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Introduction and Background

On January 28, 1998, the Forest Service announced its intent to revise regulations concerning the management of the National Forest Transportation System (63 Fed. Reg. 4350, 1998).  Simultaneously, the agency published a proposed interim rule to temporarily suspend road construction and reconstruction in certain unroaded areas of National Forest System lands.  A final interim rule suspending road construction and reconstruction in unroaded areas for 18-months was published approximately one year later, in February 1999 (64 Fed. Reg. 7289, 1999).  This 18-month moratorium on road construction and reconstruction was imposed to provide a “timeout” period during which the Forest Service could develop a new long-term road management strategy and the analytical tools necessary to implement it.  A January 1999 report from Pacific Rivers Council (National Forest Roads Policy: problems and solutions, 1999) summarized scientific finding regarding the impacts of roads on aquatic ecosystems, provided a critique of then-existing Forest Service roads policy and provided several preliminary recommendations for a new Forest Service roads policy.

On March 3, 2000, the promised new long-term road management strategy was presented to the public through the publication of three notices in the Federal Register:  

· The first provides an overview of the new proposals (65 Fed. Reg. 11676, 2000),

· The second specifies proposed revisions to the Code of Federal Regulations, primarily to Part 212 relating to administration of the Forest Development Transportation System (65 Fed. Reg. 11680, 2000), and 

· The third delineates proposed changes to the Forest Service Manual, primarily to title 7700 relating to the Transportation System (65 Fed. Reg. 11684, 2000). 

This report analyses the new proposals from several perspectives and is divided into seven parts.  

· Part I – details the representations or promises made by the Forest Service regarding the content of the new roads management strategy.  

· Part II – summarizes the proposed new regulations.  

· Part III – summarizes the proposed manual revisions.  

· Part IV – summarizes and examines the proposed Roads Analysis process.

· Part V – evaluates the degree to which the proposed roads management strategy, in its entirety, fulfills the promises about it that were made by the Forest Service.

· Part VI – judges the proposed roads management strategy against the preliminary recommendations contained in the January 1999 Pacific Rivers Council Roads Policy Report (PRC 1999).

· Part VII – provides summary comments regarding the proposed new roads management strategy.

I. Forest Service Representations Regarding their New Roads Management Strategy

The Forest Service has made numerous representations regarding their proposed new Roads Management Strategy.  These promises and representations are found in the various Federal Register notices (i.e., the notices that provided an overview of the proposals, that proposed rulemaking and that proposed administrative policy), in the Press Release announcing the new policy proposal, and in the Environmental Assessment prepared in compliance with NEPA to accompany the proposed strategy.  This section summarizes the Forest Service’s own representations of their proposed strategy.

A. Assumptions driving the need for a new roads management strategy

The Forest Service acknowledges that roads, especially if poorly maintained, can have a wide variety of adverse impacts on watersheds.  Furthermore, the agency notes that few detrimental environmental impacts are more lasting than those caused by roads.  The need for a new roads management strategy is predicated upon the fact that Forest Service roads are extensive and while most were constructed over the last 50 years for timber harvest and log removal, some 60,000 miles evolved from tracks made by off-road vehicles or otherwise never were planned or designed as permanent roads.  While the agency asserts that today’s road construction technology is better than earlier construction methods, adverse environmental impacts from roads built before 1980 are more extensive than expected and the impacts from the unplanned roads generally are quite severe.  The bottom line is that current roads policies have allowed a situation in which many existing Forest Service roads, both planned and unplanned, are substandard and do not meet current environmental protection or safety standards.

A second theme driving the agency’s need for a new roads management strategy is the fact that resource use on National Forest System lands has shifted away from timber harvest and similar resource development toward recreational activities (including hiking, camping, hunting, fishing, wildlife viewing and pleasure driving) and watershed, fisheries and wildlife improvement.  Furthermore, while the agency continues to view roads as essential for forest use and notes that Forest Service roads often are critical elements of rural transportation networks, the agency notes that public sentiment against construction of new roads in remaining roadless areas is increasing.  Essentially, the Forest Service has assumed that current policy is out-of-step with the shift in resource use on National Forest System lands and the shift in public values and sentiment.

The final theme relates to funding.  The agency reports that current funding is inadequate to maintain existing Forest Service roads or to undertake the maintenance backlog.  Specifically, the agency currently has less than 20% of the funding needed to fully maintain the roads system and the backlog of deferred roads maintenance and reconstruction exceeds $8 billion.  They assume that funding is unlikely to vary dramatically from what historically has been available and that current policy is unable to accommodate the disparity between funding needs and capabilities.

At a fundamental level, the Forest Service is assuming a new roads management strategy is needed because the world is different than the agency thought it was when the current policy was adopted.  Specifically, the detrimental impacts of roads is greater than the agency anticipated, the use of roads and resources has shifted dramatically, and the funding to support roads maintenance consistently has proven to be less than was needed.

B. Representations regarding the new roads management strategy

To meet these harsh realities, the Forest Service promises a new roads management strategy that will result in a roads system that is safe, responsive to public needs, environmentally sound, affordable and efficient to manage.  The strategy is promised to improve service to users, protect environmental values, enhance public safety, mitigate environmental impacts, promote viable local communities, and boost credibility of the agency’s natural resource management.  It promises to find an appropriate balance between safe and efficient access for all users and protection of healthy ecosystems by:

· Developing new analytical tools to decide when and if new and existing roads are needed and requiring its use - especially prior to decisions to construct new roads;

· Aggressively decommissioning non-beneficial or unauthorized roads;

· Maintaining and improving roads needed for recreation, rural access and the sustainable flow of goods and services that do not compromise healthy lands and waters;

· Requiring managers to consider the availability of maintenance funding when assessing new road construction;

· Incorporating a transition process for forests to update their forest plans using the new roads analysis; and

· Requiring extensive public involvement in local transportation planning decisions.

The Forest Service proposals specifically include changes in its regulations and in its manual direction.  The agency proposes to shift the emphasis in its regulations (36 CFR part 212) from the development of an ever increasing transportation system to the management of environmentally sound access by: 

1) clarifying terminology, 

2) shifting from development and construction of new roads to the restoration and maintenance of needed roads and the decommissioning of unneeded roads, and 

3) requiring use of a science-based analysis to identify the minimum Forest Service roads system needed and guide the shift outlined in item 2.

The agency proposes to revise the guidance contained in its manual (Forest Service Manual Titles 7700 and 1900, i.e., FSM 7700 and FSM 1900) to clarify terminology and direction.  Its proposal is promised to provide the minimum forest transportation system for administration, protection and use of the forest within a context of minimizing adverse impacts and restoring healthy ecosystems by:

1) Requiring a comprehensive transportation system inventory,

2) Incorporating a science-based, multiple-scale, six-step transportation analysis into the forest planning process,

3) Emphasizing maintenance of needed roads and decommissioning of unneeded roads, and

4) Providing for additional consideration and protection of unroaded area values in the forest planning process.

To assist in implementation of the new strategy, the Forest Service proposes to adopt the six step science-based roads analysis process entitled Roads Analysis: informing decisions about managing the National Forest Transportation System (USDA Forest Service, 1999, Misc. Rep. FS-643) as the analytical tool referenced in its proposed new regulations and administrative policies.  This process is promised to be a scientific analysis that balances the need for access against the environmental costs associated with road construction and reconstruction.  The process is represented as providing a template for an objective evaluation of the environmental, social and economic impacts of proposed road construction, reconstruction, maintenance and decommissioning, but explicitly is promised to not make decisions nor allocate lands for specific purposes.

II. Summary of the Proposed Changes to 36 CFR 212 

A. Overview of current regulations

The regulations relating to the Forest Service Roads system are found in Part 212 of Chapter II of Title 36 of the Code of Federal Regulations (36 CFR Part 212).  The provisions are organized into 12 subsections, as follows:

· Section 212.1 Definitions – establishes and defines terms specific to the Forest Service Transportation System.

· Section 212.2 Forest development transportation program – establishes the obligation that a Transportation System document be prepared and revised, and provides for the development of an annual program of work.

· Section 212.3 Cooperative work – governs the procedures by which others may cooperate with the Forest Service in Transportation System work and establishes the protocols for handling financial contributions from cooperators.

· Section 212.4 Construction and maintenance – establishes that appropriated funds shall be directed to construction and maintenance work that is necessary and economically justified; specifies the application of force account and contracting methods to preliminary engineering, construction and maintenance activities; and prohibits initiation of construction work until all necessary rights of way are secured and approved and all relevant cooperative agreements are approved and executed.

· Section 212.5 Road System Management – establishes requirements regarding traffic rules on Forest Service Roads and references procedures in 36 CFR 261 for imposing additional rules (e.g., differing limitations on the load, weight, length, height and width of vehicles; restrictions on the classes of vehicles or types of traffic on certain roads or road segments or establishing closure on certain roads or road segments to all vehicular use, etc.).  This subsection also includes provisions regarding cost recovery from commercial haulers of non-federal forest and other products as well as those regarding the ability of the Chief to obligate forest road users (including purchasers of government timber and other products) to maintain and/or reconstruct roads.

· Section 212.6 Ingress and egress – establishes rights to access intermingled and adjacent private and public lands across Forest Service lands and establishes conditions upon which such access is bound.

· Section 212.7 Access procurement by the United States – establishes conditions under which the Forest Service may construct, reconstruct, improve or maintain Forest Service roads that also are state, county or other local roads; also governs acquisition of and compensation for easements across non-federal lands.

· Section 212.8 Permission to cross lands and easements owned by the United States and administered by the Forest Service – establishes the principle that permission to cross Forest Service lands be conditioned upon providing a reciprocal benefit to the agency and establishes rules governing the granting and termination of such permission.

· Section 212.9 Principles for sharing use of roads – details principles governing the use of roads under arrangements for sharing costs or performance.

· Section 212.10 Maximum economy forest development roads – provides for the acquisition, construction, reconstruction, improvement and maintenance of roads to permit the maximum economy in harvesting timber.

· Section 212.20 National forest development trail system operation – requires that trails be identified on maps available to the public and marked on the ground by signs that bring their location to the attention of the public.

· Section 212.21 Pacific Crest National Scenic Trail – specifies that this trail shall be administered as a footpath and horseback riding trail, with motorized vehicles authorized only when needed to meet emergencies or to enable landowners or land users to have reasonable access to their lands or timber rights.

B. Proposed revisions to current regulations

There are four changes proposed to the regulations governing the Forest Service Roads System.  These changes substantively affect primarily sections 212.1, 212.2 and 212.5; although conforming amendments also are proposed to 36 CFR Parts 261 and 295.  

First, the agency proposes to make an essentially cosmetic change in nomenclature by removing the word “development” from such references as “forest development transportation system,” “forest development transportation facility,” and “forest development transportation program” and substituting “Forest Service road(s)” and “Forest Service trails(s)” for “forest development road,” and “forest development trail.”   This change in language occurs in the heading for Part 212 and in sections 212.1, 212.2, 212.4, 212.5, 212.6, 212.7, 212.10 and 212.20 as well as in a number of subsections of Parts 261 and 295.  Presumably this change is to remove the overt indication and assumption that forest roads, trails, facilities, systems and programs are part of an overall development destiny.

Second, in section 212.1 Definitions, the agency proposes to continue and expand upon the nomenclatural shift by substituting the concepts of a “Forest Transportation Atlas” and a “Forest Transportation Facility” for those of a “Forest Development Transportation Plan" and a “Forest Development Transportation Facility.”  In addition, the concepts of “classified” and “unclassified roads” are introduced and defined.  

The substantive distinction between a Transportation Plan and a Transportation Atlas appears to be slight, but potentially important.  The first is a “plan for” and the second is an “inventory, description and display of” roads, trails and airfields.  In the plan the roads, trails and airfields are “needed for the protection, administration and utilization” and in the atlas they are “important to the management and use” of National Forest System lands, or the development and use of resources upon which rural communities are dependent.  Essentially, the Plan is a development document outlining roads needed for the agency to conduct its business, while the Atlas is an annotated inventory of roads important to the agency in the conduct of its business.  The Atlas continues to embody the concept codified originally in the definition of the Plan that rural communities are dependent upon the development and use of resources on National Forest System lands.  The definitions of Forest Transportation Facility and Forest Development Transportation Facility are similarly related. This proposed new term and definition expands the concept of facility to include not only roads, trails and airfields, but also bridges, culverts, parking lots, log transfer facilities and road safety and other appurtenances.  Both the new and the old terms regarding facilities limit themselves to those facilities in or adjacent to National Forest System lands, with the new term additionally referencing those that are “in the transportation network” rather than those “in the transportation plan.”

The proposed rulemaking adds and defines classified and unclassified roads.  Classified roads are defined to include all planned, intentional roads.  Unclassified roads are defined to include temporary, unplanned, and abandoned roads that were not purposefully built as part of the forest roads system.  These definitions are adaptations of the terms originally introduced a 1988 draft report (The National Forest Road System and Its Use, 1988) and the 1999 Federal Register Notice placing a moratorium on road construction and reconstruction in roadless areas (64 Fed. Reg. 7289, 1999), and used in the Roads Analysis Report (August 1999).  The relationship and definition of new roads terminology is summarized in Appendix A.

Third, in section 212.2, the proposed regulations require Forest Supervisors to “develop and maintain” the forest transportation atlas as a substitute for current regulations governing “preparation, maintenance and revision” of a forest development transportation plan.  The language is similar, except for the addition in the proposed regulations of provisions requiring that identification of “needed transportation facilities” be

based upon a science-based analysis and specifying that such an analysis consider environmental, social and economic effects and also provide for consideration, at various ecological scales, of facilities needed to meet resource management objectives.

Fourth, in section 212.5 Road system management, a new subsection is added regarding the identification of the minimum roads system needed as well as the identification of unneeded roads through a science-based analysis at appropriate scales that includes opportunities for public involvement and consultation with state, local and tribal governments.  This new subsection specifies that the minimum roads system is that needed for safe and efficient travel and for administration, utilization and protection of National Forest System lands.  It establishes that the minimum roads system must be commensurate with the resource objectives in the Forest Land and Resource Management Plan, reflect likely funding expectations, and minimize the adverse environmental impacts associated with road construction, reconstruction and maintenance to the extent practicable.  Furthermore, the new subsection requires that roads not needed for the purposes specified above be identified and scheduled for decommissioning, with priority being given to decommissioning those roads that pose the greatest risk to public safety or to environmental quality.  The new subsection provides that other unnecessary roads be scheduled for decommissioning commensurate with their potential risk and available funding.

III. Summary of Proposed Manual Revisions

A. Overview of current manual direction

The manual direction relating to “cost effective planning, development, operation and maintenance of forest development transportation system facilities” as part of the Forest Service Transportation System is found in Title 7700 of the Forest Service Manual.  The provisions are organized into five chapters, as follows:

· Chapter 7700 – Zero Code – lists the authorities (i.e., laws, regulations, MOUs, and executive orders), objectives, policy, responsibilities, definitions and handbooks relevant to the Forest Service Transportation System.

· Chapter 7710 – Transportation Planning – contains objectives, policies, responsibilities and requirements specific to transportation planning and for documenting the transportation system.

· Chapter 7720 – Development – contains policies and requirements for pre-construction and construction engineering associated with the development of transportation facilities.

· Chapter 7730 – Operation and Maintenance – contains references to authorities, objectives, policies, responsibilities related to transportation system operation and maintenance, and gives direction for performance of activities associated with transportation system operation and maintenance.

· Chapter 7740 – Federal Lands Highway Program – contains authorities, objectives, policy, responsibilities, definitions, and national information requirements, and gives direction for forest highway planning, programming, development and public hearings.

The manual direction relating to Planning is found in Title 1900 of the Forest Service Manual.  The provisions are organized into eight chapters, as follows:

· Chapter 1900 – Zero Code – lists the authorities, objectives, policy, responsibilities, definitions, general guidance regarding the Forest Service Planning Process, and handbooks relevant to the Forest Service Planning Process.

· Chapter 1910 – National Resource Planning – sets forth requirements and procedures for conducting an assessment of the Nation's renewable resources and for developing long-term Forest Service resource management.

· Chapter 1920 – Land and Resource Management Planning – provides for integrated land and resource management planning through development of Regional Guides and Forest plans.  Regional Guides include needs for National Forest System (NFS), State and Private Forestry (S&PF), and Research programs.

· Chapter 1930 – Program Development and Budgeting – provides for preparation of short-term program proposals: development of budgets; and annual allocations of targets, funds, work force, and direction for the national, Region, Area, Station, and local levels.

· Chapter 1950 – Environmental Policy and Procedures – prescribes the assessment and decision making processes required by the National Environmental Policy Act of 1969 and the statements and reports necessary to document these processes.

· Chapter 1960 – Policy Analysis – provides for a systematic analysis of current and emerging issues as a basis for recommending policy changes.

· Chapter 1970 – Economic and Social Analysis – provides for economic and social analysis of programs, resource plans, and projects.

· Chapter 1990 – Special Plans and Studies – prescribes objectives, policy, responsibilities, definitions and procedures for the conduct of administrative studies and the distribution of their results.

B. Proposed revision to manual direction

The proposal seeks to amend both FSM 1900, relating to Planning, and FSM 7700, regarding the Forest Transportation System.  However, it is not clear from the Federal Register notice when or if the proposed amendments are intended to be a substitution for or a supplement to currently existing language in the Forest Service Manual.  As explained below, it is assumed for the purposes of this report that the amendments to Title 7700 are complete substitutions for Zero Code and Chapter 7710, while the amendments to Title 1900 are additions to existing language in current direction.

The proposed manual revisions proffer two relatively minor changes to Chapter 1920 – Land and Resource Management Planning that appear to be additions to current language.  Specifically, the new strategy would define “inventoried roadless areas” and “unroaded areas” (see Appendix A for the relationship and definitions of terms related to roads) and would specify two items for the list of resource integration requirements that must be considered during the forest planning process.  The first new resource integration requirement states that “specific access requirements and travel management options available to meet the objectives of each management prescription” must be identified.  The second states that “management prescriptions must protect values associated with unroaded conditions…”

Proposed changes to Title 7700 are more extensive, although they affect only two chapters of the title – the provisions of the “zero code” and those related to transportation planning.  It appears that the proposed changes must be substitutions for current language; however the Forest Service contact person indicated the changes were intended as supplements.  If this is the case, the “new” Forest Service Manual will be hopelessly confused.  Comparison of current and proposed Title 7700 manual direction shows that the same section numbers sometimes are used to refer to the same subject with a slightly different focus, and sometimes used to refer to different topics.  To further confuse the situation, the same topic sometimes is included both in current direction and in the new proposal, but referred to using different section numbers.  Although there is significant overlap is the section numbers used in the proposal and those used in the current Forest Service Manual, congruence is incomplete.  Appendix B provides a side-by-side comparison of the proposed manual revisions and current manual direction for the Zero Code and Chapter 7710 of Title 7700.  It should be noted once again that no modifications are proposed for Chapter 7720 – Development, 7730 – Operation and Maintenance, or 7740 – Federal Lands Highway Programs. 

At a fundamental level, the new roads policy proposes a dramatic shift in transportation planning.  It proposes to shift manual direction from the preparation and use of a “forest development transportation plan” to the preparation and use of a “forest transportation atlas and roads analysis procedure.”  Concomitant with this change in primary transportation documents is a shift in focus from developing roads to managing access within the capability of the land.  Specifically, the new manual direction would require attention be paid as a part of transportation planning to decommissioning unneeded roads and reconstructing and maintaining needed roads, while requiring that new roads be added only where supported by rigorous analysis.  Also significant is the shift in analytic procedures, with the new direction proposing use of a specific science-based analysis process (discussed in the next section of this report).

In the proposed Forest Service Manual revision the following three minor changes are made to the Zero Code.  First, the new manual direction would reorganize the authorities section (i.e., by subject: Coordination with Forest Planning, Revegetation, Transportation System Management) and cumulatively cite four laws and three regulations (FSM 7701). Second, the proposed new manual direction defines a different set of terms than is offered in current direction (FSM 7705).  Where the proposal defines the same or similar terms as those found in current direction the definitions are substantially the same, but with the nomenclatural shift discussed above in section II.B.  In addition, an exhibit is added that illustrates road terminology relationships.  Third, the zero code amendments reference only the Road Preconstruction Handbook and incorporate the nomenclatural shift from “forest development roads” to “Forest Service roads” in its description (FSM 7709).  

In addition, three fairly substantive Zero Code changes are proposed.  First, modifications are proposed for three of the objectives stated in current direction, the fourth would be replaced with a new objective, and all four would be reordered (FSM 7702).  These changes would add concepts of sustainability, managing within the capabilities of the land, minimizing adverse environmental impacts, restoring ecosystems, and coordination with local transportation needs.  Second, the proposal establishes a new and different policy of identifying the “minimum system” necessary to serve management objectives and public use while minimizing investment and maintenance costs and not compromising land health or water quality (FSM 7703).  In the current manual, direction simply promotes planning, development, operation and maintenance of an integrated transportation system considering other public and private facilities without reference to ecological considerations.  Third, roads management direction is given to assess the access benefits and costs of road-associated ecological effects (FSM 7703.1) and to require that priority be given to decommissioning unneeded roads (whether classified or unclassified) and reconstructing and maintaining needed roads, while stating that new roads be added only where supported by rigorous analysis.  This final proposed change is substantial on two fronts: 1) it shifts the focus to decommissioning and reconstruction and away from new construction, and 2) it includes unclassified roads. 

The proposed Forest Service Manual revision would change the title of Chapter 7710 from “Transportation Planning” to “Transportation Atlas, Records, and Analysis” and make the following ten changes to the chapter’s direction.  

First, it would make minor modifications to the objectives by modifying the two objectives contained in current manual direction and adding two “new” objectives (FSM 7710.2).  The two “new” objectives include one regarding incorporation of transportation system needs and direction into the land and resource management planning process (a concept included elsewhere in current manual direction), and one regarding interaction with and involvement of the public and state, local and tribal governments in transportation analysis.  

Second, the proposal substitutes six transportation analysis requirements for the eight transportation planning requirements in the current manual (FSM 7710.31); a change that sounds substantive but, in fact, is relatively minor.  In general, except for the shift from transportation facilities planning (with its focus on the evaluation of and selection among alternatives) to transportation analysis, the six analysis requirements are only slightly modified from the eight planning requirements.  Interestingly enough, because the analysis is presumed to be driven by an examination of options to meet access needs, the shift from planning to analysis is not as great in this section as might be expected.  In fact, the proposed analysis requirements are comparable to the current planning requirements.  With the exception of one new requirement (that analysis be based on rigorous analysis of need for access and of infrastructure needed to provide that access) which is implied but not included in current direction, and one old requirement (that the transportation system be developed in an orderly way while complying with forest management direction) which is implied but not carried into the new proposal, the proposed change mostly is a recombination of old ideas.  However, the modifications appear to be slight, but potentially important and would include introduction of the concepts of rigorous analysis, best available science at appropriate scales, and the constraints of current budget levels and realistic projections of future funding to the analysis process.  

Third, the proposed manual direction would substitute direction regarding the long-term application of the roads analysis process, transitional procedures, and the duration of transition procedures in place of current direction regarding transportation system information (FSM 7710.32).  For long-term application, the analytic procedures described in the 1999 Roads Analysis Report (USDA FS 1999) are specified as the roads analysis process to be used, unless an alternative process is approved by the Deputy Chief for National Forest Systems.  Furthermore, the long-term application protocols specify that any new road construction must serve a documented need and that the decision to construct a new road be informed by the Roads Analysis; and that maintenance, reconstruction and decommissioning opportunities and priorities be evaluated by the analysis (conducted at a scale and intensity commensurate with the scope of the action).  Interestingly, the proposed manual direction states that routine or emergency maintenance activities do not require analysis prior to action.  

To assist with the transition from current manual direction to full implementation (i.e., long-term application) of the proposed new direction, the proposal provides transitional procedures that would apply until a comprehensive roads inventory and roads analysis is conducted and integrated into forest plans.  These proposed transitional procedures offer direction for road construction and reconstruction in roadless and unroaded areas, as well as direction for road construction and reconstruction in roaded areas.  In specified roadless and unroaded areas, the proposal would require preparation of an EIS and a decision by the Regional Forester on the basis of a compelling need for road construction and reconstruction.  The proposed direction further states that environmental mitigation and restoration of unclassified roads are appropriate in roadless and unroaded areas during transition, but that maintenance of unclassified roads in such areas is inappropriate.  In roaded areas, a roads analysis would be required for road construction or reconstruction unless the work is underway or listed in the schedule of proposed actions prior to the effective date of the proposed amendment.

The proposed manual amendment also provides direction regarding the duration of the transition procedures.  For forests that have not adopted a revised forest plan prior to the effective date of this amendment, the transitional procedures would remain in effect until the roads analysis process has been integrated into the forest plan revision process.  If a forest has recently revised its plan (i.e., after January 1, 1996), the transitional procedures would remain in effect until the roads analysis process has been implemented and either the Regional Forester determines that no further revisions or amendments to the plan are needed to reflect the findings of the analysis or the Forest Supervisor adopts a forest plan amendment or revision to integrate the results into the forest plan.  In either case, the transitional procedures would govern until the forest plan is amended or is affirmatively found to comport with the analysis results.

Fourth, the proposed manual amendment would specify Transportation Atlas, Records and Analysis responsibilities for the Deputy Chief of National Forest System, Regional Forester, Forest Supervisor, and District Rangers (FSM 7710.4).  Current direction lists responsibilities only for the Regional Forester and Forest Supervisor.  The proposed direction specifies one responsibility each for the Deputy Chief and the District Rangers.  The proposal would take the responsibility for prescribing standards for analysis from the Regional Forester (who in current direction is responsible for “prescribing minimum standards for analyses”) and give it, in part, to the Deputy Chief of National Forest System (who in the proposed direction is responsible for “approving any alternative roads analysis process” to the one outlined in the 1999 Roads Analysis Report which earlier was identified as the roads analysis process to be used).  The responsibility for approving road management objectives is proposed for District Rangers.  In current manual direction, road management objectives are part of the transportation plan, and therefore presumably the responsibility of the Forest Supervisor as part of his duty to “develop and maintain a forest development transportation plan.”  Because the proposal retains the Forest Supervisor responsibility for developing and maintaining a Forest Transportation Atlas, and holds the Supervisor responsible for ensuring project development and operations are consistent with road management objectives, it is odd that it removes the responsibility for developing the road management objectives from the Forest Supervisor.

For the officials given responsibilities in both current and proposed manual direction, the Regional Forester is given an entirely new slate of responsibilities and the Forest Supervisor is given a list that is modified only slightly from current direction.  Proposed direction for the Regional Forester bares little resemblance to that prescribed in the current manual.  The new direction would hold the Regional Forester responsible for ensuring science-based roads analysis is part of sub-basin, multi-forest and sub-regional scale assessments; for ensuring such an analysis is incorporated in forest plan revisions; and for serving as the responsible official on any road construction or reconstruction activity proposed in roadless and unroaded areas in a forest pursuant to roads analysis transition procedures.  The current Regional Forester responsibilities differ significantly, and, in fact, do not coincide in any particular.  In contrast, with the exception of the loss of the responsibility for approving road management objectives that was discussed above, the responsibilities proposed for the Forest Supervisor are modified in only minor ways from those established in current direction.

Fifth, as part of Chapter 7710, the proposal defines only the term “unroaded areas,” while current direction defines five terms not included as part of the proposed FSM 7710.5.

Sixth, except for nomenclatural changes, proposed general direction for the Forest Transportation Atlas and Records is essentially the same as current direction for the Forest Development Transportation Plan (FSM 7711).

Seventh, the proposed direction specifies the content, format, scientific support requirements, and data management tool for the road atlas (FSM 7711.1).  The proposed direction is slightly, but perhaps importantly different than that provided in current direction regarding map support and inventory content of the plan document.  Notable improvements proposed for the new atlas (as compared to the current plan) are: the inclusion of information on the location and management decisions on unclassified as well as unclassified roads, the requirement that science-based analytic support for road management decisions be cited in the atlas, and the direction that a standard service-wide data management system be used by all units within the agency to store the data (thereby ensuring compatibility of data across national forest jurisdictional boundaries).

Eighth, minor changes are proposed regarding maintenance of the transportation atlas (as compared to current direction regarding revision of the transportation development plan) (FSM 7712.2).  Both proposed and current direction require the documents to add facilities only after the decision to construct has been made pursuant to NEPA.  The proposed amendment provides this direction in reference to construction of a new facility and to conversion of an unclassified road to a classified facility, while current direction speaks only to adding new facilities.  The new proposal also includes provisions specifying that facilities be removed from the atlas only after anticipated decommissioning results have been achieved and verified through monitoring – a considerable improvement over current language that directs facilities be removed when “all functions as a transportation facility cease or until it reaches its limited life and area is returned to resource production.”

Ninth, minor changes are proposed in FSM 7712, including a title change from “Transportation Planning and Analysis” to “Transportation Analysis and Results.”  In addition, these general provisions regarding Transportation Analysis and Results refer to use of a “science-based transportation analysis process” in place of the current manual’s reference to use of “systematic processes in FSM 1950, FSH 1909 and FSM 1920.”  Further, some seemingly general guidance is proposed in a later subsection (FSM 7712.21) directing that the transportation analysis be performed at appropriate scales to identify an environmentally sound, cost efficient transportation network; that the analysis be tiered to forest plan and available ecosystem assessments; that the analysis follow a process that considers the latest science-based information on environmental benefits and effect; that the analysis be guided by management direction, have interdisciplinary participation, and be approved in writing by the responsible official.  Regardless of where this proposed language ultimately is located; it should be noted that it is nearly identical to current direction regarding “area analysis.”  In addition, the new strategy proposes to add new objectives (FSM 7712.02) and policy (FSM 7712.03) regarding Transportation Analysis and Results.  The objectives direct that the analysis be conducted to identify opportunities; assess needs, funding and ecosystem effects, including effects on unroaded values; achieve management direction; and document recommendations.  The proposed Analysis and Results policy primarily is a collection of language found in various disparate sections of current direction (including sections on transportation planning, FSM 7712, and on planning requirements, FSM 7710.31) that has been gathered and reorganized.  In addition, statements are included directing that the public be involved and that all classified and unclassified facilities be identified.  

Tenth, the proposed manual revision also would make changes to numerous subsections of FSM 7712, several of them apparently substantive.  

· It proposes to direct line officers to choose the geographic scale for analysis and the degree of detail that is appropriate and practicable, recognizing that starting with broader-scale analysis is helpful (FSM 7712.1).  Current direction does not specify who is responsible for making decisions regarding the analysis’ scale or detail of analysis.  

· It proposes to provide further direction regarding multi-forest and ecoregion scale analyses (FSM 7712.11), forest plan level analyses (FSM 7712.12), watershed and project level analyses (FSM 7712.13), and network analyses (FSM 7712.22).  

The proposed multi-forest and ecoregion analysis direction is significantly broader than that found in current direction.   It would add new requirements that broad-scale ecological issues, and current and likely funding levels be considered during the analysis; while carrying forward requirements found in current direction requiring consideration of issues related to integration of state, county and local transportation systems and to new or revised forest highways, public lands highways and public roads programs.  

The proposed direction regarding forest plan level analysis carries forward the requirement in current direction requiring that this level of analysis include an overview of rights-of-way acquisition needs and consideration of Forest Service transportation investments needed.  In addition, it includes a telling shift in perspective by requiring that the analysis consider the effects of transportation facilities on Land and Resource Management Plans and management programs, where current direction requires a consideration of the effects of the resource programs on the facilities.  Finally, the proposed direction would add a requirement that forest plan level transportation analysis consider “environmental effects, including socio-economic impacts” and the “costs and benefits of protection of unroaded values.”

The proposed direction for watershed and project level analysis specifies that the transportation analysis tier to broader scale analyses; include comprehensive inventory and science-based analysis of all classified and unclassified facilities with the analysis area; and integrate with other watershed scale analyses.  Current direction on project level planning is focused on identifying projects in terms of short- and long-term needs, and scheduling projects to provide access to resource activities. 

Although the numbering is changed, the proposed network analysis direction is nearly identical to that found in the current manual, with one exception.  The proposal adds a requirement that network analysis establish environmental effects and ecosystem restoration opportunities to the list found in current direction.  Carried forward into the new proposal are requirements that the analysis establish reconstruction and improvement costs on a roads system to a specified area; variable user and travel-related costs over a roads system on a unit or output basis; and cost of operating and maintaining the network.  Also carried forward is the concept that network analysis should determine alternative route effectiveness, and that networks and cost estimates must be reanalyzed as outputs, schedules and management area locations change for different management practices.

· It proposes to direct that line officer approved road management objectives be established (FSM 7712.3).  Except that the subsection numbering is different, and the fact noted earlier that a different line officer was given approval responsibility, this proposed provision is nearly identical to that contained in current manual direction.

· It proposes to direct that decommissioning, reconstruction and construction improvement projects be scheduled in a timely, coordinated manner (FSM 7712.4).  Except for nomenclatural changes, this language is identical to that found in current manual direction.  Additional direction in the current manual requires that a 3- to 5- year implementation schedule listing all proposed projects be developed.  This concept is not carried forward in the proposed manual revision.

These new provisions relating to the Transportation Analysis and Results presumably are proposed as replacements for current direction related to Transportation Planning and Analysis (FSM 7712 and its subsections).  If this assumption is incorrect, rectifying the proposed FSM 7712 language with that in the current manual would prove difficult and confusing.

IV. Examination of the Proposed Roads Analysis Process

A. Summary of roads analysis process

Proposed modifications to Title 7700 of the Forest Service Manual require use of a roads analysis process to better inform Forest Service line officers and the public about the risks and opportunities of a roads system.  This process is outlined in a publication entitled Roads Analysis: Informing Decisions about Managing the National Forest Transportation System (USDA FS 1999), hereinafter referred to as the Roads Analysis Handbook.

Before examining the proposed roads analysis process, it is worth reiterating that the proposed FSM 7710.32 clearly states that the Forest Service does not have to stop all roads management until an analysis conducted pursuant to the “new” protocols is completed.  Rather, as discussed above, the proposal would establish procedures both for long-term application of the new roads analysis protocols and for application during the transition period experienced while the agency is getting the new strategy “up and running.”  It also is worth noting that the analytic process to be used is that described in the August 1999 publication, unless the Deputy Chief approves use of an alternate science-based analysis process.

The intent of the Roads Analysis Handbook is to provide a scientific framework to analyze risks and opportunities associated with a Forest Service roads system.  Roads Analysis is a science-based process to be conducted by an interdisciplinary team of Forest Service resource specialists and scientists.  As described in the Roads Analysis Handbook, the process consists of the following 6 steps:

· Step 1.  Setting up the analysis.  Includes establishment of analysis team, determination of proper scale, and development a plan to complete the analysis.

· Step 2.  Describing the situation.  Includes map and description of existing roads system, access needs, and relevant physical, biological, social, economic and political conditions.

· Step 3.  Identifying issues.  Includes identification of road-related issues and the information needed to address these issues.

· Step 4.  Assessing benefits, problems and risks.  Includes a synthesis of the benefits, problems and risks of the current roads system and risks and benefits of building roads into unroaded areas.

· Step 5.  Describing opportunities and setting priorities.  Includes identification of management opportunities, priorities and technical recommendations.

· Step 6.  Reporting.  Includes production of a report and maps that set context for improving the roads system.

In addition, Appendix 1 of the handbook provides further “Socratic” guidance for implementation of Step 4, the step most prone to controversy and the one that requires the most rigorous application of interdisciplinary scientific investigation.   The appendix consists of a series of fifty-seven questions that should be considered by the analysis team.  They fall into the following categories:  

· Ecosystem Functions and Processes (5 questions); 

· Aquatic,  Riparian Zone and Water Quality (14 questions); 

· Terrestrial Wildlife (4 questions); 

· Economics (3 questions); 

· Commodity Production (5 questions); 

· Water Production (4 questions); 

· Special-Use Permits (1 question); 

· General Public Transportation (4 questions); 

· Administrative Use (2  questions);  

· Protection (4 questions); 

· Recreation (10 questions); 

· Passive-Use Value (4 questions); 

· Social Issues (10 questions); and 

· Civil Rights and Environmental Justice (1 question).  

As an example, the first Aquatic, Riparian Zone and Water Quality question asks, “How and where does the roads system modify the surface and subsurface hydrology of the area?”  As noted in the handbook, this and other questions in Appendix 1 are not prescriptive, but rather are intended to assist analysis teams in developing appropriate questions to their analysis situation, and thereby help ensure the analysis team produce a comprehensive response as a part of step 4.  

In Appendix 2 the handbook provides further assistance by providing a discussion of a series of nine “indicators” that may be useful in analyzing the effects of roads on aquatic and riparian resources.  Eighteen parameters are discussed for each indicator.  For example, the first indicator in Appendix 2, “slope position,” is discussed as an indicator of road hazard.  The parameters relating to slope position as an indicator: identify the questions from Appendix 1 whose answers would be influenced by slope position; describe the indicator; identify units appropriate for use with respect to slope position, scales at which slope position will be most useful as an indicator, and other indicators related to slope position; discuss when slope position provides utility as an indicator; outline if and how information on slope position can be acquired; provide insight into problems with accuracy and precision inherent in use of this indicator; make observations on the durability, monitoring value, and limitations of slope position as an indicator; discuss typical availability of slope position data and where slope position is applicable as an indicator; and provide an example of appropriate use of slope position to delineate areas of high and low hazard.

The roads analysis process is applicable to a variety of geographic scales.  According to the analysis protocols and proposed manual direction, the most appropriate scale for the questions at hand should be chosen in conjunction with a line officer and may be a component of watershed analysis, landscape analysis or other analysis process.

The Roads Analysis will result in a report for line officers and the public and maps displaying risks and opportunities for each road.  It is stressed in the proposed new roads strategy that Roads Analysis is not a decision-making document, but is intended to provide line officers with information necessary to make decisions pursuant to NEPA and NFMA.  It also is stressed that the Roads Analysis document should be subjected to a “technical review” process.  

B. Positive attributes of  the proposed roads analysis process

Overall this analytic tool provides a good start in the transition of the Forest Service from an agency of road builders to one that examines existing risks and opportunities of the roads system.  It is a tool that can be integrated into other analysis processes, and in fact, will fit logically into the watershed analysis process.  In addition, the analysis can be adapted to local situation and scale needs.  It is an adaptable process by design, and questions and indicators included in the handbook are applicable to a variety of spatial scales.

On another positive note, internal and external technical reviews of Roads Analysis products are encouraged strongly.  Such reviews clearly would help ensure technical adequacy and consistency among analysis products, within and across national forests.  Such reviews will be especially important in the initial uses of the handbook.  

C. Potential problems identified with the proposed roads analysis process

Of greatest concern is the fact that the Handbook is not prescriptive and establishes no defaults.  Despite a preponderance of scientific evidence that certain road-building practices result in resource damage and unacceptable risk, no provisions are made for reaching default conclusions during Roads Analysis regarding the risks associated with these practices.  As a result, no practices are identified “a priori” as being too risky for consideration and none are identified as needed to avoid unacceptable risk.  Numerous clear recommendations abound in the scientific literature.  For example, Furniss et al. (1991) provides a series of practical guidelines for road construction that minimize or prevent damage to stream systems.  They advocate locating any new roads along ridgetops and away from midslopes and riparian areas.  They also advocate designing drainage structures to accommodate peak streamflows based on at least a 50-year flood interval (others have advocated a 100-year interval) and ensuring that no channel width changes occur at stream crossings.  

In addition, it should be expected that the proposed Roads Analysis process will have many of the same shortcomings as currently experienced with watershed analysis.  That is, most notably, that although the process was developed and usually is implemented with good intent, local products will vary in quality and rigor.  Perhaps a technical review team composed of the Roads Analysis Support Team (listed in Appendix 5 of the Roads Analysis Handbook) and non-agency scientists could be assembled to review an initial series of roads analysis products to ensure scientific consistency and quality in the documents.

A fundamental problem with the proposed Roads Analysis process is the fact that there is no requirement to stop road work until the analysis is complete.  Proposed direction specifies that road projects can be completed without Roads Analysis, following “transition protocols,” if the work is underway or is listed in a schedule of proposed actions prior to the effective date of the new strategy.  This transitional “leeway” is far too broad.  Work included in any individual forest’s schedule of proposed actions could vary widely, ranging from a list of only those projects for which a final NEPA decision has been reached to a list of all projects that might be undertaken over the next 3- to 5-year period assuming full Forest Plan funding.  Clearly, the exemption is too “fuzzy” and potentially too broad.

Another difficulty with the Roads Analysis Handbook is the fact that the process fails to adequately integrate ATV and motorcycle trails into the roads system.  Numerous secondary roads undoubtedly should be decommissioned, but some may be suitable as motorized trails.  Although Step 5 of the analysis process implicitly would provide an opportunity for making this recommendation, the process does not adequately provide the context in which such a decision should be evaluated.

To a great degree, the success of the analytic process is dependent upon the formation of a team with the necessary skills.  The handbook includes a discussion pertaining to the need for an interdisciplinary team to conduct the analysis, but falls short of any specific recommendations for certain skills.  Proposed manual direction charges the Forest Supervisor with the responsibility of ensuring that skills needed in transportation analysis are available, and makes specific reference to engineering, hydrology and biology.  While this is an improvement over current direction, which mentions specifically only engineering, it still falls short.  At a minimum, hydrology, soils, and geomorphology are skills that are needed in practically all analysis situations.  If these skills are lacking, faulty analyses may result.  The crucial skills needed for analysis should be a part of the handbook.

Finally, the handbook does not contain any models or provide guidance for selecting from among existing models available for use in predicting sediment delivery from road systems to riparian areas and streams.  Presently, National Forests use a variety of models to predict sediment delivery to determine compliance with INFISH and PACFISH, which often require a net decrease of sediment delivery to riparian zones.  Some models are better than others depending on the particulars of a given watershed, and a summary of various methods used to quantify sediment delivery is needed.  

V. Comparison of Proposed Roads Management Strategy to Forest Service Promises.

The Forest Service promised that its proposed new roads management strategy would result in a roads system that is safe, responsive to public needs, environmentally sound, affordable and efficient to manage.  If planning automatically always produced the hoped for results we could conclude that the new strategy lives up to its billing.  In reality, we can anticipate that although the new strategy may make some headway in the right direction, the progress is likely to be much slower than we, or the agency, would like.  The proposed strategy can only “improve service to users, protect environmental values, enhance public safety, mitigate environmental impacts, promote viable local communities, and boost the credibility of the agency’s natural resource management” if the opportunities to be identified as a result of the proposed analysis and planning are taken advantage of and the risks similarly identified are mitigated, minimized or removed.  

Clearly, a number of the specific representations about the strategy have been met by hard reality.  New analytic tools have been developed; policy language directing an increased emphasis on decommissioning and maintenance has been proposed; proposals would require managers to consider the availability of funding and to involve the public in transportation planning.  The proposal does clarify terminology, appears to shift the roads program emphasis, and would require use of a science-based analysis.  At bottom, the agency’s specific representations of their proposed new strategy appear to have been met; however their broader and more general promises about the results of their strategy appear to be unsupported by hard requirements and direction in the manual.

VI. Evaluation of the Proposed Roads Management Strategy Against Pacific Rivers Council Preliminary Recommendations

In January 1999, Pacific Rivers Council (1999) identified twenty critical issues that demonstrate a need for a new national roads policy.  Preliminary recommendations to national roads policy direction were suggested in four areas: protections of roadless areas, road obliteration and restoration, new road development, and general road management.  These recommendations were submitted by the Pacific Rivers Council and ninety-one other conservation groups to the Chief of the Forest Service as part of a comprehensive briefing packet prepared in response to the Chief’s announcement of the development of a new roads policy for the Forest Service.

In general, the proposed new roads policy addresses, at least in part, those preliminary recommendations that relate to planning.  Unfortunately, the proposed policy does not even attempt to address those recommendations that refer to actual “on-the-ground” work.  In short, the policy appears to be long on policy, objectives and planning and short on implementation requirements.  A tabular evaluation of the degree to which the preliminary recommendations are addressed by the proposed new roads policy can be found in Appendix C.

A few PRC recommendations (or recommendation components) were incorporated into the proposed policy.  For example, the proposed roads policy requires that a Road Atlas be prepared and kept current.  As a result of these provisions, there is a strong likelihood that, as recommended by PRC, the following should be identified:

· “uninventoried roads,” 

· existing roads in need of “storm-proofing” and “decommissioning,” 

· culverts that pose fish passage problems, and 

· roads in riparian areas and floodplains.

The location of unclassified roads (aka “uninventoried roads”) is required explicitly as a component of the Road Atlas.  The Road Analysis process that supports atlas preparation should identify roads in need of storm-proofing and decommissioning, culverts that pose fish passage problems, and roads that are in riparian areas and floodplains.  However, explicit identification of roads in these last three categories are not required.

In addition the PRC recommendation that Watershed Analysis be required prior to construction of off-setting new roads in watersheds that are lightly roaded or that are important for water quality or as refugia for threatened, endangered or sensitive species was accommodated, in part, by the requirement of Roads Analysis for construction of new roads (regardless of whether they are off-setting) during long-term application of the policy.  Roads Analysis, like Watershed Analysis, is a six-step analytic tool.  The two processes are similar, and certainly are compatible.  However, the proposal waives this requirement during the transition period for road work underway or listed in the schedule of proposed projects prior to the effective date of the amendment.  Furthermore, the proposal is silent both on the component of this PRC recommendation that new roads be authorized only where they would facilitate large reductions in road mileage or net road effects and on the component that recommended off-setting obliterations be complete prior to new construction.

Finally, the PRC recommendations that a Road or Transportation Management Plan reflect the shift in public use and demand, and that the potential for water diversion at stream crossings be evaluated were accommodated in part.  The proposal explicitly requires that roadless values be considered at ecoregion, multi-forest, and forest plan level analyses.  The potential for water diversion at stream crossings should be evaluated during properly implemented Roads Analysis; in large part as a result of answering the questions listed in Appendix I and applying the indicators for water/road interactions listed in Appendix II.  

Most PRC recommendations were acknowledged, if not incorporated into the proposed policy.  For example, the recommendation that new road construction be prohibited in roadless areas greater than 1000 acres and biologically significant smaller roadless areas is not a part of the proposal.  However, the proposal does establish a high standard during the transition period for construction and reconstruction in certain unroaded/roadless areas (including, unroaded portions of the RARE II inventoried roadless areas, unroaded portions of roadless areas identified in existing land and resource management plans that lie one-quarter mile or more beyond any existing classified road, unroaded areas of more than 1000 acres that are contiguous to remaining unroaded portions of RARE II inventoried roadless areas or contiguous to areas inventoried in land and resource management plans, contiguous to congressionally designated wilderness areas or federally-administered wild components of the National Wild and Scenic River System, or contiguous to unroaded areas of 5000 acres or more on other federal lands).  In these areas and during this time frame, new roads can be constructed and old ones reconstructed only if the Regional Forester through an EIS NEPA decision determines there is a compelling need.  

The concept underlying other PRC recommendations also acknowledged implicitly, but not incorporated, is reflected in the numerous references to giving priority to decommissioning unneeded roads and maintaining needed roads, rather than to constructing new roads.  PRC recommendations that are thereby implicitly acknowledged include those: that uninventoried and no longer needed roads be obliterated; that existing roads that meet certain specified conditions be storm-proofed and decommissioned; that all backlogged maintenance be completed; that problematic culverts be replaced; that riparian roads be relocated; and that available funds be used for these purposes until these backlogged obligations are met.  While the proposal includes policy, objectives and planning direction on this subject, it does not require that this work be done.  It only provides guidance that such decommissioning, reconstruction and improvement project work be scheduled in a “timely manner.”

Some PRC recommendations were neither acknowledged nor incorporated into the proposed policy.  Such orphan recommendations include those calling for direction: limiting new construction to projects that result in a large reduction in road impacts in a given watershed; instituting a long-term road design life adequate for manifestation of the full ecological consequences of construction; requiring improved during- and post-storm monitoring and inspections, and restrictive wet period traffic regulation; requiring improved signing, monitoring, and enforcement of road closures; specifying improved road design, construction, and maintenance to reduce road-related surface erosion through minimizing the potential of the road prism to intercept, concentrate, and divert water as well as to incorporate weed prevention, to accommodate a 100-year flood and to allow for fish passage (when barrier not needed to prevent exotic species dispersal).

VII. Summary Comments

General Comments Regarding Proposed Regulatory and Manual Revisions

1. Review and evaluation of the proposed new roads strategy was complicated by the fact that the Federal Register Notice regarding the proposed manual revision did not make clear how the proposed new language was to be incorporated into the Forest Service Manual.  (Fortunately, the Notice proffering the proposed regulatory revision was explicit as to how the rulemaking would affect 36 CFR Part 212).  It appeared probable that the Title 1900 language was intended as a supplement to the current manual, and that the Title 7700 language was intended as a substitute for language currently in the Zero Code and Chapter 7710 of that title.  However, public comment on the proposed administrative revision can not be well focused when it is not clear exactly what Forest Service Manual Titles 1900 and 7700 are intended to contain following adoption of the proposed revision.  Obviously, this area of potential confusion needs to be resolved.

2. If the assumptions regarding incorporation of the proposed manual revisions are correct, the proposed roads strategy offers a refreshing shift in stated roads policy and objectives, and offers a substantial improvement in direction regarding roads planning.  There are, however, a number of areas where the manual revisions that are proposed fall short of those needed to ensure ecologically sound roads planning (see specific comments below).

3. The proposed new roads strategy does not incorporate any modifications to current manual direction regarding development, operation and maintenance, or the federal lands highway program (i.e., Chapters 7720, 7730 and 7740).  It is extremely unlikely that the promising intent reflected in proposed changes to the Zero Code and Planning chapters of the transportation title of the manual will come to fruition without the adoption of supporting, dramatic modifications to direction regarding roads development, operation and maintenance.

4. To be assured the new roads policy concepts are embraced throughout the agency, supporting revisions to other titles of the Forest Service Manual also should be proposed.  Title 2300 (Recreation, Wilderness and Related Resource Management), Title 2500 (Watershed and Air Management), and Title 2600 (Wildlife, Fish and Sensitive Plant Habitat Management) were identified in the National Forest Roads Policy Briefing Materials prepared by Pacific Rivers Council (PRC 1999) as providing direction that indirectly bears on roads management.  Direction in these, and undoubtedly other, titles of the Forest Service Manual should be amended to support the new roads policy.  While supporting revisions to these titles could be important, it is of significantly lower priority than completing the revision of Title 7700.

5. The proposed manual revisions and the proposed Roads Analysis Handbook appear to be written without benefit of the conclusions reached from many real world hard lessons.  Specifically, no road proposal is considered to be “beyond the pale,” despite the fact that we have substantial scientific documentation to support a conclusion that there are some areas where roads simply are not appropriate.  To make this point abundantly clear, consider whether any line officer or forest user would consider it appropriate to construct a road on a steep, unstable slope.  Because of ecological wisdom earned through research and experience, it now is self-evident that consideration of some road locations essentially amount to a self-righteous exercise in demonstrating all options are being considered.  Neither the agency nor the public need waste its time considering some of these options.  The roads strategy should not shy away from including these default conclusions in its guidance for road planning, development, operation and maintenance.

Specific Comments Regarding Proposed Regulatory and Manual Revisions

1. Proposed regulatory revisions call for the identification of unneeded roads and reference scheduling their decommissioning (§ 215.5 (b)(2)).  A similar regulatory revision should be included, perhaps in § 215.5 (b)(1), calling for identification of the backlogged maintenance of needed roads and referencing scheduling this critical work.

2. The proposed roads strategy would include a roads management policy statement that priority should be given to upgrading the most heavily used roads to provide safe and efficient travel (FSM 7701.1 (1)).  In the same policy statement it is indicated that such upgrades also should be undertaken to reduce adverse environmental impacts, but that such impact reductions need only be accomplished “to the extent practicable.”  Clearly, improvements to provide for safe and efficient travel can only be undertaken to the extent practicable – where the work is not feasible, the improvements won’t be undertaken and some other remedy will be pursued.  There is no need to appear to discriminate against efforts to reduce adverse environmental impacts.  Neither purpose for maintaining or reconstructing roads should be encumbered verbally by the clause “to the extent practicable.”

3. Direction proposed as policy for long-term application of Roads Analysis would exempt both routine and emergency maintenance projects from the obligation to conduct Roads Analysis before proceeding with the project (7710.32 (1)(b)). While there is sufficient logic to support an exemption for emergency work during long-term application of the direction (as long as “emergency” is defined clearly to include projects developed in response to sudden changes in road condition that negatively impact safety or environmental condition), the logic for exempting routine maintenance during this time is less compelling.  Over the long-term, all forests are required to develop and maintain a Road Atlas, and that Atlas must be based upon the science-based assessments prescribed by Roads Analysis.  Therefore, there should be no need to exempt routine maintenance.  In fact, it should be anticipated that the Roads Analysis will provide important insights into prioritization of maintenance needs, and it is to be expected that the analysis will suggest modifications to routine maintenance needs.

4. Transitional procedures provide direction regarding road construction and reconstruction both in roadless and unroaded areas and in roaded areas (FSM 7710.32 (2)(a) and (b)), however there is no direction proposed as an amendment to the manual regarding road maintenance or decommissioning during the transition period.  The table included as Appendix B in the Federal Register Notice that provided an overview of proposals indicates that during the transition period decommissioning of both classified and unclassified roads across the landscape is allowed.  In addition, the table shows that routine and emergency maintenance of classified roads and emergency maintenance of unclassified roads to protect the resource are allowed.  The proposed manual revision should include proposed language to reflect this intent.

5. Proposed transitional procedures exempt road construction and reconstruction projects from the requirement that a roads analysis be completed if work is underway or listed in the schedule of proposed actions prior to the effective date of the new direction (FSM 7710.32 2.b.).  While exempting work already underway is logical, exempting work “listed in a schedule of proposed actions” is and potentially could undermine the intent of the direction.  The “schedule of proposed actions” apparently is not a document consistently maintained by units of the Forest Service.  Conceivably, it could range from a loose collection of all roads proposals ever imagined, but not implemented on a given forest to a discrete, documented enumeration of projects for which NEPA decisions have been made, but on which construction has not been initiated.  While an argument can be made to exempt projects that have a valid NEPA decision, the argument fails when considering a loose aggregation of “wish list” projects.  This section of the proposed revision needs to be clarified.

6. Under the proposed roads strategy, the Deputy Chief for the National Forest System would be given responsibility for approving an alternative roads analysis process (FSM 7710.41).  However, such an approval should not occur on a geographically piecemeal basis.  Many of the benefits of having the national policy presumably will accrue from standardizing analysis protocols across jurisdictional boundaries.  If the Deputy Chief approves alternative analysis processes for an occasional forest “here and there” the benefits of standardization will be lost.

7. FSM 7711 refers to a “Forest Transportation Atlas and Records” that consist of geospatial and tabular data showing location of each facility.  FSM 7711.1 refers to a “Road Atlas” that is a critical component of the transportation atlas and includes, at a minimum, the location and jurisdiction of classified roads not under Forest Service jurisdiction, the location and road management objectives of Forest Service roads and bridges, and the location of and management decisions on unclassified roads.  FSM 7711.2 refers to maintenance of a “Transportation Atlas” by providing direction about when and how to add and remove facilities from the atlas.  The terminology is confused.  It is difficult to determine the differences, if any, between the Forest Transportation Atlas, the Road Atlas, and the Transportation Atlas.  If such a difference is intended, the particulars and their import must be made clear.  If there is no difference, the language needs to be cleaned up so that only a single term is used in all instances.

8. The proposal locates the text definition of all but one term relevant to Title 7700 in FSM 7705.  However, the definition of the term “unroaded” is located in FSM 7710.5 (although the definition at this point is simply direction to see FSM 1920.5).  It would appear logical to complete the gathering of terms in Title 7700 and move the definition of “unroaded” to FSM 7710.5.  It should be noted that the proposal would add the definition of two terms to FSM 1920.5.  In addition to adding “unroaded” the proposal would add “Inventoried Roadless Area.”  Because this term also is relevant to Title 7700, it would make sense to also include this term in the list of definitions in FSM 7710.5 with corresponding direction to see FSM 1920.5.  Two other terms are used in the Transportation Title of the manual, but are not defined therein.  They are found most prominently in proposed Exhibit 1, and are the terms “public road” and “classified trail.”  These terms also should be defined in FSM 7710.5.

9. Objectives and policies regarding analysis are found in two locations within Chapter 7710.  At the beginning of the chapter in FSM 7710.2 four “objectives of transportation analysis” are stated.  In addition, FSM 7712.02 provides another distinct four objectives that “transportation analysis is supposed to be conducted to achieve.”  A similar duality is created regarding policies.  Initial Chapter 7710 policies are found at FSM 7710.3 and its subparts to guide analysis requirements and long- and transition-application of roads analysis.  Further policy direction is provided at FSM 7712.03 regarding the integration of transportation planning (aka analysis) into regional guides, forest and site-specific project plans.  There could be better coordination among the respective objective and policy statements.  With careful consideration given to whether there is need to divide the direction among two locations, and if so to determination of what parts belong in which section.

General Comment Regarding the Roads Analysis Handbook

1. The correlation of Roads Analysis Appendix 1 questions and Appendix 2 indicators to the analysis’ six-step process can be somewhat convoluted.  As a result, it may prove exceptionally difficult to implement the analysis protocols with consistent quality and rigor.  One approach to rectifying a portion of the difficulties that will thereby arise would be to incorporate a set of default judgments that would be assumed, unless specific analysis proves the situation is otherwise in a given area (see general comment 5, above). Another approach would be to require a post-analysis technical review of the Roads Analysis Report by a team composed of agency and non-agency experts.  The Roads Analysis Support Team identified in Appendix 5 of the Roads Analysis Handbook could serve as the source pool from which agency experts could be drawn to form review teams.  It is likely that some combination of the two approaches would most likely reduce the chance for harmful error.

Specific Comments Regarding the Roads Analysis Handbook

1. To increase the likelihood that the Roads Analysis will be credible, each analysis team should include, at a minimum, professionals with backgrounds and expertise in geomorphology, soils, hydrology, biology and engineering.

2. The Roads Analysis Handbook would be strengthened by inclusion of a discussion of models available for use in predicting sediment delivery from roads systems to riparian areas and streams.  A number of different models, with different assumptions, strengths, and weaknesses currently are being used across the agency.  Guidance regarding what model is most appropriate in what situations would help ensure that conclusions are properly drawn during the analysis.

3. No matter how useful the information contained in Roads Analysis Reports might be, it can not help management decisions or affect conditions on the ground until the analyses are complete and the results are incorporated into forest plans.  The proposed roads strategy needs to establish a target date by which the roads analysis process must be integrated into forest plans.  
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Appendix A.  Definition and Relationship of Terms Relating to Roads

A number of terms are proposed by the Forest Service as additions or revisions to definitions found in FSM 7705 to refer to roads within or adjacent to, and serving, National Forest lands.  Their proposed definitions and relationships are as follows:

Road – A motor vehicle travelway over 50 inches wide, unless classified and managed as a trail.  A road may be classified or unclassified.  

Classified Road – Roads within National Forest System lands planned or managed for motor vehicle access including state roads, county roads, private roads, permitted roads, and Forest Service Roads.

Forest Road – A road wholly or partly within, or adjacent to, and serving the National Forest System and which is necessary for the protection, administration, and utilization of the National Forest System and the use and development of its resources.

Forest Service Road – A forest road under the jurisdiction of the Forest Service.  The term “forest service road” is synonymous with the term “forest development roads” as used in 23 USC 205.

Public Road – Any road or street under the jurisdiction of and maintained by a public authority and open to public travel.

Private Road – Not defined in the text of the proposed manual or proposed regulations, but implied in both (and referenced in the proposed manual revision by footnote in FSM 7705 Exhibit 1).  The term is defined in the Roads Analysis Report as a Road under private ownership authorized by an easement to a private party, or a road that provides access pursuant to a reserved or private right.

Other – A classified road not important to Forest Service administration.  This category was not formally defined in the proposed manual, proposed regulations or the Roads Analysis Report, however it was referenced in the proposed manual revision by footnote in FSM 7705 Exhibit 1.

Unclassified Road – Roads not intended to be part of, and not managed as part of, the forest transportation system, such as temporary roads, and unplanned roads, off-road vehicle tracks, and abandoned travelways.

Classified Trail – See FSM 2350.5 – not defined in the text of the proposed manual or proposed regulations, but referenced in the proposed manual revision in FSM 7705 Exhibit 1.

Two terms are proposed by the Forest Service as additions or revisions to definitions found in FSM 1920.5 to refer to areas that are without roads:

Inventoried Roadless Areas – Undeveloped areas typically exceeding 5,000 acres that met the minimum criteria for wilderness consideration under the Wilderness Act and that were inventoried during the Forest Service’s Roadless Area Review and Evaluation (RARE II) process or subsequent forest planning.  Criteria for inventorying roadless areas in the eastern United States are in Forest Service Handbook 1909.12, Chapter 7.  An area is either a roadless area or an unroaded area, but not both.

Unroaded Areas – Any area without the presence of a classified road.  The size of the area must be sufficient and in a manageable configuration to protect the inherent values associated with the unroaded condition.  Unroaded areas do not overlap with designated roadless areas.  This term is not defined in FSM 7700.  The Roads Analysis Report defined this term as areas that do not contain classified roads.  

Appendix B.  Side-by-side comparison of Proposed Manual Revisions

and Current Zero Code and Chapter 7710 Manual Direction

	Current Manual Direction
	Proposed Manual Direction

	Zero Code
	Zero Code

	7701 Authorities
	7701 Authorities

	7701.1 Laws – cites 11 laws
	7701.1 Coordination with Forest Planning – cites one regulation 

	7701.2 Regulations – cites 9 regulations
	7701.2 Revegetation – cites one law

	7701.3 MOUs – cites 5 MOUs
	7701.3 Transportation System Management – cites 3 laws  and 2 regulations

	7701.4 Executive Orders – cites 2 EOs
	

	7702 Objectives – Four objectives focused on: planning, developing and operating a transportation network provide user safety, convenience and efficiency of operations; providing access to accomplish management direction and protection objectives; coordinating access with national and state-wide transportation needs; and minimizing total transportation present-worth costs.
	7702 Objectives – Four objectives focused on: providing sustainable access for administration, protection and utilization of lands and resources; managing within the capabilities of the land; providing user safety, convenience and efficiency of operations while minimizing adverse environmental impacts and restoring ecosystems; and coordinating access with national, state-wide and local transportation needs.

	7703 Policy  – Plan, develop, operate and maintain integrated transportation system considering other public and private facilities.
	7703 Policy – Determine and provide minimum transportation system to best serve management objectives and public uses of National Forest lands.  Minimize investment and maintenance costs and do not compromise land health or water quality while providing access.

	7703.1 Designation of Transportation System Facilities – Designate as forest development transportation system facilities any facility(s) that provides access and mobility to lands adjacent to, wholly or partly within, and serve FS lands. Excludes designation of private facilities, temporary facilities or those under jurisdiction of another public agency.
	7703.1 Road Management – Assess the access benefits and the costs of road-associated ecological effects.  Give priority to decommissioning unneeded roads and to reconstructing and maintaining needed roads.  Add new roads only where supported by rigorous analysis (FSM 7712).  Provides direction for:

1. Maintaining and reconstructing needed roads – give priority to upgrading most heavily used roads to provide safe travel and reduce environmental impacts.

2. Decommissioning unneeded roads – establish priorities, schedule decommissioning and terminate use of roads no longer needed; reestablish vegetation and restore ecological processes.

3. Adding new roads – add new roads only where long-term funding obligations have been considered and where resource management objectives and benefits have been documented; make decisions locally, with public involvement and based on thorough analysis considering latest scientific information on adverse effects of roads on ecosystems.

	7703.2 Jurisdiction of Transportation System Facilities – Determine jurisdiction of facilities.  Specifies when to apply:

1. Transfer of Jurisdiction

2. Exercise of Jurisdiction

3. Non-exercise of Jurisdiction
	

	7703.3 Common Transportation Interests with Local Authorities and Landowners – establish priorities for acquiring easements, etc.; cooperate with intermingled and adjacent landowners in planning, development and operation; encourage local authorities to proportionately share costs.
	

	7703.4 Cooperative Agreements – share costs of roads; see FSM 7731.2 and FSM 7732.2 for further direction.
	

	7703.5 Funding – use combined funding sources.
	

	7703.6 Impact of Federal-aid Roads on Recreation Lands – determine impact of federal-aid and Forest Highway projects on: wilderness, National Recreation Areas, W&S Rivers, etc.; developed recreation sites; special interest areas; national refuges, preserves, sanctuaries or reservations; and historic sites.
	

	7703.7 Termination of Transportation Activity – reestablish vegetative cover on any unnecessary roadway within 10 years.
	

	7704 Responsibility
	

	7704.1 Deputy Chief for NFS – establish priorities for transportation programs; recommend laws and regulations; establish national information requirements.
	

	7704.2 WO, Director of Engineering – develop, issue, review and monitor policy, functional standards, technical guidelines, specifications and other requirements for planning, developing, operating and maintaining facilities; direct and approve service-wide transportation studies; maintain liaison with other agencies and organization in transportation matters; identify and transfer appropriate transportation technology.
	

	7704.3 Regional Foresters – provide direction, etc., to the forests for all phases of transportation planning, development, operations, and maintenance in the Region; develop and maintain effective working relationships with private and public transportation authorities; ensure interdisciplinary input to roads planning and decisions for which RF is responsible official; enter into MOUs for cooperative work; ensure adequate engineering skills exist at forests; maintain current data to meet national information requirements; develop and implement cost-effective programs for planning, development, operation and maintenance; ensure technical adequacy of facilities and programs and adherence to laws, regulations and policies
	

	7704.4 Forest Supervisors – ensure interdisciplinary, cost-effective input to transportation planning and design; plan, develop, operate, maintain and monitor all elements of transportation system; develop and maintain adequate level of technical skills; enter into agreements with states, counties and other local entities for cooperation.
	

	7705 Definitions – defines:

· Bridge

· Forest development road

· Forest development trail

· Forest development transportation system facilities

· Forest roads

· Jurisdiction

· Major culvert

· Maximum economy road

· Minor culvert

· Public roads

· Road terms:

· New road construction

· Road reconstruction

· Realignment

· Betterment

· Restoration

· Road maintenance

· Roads subject to the Highway Safety Act

· Temporary roads

· Traffic service level

· Transportation network


	7705. Definitions – defines:

· Forest roads

· Forest service road

· Forest service trail

· Forest transportation system

· Forest transportation system management

· Road

· Classified roads

· Unclassified roads

· Public roads

· Road investment terms:

· New road construction

· Road reconstruction

· Realignment

· Improvement

· Rebuilding

· Roads subject to the Highway Safety Act

· Temporary facilities

· Transportation facility decommissioning

· Transportation facility jurisdiction

	7709 Handbooks
	7709 Handbooks

	7709.5 Internal Service-wide Handbooks
	

	7709.55 Transportation Planning Handbook
	

	7709.56 Road Preconstruction Handbook
	7705.56 Road Preconstruction Handbook

	7709.56b Transportation Structures Handbook
	

	7709.57 Road Construction Handbook
	

	7709.58 Transportation System Maintenance Handbook
	

	7709.59 Transportation System Operations Handbook
	

	Chapter 7710 – Transportation Planning
	Chapter 7710 – Transportation Atlas, Records, and Analysis

	7710.2 Objectives – Two objectives of transportation planning are: to efficiently provide facilities to achieve forest management direction and that are appropriate for their intended purpose; to direct orderly development and management of the transportation system and ensure documentation of decisions affecting the system
	7710.2 Objectives – Four objectives of transportation analysis are: to determine minimum transportation facilities needed to achieve agency and management goals and safeguard ecosystem health within context of funding; to incorporate transportation system needs and direction into the LRMP process; to direct the orderly improvement and management of the transportation system and to ensure documentation of decisions affecting the system; to interact with and involve the public and state, local and tribal governments in transportation analysis.

	7710.3 Policy
	7710.3 Policy

	7710.31 Planning Transportation Facilities – Eight transportation planning requirements:

· Perform planning as an integral part of each level of LRMP.

· Tier area and project analysis to the forest plan.

· Ensure that the intended purpose governs facility development, operation and maintenance.

· Consider operation and maintenance needs during planning stages.

· Consider cost-efficiency along with physical and biological factors when selecting among project alternatives.

· Consider needs of all parties when developing a transportation system in areas of intermingled ownership.

· Develop transportation system in an orderly way while complying with forest management direction.

· Consider long- and short-term uses (mechanized, non-mechanized and ORV) when planning transportation facilities.
	7710.31 General Transportation Analysis Requirements – six transportation analysis requirements:

· Conduct analysis based on rigorous analysis of need for access and of infrastructure needed to provide that access.

· Use best available science at appropriate scales to consider effects of transportation facility construction, reconstruction, maintenance and decommissioning on ecosystem.

· Integrate analysis into other ecosystem assessments and analyses.

· Ensure analysis identifies and displays at least one alternative based on current budget levels and realistic projections of future funding.

· Incorporate analysis findings into forest plan amendments or revision or site-specific project planning.

· Ensure road reconstruction, improvement, operation and maintenance are guided by road management objectives and are undertaken within constraints of current and likely future funding levels.

	7710.32 Transportation System Information – 

· Include all designated facilities in the forest development transportation system.

· The forest development transportation plan is the official record of facilities; include a record of forest highways in the plan; include other network facilities essential to land and resource management in the plan, but make clear they are not part of the system.

· The forest development transportation plan is part of the forest plan by reference.

· Develop road management objectives for each road during planning; include documentation of design, operation and maintenance criteria.
	7710.32 Road Analysis

1. Long-term application – incorporate the analysis process described in the 1999 Roads Analysis Report (unless an alternative process is approved by the Deputy Chief, NFS) into multi-forest, forest-wide and watershed-scale analyses and assessments.

a. New road construction – ensure that new roads serve a documented need and that the decision is informed by the analysis.

b. Maintenance, reconstruction, and decommissioning – evaluate opportunities and priorities for maintenance, reconstruction and decommissioning of roads by the analysis; conduct the analysis at a scale and intensity commensurate with the scope of the action; routine or emergency maintenance activity does not require analysis prior to action.

2. Transition – requires the direction below be followed until a comprehensive road inventory and road analysis have been conducted and integrated into the application Forest Plan:

a. Road construction/reconstruction in roadless and unroaded areas – states that road construction in specified roadless and unroaded areas, and generally road reconstruction in those areas, requires preparation of an EIS and must be the subject of a RF decision on the basis of a compelling need; states that environmental mitigation and restoration necessitated by unclassified roads are appropriate in roadless and unroaded areas pursuant to NEPA, but that maintenance of unclassified roads in such areas is inappropriate.

b. Road construction/reconstruction in roaded areas – requires a road analysis for road construction or reconstruction in roaded areas unless the work is underway or listed in the schedule of proposed actions prior to the effective date of this amendment.

3. Duration of Transition Procedures – For forests that have not adopted a revised forest plan prior to the effective date of this amendment, the transitional procedures remain in effect until the roads analysis process has been integrated into the forest plan revision process.  For forest that have revised their forest plans after January 1, 1996, the transitional procedures remain in effect until the road analysis process is implemented and either the RF determines that the forest plan does not require amendment or revision to reflect the findings of the analysis or the Forest Supervisor undertakes and adopts a forest plan amendment or revision to integrate the results into the forest plan.

	7710.4 Responsibility
	7710.4 Responsibility

	7710.41 Regional Forester – issue regional policy and guidelines for planning and prescribe minimum standards for analyses; prescribe regional transportation planning information requirements; develop regional multi-year schedules of proposed transportation facility projects; establish policy for traffic surveillance and classification to be used in transportation planning; coordinate state and federal transportation involvement in forest planning.
	7710.41 Deputy Chief, NFS – approve an alternative road analysis process.

	7710.42 Forest Supervisor – establish planning and analysis procedures to integrate transportation activities with forest planning; develop and maintain a forest development transportation plan; ensure that the skills needed in transportation planning are available; ensure project development and operation is based on and is consistent with transportation plans; identify and prioritize areas where detailed transportation planning is essential for achieving management direction and resource project implementation schedules; develop and recommend to RF annual and multi-year schedules of proposed transportation development projects; involve public highway and local transportation agencies in forest planning; document conclusions of analysis and transportation planning decisions.
	7710.42 Regional Forester – ensure science-based road analysis is a component of sub-basin, multi-forest and sub-regional scale assessments; ensure science-based road analysis is incorporated in forest plan revisions; serve as responsible official on any EIS on road construction or reconstruction in roadless and unroaded areas prepared during the period a forest is following the roads strategy transition procedures.

	
	7710.43 Forest Supervisor – accomplish road analysis at appropriate scales in conjunction with other assessments and integrate transportation management issues and opportunities with forest planning; develop and maintain a forest transportation atlas; ensure that skills (engineering, hydrology, biology, etc.) needed in transportation analysis are available; ensure project development and operation are consistent with road management objectives documented in the atlas; identify and prioritize areas where detailed analysis is needed for achieving management direction and resource project implementation schedules; recommend to the RF annual and multi-year schedules of proposed transportation decommissioning, reconstruction and construction projects; involve federal, state, local and tribal transportation agencies in forest planning; document inventory and transportation analysis results.

	
	7710.44 District Rangers – approve road management objectives.

	7710.5 Definitions – Defines:

· Management direction

· Management area direction

· Network analysis

· Transportation network

· Transportation planning

· 
	7710.5 Definitions – Defines:

· Unroaded areas (by reference to FSM 1920.5)

	7710.6 National Information Requirements (Reserved)
	

	7711 Forest Development Transportation Plan – directs preparation of a forest development transportation plan (consisting of base map or maps showing location of each facility and an inventory record defining their characteristics) for all lands administered by the FS.
	7711 Forest Transportation Atlas and Records – directs preparation of a forest transportation atlas (consisting of geospatial and tabular data – inventory, description and display – showing location of each facility) for NFS lands.

	7711.1 Plan Document 
	7711.1 Road Atlas – critical component of transportation atlas is road atlas, which includes, at a minimum, the location and jurisdiction of classified roads not under FS jurisdiction, location and road management objectives of FS roads and bridges, and the location of and management decisions on unclassified roads; cite science-based analyses used to support decisions on roads recorded in atlas; use INFRA service-wide for storage and analysis of information in the road atlas.

	7711.11 Maps – Use 1:24,000 scale base map except for Alaska use 1:63,560 scale.
	

	7711.12 Inventory Record – include forest development roads and bridges designated to be on the system and forest highways; inventory all facilities in the transportation network.
	

	7711.2 Plan Revision – maintain current record of facilities; add proposed (nonexisting) facilities only after decision to construct has been made pursuant to NEPA; retain a short-term (but not temporary) facility in plan until all functions as a transportation facility cease or until it reaches it limited life and area is returned to resource production.
	7711.2 Transportation Atlas Maintenance – maintain a current record of forest transportation facilities in the atlas; add proposed facilities to the atlas only after a decision to construct the facility or to convert an unclassified road to a classified facility has been made pursuant to NEPA; remove facilities from the atlas only after anticipated decommissioning results have been achieved and verified through monitoring.

	7712 Transportation Planning and Analysis – use systematic processes in FSM 1950, FSH 1909.15 and FSM 1920 for transportation planning.  Integrate transportation planning into Regional, forest and project plans; use forest development transportation plan as a record of the transportation facility decisions.
	7712 Transportation Analysis and Results – use a science-based transportation analysis process at appropriate scales that considers facility needs and concerns; coordinate analysis with other ecosystem assessments and analyses.

	
	7712.02 Objectives – conduct transportation analysis to achieve:

· Identification of opportunities

· Assessment of needs, funding, and associated ecosystem effects, including effects on unroaded values

· Achievement of management direction

· Documentation of recommendations that can become part of NEPA disclosure and line decision.

	
	7712.03 Policy – Integrate transportation planning into Regional guides, forest and project plans; use forest transportation atlas as a record of the transportation facility decisions; 

· Assess economic costs and benefits along with physical and biological factors when identifying project alternatives

· Consider needs of all parties when developing transportation system opportunities in areas of intermingled ownership

· Consider long- and short-term uses (including mechanized, non-mechanized and ORV uses) when analyzing transportation facilities

· Involve the public in transportation analysis

· Identify all classified and unclassified facilities in the atlas

	7712.1 Regional Transportation Planning – references FSM 1921.11; evaluate:

· State DOT development work plans 

· Statewide transportation corridor needs that affect more than one forest

· New or revised forest highway or public lands highway program direction

Determine if new or revised direction should be documented in Regional guide or otherwise issued to forests for action.
	7712.1 Scope and Levels of Transportation Analysis – line officers must choose the geographic scale for analysis (depending upon the issues being analyzed) and the degree of detail that is appropriate and practicable; recognize that starting with broader-scale analysis is helpful.

	
	7712.11 Multi-Forest and Ecoregion Scale Transportation Analysis – road analysis is an integral part of an ecoregion (or sub-region) assessment; at this level consider:

· Broad-scale issues (such as habitat connectivity, strongholds for aquatic and terrestrial species, sources of drinking water, cumulative effects and other unroaded values)

· Integration of state, county and local transportation systems and multi-year transportation plans with the forest transportation system

· Potential program direction for new or revised forest highways, public lands highways and public roads under FS jurisdiction

· Current and likely funding levels available to support transportation facility construction, reconstruction, maintenance and decommissioning

	
	7712.12 Forest Plan Level Transportation Analysis – at the forest plan level, analysis tiers to broader scale analyses and requires coordination with other ecosystem assessments; consider:

· Environmental effects, including socio-economic impacts; costs and benefits of protection of unroaded values

· Overview of the rights-of-way acquisition needs

· State, county and local transportation facility effects on LRMPs and management programs

· FS transportation investments needed for carrying out the planned resource program

	
	7712.13 Watershed and Project Level Transportation Analysis – at the watershed and project level, analyses tier to broader scale analyses and include comprehensive inventory and science-based analyses of all classified and unclassified facilities within the analysis area; integrate watershed scale transportation analyses with other watershed scale assessments.

	7712.2 Transportation Planning for the Forest Plan – references FSM 1922.11 and 1922.15; include:

· Overview of rights-of-way acquisition needs for the planning period

· Summary of how resource programs affect existing public transportation facilities, the need for reconstruction or construction, and the FS transportation investments needed.
	7712.2 Analysis Processes

	
	7712.21 Transportation Analysis – perform analysis at the appropriate scales to identify an environmentally sound, cost efficient transportation network; tier to forest plan and available ecosystem assessments; follow a process that considers the latest science-based information on environmental benefits and effects, particularly unroaded values, such as described in the Roads Analysis Report (1999); analysis shall be guided by management direction, have interdisciplinary participation and be approved in writing by the responsible official.  In timber harvest areas, analysis should be joint effort of sale planners, logging engineers, biologists and transportation planners as well as representatives of other disciplines and should be coordinated with analysis of transportation needs; document through procedures of FSM 1950 and 1909.15; revise forest development transportation atlas as needed.

	
	7712.22 Network Analysis – perform network analysis as part of transportation analysis to determine alternative route effectiveness; establish:

· Environmental effects and ecosystem restoration opportunities

· Reconstruction and improvement costs on a road system to a specified area

· Variable user and travel-related costs over a road system on a unit or output basis

· Cost of operating and maintaining the network.

Reanalyze networks and cost estimates as outputs, schedules and management area locations change for different management practices.

	
	7712.23 Economic Analysis

	7712.3 Planning for Projects – identify transportation projects in context of long- and short-term needs; schedule projects to provide access to resource activities, but compare transportation costs to alternatives where resource activity schedules are the variable; conduct area analysis in identifying and scheduling projects for an area as a refinement of the Forest Plan through project planning rather than as a separate and distinct level of planning.
	7712.3 Road Management Objectives – establish line officer approved road management objectives for all FS roads, consistent with forest plan direction, that contain design criteria (FSM 7720) and operation and maintenance criteria (FSM 7730.3); include objectives in transportation atlas.

	7712.31 Road Management Objectives – establish the specific intended purpose of new projects by developing a line officer approved road management objective that contains design criteria (FSM 7720) and operation and maintenance criteria (FSM 7730.3); before 1990 establish road management objective for existing roads.
	

	7712.32 Area Analysis – perform area analysis to identify a cost efficient transportation network; tier to forest plan EIS; analysis must:

· Be driven by management direction

· Be a systematic process

· Have interdisciplinary participation

· Include approved economic analysis methods

· Be approved in writing by the responsible official.

Complete area analysis prior to work in released inventoried roadless areas; in timber harvest areas, analysis should be joint effort of sale planners, logging engineers and transportation planners as well as representatives of other disciplines and should be completed before or as part of the sale area design (timber sale prep process); document through NEPA revise forest development transportation plan as needed.
	

	7712.33 Network Analysis – perform network analysis to determine alternative route effectiveness; establish:

· Fixed development costs on a road system to a specified area

· Variable user and travel-related costs over a road system on a unit or output basis

· Cost of operating and maintaining the network.

Reanalyze networks and cost estimates as outputs, schedules and management area locations change for different management practices.
	

	7712.4 Scheduling for Projects – develop 3- to 5-year implementation schedules listing all proposed projects; schedule activities in coordination with other resource and support activities in a timely manner.
	7712.4 Scheduling Projects – schedule decommissioning, reconstruction and improvement project activities in coordination with other resource and support activities in a timely manner.

	7712.5 Economics – apply FSM 1971 to analysis of long-term investments in permanent facilities; study a range of discount rates and use different time periods when they exert a high influence on analysis results; use other planning periods and discount rates when its possible to specifically define the facility service life or when required by study procedures under which route is being analyzed.
	

	7712.51 Economic Analysis Procedures – use specified economic concepts, methodology, terminology and definitions (FSM 1970) for analyzing economic efficiency and cost-effectiveness.
	

	7712.52 Financial Analysis – perform financial analyses for transportation development projects; identify funding sources and timing of expenditures.
	

	7713 Airfields (reserved)
	


 Appendix C.  Comparison of Proposed New Manual Revisions

to Preliminary Recommendations Proposed by Pacific Rivers Council

and Ninety-one Other Conservation Groups
	PRC Preliminary Recommendation
	Forest Service Response

	A. Protection of Roadless Areas:  

PRC listed one primary recommendation
	

	Prohibit construction of new roads in: 

· Roadless areas > 1000 acres

· biologically significant smaller roadless areas

· riparian areas

· steep areas prone to landsliding and other mass soil movement
	Road construction is not prohibited in these, or any other, areas.  During the transition period, new road construction in unroaded and roadless areas is allowed only if the Regional Forester through an EIS decision determines there is a compelling need.  During long-term application of the proposed direction, new road construction in roadless or unroaded areas requires Roads Analysis.  Evaluation of risks associated with construction will be conducted pursuant to the Roads Analysis Handbook. Consideration of unroaded values is required at multi-forest and ecoregion scale transportation analyses.  Consideration of costs and benefits of protection of unroaded values is required at forest plan level transportation analysis.

	B. Road Obliteration and Restoration: 

PRC listed five primary recommendations.
	

	Identify and obliterate all “uninventoried roads” (prioritize work to focus on those in “otherwise-best-areas”)
	Identifying the location of and management decisions on “uninventoried”  (i.e., unclassified) roads is included as a part of the Road Atlas.  As part of a line officer NEPA decision, unclassified roads can either be slated for obliteration or for conversion to a classified road.  The proposal states in numerous places (i.e., policies and objectives) that priority is to be given to “decommissioning unneeded roads and maintaining needed roads.”  Other than a requirement that scheduling the decommissioning work is to occur “in coordination with other resources and support activities in a timely manner,” no obligation is imposed to undertake the obliteration of uninventoried roads.

	Identify the following via subbasin scale transportation system planning, and then prioritize restoration projects:

· existing roads in need of “storm-proofing” and “decommissioning”

· culverts that pose fish passage problems

· roads in riparian areas and floodplains
	Roads Analysis is identified as an integral part of multi-forest and ecoregion (or sub-basin) scale transportation analysis.  Properly implemented, the questions listed in the Roads Analysis Handbook Appendix I and application of the indicators for analysis of water/road interactions listed in Appendix II should allow for identification of the three categories mentioned in this PRC recommendation.   For “needed” roads, priority is to be given to upgrading the most heavily used roads to provide safe and efficient travel and to reduce, to the extent practicable, adverse environmental effects.  For “unneeded roads,” priorities are to be established for decommissioning. 

	Storm-proof and decommission existing roads that:

· have caused or are likely to cause increased stream sedimentation or substantial modification of the natural flow regime

· negatively affect riparian area microclimate

· reduce recruitment of large woody debris
	Properly implemented, the questions listed in the Roads Analysis Handbook Appendix I and application of the indicators for analysis of water/road interactions listed in Appendix II should allow for identification of the three categories mentioned in this PRC recommendation.  Scheduling the decommissioning, reconstruction and improvement project work (i.e., storm-proofing and decommissioning) identified through Roads Analysis is to occur “in coordination with other resources and support activities in a timely manner.” 

	Replace culverts that pose fish passage problems with archway (bottomless) culverts or something similar, unless barrier is needed to limit distribution of exotic species.
	Replacement of problem culverts is not required, except to the extent it is inferred to be included in the decommissioning, reconstruction and improvement project work (i.e., storm-proofing and decommissioning) identified through Roads Analysis that is to occur “in coordination with other resources and support activities in a timely manner.”

	Relocate existing riparian roads outside riparian areas.
	Relocation of existing riparian roads outside riparian areas is not required, except to the extent it is inferred to be included in the decommissioning, reconstruction and improvement project work (i.e., storm-proofing and decommissioning) identified through Roads Analysis that is to occur “in coordination with other resources and support activities in a timely manner.”

	C. New Road Development: 

PRC listed five primary recommendations.
	

	Generally prohibit construction of new roads.  Use available funds to reduce backlogged maintenance, storm-proofing, and decommissioning of inventoried roads; riparian road relocation; and fish passage obligations.
	New road construction is not prohibited.  During the transition period, new road construction in roaded areas is exempt from the Roads Analysis requirement if the work is underway or listed in the schedule of proposed projects prior to the effective date of the amendment, otherwise roads analysis is to be undertaken as appropriate.  New road construction in unroaded and roadless areas during the transition period is allowed only if the Regional Forester through an EIS decision determines there is a compelling need.  During long-term application of the proposed direction, new road construction in roadless, unroaded or roaded areas requires Roads Analysis.  Priority is to be given to decommissioning unneeded roads and maintaining needed roads, with new roads to be added only where supported by rigorous analysis.

	Once inventoried road backlog and uninventoried road obliteration obligations are fulfilled, authorize new road construction only to the extent that new construction results in large reduction of road impacts in the given watershed.
	During long-term application of the proposed direction, new road construction in roadless, unroaded or roaded areas requires Roads Analysis.  New road construction is not tied to an obligation for reduction of watershed impacts.

	Require Watershed Analysis prior to construction of off-setting new roads in watersheds that are lightly roaded or that are important for water quality or as  refugia for TES species.  Use the analysis to identify road treatment priorities, and authorize new roads only where they would facilitate large reductions road mileage or net road effects to critical areas and resources.  Complete off-setting obliterations prior to new road construction.
	Roads Analysis is required for construction of new roads (regardless of whether they are off-setting) during long-term application.  During the transition period, the Roads Analysis requirement is waived if the work is in a roaded area and is underway or listed in the schedule of proposed projects prior to the effective date of the amendment; otherwise roads analysis is to be undertaken as appropriate.

	Require development of a Road or Transportation Management Plan that reflects the shift in public use and demand, then implement siting and design standards to meet “new” public use and demand rather than requiring design standards meet “maximum economy” in harvesting timber.
	Consideration of unroaded values is explicitly required at multi-forest and ecoregion scale transportation analyses.  Consideration of costs and benefits of protection of unroaded values is explicitly required at forest plan level transportation analysis.  General objectives require that transportation analysis is to be conducted to assess needs, funding, and associated ecosystem effects, including effects on unroaded values.

	Institute a long-term road design life adequate for the full ecological consequences of construction to be manifested.
	Not explicitly addressed in the proposal.

	D. General Road Management: 

PRC listed 10 primary recommendations.


	

	Complete all backlogged maintenance of current roads.
	Scheduling the reconstruction and improvement project work identified through Roads Analysis is to occur “in coordination with other resources and support activities in a timely manner.”

	Complete all decommissioning of roads no longer needed.
	Scheduling the decommissioning identified through Roads Analysis is to occur “in coordination with other resources and support activities in a timely manner.”

	Complete all storm-proofing and relocation or reconstruction of “old” roads to meet new standards.
	Scheduling the reconstruction and improvement project work identified through Roads Analysis is to occur “in coordination with other resources and support activities in a timely manner.”

	Require improved road monitoring and inspection program to include during- and post-storm inspections and maintenance, and more restrictive regulation of traffic  during wet periods.
	Not addressed by the proposal

	Require improved signing, monitoring, and enforcement of road closures.
	Not addressed by the proposal

	Design roads to minimize the potential of the road prism to intercept, concentrate, and divert water.
	Properly implemented, the questions listed in the Roads Analysis Handbook Appendix I and application of the indicators for analysis of water/road interactions listed in Appendix II should allow for identification of situations in which road potential to intercept, concentrate, and divert water is particularly problematic.  No explicit design criteria are provided in the proposal.

	Incorporate weed prevention into road planning, design, construction, and maintenance.
	Not addressed by the proposal.

	Evaluate and mitigate the potential for water diversion at stream crossings, with special consideration given to upslope sources of sediment and wood as well as water.  Design culverts, bridges, and other stream crossings to accommodate a 100-year flood, including associated bedload and debris, as well as to allow for fish passage (unless a barrier is planned as part of an effort to limit the distribution of nonnative species).
	Properly implemented, the questions listed in the Roads Analysis Handbook Appendix I and application of the indicators for analysis of water/road interactions listed in Appendix II should allow for an evaluation of the potential for water diversion at stream crossings.  No explicit design criteria area provided in the proposal.

	Use improved road design, construction, and maintenance to reduce road-related surface erosion.
	Not addressed by the proposal.

	Incorporate an understanding of the whole landscape location and orientation of roads when citing new roads, realigning existing roads, or removing existing roads.
	Properly implemented, the Roads Analysis process should develop and understanding of the setting, at a number of scales.  However, no explicit direction is included in the proposal that takes advantage of current understandings of the impact of landscape location and road orientation.
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