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MISSION AND HISTORIC PERSPECTIVE

In order to best describe "where we are™"™ at present, it is
desirable to first recount our origins, the assigned mission
of the agency, and the evolution of National Park System
planning.

The National Park concept first manifested itself in the creation
of Yellowstone National Park by the Act of March 1, 1872. Other
parks were then similarly created by Congress on a case-by-case
basis, until it became clear that an agency should be established
to manage them as a cohesive system representing the best of our
heritage. Much time and effort went into the crafting of an
"organic act" for a National Park Service (NPS). When, at last,
such an Act became law om August 25, 1916, the "governing
sentence”" clearly defined our mission; and it stands today as
the foundation of all our planning efforts:

"The service thus established shall promote and regulate the
use of the Federal areas known as national parks, monuments,
and reservations hereinafter specified by such means and
measures as conform to the fundamental purpose of the said
parks, monuments, and reservations, which purpose is to
conserve the scenery and the natural and historic objects
and the wild life therein and to provide for the enjoyment

of the same in such manner and by such means as will leave
them unimpaired for the enjoyment of future generations."”
(U.s.C., title 16, sec. 1.)

The underlined portion of the governing sentence says it all--we
are to conserve the resources of the parks, and to provide for
public enjoyment of them. These two mandates of Congress are
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partially in conflict; and to this day a primary objective of
both NPS planners and managers is determining the appropriate
balance between them. How much preservation...how much
development?

Congress further guides our planning through the individual
enabling acts for National Park System units; and by a number of
other laws. The "umbrella®™ under which we plan is then completed
by Executive Branch mandates (for example, the Executive Orders
on wetland/floodplain preservation) and the policies of the
Interior Department and NPS.

The Service's first set of policy objectives was drafted in 1918,
and issued as & letter from Interior Secretary Lane to Park
Service Director Mather. The Lane letter, dated May 13, 1918,
vas a landmark for those early years, and became our basic creed.
"For the informatiom of the public, an outline of the administra-
tive policy to which the new Service will adhere may now be
announced," the letter stated,. It added that, "This policy is
based on three broad management principles: First, that the
national parks must be maintained in absolutely unimpaired form

for the use of future generations as well as those of our time;

second, that they are set aside for the use, observation,
health, and pleasure of the people; and third, that the national
interest must dictate all decisions affecting public or private

enterprise in the parks."

These three principles were followed by twenty-three specific
points. Our current Management Policies Notebook is now a half-
inch thick; and the specific policies do change and evolve. But
the basic underlying principles are the same.

Witbhin this context, then, the history or course of planning
within the Service can be described as evolving from simple
development plans to a planning system that encompasses all
aspects of our mission and the resources we administer.

In the early days, NPS planning reflected the "Frontier America"
in which we existed. Roads, utilities, and accommodations wvere
primitive. The Service wanted--and needed--to develop infra-
structure to allow visitation. We also needed the visitation inm
order to build a public comstituency supporting the National

Park System. So we basically planned for development, although
there was proper comsideration of resource impacts.

By the 1930's we were using the term "Master Plan," a label that
endured up until the mid-70's. Master Plans wvere what the name
implies--an overall plan for how the land within the park wvas

to be used. They included sub-plans for development areas. The
only other common plan document was & "construction planm," which
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wvas prepared for each development project (road, building, camp-
ground, etc.) carried out under the umbrella of the Master Plan.

Many generations of planning manuals were released. One phase
is particularly noteworthy--the planning for Mission 66, a great
decade-long effort to complete the development of park units by
1966. The Migsion 66 "plans™ were essentially complete line
dravings of the proposed development, with other plan components
included as text notations on the margins of the drawings.

But change was occurring. In 1966, we instituted a multidisci-
plinary team approach to planning; and the purpose of the master
plan shifted from development as a primary functiom to park
administration and vigitor use as well, In 1969, Secretary
Hickel initiated consideration of transportation alternatives
for park access, and resource-bassed planning was given greater
emphasis. In 1970 we commenced a more uniform practice of
revieving master plans at public meetings. And, of course, the
National Environmental Policy Act (NEPA) was signed that year,
subjecting our plans to the rigors of environmental analysis
under NEPA. . )

In 1975 the Service adopted the term, General Management Plan,
to more clearly reflect the functional evolution from development
to broader resource-based planning and management,. The world
had gotten smaller, and our planning approach was changing.

PRESENT STRUCTURE OF NPS PLANNING

The General Management Plan is now the basic comprehensive park
plan prepared by the NPS. Congress has instructed us as follows,
in the Nationmal Parks and Recreation Act of November 10, 1978:

"General management plans for the preservation and use of
each unit of the National Park System, including areas with-
in the national capital area, shall be prepared and revised
in a8 timely manner by the Director of the National Park
Service. On January 1 of each year, the Secretary shall
submit to the Congress & list indicating the current status
of completion or revision of General Management Plans for
each unit of the National Park System. General Management

Plans for each unit shall include, but not be limited to:

(1) measures for the preservation of the area's
resources;

(2) indications of types and general intenmsities of
development (including visitor circulation and tranmspor-
tation patterns, systems and modes) associated with public
enjoyment and use of the area, including general locations,
timing of implementation and anticipated costs;



(3) identification of and implementation commitments
for visitor carrying capacities for all areas of the unit;
and .
(4) indications of potential modifications to the
external boundaries of the unit, and the reasons therefor."™.

Rather than focus too quickly on the General Management Plan,
howvever, it would be useful to back up and look at NPS planning
in a broader way. The purpose of each NPS area is usually defined
in its enabling law,. presidential proclamation, or executive
order; and documented at the park in a 6-to-10 page "Statement
for Management."™ Planning is to achieve the purposes of the park
by providing specific guidance for preservation, use, and
development.

Planning begins with the identification of issues, problems, and
objectives to be addressed in the plan. This process is begun
by the park superintendent who, with assistance from regional and
Denver Service Center personnel, prepares a Statement for Man-
agement. The Statement for Management is updated and reviewed
every two years to assure that it reflects a8 current viewv of the
park in its regional context. All National Park System units
have a Statement for Management.

(As an aside, our Denver Service Center is essentially a
technical center housing a variety of people in specialized
disciplines that we could not efficiently or economically
replicate in each of our tem regional offices. The Center
includes park planning teams, design specialists, contracting/
construction administration and printing/archival services. The
plan/design/construction groups are essentially in-house consul-
tants, whose time is contracted for and reimbursed by NPS
regional directors and park superintendents.)

The Statement for Management gives a concise description of the
park's purpose and the way it is currently being managed,
operated, and utilized; an analysis of influences on management

and use; a status report on plans and studies underway and
completed; major issues and problems; and management objectives

to achieve the park's purpose. The Statement for Management does
not contain decisions or prescribe solutions. It does provide
park management with an assessment of conditions from which it
can determine the nature and extent of needed studies, plans, and
designs.

The Statement for Management leads directly to an analysis of
the plans and tasks that must be done to resolve issues and

achieve objectives. Park, regional, and Denver Service Center
personnel brimg an interdisciplinary expertise into this task
analysis during the preparation of an Outline of Planning
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Requirements and its related funding documents. The Outline of
Planning Requirements is a priority listing of the studies and
surveys needed to provide the information base for planning
and compliance, and the plans and designs needed for the park.
The funding documents request programming and funding for the
tasks during the next five years and provide the details
and justifications for task accomplishment.

Each park superintendent is responsible for keeping the Outline
of Plenning Requirements current on & yearly basis. If no
planning or study tasks are needed, the Outline of Planning
Requirements carries & statement justifying that determina-
tion, All previously-prepared funding documents for planning
and studies not approved in the park's current Outline of
Planning Requirements are null and void and are removed from
program files.

Once a planning task is programmed and funded, a "task directive"™
is prepared. This is a written agreement between the regional
director, the park superintendent, and the persons assigned to
accomplish a task. It sets forth the focus and scope of work,
methodology and products to be produced, opportunities for
public participation, responsibilities and talents required, and
a schedule of completion dates and costs. The task directive is
prepared and kept up-to-date by the office assigned to accomplish
the task.

General Management Plans and Other Implementing Plans

The major planning document for all parks is the combination
general management plan/environmental document. It sets forth
the basic philosophy for a park and provides the strategies for
resolving issues and achieving identified management objectives,
usually within a 10-year time frame. The strategies presented
in the General Management Plan are those required for resource
management and visitor use. Based on those strategies, any
necessary development for efficient park operatiom, protection,
and use is identified. The assessment of environmental impacts
and other required compliance documentation are included in
the document.

General management planning is conducted by an interdisciplinary
team, normally consisting of specialists from the park, region,

end Denver Service Center. The first stage of plaoning is a
clear, thorough articulation of the issues to be addressed by
the plan. This leads to the identification and acquisition of
specific information necessary to permit the development of
meaningful and reasonable alternatives for dealing with the
issues. In addition, the park's existing data base is assembled
and reviewed, as is the Statement for Management to make sure



that it is current. If necessary, management objectives are
restated, or new ones formulated, to properly address park
needs. Interviews may be held with park and other agency
personnel, and members of the public contacted to identify
issues of concern to them. Once the information needs, objec-
tives, and issues have been agreed upon, the development of
reasonable and meaningful alternative strategies to resolve the
igssues and reach the objective begins. :

Every General Management Plan must address three classes of
alternatives for the issues being considered:

- no action

- actions necessary to minimally meet the mission of the
park; and

- other reasonable alternatives
Every draft General Management Plan/emvironmental ‘document must,
at a minimum, contain the following information:

- park purpose, objectives, legal constraints, and a brief
description of the park

- the issues addressed by the plan
- the proposal (proposed action)
- alternatives addressing the issues

- environmental impacts of the proposal and alternatives

necessary appendices

A section is required on existing conditions, with particular
emphasis on those relating to the issues, if not adequately
addressed in other sections.

The draft document is circulated to the public and other agencies
for reviev and comment. After the review period, the regional
director considers the environmental impacts, reassesses non-
environmental factors, evaluates public and agency comments, and
modifies the proposal as necessary. After National Environmental
Policy Act and other compliance requirements have been met, the
General Management Plan is approved, printed, and distributed.

About 280 of the 337 National Park System units now have approved
General Management Plans or Master Plans, and we have an ongoing
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program for completing and updating such plans. A major emphasis
over the past couple years has been the completion of General
Management Plans for the fourteen National Park System units in
Alaska. Provisions of the Alaska National Interest Lands
Conservation Act greatly expanded the number and acreage of park
units in Alaska, and called for management plans to be prepared
on a timely basis. -

The General Management Plan responds to the basic "governing
sentence" of the 1916 organic act, and to the General Management
Plan direction in the 1978 National Parks and Recreation Act.
A General Management Plan may be fairly general or very specific,
depending upon the nature of the park, the planning issues,
available information, and time and funding. In all cases,
National Park System units have a variety of more specific
implementing plans prepared for subjects that may not be
adequately covered in the General Management Plan or that are
prepared subsequent to it, Examples are:

- Development Concept Plams, for more detailed development
planning in a specific area of & park

- Wilderness Plans, where specifically required or where
such plans are consistent with general guidance for
wilderness studies contained in the Wilderness Act of 1964

- Land Protection Plans, prepared for parks that contain
land not owned or directly administered by the National
Park Service, identifying methods by which these lands
will be protected (less-than-fee and fee)

- Minerals Management Plans
- Concession Management Plans
- Interpretive Prospectuses

- special planning efforts or studies that may be required
to resolve major issues

The Development Concept Plan responds to the organic act mandate
to provide for visitor use of the park. It amplifies development
decisions made in the General Management Plan for a given devel-
.oped area of the park; and is an intermediate step between the
General Management Plan and comprehensive design drawings. Where
practical, Development Concept Plan-level planning is incorpo-
rated within the General Management Plan, particularly for
revised General Management Plans in parks with an existing
infrastructure of buildings, roads, and utilities.



All park units also have Resource Management Plans, covering
stewardship of both the natural and cultural resources of the
park.

Resource Management Plans

Our resource management planning deserves special attention, as
it is the mechanism by which we structure our approach to the
other great mandate of the organic act, to conserve park
resources "in such manner and by such means as will leave them
unimpaired for the enjoyment of future generations."™ Resource
Management Plans complement Development Concept Plans in the
balancing of the dichotomous development/preservation direction
in the organic act.

The Resource Management Plan documents a park's resources and,
based on the Service's Management Policies, legislative mandates,
Executive Orders, management zoning and related planning docu-
ments, describes & comprehensive resource management, monitoring
and research program for a park's natural and cultural resources.
A Resource Management Plan contains a description of the current
resource program, provides & clear evaluation of that program,
identifies inadequacies in activities and knowledge, and provides
for the resolution of the inadequacies, Resource Management Plan
development requires that the park manager evaluate the resources
under his/her management; identify specific deficiencies im or
problems with the inventory, study, treatment, or interpretation
of those resources; analyze alternatives; and formulate specific
recommendations to correct important problems.

A Resource Management Plan essentially constitutes a contract by
the superintendent to deal with important natural and cultural
resource problems. It is & document which provides a basis on
which actual accomplishments can be measured against resource
management commitments. Resource Management Plans are used as
one of the fundamental elements in preparing park budgets and in
deciding how to allocate funding and staffing resources to parks.
Each plan provides the following management decision-support
information:

-- Resource management problems and issues are ranked in
importance and the significance of each clearly stated.

-- A proposed program for dealing with the most important
and time-urgent respource management problems is
developed.

-- The plan carefully identifies research needs; these
research needs are keyed directly to individual bhigh-



priority resource management problems.

-- A proposed schedule of accomplishments is developed
which demonstrates a commitment to real and measurable
progress in dealing with high priority resource
management problems.

The plan is designed for the use of the superintendent and his
staff, and by Regional and Washington management personnel. In
addition, because the pleamn provides a comprehensive and critical
analysis of a site's resources, it also may be of interest to
concerned institutions/groups and the genmeral public.

The Park Superintendent has the final responsibility for the
preparation of the park's Resource Management Plan. The park's
resource management specialist (inmn title or in practice) is
usually the plan coordinator and project manager. The Super-
intendent requests assistance as needed from the regional office
and elsewhere to assure an interdisciplinary effort im the
preparation and/or revision of the plan. Resource Management
Plans are revised/updated every year, so that budget requests
reflect the park's greatest resource management needs. The
highest-priority problems/needs are designated as "Significant
Resource Problems™ in the NPS budget process.

Environmental Compliance

As was stated earlier, our proposed General Management Plans are
combined with the appropriate environmental compliance document--
either an environmental assessment or full environmental impact
statement. In a 1981-1982 examination of both our planning and
National Environmental Policy Act processes, we found they
had very parallel goals and methods--the sorting and evaluation
of alternative ways to manage our resources and visitor use. So
we developed a joint format that meets both legislative require-
ments, and have been relatively pleased with it., We still have
the option of preparing a separate National Environmental Policy
Act document. We also sometimes drop some format elements
(rejected alternatives, for example) when printing & final
General Management Plan that had only an environmental
assessment, and thus required only one public printing for
National Environmental Policy Act purposes.

Our Resource Management Plans are also prepared in a combined
format that includes National Environmental Policy Act require-
ments. Development Concept and other plams still have a separate
National Environmental Policy Act document. Public participation
was discussed earlier, for General Management Plans. All but the
most minor plams have a public review stage. And the National
Environmental Policy Act has given us an additional
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early-coordination step called "scoping." Scoping means
contacting interested parties early in the process, to sort out
issues, alternatives, and environmental impact categories to be
evaluated.

PLANNING STUDIES FOR NON-NATIONAL PARK SYSTEM AREAS

The National Park Service also conducts studies as authorized by
Congress or requested by the Department of the Interior of
areas being comnsidered for possible addition to the National
Park System, the Wild and Scenic Rivers System, and the National
Trails System. These studies are carried out to determine an
area's significance; to determine the kind, extent, and effec-
tiveness of existing protection of the area; to evaluate the
effect of existing and projected land use trends on significant
resources in the area; and to determine feasible alternatives
for management, protection, and use of the area. These studies
are submitted to Congress for use in determining if some form of
federal action is warranted to protect the areas and how and by
whom they should be managed in the future.

The legislative and administrative mandates are different for
each of the three kinds of studies, as are the content and
requirements of the documents. Once a study is authorized, it
is funded, a study team selected, and a "task directive™ prepared
to guide the study.

After the scope of the project is established, necessary data is
gathered and the significance and integrity of the area's
natural, cultural, scenic, and recreational resources are
determined. Significance is determined in reference to criteria
in NPS Management Policies, the National Park System Plan, and
other relevant documentation and guidelines. Based on the
significance of the area's resources, alternative strategies for
managing, protecting, and using the area and its resources are
developed and assessed.

Reports of these studies are circulated for in-house review and
comment. Compliance and public review processes then parallel
those used in our general management planning. Following
Departmental clearance, the report is transmitted to the Office
of Management and Budget, which forwards it to Congress.
Official decisions concerning the areas are usually made during
congressional hearings and deliberations on the studies. Con-
gress may request additional information from the National Park
Service and other federal and state agencies to support these
decisions.
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ISSUES

Our present planning system has developed from both our own

real needs and from mandates arising outside NPS. As is the
case with all other agencies and planning bodies, our system

is always evolving. You may be interested in some of the issues
we are currently facing, as they may well affect our planning in
coming years. :

Multiplicity of Plans

I earlier enumerated some examples of the many types of plans
that we prepare. Our major plans are, of course, the General
Management Plan and the two more detailed plans directly relating
to our organic act mandate, the Development Concept Planm and the
Resource Management Plan. But other planning needs arise, and
we must simply meet them. We therefore usually have separate
plans for managing activities such as concessions, minerals, park
interpretation, major resource issues, etc.--the list goes on,
At a recent planning meeting, the Superintendent of Joshua Tree
National Monument advised that he currently has eighteen differ-
ent plans in effect. A number this high raises the question of
conflicting goals or approaches among plans; and whether managers
may be less inclined to closely follow a complex, voluminous set
of plans.

Our current approach to this issue is plam consolidation wher-
ever reasonably possible. As new General Management Plans are
prepared, they are to incorporate the content of previous land
protection, mineral management and some other plans. But we
will continue separate General Management Plans, Resource
Management Plans, interpretive prospectuses, and certain other
plans. The involvement of senior park management personnel in
planning is a primary key to attaining a set of cohesive plans
that complement and build on each other.

We have s8lso recently initiated what we call a "phasing"™ process
for General Management Plans. "Phasing®™ in this context essen-
tially means coordinating and directing the research outputs
from resource management planning, so as to be most useful in
general management planning. As an example, we are preparing
a General Management Plan for Big Cypress National Preserve in
Florida. But we found that our General Management Plan effort
should not go forward in the absence of adequate data on the
delicate hydrology of the area. So the necessary hydrological
studies were given high priority among the park's resource
management planning initiatives; and the General Management Plan
effort was deferred until the necessary hydrological data base
was assembled. We are "phasing" the General Management Plan
so as to let it progress only after the necessary data is in






