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May 12, 2000

Northwest Power Planning Council

851 SW Sixth Street, Suite 1100

Portland, OR 97204

Re: Fish & Wildlife Program/Framework Concept: Strawman

Dear Sirs:

PNUCC believes that the Council has a very unique opportunity as you create your next fish and wildlife program.  The Council is well positioned to pick up the regional ball on Columbia River Basin fish and wildlife planning and to incorporate, coordinate and balance the various fish and wildlife activities in the region with the needs of the people in the Pacific Northwest.  We see the Council’s program amendment process as the place where the mandates of the Northwest Power Act, the Endangered Species Act and Northwest state interests can be integrated as a comprehensive, scientifically-based plan to benefit the region’s salmon and wildlife populations.

Thus, we offer the following general comments to enhance the work you have begun.  The attached detailed comments support these general thoughts and further articulate our ideas, suggested changes and concerns.

The Strawman Concept Paper is a good start for a framework that provides guidelines for developing the Council’s next Program.  This kind of structured thinking and vision have been lacking in the region’s fish and wildlife management.  Through participation in your Framework study, we are convinced that the lack of a regionally accepted, consistent vision is at the root of today’s salmon crisis.  It is crucial that the Council’s final conceptual framework include a vision that is clear about where you see the region heading and what you expect to achieve, establishes internally consistent, scientifically sound goals, and defines which goals are most important by setting specific priorities.  To help illustrate what we mean we have provided an example vision in the attached detailed comments.

Further, to assure your vision and goals are achievable the Council will have to help resolve the inherent conflicts found in a long list of mandates and laws designed to provide policy guidance.  The Council should take on the challenge of identifying the conflicts that exist and propose ways to eliminate them.

Creating this Program will require a new level of coordination with federal, state, county and local agencies.  The Council is in the unique position to provide this badly needed leadership by developing a clear watershed-by-watershed priority scheme that identifies
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biological objectives for each watershed within the Program.  In this way we see you helping the region decide on clear biological goals of each sub-basin guided by your overall vision for the region.  This activity is critical to bring about a rational balance between the mandates of the ESA and the drive to enhance production of fish to support fisheries.  Only when the region has clearly defined the relationship between “recovery” and “production” in a way that establishes some degree of compatibility between these goals will it be remotely possible to achieve either goal.  

The Strawman Concept Paper is too complex and lacks clarity.  We recommend you remove as much of the jargon as possible and keep the discussion at the policy level.  We suggest that a scientific document be developed to accompany the Concept paper.  Its purpose would be to articulate the scientific foundation for the Council’s framework and the Program.  We believe the planning assumptions included in your document need sorting.  The original list of assumptions includes both policy judgements and simple factual statements or assumptions.  These are currently intermingled and cause confusion about the policy decisions the Council is making.  We have also provided you with a list of additional planning assumptions and policy judgements that the Council should consider for inclusion in your final conceptual framework.    

We agree that the Program should address the entire salmon and steelhead life-cycle including spawning and rearing habitat, river passage for both adults and juveniles, and conditions in the estuary and ocean.  By accepting the challenge of creating a comprehensive program the Council will help the region bring together disjointed and uncoordinated policies and decisions of numerous agencies and groups.  In this way the Program could provide an umbrella for coordinating the frequently disconnected policies guiding changes in harvest, hatcheries, habitat and hydropower.  While the Council lacks statutory authority in some of the areas of the salmon’s lifecycle, there is a desperate need for leadership, coordination and accountability.   We support the Council developing what can become a “habitat conservation plan” for the Columbia River Basin.

We look forward to discussing these issues and any others as they arise during the amendment process.  Thank you for tackling this important, challenging task.

Sincerely,

(Original with signatures)

Gerry Miller 


Dave Piper


 Jim Miller

Goldendale Aluminum
PNGC 



Idaho Power Co.

Chairman


1st Vice-Chair
 

2nd Vice-Chair

PNUCC Detailed Comments

on 

The NW Power Planning Council’s 

Fish & Wildlife Program/Framework 

Concept: Strawman

“Strawman” Concept is a Good Idea

We believe the Council is taking an important step toward developing a more structured and logically consistent Fish and Wildlife Program (Program) by developing this conceptual framework.  The staff strawman provides the basic elements to better structure the Council’s decisions in the next Program.  This framework, when supported with a rigorous scientific foundation, will provide the region a badly needed comprehensive plan for “recovering” and “protecting, mitigating and enhancing” the fish and wildlife that inhabit the Columbia River Basin.

Past programs have not provided a vision with clear biological goals to successfully help guide decisions about funding proposed measures.  And, as past programs have shown, a planning process lacking clarity and structure results in decisions primarily based on politics rather than clearly articulated biological and economic goals.  We are very supportive of this new more structured approach and we are hopeful that this effort will accelerate the region’s efforts to recover listed salmon and steelhead populations.

Clear Vision and Goals are Mandatory

The recent listings of salmon and steelhead in the Lower and Upper Columbia River, the Snake River, the Oregon coast, in Puget Sound and in the Upper Willamette River are dramatic indicators of the sorry state of affairs for what is called “salmon management.”  We believe the region's failure to articulate a clear and consistent vision is at the root of our salmon crisis.  This lack of vision makes it impossible to develop a decision-making framework to guide resource management decisions so that there is steady progress toward recovery goals.  Without a clear vision of what we want to accomplish, and a scientifically-based framework to guide the complex tradeoffs needed to make rational resource allocation decisions, the region will continue to waste valuable time, talent and money.

National environmental policy is ever changing and has most recently been articulated in laws such as the Endangered Species Act (ESA) and the Clean Water Act, among others.  The region must develop a new vision that recognizes the environmental values articulated in the ESA while continuing to achieve the goals of harvesting salmon, irrigating crops, navigating the rivers, controlling floods and producing power.  We believe the Council must help the region by clearly articulating a vision of how our environmental stewardship responsibilities and the regional economy work together to achieve the often-competing goals for the river.  This Council can be instrumental in creating a new, shared regional vision and help define the relationship between the region's environmental and economic goals.  

Redraft the Vision 

The Strawman’s vision statement leaves much to be defined and does little to help resolve the conflicts between goals that are all trying to be achieved at the same time.    For this reason we believe the Council needs to be particularly clear about what you envision the region becoming.  This requires you to accept the responsibility for clearly articulating consistent goals.  While this seems obvious, many people in this region are willing to continue to pursue the conflicting goals of growing more fish in hatcheries to support a harvest policy that exerts additional pressure on naturally spawning populations protected under the ESA.  It’s time the Council helped the region to define what we want. 

The Council should redraft the vision to be clear about what you expect to achieve and which goals are most important.  You should make sure that you have expressed the essence of what you believe are the region’s values with respect to our environment and our economic well-being.  We have taken a shot at redrafting the Strawman’s vision using the concepts contained therein to illustrate what we believe are the key concepts.  This required us to go beyond the words included in the Strawman and we do so to illustrate the type of policy guidance that we look for from the Council.

Example Vision

This vision provides, as a first priority, ecological and fisheries management conditions that prevent extinction of species listed under the Endangered Species Act.   The vision of the Program is therefore a Columbia River ecosystem that sustains an abundant, productive and diverse biological community where all of the current ESA listings have recovered.  The vision also maintains an adequate, efficient, economical and reliable electrical power supply by substantially preserving the hydroelectric potential of the Columbia River. Through increased biological productivity and artificial production the abundance of certain fish species will increase to provide for continued tribal, commercial, and sport harvest.  However, these harvest objectives will only be achieved by preventing interference with the goals of securing recovery, sustainability, and diversity for naturally spawning populations.  This will require reforming current harvest management policies and practices to move toward selective harvest.  The accomplishment of this vision will provide a more diverse and resilient ecosystem that is able to sustain its characteristics in the face of environmental variation. 

This example vision is presented not to convince the Council it is the only true vision, but rather to illustrate the elements we look for in a clear and consistent statement of your goals.  In reading this vision it tells us that the region has coequal goals of de-listing the currently listed populations while maintaining a reliable power system that continues to rely on substantial hydropower production.  This does not say that hydropower production will not be changed, but it does indicate that the Council’s vision is that we can protect weak populations and maintain a reliable power system.  The vision identifies the possible conflicts between historical harvest objectives and the vision’s goal of recovering currently listed populations and establishes as the highest priority the recovery goal.

Align Federal/State Laws and Policies

In creating this new-shared vision the Council must create a regional strategy for reforming our environmental and economic laws and policies so that they comport with the vision and allow the region’s resource managers to implement a Program within the context of consistent statutory directives.  The new regional vision can lead to a rearrangement of our environmental and economic policies and statutory directives to bring about, where feasible, a restoration of our fish and wildlife resources while maintaining the reliability of the hydropower system and continuing to support some degree of harvest. 

The Council will need to identify and articulate a complete list of inconsistent policy directives before the region can begin to resolve the conflicts if a rational Fish and Wildlife Program is to be created and implemented.   For example, marine mammal and migratory bird populations and laws and policies that protect them must be balance with efforts to recover weak naturally spawning salmon and steelhead populations where marine mammal and bird predation is a documented problem. 

It is for this reason that the Council will need to recommend new statutory directives where the current laws are inconsistent and interfere with achieving the Council and region’s vision.  These statutory changes will need to be implemented at both the federal and state levels and the Council’s policy leadership can help the region’s political leaders implement the necessary changes in statues to align them with the vision.

The following is a brief list of statues and treaties we believe contain inconsistent policies.  

· Endangered Species Act

· Migratory Bird Act

· Marine Mammal Protection Act

· Clean Water Act

· Mitchell Act for Hatcheries

· Resident fish management policies and regulations

· Treaties with Native Americans

· Treaties with Canada (regarding ocean harvest and the Columbia River)

· Etc. 

The “Strawman” is too Complex

The Strawman is a difficult document to read and comprehend.  This is at least partially due to the complex nature of the conceptual material presented in the paper.  However, the document is unnecessarily complex because it tries to serve two distinct audiences.  The primary purpose of the document should be to communicate the Council’s vision and policies to guide the region in the development of the next Program.  This purpose is a “policy” purpose and should be clear and easy to understand for everyone across the spectrum of policy leaders to field scientists working on implementation.  However, there are large portions of the Strawman that are drafted for a very technical/scientific audience.  These sections tend to confuse the Council’s policy guidance because it is difficult to determine whether what often appears to be a conflict between the policy statement and the scientific foundation is real or just an artifact of how the Strawman was drafted.  For this reason, we recommend that the Council redraft this document as a policy statement that you expect all of us to follow when proposing management actions for inclusion in the Program.

Separate Scientific Foundation

We recommend that you augment the Council policy directions with a document articulating the scientific foundation proposed by your science advisors to support the Council’s policy decisions.  The complexity of the salmon’s life cycle has left the door wide open for different interpretations and applications of scientific information.  The Council should be clear about the scientific assumptions guiding your policy decisions.  We expect the Council’s analysis to utilize the best available peer reviewed scientific information, incorporate actual data whenever available, and be flexible enough to incorporate new information as it becomes available. 

This separate document will also allow the scientists to use the technical jargon necessary to communicate the complex concepts defining their scientific understanding of the sources of mortality and the needs for fish reproduction and survival. To the extent there are conflicts between the scientific knowledge and the Council’s policy decisions you may need to engage in some give and take with your science advisors.  We are confident that through this process the Council can provide the leadership the region needs to develop a goal oriented Program based on rigorous science.

Split Planning Assumptions into Givens and Policies

The Strawman includes an important section containing both planning assumptions and policy judgements.  This is an important section of the document because it establishes the Council’s sideboards on the Program.  However, this section causes us some confusion because it includes both policy and factual assumptions.  We suggest that the planning assumptions that are statements of fact, or a reasonable assumption of what the world is like, be separated from the Council’s policy judgements.  This will help the reader to focus on the Council’s policies.  The following are examples of Council policy judgements that should be clearly articulated and agreed to by the Council.  We have taken the liberty of editing these policy statements and have included, in brackets following each policy, our reasons for suggesting these changes.

Policy Judgements

· Efforts to improve the status of fish and wildlife populations in the basin must rebuild and maintain habitat that supports existing populations that are healthy and productive and expand into adjacent habitats that have been historically productive. [The previous draft suggested a focus on strong populations and habitat.  This is not consistent with the mandates of ESA.  It seems appropriate for the Council to focus both on strong and weak populations but one cannot dominate the other.] 

· Management actions must include integrated research and evaluation to measure biological effects on the ecosystem.  Scientific measurement and evaluation is a requirement for the concept of adaptive management to function. [The proposed rewrite is designed to simplify the policy statement that the concept of adaptive management requires scientifically based measurement and evaluation.]
· Actions to improve fish survivals at all life stages should protect biological diversity by benefiting the full range of species, stocks and life-history types, and should favor solutions that best fit natural behavior patterns and processes. [This policy statement has been broadened to include the entire lifecycle.  The previous statement about dam passage was too narrow as a policy statement and the reference to spill as the baseline is a scientific judgement of the effects of spill on the overall productivity of all anadromous populations.] 

· System-wide water management, including flow augmentation should balance the needs of anadromous species with those of resident fish species in streams and storage reservoirs, and with other uses of the Columbia Basin waterways. [This is an important policy statement from the Council because the ESA fails to provide any balancing with the needs of other species or other uses of the river.]  

· Resident fish and wildlife that are protected under the Endangered Species Act will be given equal priority to protected anadromous fish when planning reservoir operations. [We suggest that the Council add this policy statement because resident fish and wildlife listed under the ESA are not managed by the same federal agencies as anadromous fish.  This offers the possibility for conflicts and inconsistent recommendations.]

· There is an obligation to provide fish and wildlife mitigation where habitat has been permanently lost due to federal hydropower development.  In those cases, artificial production will continue to be used to replace capacity and bolster productivity, but this strategy can only be used to the extent that mixed stock harvest pressure can be alleviated on weak naturally spawning anadromous and resident fish and wildlife populations. Artificial production must include an experimental, adaptive management design to evaluate benefits, address scientific uncertainties, and improve hatchery survival while minimizing the impact on, and if possible benefiting, fish that spawn naturally.  [This is an important policy statement about the role and risk of artificial production.  The linkage between hatchery production and mixed stock harvest must be broken before hatcheries can be used to support harvest objectives.]

· Harvest can provide significant cultural and economic benefits to the region, and the program should seek to increase population-specific harvest opportunities based on adult escapement objectives designed to protect and recover natural spawning populations.  This will require moving away from mixed stock harvest and toward live capture and release of all non-targeted populations and/or toward terminal fisheries that are highly stock specific. [This last sentence is added to define the direction of change that is necessary for the region’s harvest policies.  While there may be other approaches, we suggest that the Council establish the policy that the region move toward live capture and release in areas where stocks are mixed and to terminal fisheries so that harvest pressures can be focused on hatchery produced fish.]
Givens

The remainder of the bullets included in this section of the Strawman should be included in a new section.  This section should be entitled something like, “Planning Assumptions.”  Here, too, we offer some editorial suggestions that are designed to provide greater clarity as to what the Council assumes to be true.

· No single activity is sufficient to recover and rebuild fish and wildlife species in the Columbia River Basin.  Successful recovery efforts must involve a broad range of strategies for habitat improvement, hydro system reform, artificial production, and harvest management. 

· Increasing the abundance of single populations will not, by itself, result in long-term recovery.  Restoration efforts must focus on expanding and maintaining diversity within and among species in order to sustain robust populations. 

· The Council assumes, in the near term, the four federal dams on the lower Snake River will not be breached, either because the National Marine Fisheries Service and the Corps of Engineers will not recommend it, or because Congress will not authorize and appropriate funds to do it. Given these assumptions, there is also the need for the region to redirect its resources and energy to actions of more immediate effect that are biologically sound and economically feasible. 

· Native species in native habitats provide the best template and direction for needed biological conditions. Non-native species, including resident fish substitution programs, must be designed to avoid adverse impacts on native species.  This is especially important for weak naturally spawning populations listed under the ESA. 

Suggestions for Additional Council Policies

In the development of this framework the Council has an opportunity to articulate some additional policies we believe would improve on the clarity of the goals of the Program and help you to make the many difficult trade-off decisions required for effective management of fish and wildlife.

· The Council should make it clear that you are developing a Program that will both protect and enhance the region's strong meta-populations while restoring weak populations listed under the ESA.  [This is a new approach designed to broaden the management focus to more than just weak populations and sub-populations as has happened under the ESA.  A simultaneous focus on both strong and weak stocks of fish will encourage natural straying that, when combined with managed supplementation, will rebuild weakened naturally spawning populations.]

· There are competing demands for the region's limited financial and human resources.  The Council will establish biological priorities based on the degree to which proposed management actions contribute to the accomplishment of the vision.  These biological priorities will insure that tradeoff decisions are based on sound science and that they are economically rational and efficient.  Those actions that have the greatest biological benefits at the lowest cost will be implemented first.

· A comprehensive watershed audit will be conducted to establish biological priorities for rehabilitating naturally spawning salmon and steelhead populations, while identifying needs and possible impacts to other fish and wildlife populations.  Some watersheds, or portions of watersheds, will be designated prime habitat for naturally reproducing salmon and steelhead populations; other watersheds will be designated production streams to support fish harvest objectives, with still other streams designated as not suitable for salmon and steelhead production.

· The region's system of dams is fundamental to maintaining public health and safety during floods and the hydropower system is an integral component of the region's economy.  Every aspect of the economy benefits from the power, navigation, irrigation and recreation benefits that are provided by the dams.  The integrity and functionality of this system for its multiple uses is an integral part of the Council’s vision.  However, changes in the system's configuration may occur but only when critical survival bottlenecks are identified that cannot be circumvented through other means and where the costs are justified by the probable biological benefits.

· The overall management philosophy for the region's salmon and steelhead resources will be changed to value over-escapement more highly than over-harvest.  Spawned-out salmon carcasses will be left in the streams to provide a valuable food source for next year's progeny and harvest management practices will be changed to protect naturally spawning populations from uncertainties in harvest management practices.  

· The Council’s Program will provide top down priorities based on the best scientific information available and guided by the vision.  Regional objectives and priorities must be balanced with local objectives and priorities established through bottom up Watershed Council decisions.  These Watershed Councils will be made up of individuals who accept responsibility for managing and improving their local environment.  This will help to create a sense of local ownership in the Program’s recovery and the salmon management efforts.

· The Council will recommend changes in federal, state, and local statutes, policies and ordinances that are necessary to enhance and enforce the region's accomplishment of the Program’s vision, goals and objectives.

· The Council needs to provide "top down" funding decisions that allocate available resources to individual projects and watersheds according to the Program’s established biological priorities.  The Council can lead the implementation of the Program by focusing the available resources toward the accomplishment of the Council’s vision. 

PAGE  
10

