,

if effectively mobilized, to ensure the sound stewardship of these irreplaceable resources for

future generations. The Council’s recommendations, amplified by the more detailed advice

contained in our full report, provide a blueprint for meeting these challenges. We look for-

ward to working with the Executive and Legislative Branches of Government, as well as many

other public and private parties, to further the goal of effective Federal stewardship of our

national patrimony.

O U R    R O L E
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RESTORATION, INTERPRETATION, AND PUBLIC ACCESS REQUIRE A CONSTITUENCY,

INTERNAL SUPPORT, AND MANAGEMENT RECOGNITION OF A RESOURCE’S PUBLIC

VALUE AND ITS POTENTIAL IMPORTANCE TO AN AGENCY’S MISSION.

RESTORATION OF DANIEL CHESTER FRENCH SCULPTURE

"AGRICULTURE," FEDERAL BUILDING AND 5TH CIRCUIT

COURT OF APPEALS, NEW ORLEANS, LOUISIANA

(GENERAL SERVICES ADMINISTRATION)
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The following figures were derived and assembled from Department of Commerce, General

Services Administration, and individual agency records:

■ The Departments of Interior, Agriculture, Defense, and Energy, in descending order,

manage more than 665 million acres of public land, nearly 30 percent of the United States.

■ Federal agencies own nearly 3 billion square feet of building space nationwide in more

than 425,000 buildings. The Department of Defense owns the most, followed by the General

Services Administration, the U.S. Postal Service, and the Department of Veterans Affairs.

■ Federal agencies own or control land and buildings in 1,419 historic districts of the

approximately 10,000 districts listed in the National Register of Historic Places.

■ Aside from historic districts, Federal agencies own or control 3,185 historic properties con-

taining 7,804 individual contributing buildings, sites, structures, and objects, of the approxi-

mately 61,000 non-district listings in the National Register of Historic Places.

■ Of a total listing of 2,231, Federal agencies are entrusted with more than 200 properties that

have been designated by the Secretary of the Interior as National Historic Landmarks.

■ The National Park Service alone holds more than 80 million items, 35 million cultural ob-

jects and scientific specimens, and 45 million archival documents. Other Federal agencies

also have large and diverse artifact and archival collections.

■ Federal agencies have inventoried about 750,000 archeological sites on public lands, but more

than 85 percent of Federal lands remain unsurveyed.

■ Federal preservation programs and activities account for less than 1 percent of Federal

budgets, and full-time professional historic and cultural resource personnel make up just

over one-tenth of 1 percent or about 2,000 professionals—of the total Federal work force of

approximately two million employees.

■ As part of the planning and decision-making process, each year nearly 100,000 Federal and

federally assisted construction projects and other actions must be reviewed for their possible

impact on important historic and cultural resources.

D I D    Y O U    K N O W ?
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PROPER CARE OF THE NATION’S HERITAGE BENEFITS ALL AMERICANS, AND GENERATIONS

TO COME WILL REAP ITS REWARDS. BROAD PARTNERSHIP SUPPORT, COLLABORATION,

AND CREATIVE FUNDING MAY PROVIDE KEYS TO SUCCESSFUL PROJECTS, BUT PUBLIC

STEWARDSHIP OF THE PAST REQUIRES FEDERAL COMMITMENT AND LEADERSHIP. WHEN

THESE ACTIONS ARE COMBINED WITH THE UNIQUE TALENTS OF DEDICATED PEOPLE,

RESULTS ARE TREMENDOUS.

MESA VERDE NATIONAL PARK, COLORADO

(NATIONAL PARK SERVICE)
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