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Executive Summary 
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I$rpose The Pacific Northwest Electric Power Planning and Conservation Act 
(Northwest Power Act), among other things, established a regional plan- 
ning council to develop a plan to meet the region’s future electricity 
needs and a program to protect and enhance the region’s fish and wild- 
life resources. The act also called for the involvement of the public in 
developing and implementing the region’s power plans and related 
programs. 

To assist congressional oversight committees, GAO reviewed the progress 
that has been made to develop and implement the region’s electric power 
planning and fish and wildlife programs as well as the actions that have 
been taken to achieve public involvement in decisions related to these 
activities. 

I 
background In the 1970’s, electric power rates in the Pacific Northwest were 

increasing rapidly and regional forecasts were projecting growing 
demand for electricity, with a possibility of shortages occurring in the 
1980’s. Further, because of the operation of hydroelectric dams over 
many years, regional fish and wildlife resources were being adversely 
affected. These factors were leading to increased public interest in par- 
ticipating in regional power and fish and wildlife decisions. 

On December 6, 1980, the Congress enacted the Northwest Power Act. 
Major provisions of the act called for a coordinated regional effort, 
including public involvement, to (1) plan for and develop future electric 
power supplies and (2) protect, mitigate, and enhance regional fish and 
wildlife resources. The Department of Energy’s Bonneville Power 
Administration (Bonneville), which supplies about half the region’s elec- 
tric power, was authorized under the act to acquire sufficient power 
resources consistent with the regional power plan to’serve any regional I 
utility requesting power service. 

Results in Brief The Council developed a 20-year power plan and fish and wildlife pro- 
gram based on guidance in the act and identified near-term actions that 
could be taken to implement its plan and program. G+O found that prog- 
ress has been made in implementing the Council’s plan and program but 
progress has been less than the Council anticipated. bA0 also found that 
the Council and Bonneville have developed and are carrying out activi- 
ties to inform the public about regional power matters and to solicit 
public comments and views on proposed plans prior to making final 
decisions. 
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Executive Summary - 

Principal Findings 

power Plan The Council’s ZO-year power plan identified the amounts and types of 
power resources needed to meet differing levels of future power 
demand. The Council recommended that initial power plan implementa- 
tion focus on state and local governments’ adoption of building energy 
conservation standards and development of an inventory of power 
resources, including conservation, that could be acquired when needed. 

The Council’s plan called for the adoption of the building standards by 
January 1986. GAO found that two of the four northwest states had par- 
tially incorporated the Council’s standards in their statewide building 
codes. In addition, six local governments in one of the states had 
adopted the standards. 

The Council’s plan recommended that Bonneville, local governments, 
and electric utilities develop and test conservation programs that could 
be implemented when needed. Bonneville’s progress in this area was less 
than anticipated by the Council. GAO found that the slow progress was 
due to start-up problems, unsynchronized planning and budgeting 
between the Council and Bonneville, and uncertainties about the availa- 
bility of funding. 

Fish 1 

_l”.- 
I’ublic 

$d Wildlife The Council’s fish and wildlife program emphasized regional actions to 
protect and enhance fish resources, particularly salmon and steelhead 
trout. Federal, state, tribal, and utility interests were workjng together 
and coordinating their efforts to improve the passage of fi$h through 
hydroelectric dams on the Columbia River, increase the prOduction of 
fish in the Yakima River Basin, and improve the flow of whter in the 
rivers to assist juvenile fish migrating to the sea. However; the impact 
these activities have had on enhancing the region’s fish resources will 
require more time to assess because, among other things, a full life cycle 
for some fish species has not been completed since program 
implementation. 

c, Involvement Both the Council and Bonneville have instituted programs to inform the 
public of and elicit their views on plans and activities related to regional 
power planning and fish .and wildlife programs. Both have also taken 
actions to improve their programs. In GAO'S view, the Council’s and 
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-. 
Bonneville’s programs should ensure that the public is made aware of 
regional power planning and fish and wildlife issues and is provided 
opportunities to participate in decisions on these matters. 

Observations 

I I 

The regional power planning process instituted under the act has pro- 
vided, in GAO'S view, a positive framework for evaluating and planning 
for the development of the Pacific Northwest’s future electric power 
resources. In addition, GAO believes the Council’s fish and wildlife pro- 
gram has had a positive and unifying effect on the region’s fish and 
wildlife activities. Nevertheless, some issues appear ito need resolution 
such as a clear delineation of the regional power planning responsibili- 
ties between the Council and Bonneville. 

From a broader perspective, the region has experienced an electric 
power surplus rather than the power shortages anticipated before the 
Northwest Power Act was passed. As a result, some regional entities 
have questioned the need for and workability of regional power plan- 
ning at a time when a power surplus exists, GAO believes the Council’s 
power plan provides a positive framework for guiding the region’s 
power resource development activities even during the current power 
surplus condition. GAO also believes that implementation of the plan will 
require the coordinated efforts of many regional entities. 

ecommendations GAO is making no recommendations in this report. 

f$gency Comments Copies of a draft of this report were sent to the Northwest Power Plan- 
ning Council and the Department of Energy for official comment. b 

The Council said that the report provided a good summary of the majoi 
implementation activities in power planning, fish and wildlife protection 
and enhancement, and public involvement. The Council also said it is 
eontinuing its efforts to assure success in carrying out the mandates of 
the Northwest Power Act. 

The Department of Energy expressed its view that considerable prog- 
ress had been made by the Council in carrying out its responsibilities 
under the Northwest Power Act. The Department said it was apprecia- 
tive of the positive tone set forth in the draft. The Department was con- 
cerned, however, about the limited focus of GAO's review of the act and 

Page 4 GAO/HCED-117-6 Federal Elrctrir Power 



that current progress is not discussed. GAO recognizes that there are pro- 
visions of the act it did not review; however, it believes the report 
covers those provisions that represent a unique regional approach to 
power planning and fish and wildlife protection and enhancement. GAO 
recognizes that additional progress may have been made in the areas it 
examined since the completion of its review in May 1986. 

A draft of the report was also furnished to regional National Marine 
Fisheries Service officials for their information. They provided GAO with 
specific comments relative to the fish and wildlife program, These com- 
ments have been incorporated into chapter 3. 
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The Pacific Northwest Electric Power Planning and Conservation Act 
(16 U.S.C. 839)Lor the Northwest Power Act-became law on 
December 6, l”980. The act established a regional planning council to 
help the Pacific Northwest states plan for future electric power supplies 
and protect and enhance the region’s fish and wildlife resources. The 
Pacific Northwest Electric Power and Conservation Flanning Council 
(Council) is an interstate compact agency1 responsible for developing a 
regional electric power plan and a regional program to protect and 
enhance the fish and wildlife resources adversely affected by hydroelec- 
tric dams in the Columbia River Basin. The Council provides the Pacific 
Northwest states a forum for jointly addressing common problems pre- 
viously addressed by their respective energy offices and public utility 
commissions and fish and wildlife agencies. 

The Pacific Northwest is diverse in the ownership and source of its elec- 
tric power generation, The federal government supplies 60 percent of 
the region’s electricity; the remaining 50 percent is supplied by investor- 
owned utilities (40 percent) and publicly owned utilities (10 percent). 
Hydroelectric power is the region’s primary source of electric energy. 
Figure 1.1 shows the federal role in the generation of electric power for 
the region. 

Fi ure 1 .l : Qeneratlon of Elsctric 
a PO er In tha Pacific Northwest, Fiscal 

Ye rl086 
i) 

&, Pubhcly Owned Utilities 

Investor-Owned Utilities 

Federal System 

Source. Adapted by GAO from Council publications 

I The Council is composed of two members each from the states of Idaho, Montana, Oregon, and 
Washington. The members are appointed by their respective governors. 
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Figure 1.2 shows a breakdown of 1983 electricity sales in the region by 
economic sector. The industrial, residential, and commercial sectors 
accounted for 96 percent of the region’s power consumption. 

Figure 1.2~: Dlstrlbution of Firm 
Elsctridt~ Sale, Among Major Ueer 
Groupa, 1983 

Industrial 

Residential 

Commercial 
1 

Irrigation 

k Other 

Source: adapted by GAO from Council publications. 

Federal electric power is sold by the Department of Energy’s Bonneville 
Power Administration-a power-marketing agency- primarily to pub- 
licly owned utilities that have preference status and to certain federal 
agencies, investor-owned utilities, and industrial customers, The federal 
power is generated at 30 hydroelectric dams constructed by the U.S. 
Army Corps of Engineers and the Department of the Interior’s Bureau of 
Reclamation. 

8 

Cone rns Leading to 

t 

In the early 1970’s, many Northwest utilities and their customers saw 

the N rthwest Power 
themselves approaching a crisis in electric power supply. Regional fore- 
casters were predicting continual increases in demand for electric 

Act power, and meeting this demand would necessitate constructing many 
new powerplants to avoid shortages in the 1980’s. But most large hydro- 
power sites had already been developed, and Bonneville would be 
unable to supply much new federal hydropower. Consequently, regional 
utilities were forced to consider more costly power supply alternatives, 
such as coal and nuclear powerplants. 



Bonneville began notifying its customers that federal hydropower was 
going to be in short supply. In June 1976 Bonneville advised its indus- 
trial customers that their power sales contracts would probably not be 
renewed when the contracts expired in the 1980’s because Bonneville 
would need that power for its preference customers. !onneville also 
informed its preference customers, the publicly owned utilities, that it 
could not promise to fully meet their power needs aft& June 1983. 

By 1978, power rate imbalances were developing between utilities in the 
region. Investor-owned utility rates were becoming much higher than 
publicly owned utility rates, in part, because the invegtor-owned utilities 
were the first to construct higher cost coal and nuclear powerplants. 
With power rates starting to increase and with heightkned recognition of 
the environmental costs of power developments, Bonneville and the 
region’s utilities came under considerable pressure from consumer and 
environmental interests seeking to participate more actively in regional 
power planning and decisionmaking. 

In addition, past efforts to protect, mitigate, and enhance some of the 
region’s fish and wildlife resources were proving inadequate--particu- 
larly for the anadromous salmon and steelhead trout? adversely affected 
by hydroelectric projects on the Columbia River and its tributaries. 
Power-producing dams contribute to declines in the s4mon and steel- 
head fisheries in a variety of ways. The dams flood spawning habitat, 
slow the downstream migration of juvenile fish to the ‘sea, and perma- 
nently block adult fish from returning upstream to th$ir spawning 
grounds if fish ladders are not provided. Water pollutipn and siltation 
from farming, logging, and mining also contributed to declines in the 
Columbia Basin’s fisheries. Despite numerous federal hfforts to preserve 
the region’s fish and wildlife resources, by 1980 all salmon and steel- 
head runs originating above the confluence of the Colqmbia and Snake b 

Rivers were being considered for inclusion on the natiOna list of 
threatened and endangered species. 

To help the Northwest meet these challenges, several l+ls wcrc intro- 
duced in the Congress between 1977 and 1980. During~ this period, \VV 
issued two reports dealing with the region’s power suI)ply problcn~s~’ ;lnd 



with the legislation proposed to help resolve them.4 In December 1980, 
following numerous hearings and debates, the Congress passed the 
Northwest Power Act. 

--II* ..-.. ..-. _II-” ...-- - __.__-_...... --.l __.. -.._.__~---_-_-.~ .___. -_--- 

The Northwest Power The act was designed to alleviate regional concerns about future power 

Act 
shortages, unbalanced power rates, and declining fish populations. The 
central purpose of the act was to assure the region an efficient, and ade- 
quate electric power supply. Its primary objectives were to 

. establish a representative regional power planning process with partici- 
pation and consultation from all interested parties; 

. encourage cost-effective energy conservation and the development of 
renewable energy resources; and 

l protect, mitigate, and enhance the region’s fish and wildlife, particularly 
the anadromous fish. 

To achieve the act’s objectives, the Council is to develop plans that will 
provide the Pacific Northwest with an economical and reliable power 
supply. One such plan, the Council’s 20-year power plan, must give pri- 
ority to developing cost-effective power resources, provide for the 
development of conservation, renewable resources, high-efficiency gen- 
erating alternatives, and all other resources, in that order. In addition, 
the power plan must include a program to protect, mitigate, and enhance 
the fish and wildlife resources adversely affected by hydroelectric dams 
in the Columbia River Basin. 

To achieve coordinated and cost-effective resource development, the act 
enabled all regional utilities to ask Ronneville to meet their increased 
power needs. E3onneville was seen as a logical coordinator and risk- 
spreader for new powerplant construction because, as a federal entity, 
its sponsorship could lead to favorable interest rates for financing new 
resources. Hy supplying regional utilities with power and assisting them 
to develop conservation resources, Bonneville could become the central 
agency for implementing a regional approach to power planning and 
development. 

The act gave Honneville several tools to help it become tha central 
agency for power resource development. The legislation authorized 
Bonneville, for the first time, to acquire power resources sufficient to 
serve any regional utility requesting power service, whether publicly 
-I _._“._” -__“_ _(.._._- .--___” . ..-.-_ ---_--~~.~-.- ---- --- 
4~mks and Implic’atior~s of the Pacific Northwest Power Hill (k;MI)-79-105, Sept.. 4, 1979). ~ l-l.-~_- 
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Chapter 1 
Intruductlon 

. -  ,- 

owned or investor-owned. Bonneville was also authorized to (1) borrow 
up to $1.26 billion to finance energy conservation investments, (2) offer 
new contracts to its industrial customers, (3) fund the Council’s fish and 
wildlife program, and (4) provide rate relief for utility customers with 
higher cost service. The act authorized Bonneville to acquire conserva- 
tion and renewable resources determined to be consistent with the 
Council’s 20-year power plan. The Council was authorized to review 
Bonneville’s acquisitions to determine whether they were consistent 
with the plan and to determine the extent to which the plan was being 
implemented. 

The act directed that the Council and Bonneville establish and maintain 
comprehensive programs assuring widespread public involvement in 
formulating regional power policies. These programs must provide for 
participation by the appropriate federal agencies, state and local gov- 
ernments, Indian tribes, electric utilities and consumers, and the public 
at large. 

Since the act’s passage, congressional committees and Members of Con- 
gress have shown continuing interest in the efforts of the Council and 
Bonneville to implement the act’s power planning and fish and wildlife 
provisions. We have reported or testified on matters related to progress 
in implementing these provisions on four occasions. (See app. II.) Fur- 
ther, in 1984 and 1986, the National Governor’s Association sponsored 
federal legislation that would allow states to voluntarily form compacts 
for regional planning and regulation of the electric utility industry. 
Widespread interest in the act’s implementation also exists within the 
utility industry and among state and federal energy regulators. 

, 1. 
bjectives, Scope, and To further assist the respective House and Senate Committees that have 

Methodology 
oversight responsibilities for the Northwest Power Act, we reviewed the 
progress that had been made by the Council, Bonneville, and other 
regional entities to implement selected provisions of the act which called 
for the establishment of a regional power planning process and a coordi- 
nated program to protect and enhance the region’s fish and wildlife. Our 
objectives were to identify (1) what actions had been taken with respect 
to the act’s regional power planning, fish and wildlife~enhancement, and 
public involvement provisions and (2) what problems, if any, had sur- 
faced in carrying out these provisions. We focused on these provisions 
because they represent a unique regional approach to power planning 
and fish and wildlife protection and enhancement that has not been 
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Chapter 1 
Intmductian 

used elsewhere in the country and their successful implementation will 
depend on the cooperation and coordination of several regional entities. 

The purpose of our work was to provide an overview of regional efforts 
to implement these provisions in the first 5 years, including our views 
and observations on any matters that have affected or could affect their 
implementation. Our work on power planning and fish and wildlife pro- 
grams focused on the progress made under the first power plan issued 
by the Council in April 1983 and its accompanying fish and wildlife pro- 
gram which had been adopted in November 1982. During our review, 
the Council revised its 1983,20-year power plan. A draft version was 
issued in August 1986, and a final version was adopted in January 1986. 
We reviewed and considered the revised power plan in our work to the 
extent that it reflected progress and problems in implementing the first 
plan. 

Our review focused on examining the progress made in implementing 
specific actions called for by the power plan and fish and wildlife pro- 
gram that the Council and Bonneville considered to be essential to 
overall program success. More specifically, to determine the status of 
the power plan, we reviewed efforts to (1) establish model energy con- 
servation standards for new buildings, (2) develop energy conservation 
capabilities within utilities, industries, and local governments, and (3) 
develop a flexible approach (referred to as an “options” approach) to 
power resource development designed to reduce the risks ‘of building 
new power resources. To determine the status of the region’s fish and 
wildlife program, we reviewed the implementation of three priority ele- 
ments: passage of juvenile fish through Columbia and Snake River dams, 
development of anadromous fish production in the Yakima River 
system, and development of water reserves to help speed juvenile anad- 
romous fish in their downstream migration to the sea. 

With respect to the act’s public involvement provisions, we reviewed the 
actions that Bonneville and the Council had taken to involve the public 
in their plans and actions. To assist us in this effort, we employed a 
nationally recognized public involvement consultant. In 1984 this con- 
sultant (then under contract to Bonneville) had reviewed and reported 
on Bonneville’s public involvement program, making a number of recom- 
mendations for improvement. For our review, the consultant evaluated 
the actions Bonneville had taken in response to his earlier recommenda- 
tions and provided us an update on Bonneville’s public involvement pro- 
gram. In addition, the consultant prepared for us an assessment of the 
Council’s public involvement program. That assessment was based, in 
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part, on the results of a questionnaire the Council issued in late 1984 to 
elicit public views on its program. 

To obtain institutional views on the act’s power planning and fish and 
wildlife provisions, and on the Council’s and Bonneville’s progress in 
implementing these provisions, we interviewed representatives of 20 
regional organizations, including state energy offices, state fish and 
game agencies, tribal organizations, environmental agencies, federal 
agencies, and Bonneville industrial customers. The agencies and organi- 
zations were selected to represent a cros&section of regional entities sig- 
nificantly affrxted by the act’s implementation. 

In carrying out our work, we reviewed documents from Bonneville, the 
Council, and others where appropriate. We also interviewed officials 
from the Council, Honneville, and other organizations involved in imple- 
mcnting the act’s provisions. Our work was performed primarily 
bctweon February 1985 and May 1986 and was conducted in accordance 
with gt?nt!rally accepted auditing standards. 
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Design and Implementation of the Power Pb,n 

The Council developed and published a 20-year power plan for the 
region on the basis of guidance provided in the Northwest Power Act, 
The plan, which used different assumed levels of future power demand, 
identified the kinds of power acquisitions that would be appropriate to 
meet each level of demand. The Council also identified specific actions, 
collectively referred to as the Two-Year Action Plan, that should be 
taken in the first 2 years to guide regional implementation of the plan, 

Power acquisitions did not figure prominently in the Two-Year Action 
Plan because the region had surplus electricity. Instead, the action plan 
tasked Bonneville and other regional entities with using 1984 and 1985 
to build regional capabilities for conserving electricity and to help gain 
acceptance for the Council’s building conservation standards. Our work 
showed that the progress Bonneville and other regional entities made in 
implementing the Two-Year Action Plan fell short of the Council’s 
expectations in certain key areas. Few state and local governments 
adopted the Council’s conservation standards for electrically heated 
buildings. Bonneville’s progress in developing conservation capabilities 
within the region was less than the Council anticipated because of start- 
up problems, unsynchronized planning and budgeting, and uncertainties 
about conservation financing. According to the Council’s staff, the 
action plan may have set an overly ambitious start-up schedule for 
Bonneville. 

In a broader context, because regional utilities have surplus power sup- 
plies, some regional entities have raised concerns about whether (1) 
regional power planning is needed, (2) the regional power plan can be 
fully implemented, and (3) power resource planning activities under- 
taken by Bonneville duplicate the Council’s power planning functions. 

We believe that the power resource planning process instituted under I 
the act provides a useful framework for evaluating and developing the 
region’s future power resources regardless of the current power supply 
situation. Concerning plan implementation, Bonneville’s role as the pri- 
mary acquirer of new power resources for both invebtor-owned utilities 
and publicly owned utilities has not materialized. Thus, cooperative 
resource development efforts by the various regional entities will be 
needed to fully implement the Council’s power plan. ~ Regarding Bonne- 
ville’s power resource planning activities, Bonneville has pledged to con- 
sult with the Council to eliminate any duplicative planning. We plan to 
monitor that effort. 
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Derign end Implementation of the Power Plan 

First Power Plan The Council’s power plan-formally titled the Northwest Conservation 
and Electric Power Plan-was adopted on April 27, 1983, after exten- 
sive public involvement, including over 160 public meetings in 26 com- 
munities throughout Idaho, Montana, Oregon, and Washington. 
Consistent with the power resource development priorities set out in the 
act, the Council’s plan gave priority to developing energy conservation 
as a regional resource. The plan recognized that surplus power existed 
in the region and proposed a flexible approach to meeting future power 
needs. 

Because long-term electricity supply and demand forecasting involves 
much uncertainty, the Council determined that future demand for elec- 
tricity should be represented not by a single 20-year forecast, but by a 
range of four forecasts reflecting different economic conditions that 
could occur. In these forecasts, the demand for electric power ranged 
from a low growth rate of 0.7 percent per year to a high growth rate of 
2.6 percent, as shown in figure 2.1. The low-growth forecast assumed 
that regional employment would grow at about 1 percent per year, 
which approximates a low-growth estimate for the nation. The high- 
growth forecast assumed that regional employment would increase by 
3.7 percent per year, which would be a record 20-year growth rate for 
the region. According to a Council official, since the plan was issued in 
April 1983, actual demand for electricity in the region has grown at 
rates in about the middle of the forecasted range. 
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Chapter 2 
Design and Implementation of the Power Plan 

Fi;gure 2.1: Ability of Rerources to Meet 
Projected Needs 

4 Surplus or Deficit of Average Megawatts (thousands) 

1983 lB86 1090 1994 1998 2002 

---- High growth--2.5% per year 

Wm Medium-high growth--2.1% per year 

- Medium-low growth--1.5% per year 

- Low growth--0.7% per year 

~ Deficit megawatt condition 

Note: Assumes no conservation or consumer reaction to price. 

Source: adapted by GAO from Council publications. 

The Council’s plan showed that more electric power Could be needed as l 

soon as 6 years or not for 20 years, depending on actbal demand growth 
and assuming that powerplants already under const$uction were com- 
pleted on schedule. Figure 2.1 shows when addition41 resources would 
be needed under the four growth forecasts. The Cou@cil has recognized 
that unanticipated delays in completing powerplantsl under construction 
could also hasten the need for additional resources. Tar example, when 
the plan was published, six coal and nuclear powerplants were under 
construction and were expected to provide the regioh with over 3,000 
average megawatts’ of electricity. However, construction of two of these 
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Dedgn and Implementation afthe Power Plan 

projects, accounting for one-half of the 3,000 megawatts, has been sus- 
pended The Council’s revised power plan issued in January 1986 deter- 
mined that these two suspended powerplants should be preserved as 
insurance against high demand growth. 

I---; 

Energy Conservation as a 
Resource 

For each of its four demand forecasts, the power plan identified how 
much additional power might be needed, and how it should be supplied. 
Consistent with the act, the plan proposed that the most cost-effective 
resources be developed first- specifically, energy conservation and 
hydropower, The act defined conservation as any reduction in electric 
power consumption as a result of increased efficiency in energy use, 
production, or distribution. The act granted a lo-percent cost advantage 
to conservation measures over nonconservation resources in deter- 
mining the cost-effectiveness of resources to be acquired. In its plan, the 
Council treated conservation as a resource which, like a powerplant, 
could be acquired on schedule when more electricity is needed. 
According to the Council, conservation programs (1) can be quickly 
accelerated or slowed to meet actual growth, (2) require lower capital 
investment than other resources, and (3) are easily matched to actual 
growth in demand for power because they acquire energy in smaller 
increments than conventional powerplants. 

According to Council estimates, the coordinated regional development 
and use of conservation resources could save regional ratepayers as 
much as $1.3 billion over the next 20 years. These savings yvould occur 
if investor-owned utilities, which are projected to need new power 
resources first, acquire undeveloped conservation resources from pub- 
licly owned utilities rather than build new power plants. 

Figure 2.2 shows the plan’s proposals for meeting each of the four 
demand forecasts for the year 2002. In the lower growth forecasts, 
increased demand would be met with energy conservation and some 
development of hydropower. In the higher growth forecasts, meeting 
demand would require developing higher cost power supply resources 
after conservation and hydropower resources had been exhausted. 
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FIbwe 2.2: Plan’s Proposals for 
Mlseting Added Demand by 2002 

High growth 

Medium-high 
growth 

Medium-low 
growth 

Low growth 

I 0 2 4 6 6 10 12 

Additional Average Megawatts Needed (thousands) 

::::::::::::: n ::::::::::::: ::::::::::::: tiydroelectrlc 

cl Other: cogeneration. coal, combustion turbines 

Optioning Conventional 
Power Resources 
I 

In building conventional powerplants, developers must demonstrate the 
need for a plant, obtain an approved site, assess the environmental 
impacts, secure a construction license, construct the plant, and obtain an 
operating license. The entire process can take up to 16 years, depending 
on the resource to be built. With respect to the development of conven- 
tional powerplants, the Council’s plan proposed an innovative “options” 

I, 

approach to acquiring such resources. 

The options approach, illustrated in figure 2.3 for a coal plant, would 
allow developers to take a planned power project through the relatively 
inexpensive but time-consuming initial stages of development (for 
example, obtaining an approved site and a license for construction) 
without committing to build. Optioned projects could then be held in a 
“ready to build” condition until needed and could be accelerated, 
delayed, or cancelled in response to actual demand growth. 
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Plgura 2.34Um of Options Concept for 
Addlng a Qoal-Powered Rerource 

1000 Cost per Kilowatt Hour (dollars) 

750 

500 

250 

Option Phase: siting, licensing, Waiting Period Construction Phase 
and design 
6 years As needed 4 years 

Source: Adapted by GAO from Council publications 

According to the Council, the options approach would enable the region 
to meet uncertain demand growth with less risk of over- or under- 
building powerplants. The power plan recognized that this approach 
could not be depended upon until it had been demonstrated in practice. 
In this regard, the Council proposed that Bonneville provide financial 
assistance for the initial preconstruction costs of optioned resources. 
The plan envisioned that through Bonneville’s financial participation, 
the region would gain more control over subsequent decisions on when 
to build. 

I 

Implebentation of the To ensure that actions would be taken in 1984 and 1985 to meet the 

Two- 
1’ 

ear Action Plan 
power plan’s long-term goals, the Council developed a short-term plan 
not required by the act. Called the “Two-Year Action Plan,” it contained 
actions for Bonneville, utilities, state and local governments, and the 
Council staff to take from April 1983 through December 1985. (See table 
2.1.) “Action items” in the Two-Year Plan provided the Council and the 
public with a structure for assessing how implementation of the power 
plan was proceeding. 

, 
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16 2.1: Elements of Two-Year Action 
Principal actIons to be taken 

Type of program (Apr. 1983 through Dec. 1985) 
Implementing 

entities ._........ . I . . .._._ - -.- -._... -- 
Building conservation capabilities: 

---_._.-.--.-- -... - ..- .._ -_ _ 
_. .__. ..---- ..__ _ ..__._-___ - 

Reskkntial weatherization 
__-- _._.. __._ .._ 

Continue Bonneville’s ongoing Bonneville, 
program; add low-income and Council 
renter assistance programs . _ ..- . . ..____ -_--- .~--. ---...- .._ ---.. 

Residentral appliances Demonstrate efficiency of Bonneville 
appliances 

Commercial sector existing 
buildings 

Develop and offer a regionwide 
commercial conservation 
proaram 

Bonneville 

Commercial buildings Develop data on energy use and Bonneville 
demonstration program potential savings _ .._ ..___..__ _” _____ --.-_._-- 

State and local governments 
--~I__---_I__----- _... - - .__^. 

Provide reimbursements, Bonneville 
incentives, and support of 
government conservation efforts .* .-I _._. .,.. -.-.~._-“--_l.----.- -~ _,__..__ -..-._- _____... . .._... 

Industrial conservation Develop and offer a regionwide Bonneville 
conservation program and 
provide technical assistance . _____. _ ._.-.-_- __.-_ -----.-._-_ _.---.--- ___... . . --.- 

Agncultural irrigation program Develop and offer a regionwide Bonneville 
irrigation conservation program 

Establishing building standards for 
new and converted buildinas: 

Residential new building standards Model Conservation Standards Bonneville, state 
(MCS) for electrically heated & local 
residences governments, 

utilities 

Residential conversion standards MCS for residences converting to Bonneville, state 
electric heat & local 

governments, 
utilities _ _-_.-.- .-_. 

Commercial new building MCS for new commercial buildings Bonneville, state 
standards 

.._. -_.. 
Commercial conversion standards 

_. _..._._.__~... ..--._ . - 
MCS for converted buildings 

& local 
governments, 
utilities ._ _ ..-.-.-.-. .- 

Bonneville, state 
& local 
governments, 
utilities 

Sur$;rges for noncompliance with Develop method to calculate Council 

Developrna oeneratina resour%: 
_.___.__. .--._ . .._. - 

Hydropower (optioning) 

Geothermal 

Test optioning concept by 
optioning 6 hydropower site$ . 

Confirm potential geothermal ’ 
resources 

Bonneville, 
Council 

Bonneville 

Combustion turbines 

Cogeneration 

Identify potential obstacles and Bonneville 
methods to remove them 

Identify and preserve cogeneration Bonnevrlle 
opportunities 
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Type of program 
Principal actions to be taken 

(Apr. 1983 through Dec. 1965) 
lmplementlng 

entities ---_ 
Advanced thermal technologies Keep abreast of emerging Bonneville 

technologies --- 
Biomass Continue ongoing Bonneville Bonneville 

program 
- Large thermal plants St;$yeways to reduce construction Council 

-- 
Other efforts: ~..-- 
Surplus interruptible energy Develop additional markets for 

interruptible energy 
B0;o”M&, 

-- 
Surplus firm energy Support regional efforts to sell Bonneville, 

surplus power to the Southwest Council -.--- 
Environmental costs and benefits Develop methods to quantify Bonneville, 

Council 

As shown in table 2.1, Bonneville was the implementing agency respon- 
sible for carrying out most of the action items called for in the plan. In 
addition to developing implementation workplans, Bonneville conducts 
its own planning process to meet its power system requirements and its 
financial responsibilities as a federal power-marketing agency. As a part 
of its planning process, Bonneville develops resource strategies to deter- 
mine the lowest cost mix of power resources. The resource strategies 
developed by Bonneville are similar to the resource strategies contained 
in the Council’s power plan. 

To assess implementation of the Council’s Two-Year Action Plan, we 
examined the progress being made to implement building energy conser- 
vation standards, test the resource optioning approach, and develop 
energy conservation capabilities. 

Come 
t 
vation Standards 

Await (Adoption 

, 
1 
I 

Consistent with the act, the Council developed conservation standards 
for new electrically heated residential and commercial buildings and for 
existing residential and commercial buildings that are converted to elec- 
tric heating. The standards were designed to ensure that electrically 
heated buildings are constructed to include cost-effective, energy-effi- 
cient features. In the case of new residences, the Council concluded that 
its standards could reduce the amount of electricity needed for space 
heating by 60 percent. According to Council estimates, construction of 
new residential and commercial buildings to these standards could save 
the region as much as 700 megawatts of power over a 20-year period of 
high-demand growth. 
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The Council’s Two-Year Action Plan called on Bonneville to encourage 
adoption of the building conservation standards through demonstration 
projects and financial and technical assistance programs. Under Bonne- 
ville’s Residential Standards Demonstration project, over 400 new 
homes were built to the Council’s standards during the spring and 
summer of 1984. Bonneville designed this demonstration project to help 
educate regional builders and to provide actual cost and performance 
data for further evaluation. Bonneville provided financial and technical 
support to jurisdictions adopting or studying adoption of the full stan- 
dards and also operated “Super Good Cents,” a marketing program that 
encouraged construction of new homes consistent with the conservation 
standards. 

The action plan encouraged state and local governments to adopt the 
conservation standards, or acceptable alternatives, by January 1, 1986. 
The act provided that failure to adopt the Council’s conservation stan- 
dards or to achieve comparable savings could subject utilities and their 
customers to a lo-percent or greater surcharge on the power that they 
purchased from Bonneville. As required by the act, the Council devel- 
oped a methodology for computing a surcharge and recommended that 
Bonneville impose the surcharge where appropriate. Bonneville devel- 
oped a proposed policy for levying the surcharge, but no final policy had 
been adopted as of June 1986. 

Few state and local governments have adopted the Council’s conserva- 
tion standards, although Washington and Oregon have statewide 
building codes that partially incorporate them. Six local governments in 
Washington State adopted the standards and received financial assis- 
tance from Bonneville for building code enforcement activities, but these 
governments represent less than 5 percent of the region’s ratepayers. 
The Council held public hearings on this issue during ~1986 and reaf- b 
firmed the need for the region’s electrically heated buildings to be built 
in conformance with the standards. 

In its revised plan adopted in January 1986, the Council provided addi- 
tional time for a regional transition from current building construction 
practices to the levels of energy efficiency required by the conservation 
standards. The new plan (1) emphasizes utility marketing and incentive 
programs, such as Bonneville’s Super Good Cents, (2) allows local juris- 
dictions to tailor implementation efforts to their own unique circum- 
stances, and (3) calls for Bonneville to develop a new surcharge policy 
that sets reasonable performance targets for utilities. 
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Home I$ilders Sue Council In July 1983 the Seattle Master Builders Association and nine other 
companies and associations in the housing industry requested the Fed- 
era1 Ninth Circuit Court of Appeals to declare invalid the parts of the 
Council’s power plan relating to conservation standards in new housing. 
The builders were concerned that the standards might add several thou- 
sand dollars to the price of new homes and make them less marketable. 
The builders contended that the power plan’s conservation standards 
were unenforceable because (1) the standards violated the act in that 
the Council, among other things, had not demonstrated that the stan- 
dards were cost-effective or economically feasible for consumers, (2) the 
Council did not prepare an environmental impact statement on the con- 
servation standards, and (3) Council members were appointed in an 
unconstitutional manner. The suit asked the court to return the power 
plan to the Council with directions to prepare an environmental impact 
statement and to redraft the conservation standards for new housing in 
light of the environmental impact statement and in accordance with the 
act. 

The court heard oral arguments from all parties to the suit in 1986 and 
in its April 10, 1986, decision, concluded that “the Council violates 
neither the compact nor appointment clauses of the United States Con- 
stitution.” The court’s opinion held that 
61 I . I the Act establishes an innovative system of cooperative federalism under 
which the states, within limits provided in the Act, can represent their shared inter- 
ests in the maintenance and development of a power supply in the Pacific Northwest 
and in related environmental concerns.” 

With respect to the validity of the Council’s plan, the court noted that 
the “preparation and consideration of the plan is a matter within 
Council authority over which the Act accords the Council considerable 
flexibility,” and that “for the same reasons that we defer to Bonneville 
expertise in construing other sections of the Act, therefore, we will defer 
to the Council’s interpretations . . . if reasonable.” The court affirmed 
the reasonableness of the conservation standards and rejected the peti- 
tioners’ argument that the Council should have prepared an environ- 
mental impact assessment on the standards. 

The home builders filed a petition for an appeal of this decision with the 
U.S. Supreme Court on October 6,1986. 
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Remains Untested 

The action plan required the Council and Bonneville to work with state 
siting authorities and federal and state regulatory agencies to identify 
and remove barriers to optioning power resources. It also charged 
Bonneville with responsibility for optioning six hydropower projects to 
demonstrate the concept. 

The Council focused much of its attention on regulations im 
by the Federal Energy Regulatory Commission (FERC). P 

lemented 
The,~~~~ ederal 

Power Act (16 U.S.C. 806$tequires that developers of hydroelectric 
power sites begin construction within 2 years after a 'FERC license is 
granted, but FERC may extend the license once up to ain additional 2 
years. These limitations could cause optioned hydro+wer projects to 
loose their licenses after 4 years. During discussions With the Council, 
FERC staff indicated that the region might gain more flexibility through 
an informal administrative procedure. FERC staff suggested that they 
could process a project application, but FERC would not formally grant 
the license until the Council determined that the resource was needed. 

To identify state regulatory constraints to resource optioning, Bonne- 
ville chaired a state and local government task force which met on three 
occasions between October 1983 and February 1986. The task force con- 
cluded that the existence and impact of constraints could not be deter- 
mined with certainty until Bonneville tried to option a resource. 
Bonneville did identify five qualifying hydropower projects of the six 
called for in the plan and began negotiating an option contract on the 
first project. Negotiations on that project were discontinued in October 
1986, when Bonneville officials could not agree on the principles for set- 
ting power purchase prices. According to Bonneville officials, negotia- 
tions on the four other hydropower projects would be completed after 
Bonneville had reassessed how to purchase optioned resources. 

In its comments on a draft of this report, the Department of Energy 
(DOE) said that FEHC had indicated that under its current rules and proce- 
dure, it would be unable to make special accommodatFons to extend its 
licensing phase beyond the maximum 4-year period for hydro project 
options. MJE further said that despite the current FER$ position, Bonne- 
ville was proceeding with a hydro options test progra/m to determine 
how the program can be implemented within the current FERC 
regulations. 
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D&gn and Implementation uf the Power Plan 

Slow l>evelopment of 
Cons$rwation Capabilities 

For the near term, the Council determined that it would be inappro- 
priate to acquire significant conservation resources while surplus power 
existed in the region- such acquisitions would exacerbate the surphis 
and needlessly add to Bonneville’s costs. Instead, the plan tasked Bonne- 
ville, local governments, and electric utilities with developing and dem- 
onstrating conservation programs that could be implemented promptly 
and confidently when the region needed additional power. This 
approach, known as “conservation capability building” was to apply to 
all sectors of the region’s economy, including residential, commercial, 
industrial, agricultural, and governmental energy use. 

In November 1986 the Council reported on the progress Honneville and 
other entities were making to implement the action items and recommen- 
dations contained in the action plan. The report disclosed that Bonne- 
ville made substantial progress in demonstration projects supporting the 
Council’s conservation standards. However, slow progress was reported 
in weatherization of low-income and rental housing and in conservation 
capability building in the industrial and commercial sectors. 

In the industrial sector, the action plan called for Bonneville to operate a 
regionwide program to demonstrate industrial energy-efficiency 
improvements with volunteering industrial consumers. Bonneville 
issued a first-round solicitation for this program in September 1983. Of 
18 industrial proposals received from seven sponsors, Bonneville 
selected 3 for negotiation, 1 of which was subsequently withdrawn. Con- 
tracts were completed on the two remaining proposals-both of which 
were sponsored by the same pulp and paper manufacturer-but the 
selecting and contracting process took more than 9 months to conclude. 
In May 1986 Bonneville issued a second round of solicitations for dem- 
onstrating industrial conservation. By May 1986 Bonneville had negoti- 
ated only one contract to completion, but four other potential contracts 
approved by Bonneville were awaiting the sponsors’ signatures. 

Bonneville also sponsored energy audits at 25 industrial firms to deter- 
mine if there was a systematic way to estimate potential energy savings 
in three industries-food, wood products, and pulp and oaper. The 
Council’s staff believes that Ronneville should place greater emphasis on 
industrial conservation and involve a greater mix of industries within 
the region. The industrial sector uses nearly 40 percent of the region’s 
electric power. In its revised plan, the Council concluded that little prog- 
ress had been made in industrial conservation. 
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St Xi &-I Jp Problems 

In the commercial sector, the action plan called for Bonneville to develop 
a program that would encourage the installation of all structurally fea- 
sible and cost-effective conservation measures in existing commercial 
buildings. According to the plan, Bonneville’s program was to include 
building audits to identify needed conservation measures and was to 
provide financial and technical assistance to tenants and building opera- 
tors The Council’s November 1986 progress report disclosed that 
Bonneville awarded 14 contracts in 26 utility service areas for energy 
audits of commercial buildings, and that about 2,600 audits had been 
completed out of 4,000 planned. The progress report showed that 
Bonneville’s efforts were limited, for the most part, to developing and 
testing procedures and securing information on commercial conservation 
potentials, Council staff told us that Bonneville made slow progress in 
developing its commercial programs. 

Bonneville’s progress in developing conservation capabilities was less 
than the Council anticipated, but Bonneville officials maintain that they 
moved as fast as practical to implement the action plan. According to 
the Council’s Executive Director, the action plan may have been too 
optimistic in its expectations for Bonneville’s conservation programs. 
The Council is exploring ways to stimulate voluntary coordination 
among the region’s utilities to develop conservation resources. In its 
revised power plan, the Council called for Bonneville to develop mecha- 
nisms for transferring conservation resources between the region’s utili- 
ties and to support utility efforts to accomplish such transfers. 

Our work showed that Bonneville’s progress in carrying out its conser- 
vation programs was slowed by start-up problems, unsynchronized plan- 
ning and budgeting, and uncertainties about the availability of funds for 
conservation activities. 

More time than the Council anticipated was required for Bonneville staff 
to translate the action plan into program activity. Council staff said that 
Bonneville’s Office of Conservation, established in early 1982, suffered 
from staff shortages, organizational problems, and a lack of contracting 
expertise during the initial stages of implementing conservation items in 
the action plan. In July 1984 Bonneville reorganized its Office of Conser- 
vation to emphasize economic sectors identified in the Council’s plan. 
Bonneville’s Division Director for Conservation Planning and Evaluation 
told us that this change improved conservation operations and program 
delivery. The Council staff agreed with this assessment. 
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IJnsynchronized Planning 

I 

The Council’s action plan was to be implemented from April 1983, when 
it was issued, through calendar year 1985. According to the Council 
staff, the Council assumed that Bonneville’s budgets would provide 
appropriate funding for timely implementation of the action plan. How- 
ever, DUE and the Office of Management and Budget (OMB) requirements 
for advance review and approval of Bonnevihe’s budgets made it diffi- 
cult to closely coordinate Bonneville’s budgets with the Council’s first 
plan. 

To obtain DOE and OMB approvals, Bonneville submits its annual budget 
nearly 18 months before the new fiscal year. As figure 2.4 shows, adop 
tion of the Council’s plan in April 1983 came too late to help shape 
Bonneville’s budget submissions for fiscal years 1983, 1984, and 1986. 
The action plan overlapped those budget years, but was adopted after 

l Bonneville began spending its fiscal year 1983 budget; 
l its budget for fiscal year 1984 had been approved by DOE, OMB, and the 

Congress; and 
. its budget for fiscal year 1986 had been submitted to DOE. 

Consequently, Bonneville’s financial preparedness to implement the 
action plan lagged behind the Council’s expectations, and Bonneville’s 
ability to implement new programs beyond those already planned for 
was limited. 
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De&n and Implementation of the Power Plan 

Flgu/rs 2.4: Bonneville Budgeting 
Predated Council’s Plan 

( )VW (*x)nservation 

Power plan adopted 

1981 1982 IQ93 1984 

1. Budget submitted to Department of Energy 

2. Budget submitted to Office of Management and Budget 

3. Budget submitted to Congress 

IQ85 

Period for implementing the action plan 
(April 1983-December 1985) 

The Council and Bonneville have taken steps to better coordinate their 
planning and budgeting. In April 1984 Bonneville briefed the Council on 
its resource strategies and long-range conservation activities. For its 
part, the Council timed the release of its revised power plan so that 
updated information would be available when the Congress reviewed 
Honneville’s fiscal year 1987 budget. In its revised plan, the Council pro- 
vided a table of resource requirements for 1986 through 1995 under the 
medium-high demand growth projection to guide Bonneville in setting 
conservation budgets and developing resource options 

b 

I Jncortainty regarding Bonneville’s borrowing to finance conservation 
also slowed implementation of conservation measures in the action plan. 
The act granted Bonneville $1.26 billion in Treasury borrowing 
authority for conservation activities, According to Bonneville’s Assis- 
tant Administrator for Conservation, Bonneville’s requests to borrow 
funds for financing conservation activities in fiscal years 1984 and 1985 
were substantially reduced by DOIS and OMH during the budget, review 
process. 

,,” 
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Shortly after the power plan was issued, Bonneville notified the Council 
that, while it generally agreed with the plan’s objectives, it could not 
assure full implementation of certain conservation activities because of 
uncertainty over its ability to obtain Treasury borrowing. Bonneville 
said that this uncertainty affected over 70 percent of the conservation 
activities contained in the action plan. Although the Congress subse- 
quently restored Bonneville’s budget-borrowing requests, Bonneville’s 
Assistant Administrator for Conservation told us that the period of 
uncertainty between notification of the borrowing restrictions and con- 
gressional restoration disrupted Bonneville’s implementatibn efforts. 
Faced with this funding uncertainty, Bonneville’s Office of Conservation 
restricted its contractual commitments and reduced its spending plans. 
By the time Donneville’s borrowing requests were restored, the Office of 
Conservation was unable to commit funds in time to fully operate some 
parts of the Council’s action plan. 

In our interviews with officials of regional institutions and in public 
comments on Bonneville and Council prepared planning documents, 
some concerns and questions were raised related to the concept of 
regional power planning and related implementation activities at a time 
when surplus power exists. Specific concerns raised included the fol- 
lowing: (1) Is regional power planning needed when surplus power 
exists? (2) Can the regional power plan be implemented when Bonneville 
serves only one-half of the region? (3) Does Bonneville’s resource 
strategy planning duplicate resource planning performed by the 
Council? 

Some regional citizens and institutions have questioned whether 
regional power planning is appropriate at a time when surplus power 
exists. They commented that the act was passed because regional fore- 
casts were predicting power shortages, and the act provided for the 
development of a power plan to guide the acquisition of needed 
resources. Because the region has a near-term power surpIus and addi- 
tional resources may not be needed for several years, these groups 
expressed their uncertainty about the usefulness of a regional power 
plan. 

Other concerns were expressed about whether full implementation of 
the Council’s power plan will occur, given that the region’s investor- 
owned utilities, which supply about one-half the region’s electricity, 
have not requested new power supplies from Bonneville and need not 
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comply with resource priorities in the Council’s power plan. This con- 
tern appears to stem from the act’s framework for plan implementation, 
which envisioned that regional utilities could request that Bonneville 
supply their new power needs. In this way, regional conformance to the 
Council’s resource priorities would be assured since the act requires that 
Bonneville acquire new power resources consistent with the Council’s 
power plan. 

Finally, potentials for duplicate planning were identified by the Director 
of the Intercompany Pool, an association of eight investor-owned utili- 
ties, in his February 1986 critique of Bonneville’s 1986 Resource. 
Strategy. As indicated earlier, Bonneville is developing resource strate- 
gies similar to the Council’s for identifying the most economical power 
resources. In his critique, the Director commented that, in his view, 
Bonneville’s development of its resource strategy gives the impression 
that Bonneville considers the Council and the Council’s power plan to be 
advisory, The Director also commented that if Bonneville takes actions 
based on its own resource strategy, then the primary vehicle for 
regional resource planning and acquisition provided for in the act, the 
Council’s power plan, will be “relegated to mere philosophy.” According 
to the Director, Bonneville should assist the Council in developing the 
region’s power plan rather than in developing an independent power 
resource strategy. Similar concerns were expressed, also in February 
1986, by the Northwest Conservation Act Coalition, an alliance of 36 
regional organizations advocating conservation and renewable 
resources, in its testimony before a subcommittee of the House Com- 
mittee on Interior and Insular Affairs. 

According to Bonneville, its resource strategy is a “form of independent 
evaluation consistent with the Administrator’s obligations” as a federal 
power-marketing agency. In the Administrator’s view; Bonneville cannot 1, 
accept power resource development recommendations of the Council 
without testing them for utility prudence, fiscal soundness, and legal 
permissibility. 

Agency Comments 

I. 

In its comments on a draft of this report, the Northwest Power Planning 
Council said that its 1986 power plan places special emphasis on the 
need for regional cooperation in the development of resources and 
emphasizes the options concept as a matter of high priority. The Council 
noted that while several states have taken steps to accommodate 
options in their resource-siting procedures, both the Council and Bonne- 
ville are pursing the matter with the FERC staff. 
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The Council expressed its view on the need to avoid duplication of 
resource planning by Bonneville and the Council. The Council believes 
that Bonneville’s efforts in this area have generated some confusion in 
the region and have required increased planning involvement by the 
affected groups, The Council said that it has been meeting with Bonne- 
ville to discuss potential areas of duplication with the goal to eliminate 
any unnecessary duplication of effort in its preparation of the power 
plan and Bonneville’s development of its resource strategy. 

In its comments on a draft of this report, DOE discussed Bonneville’s 
power planning functions relative to the Council’s and recent Bonneville 
activities related to the Council’s model conservation standards for 
buildings. Regarding the power planning functions, DOE reiterated the 
need to distinquish the different purposes that are to be served by the 
Council’s plan and Bonneville’s resource strategy. According to DoE, the 
Council’s plan provides the broad guidance and framework for serving 
electricity loads within the region. DOE further said that Bonneville’s 
annual resource strategy is used to develop programs, program levels, 
and timing of implementation. Regarding the resource analysis segment 
of Bonneville’s resource strategy, DOE said that the analysis was a 
vehicle to work with the Council in providing a second opinion on the 
future resource options which may be useful to the Council %1s a basis 
for amending the regional power plan. 

Concerning the Council’s model conservation standards, MOE said that 
Bonneville is currently reviewing the cost-effectiveness of the model 
conservation standards, This review will be based on studies of current 
building practices and the results of its demonstration studies that had 
been undertaken since the standards were developed. DOE believes the 
results of its efforts could have a significant impact on implementing the 
Council’s plan, adopting the building codes by state and local govern- 
ments, and imposing surcharges on power rates in the Northwest. 

I 

Overview and 
Obsetiations 

I 

Overall, our work showed that the regional power planning process 
called for in the act has been instituted. The Council was established and 
it developed and published a 20-year regional power plan, giving pri- 
ority to the development of energy conservation resources consistent 
with the act. 

With respect to plan implementation, we found that Bonneville and 
other regional entities did not fully meet the Council’s expectations for 
carrying out actions called for in the Council’s Two-Year Action Plan. 

Page 33 GAO/RCED-876 Federal Electric Power 



Chapter 2 
Design and Implementation of the Power Plan 

“, 

For example, energy conservation standards for buildings have not been 
adopted by all states and local jurisdictions within the region as called 
for in the Council’s action plan. Further, Bonneville’s efforts to develop 
the region’s capabilities for conserving energy fell short of the Council’s 
expectations. Bonneville’s progress in this area was limited because of 
start-up problems, unsynchronized planning and budgeting, and uncer- 
tainties about the availability of funds for energy conservation projects. 
According to the Council’s staff, the action plan may have set an overly 
ambitious start-up schedule for Bonneville. 

From a broader perspective, the regional power planning process insti- 
tuted under the act has provided, in our view, a positive framework for 
evaluating and planning for the development of the Pacific Northwest’s 
future electric power resources. While we recognize that the region’s 
current surplus power supply condition caused some to question the 
value of regional power resource planning, the planning process has led 
to an identification of the types of power resources that should be devel- 
oped and the timing of their development under differing future condi- 
tions. The planning process has also set in motion regional actions to 
provide for the timely development of future resources, giving recogni- 
tion to current regional power supplies. 

Regarding plan implementation actions, the current power supply situa- 
tion in the region has delayed the need for regional uttlities to acquire 
new power supplies. The Council’s power plan and implementation 
strategy reflected this condition and focused regional implementing 
actions on identifying and developing energy conservation opportunities 
so that this resource would be available when needed. ~ Until regional 
conditions call for major resource acquisitions by utilities, the worka- 
bility of the act’s resource acquisition process, including whether 
resources will be acquired in a manner consistent with the Council’s 
plan, remains uncertain. 

Mdre specifically, it is unclear at this time whether regional utilities will 
turn to Bonneville to supply their future power needs through develop- 
ment of power resources consistent with the Council’s1 plan. Further, if 
the region’s utilities do not turn to Bonneville, it is uncertain whether 
they will voluntarily develop power resources consistent with the plan. 
The Council’s estimate that developing conservation resources could 
save regional ratepayers $1.3 billion over 20 years suggests that sub- 
stantial benefits could be realized through a closely coordinated, coopcr- 
ative effort among the region’s utilities. 
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Finally, Bonneville’s independent development of its resource strategy, 
in particular, the resource analysis portion of that strategy, has been 
questioned. It is important, in our view, that Bonneville’s power plan- 
ning functions not unnecessarily duplicate or be perceived as under- 
mining the Council’s power planning functions provided for in the act. 
Bonneville’s Administrator has pledged that Bonneville will consult with 
the Council to identify and eliminate unnecessary duplication, if any, in 
their respective power planning functions. 
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Fish and Wildlife Program: Coordinated ’ 
Efforts Underway 

In November 1982 the Council adopted a fish and wildlife program 
developed in accordance with procedures and standards in the North- 
west Power Act. Our work showed that, overall, federal, state, tribal, 
and utility interests were working together to implement the fish and 
wildlife program. Our review of the progress being made in imple- 
menting three priority efforts in fisheries enhancement showed that, 
although some problems have been encountered, the responsible agen- 
cies appeared to be making progress in carrying out actions called for in 
the Council’s program. However, it is too early to determine how suc- 
cessful the Council’s overall program will be in protecting and restoring 
the region’s fish and wildlife resources. In this regard, the Council is 
developing a process to help measure the program’s effectiveness. 

I 

*he Council’s Program The Northwest Power Act directed the Council to develop a fish and 
wildlife program based on recommendations obtained from state and 
federal fish and wildlife agencies, Indian tribes, and the public. 
According to the act, the program was to include actions to (1) improve 
survival of anadromous fish at hydroelectric dams located on the 
Columbia River system and (2) provide for river flows of sufficient 
quality and quantity between the river system’s hydroelectric dams to 
improve production, migration, and survival of anadromous fish. In 
addition, the act gave the Council authority to monitor program 
implementation. 

In fiscal year 1982, the Council established a Fish and Wildlife Division. 
On the basis of recommendations from federal and state fish and wild- 
life agencies, Indian tribes, and other organizations, the Division pre- 
pared a fish and wildlife program that the Council adopted in November 
1982. We reviewed the manner in which the planning was performed 
and concluded in May 1984 that the Council had developed its fish and b 
wildlife program in accordance with procedures and standards specified 
in the act.1 The Council amended its program in October 1984 and 
included a 6-year action plan with specific action items for improving 
the river system’s fish and wildlife resources. The Council’s program 
put primary emphasis on enhancing fish resources in the region, and 
specifically, diminished runs of salmon and steelhead trout. The pro- 
gram provides for (1) improving upstream and downstream migration, 
(2) improving natural and hatchery propagation, and (3) identifying the 
fish and wildlife impacts of future hydroelectric projects. In addition, 

‘Matters for Consideration When the Columbia River Basin Fish and Wildlife Program Is Revised (B 
214960, May 2, 1984). 
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the program includes measures to enhance fish and wildlife in locations 
other than where dams were built to compensate for fish and wildlife 
losses caused by hydroelectric project development and operation. 

The program also includes measures for protecting and enhancing the 
basin’s resident (nonmigratory) fish and wildlife. With respect to resi- 
dent fish, the program provides for improving spawning habitat, con- 
structing hatcheries, and maintaining minimum river flows, reservoir 
levels, and water temperatures. For wildlife, the program provides for 
reviewing the status of mitigation programs at each hydroelectric dam 
to determine the extent to which wildlife populations have been 
affected and to provide the basis for developing future plans. 

The progr,am specifies that various state and federal agencies, Indian 
tribes, and the Council are responsible for implementing ac$ion items in 
the &year action plan.2 The Corps of Engineers (Corps) and Bonneville 
have responsibility for implementing about one-half of the action items 
in the program. As of September 30,1986, the Corps and Bonneville had 
spent more than $100 million to implement the action items. All expend- 
itures for the program are funded by Bonneville through its power sales 
revenues. 

The Council’s Fish and Wildlife Division, with a fiscal year 1986 budget 
of about $1.6 million and a staff of eight, monitors agency progress to 
ensure that the action items are being implemented. In February 1986, 
as part of its monitoring effort, the Division started publishing quarterly 
reports describing the implementation status of each action item. To 
help measure the overall program’s effectiveness, the Division is devel- 
oping a process to (1) assess fish and wildlife losses attributable to the 
development and operation of hydroelectric dams in the Cdlumbia River 
system, (2) develop program goals and objectives to address the losses, 
and (3) measure progress toward meeting those goals and objectives. 

“In an earlier report @MD-79-106, Sept. 4,1979), we noted that no single agency has been assigned 
oversight responsibility and authority for maintaining the anadromous fish runs ifi the Columbia 
River System. At that time, responsibility for protecting salmon and steelhead ruti was shared by 16 
federal, Htate, and tribal organizations. 
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status 0f Priority 
Efforts to Enhance 
Fidheries 

To evaluate regional progress in implementing the program’s action 
items, we reviewed the implementation status of three program ele- 
ments: passage of fish through mainstem dams,3 production of fish in 
the Yakima River Basin, and development of water reserves to help 
speed juvenile fish seaward. These three efforts were identified by the 
Council’s Executive Director and members of his staff as having the 
highest priority at this time for protecting and restoring salmon and 
steelhead. We found that federal, state, tribal, and utility interests were 
working together and coordinating their efforts on these program ele- 
ments. Several hydroelectric dams were being modified to aid the pas- 
sage of fish, and several changes in dam operations were made to 
provide better water flows for migrating fish. 

&wing Juvenile Fish 
asage at Mainstem Dams 

Juvenile fish migrating downstream to the ocean can pass through as 
many as nine mainstem dams on the Columbia and Snake Rivers. (See 

I 
fig 3 f > 

. . . 

“Mainstem dams are those on the main channel of a river. 
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Flgure 3.lj Columbia and Snake River 
Dame on tfl8h Mlgrstlon Route 

I. Bonneville 6. Rocky Rpach 
2. The Dalles 0. Well8 

* 3. John Day 10. Ice Harbor 
4. McNary 1 I. Lower Monumental 
5. Priest Rapids 12. Little Qoose 
6. Wanapum 13. Lower Granite 
7. Rock island 

At each dam, the fish face turbines that may kill and injure many of 
them and stun and disorient others, making them easy prey for 
predators. Since construction of the dams, the Corps and public utility 
districts have spent millions of dollars on structural bypass systems- 
systems for diverting the juvenile fish away from the turbines and into 
conduits that allow them to safely reenter the river below the dam, (See 
fig. 3.2.) 
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FiBkr5 3.2: Ellmplifled Example of a 
Bybars By5tsm for Migrating Fish 

I-- 

. l -. - .+. Bypass route for fish 
migrating downstream 

Source: Adapted by GAO from Council publications 

Before the act was passed, only one mainstem dam had a completed 
structural bypass system. Since then, installation of bypass systems has 
been completed at three more dams. The fish and wildlife program spec- 
ifies that structural bypass systems be installed at eight other mainstem 
dams. As table 3.1 shows, installation of bypass systems has been sched- 
uled for completion at these eight dams. However, the completion of 
bypass systems at two of the dams will be delayed because of con- 
tracting and planning problems and may be delayed at four other dams b 
because of testing problems. 

Corps officials told us that assuring the successful passage of juvenile 
fish is difficult because what works at one dam may not work at 
another. This difficulty has been illustrated at Bonneville Dam’s new 
second powerhouse. Bonneville Dam is especially important to fisheries 
enhancement because, as the most downstream dam on the Columbia 
River, all juvenile fish surviving passage through other dams must pass 
through Bonneville to reach the sea. In 1982 the Corps completed a $23 
million state-of-the-art structural bypass system at the dam’s second 
powerhouse. Corps officials told us that the design of ‘this bypass 
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system was based upon a structural bypass system operating success- 
fully at McNary Dam, some 160 miles upstream. However, the fish pas- 
sage rate has yet to exceed 36 percent as compared with the 85percent 
passage rate called for in the Council’s program. The Corps is con- 
ducting studies to determine what can be done to improve this bypass 
system. In the interim, to improve the fish survival rate, during the 
spring migration, the second powerhouse is not in operation at night, 
when fish generally migrate downstream, and operates during the day 
only when necessary. 

Tabla 3,4: Installation Status of Juvenile 
f Irh Byp’ 8s Elyrtamr In Columbla and 

e 

Dam lnstsllatlon dates status 
Qnake R VW Malnrtem Dams-April 

-- 

1986 / 
(completed) 

Lower Granite 
--.__._- 

Installed 1978 Continual review and evaluation, --. 
Little Goose Installed 1981 Modifications to bypass system completed 

and need for other modifications identified. 
Work scheduled to start in 1986. 

McNary Installed 1982 Continual review and evaluation. 
Bonneville Installed 1983 Evaluate effectiveness of bypass systems at 

first and second powerhouses. Work 
scheduled to start in 1986 - - 

John Day 
(scheduled) 
March 1986 Contract procurement problem will delay 

completion until March 1987. 
Rocky Reach 
-. 
Wells 

Priest Rapids -- 
Wanaoum 

March 1987 

March 1987 

March 1988 
March 1988 

Unsatisfactory test results may delay 
completion by 1 year. 

-’ Installation is 1 year behind schedule 
because of planning probtems. 
On schedule. --_ 
On schedule. 

Ice Harbor 
Lower Monumental 
~--- 
The Dalles 

Rock Island 

September 1989 
September 1989 

Biological and protot 
behind schedule an J 

pe testing have fallen 

completion dates. 
might extend the 

---- 
September 1989 Installation may be delayed 3 years for 

b 

prototype screen testing. 
Yet to be established. Conductin 

cI;;;;n-nrre 7 
design and modeling studies to 

he most effective bypass 

Source: Northwest Power Planning Council’s April 1986 Quarterly Monitoring Repok 

Develbping Fish Production To water agricultural crops in the Yakima River Basin, a variety of irri- 
in thd Yakima River Basin gation projects (diversion dams, canals, and ditches) have been con- 

strutted by the Bureau of Reclamation, the Bureau of Indian Affairs, 
and private companies during the I&t 120 years. The resulting demand 

~ 
I for irrigation water often has not left sufficient river flotis to support 
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anadromous fish. According to Council staff, inadequate fish passage- 
ways at many irrigation projects have also contributed to the decline of 
fish runs. 

The Council’s plan for developing fish production in the Yakima River 
Basin included 20 projects to be completed between 1985 and 1988 at an 
estimated cost of about $33 million. These projects are intended to com- 
pensate for the adverse effects of the irrigation projects in the Yakima 
Basin and to provide off-site fishery enhancements to compensate for 
the adverse effects of hydropower projects constructed elsewhere in the 
Columbia River system. Specifically, the Council’s program included 
improving water flows in the Yakima River, building a fish hatchery, 
and making fish passage improvements. The fish passage improvements 
include repairing or replacing fish screens, bypass facilities, and fish 
ladders at various irrigation projects. (See fig. 3.3.) 
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Flgura 3.& Improvamsntr Planned In 
ths Yak&e River Baain 

I Fish ladder improvements l Fish screen and/or bypass 
improvements 

Source: Adapted by DA0 from Council publications 

Our review of the progress being made in completing the fish passage 
improvement projects in the Yakima River Basin showed that several 
projects were behind schedule. According to an April 1986 Council moni- 
toring report, delays in completing eight projects ranged from several 
months to 1 year, primarily because of various planning and design 
problems. 

Despite these problems, the Council’s Executive Director considers some 
completed improvements in the Yakima River Basin to be a major suc- 
cess for the fish and wildlife program. For example, installlation of a $3 
million fish screen at the Sunnyside Diversion Dam was c mpleted on 
schedule, under budget, and in time to protect the 1986 s 1 ,ring salmon 
migration. The overall effectiveness of this project as well as the other 
projects, however, will not be known for 3 to 6 years because this is the 
amount of time needed for salmon and steelhead trout to mature and 
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return to spawn. Thus, the effectiveness of projects in the Yakima Basin 
should become evident in the mid-1990’s. 

Resbrving Sufficient River 
Water to Speed Fish 
Seaward 

The construction and operation of hydroelectric dams have altered sig- 
nificantly the natural river flows in the Columbia River system. The 
extent of the alteration is indicated in figure 3.4. High river flows that 
normally occur in the spring are now held in reservoirs for later use 
during periods of naturally low flows. While regulating river flows in 
this fashion has increased power production capability, it also has 
reduced river flows in the spring, when juvenile fish are migrating 
downstream. National Marine Fisheries Service records show that 
reduced spring water flows have more than doubled the average time 
required for juvenile fish to migrate from the upper river to the sea 
(from 38 to 78 days). Delayed migration (1) increases exposure of juve- 
nile fish to predators, higher water temperatures, and different water 
chemistry and (2) affects the ability of juvenile fish to resist diseases 
and make the transition from freshwater to saltwater. 
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f Igure 314: Regulated Flow Verw8 
Natural klow of the Columbia River High Monthly volume of water 

Low 

Jan. Apr. Jul. Dec. 

- Natural flow 

- Regulated flow 

Source: Adapted by GAO from Council publications 

To address the water flow problem, the Council’s fish and wildlife pro- 
gram specifies that river flows of sufficient quantity-water budgets4 
-be provided on the Columbia and Snake Rivers to improve the sur- 
vival rate of juvenile salmon and steelhead trout migrating downstream. 
In response to the program, a water budget center was established under 
the direction of two managers- one representing the federal and state 
fish and wildlife agencies and the other representing Indian tribes. The 
center is to manage the water budget, design and oversee research on 
the relationship between anadromous fish survival and %ater flows, and 
monitor river operations to improve fish survival, 

Prior to the juvenile fish migrations in 1986, the Corps-in cooperation 
with fish and wildlife agencies, Indian tribes, Bonneville,~ the Bureau of 
Reclamation, and regional utilities-prepared plans for c)perating the 
water budget on the Columbia and Snake Rivers. According to the 
Director of the Council’s Fish and Wildlife Division, the 1986 water 

“The water budget is a volume of water reserved for use from April 15 to June 15 to increase spring 
river flows and help speed juvenile anadromous fish in their downstream migration. 
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budget was generally successful in maintaining proper river flows. For 
example, according to Council records, the 1986 water budget flows 
requested for the Columbia River were met by the Corps and Bonneville 
throughout the water budget period. On the other hand, Council records 
showed that the Snake River water flows were below levels called for in 
the water budget plan for a portion of the water budget period. Reasons 
provided by the Council’s staff for this situation were that precipitation 
was below average, which limited natural runoff, and that decisions 
were made by the Corps and the Idaho Power Company not to release 
water below levels that would assure refill of the Dworshak and 
Brownlee reservoirs, respectively. 

Overall, according to the water budget managers, the Columbia River 
Basin’s salmon and steelhead trout populations appear to be on the 
increase. The managers told us that the 1985 run of juvenile anadro- 
mous fish migrating to the ocean was one of the largest in 10 years. The 
1986 steelhead run was larger than the record run in 1984. The number 
of chinook salmon returning from the ocean to spawn in the spring of 
1986 was substantially larger than it was in 1984, and indications are 
that some of the 1986 runs may be larger still. 

Notwithstanding these results, according to the Council, the 1985 
experience with low water flows in the Snake River pointed to a need to 
reevaluate 1985 water budget procedures and to develop, if necessary, 
new procedures and agreements among the parties assuring that suffi- 
cient water budget flows will be available for the Snake River in 1986. 
As a result of the 1986 experience, numerous water budget planning 
meetings were held between November 1985 and April 1986 to discuss 
and develop coordinated plans for operating the 1986 Columbia River 
and Snake River water budgets. Assessments of the 1986 water budget 
procedures were not yet available at the completion of our review. 

We discussed the Fish and Wildlife Program and its implementation 
with selected federal, state, tribal, and utility industry representatives 
throughout the Pacific Northwest. Generally, these officials believed 
that there was a cooperative spirit in developing the program and 
viewed the program as an unprecedented joint venture to identify the 
various fish and wildlife needs in the Columbia River system. These 
individuals also believed that the Council’s program would result in a 
better understanding of the fish and wildlife problems that exist and 

, focus the region’s efforts on the most important problems. 
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While the Council’s overall program was generally viewed positively by 
various regional groups, officials of some fish and wildlife organizations 
expressed concern about how FERC was interpreting a requirement in the 
Council’s program that calls for regulators to assess the cumulative 
environmental effects of proposed hydropower developments in river 
drainage areas. The timing of such assessments was an issue in litigation 
before the Ninth Circuit Court of Appeals. 

The litigation concerning FERC involved the Salmon River drainage in 
Idaho which, according to the Council, is the single largest spawning 
habitat for certain salmon and steelhead trout in the Columbia River 
Basin. FERC had received preliminary permit applications for seven small 
nonfederal hydroelectric dams in the Salmon River Basin. In 1982 the 
National Wildlife Federation filed a petition against FERC regarding pre- 
liminary permits issued for these dams. The Federation argued that FERC 
violated the Northwest Power Act by failing to consider the potential 
cumulative effect of these projects on fish and wildlife as required by 
the Council’s program. 

FERC pointed out that the act requires it to take into account the 
Council’s program only at relevant stages of the decision-making pro- 
cess. FJ3RC contended that because the purpose of preliminary permits is 
merely to enable the permittees to gather information for their license 
applications and to establish their priority for licenses, PERC did not need 
to address the environmental impacts of the projects at the permitting 
stage. FERC indicated that it would assess the cumulative environmental 
effects at the licensing stage. On September 30, 1986, the court issued its 
decision that FERC had not adequately taken into account the Council’s 
fish and wildlife program and overturned FERC’S issuance of preliminary 
permits. 

/ 

Agency Comments 

I 

-- 
In its comments on a draft of this report, the Northwest ,Power Planning 
Council agreed that the report identified some of the ma;jor priorities in 
the fish and wildlife program. The Council recognized that some main- 
stem bypass projects have been delayed, but it is continuing its efforts 
to ensure that sufficient funds are available to avoid any further unjus- 
tifed delays. The Council also said it was continuing its $iscussions with 
FERC concerning the criteria used to determine the need for hydroelectric 
power and has offered its analyses to FERC for use in its #decision-making 
on proposed hydroelectric projects. The Council further said that it is 
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consulting with affected parties and is working with Bonneville to iden- 
tify priorities in the implementation of the fish and wildlife program 
during difficult budgetary times at Bonneville. 

A copy of a draft of this report was also furnished to the Northwest 
Region of the National Marine Fisheries Service (Service) for its infor- 
mation In commenting on the draft, the Regional Director of the Service 
expressed concern about the slow progress in completing the fish bypass 
facilities on the mainstem dams. The Service said that all of the facilities 
completed since 1980 had been agreed to at the time the Northwest 
Power Act was passed. The Service further said that while bypass 
design studies had been conducted at other projects, no facilities or 
facility designs were developed for these other projects Overall, the Ser- 
vice believed that while the Council deserved recognition for its efforts 
to have bypass facilities constructed, its efforts had been unsuccessful 
in having facilities installed as soon as practical. 

Further, the Service said that despite significant progress by the Council 
in the fish program, numerical goals have still not been established. The 
Service expressed the view that numerical goals are needed to guide 
implementation and provide accountability for progress in the fish 
program. 

The Service also expressed reservations concerning the effectiveness of 
the Council’s water budget program. In the Service’s view, the problems 
occurring in the Snake River water flows in 1985 because of the Corps’ 
and Idaho Power’s actions, raise questions about the effectiveness of 
this measure during low-water years, which is the situation the water 
budget is intended to address. In the Service’s view, it is not yet clear 
that the water budget provides any improvement in fish flows over 
what existed prior to the Northwest Power Act. 

credited for channeling resources to the most important problems and 
for giving the various agencies and tribes a common focus in their 
efforts. We found that progress is being made in carrying out key items 
in the Council’s program, although delays have occurred in the sched- 
uled completion of certain projects. 

With respect to whether the overall program will succeed in protecting 
and enhancing the region’s fish and wildlife resources, we concur with 
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the Director of the Council’s Fish and Wildlife Division, who told us that 
it is too early to determine the program’s beneficial impacts, According 
to the Director, more time will be needed to assess the program because 
(1) the impacts of the efforts prior to the act have not been determined, 
(2) facilities constructed because of the act have not been in operation 
long enough to evaluate their effectiveness, (3) water conditions in the 
basin during the past 3 years have generally been good, (4) a life cycle 
of salmon and steelhead has not been completed since implementation of 
program measures started, and (5) it is difficult to separate program 
benefits from the results of nonprogram activities, such as setting more 
strict harvest limits on the ocean salmon fishery, In this regard, the 
Council is developing a process to measure overall program ieffective- 
ness. We support that effort. 



Chapter 4 . 

hblic Involvefnent: Substantial and ImproVing 

The Northwest Power Act called for programs that would involve the 
public in developing plans, programs, and decisions affecting the 
region’s power supplies and fish and wildlife resources. The Council and 
Bonneville have established programs and processes to keep the public 
informed and to solicit public comments on proposed plans prior to 
making final decisions. Both agencies’ programs, in our view, provide 
assurance that public interests have better opportunities to participate 
in regional power planning and fish and wildlife programs. Additionally, 
both agencies have been working to improve their programs. 

Public Involvement 
Rbquired for Regional 
P+nning 

I , 

m- 

Public Involvement Both the Council and Bonneville have instituted programs to inform and b 

Programs Have Been 
to elicit the public’s views on plans and activities being carried out in 
the areas of regional power planning and fish and wildlife protection 

Developed and enhancement. In addition, the Council has taken action to improve 
its public involvement activities on the basis of public comments. Bonne- 
ville used a consultant’s evaluation to improve its public involvement 
program. 

As we reported in 1978, the region’s power planning and resource devel- 
opment process was conducted with little public participation and some- 
what in isolation from the public view.’ By 1980, when the act was 
passed, public interest in regional decisionmaking had been heightened 
by rising electric rates, increased recognition that resource develop- 
ments have environmental costs, and concerns about predicted power 
shortages. 

In recognition of these concerns, the act required that the views of 
states, local governments, consumers, users of the Columbia River 
system, and the public at large be incorporated into the development of 
the region’s power plan and the fish and wildlife program. Specifically, 
the act requires that Bonneville and the Council develop and maintain 
comprehensive public involvement activities. It also directs the Council 
to hold public hearings on the power plan prior to its adoption or revi- 
sion Further, it requires the Council to provide for public participation 
and comment in developing the fish and wildlife program. 

‘See Bion at the Crossroads-The Pacific Northwest Searches for New Sources of Electric Energy 
(EMD-78-76, Aug. 10, 1978) p. 6.8. 
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Chapter 4 
Public Involvement: Substantial 
and Improving 

Couneilfs Public 
Invtrlvekwnt Activities 

In developing its initial power plan and fish and wildlife program, the 
Council sought the views of the public. Council representatives partici- 
pated in over 150 public meetings between 1981 and 1983. During and 
subsequent to these meetings, the Council received several recommenda- 
tions and extensive testimony with supporting documentation con- 
cerning the development of its plan and program. In addition, the 
Council established advisory committees and met with individual agen- 
cies, utilities, Indian tribes, and other interested groups to evaluate 
issues, recommendations, and comments raised by the public. The 
Council developed its power plan and fish and wildlife program on the 
basis of public comments it received. 

When the Council revised its power plan, it also expanded its process for 
obtaining public comments. In October 1984 Council staff prepared a 
public involvement plan. One of the activities called for was a public 
involvement questionnaire, which the Council published in the 
November/December 1984 issue of its bimonthly magazine. The ques- 
tionnaire was to (1) identify public attitudes about the Council’s public 
involvement activities, (2) solicit suggestions for improving public 
involvement, and (3) inform the public about the Council’s public 
involvement activities for power plan amendment. 

From the responses to its questionnaire, the Council decided that the 
public needed to be better informed about the Council’s responsibilities 
and how people can become more involved in the decisionmaking pro- 
cess. The Cauncil also decided that it needed to have more extensive 
contact with the public. As a result, the Council 

l began issuing periodic listings of Council publications and coming 
meetings, 

. awarded a contract to identify groups in the region that were under- 
represented in Council decisionmaking, 

. conducted public involvement training for its staff members, and 
* advertised the availability of issue papers and the draft power plan in 

regional newspapers. Figure 4.1 shows one of these advertisements. 
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FiC/ure 4.1: Council Public Involvement 
Ad~ertlsement 

’ Get involved with 
your energy future ) 

The NoBhwst Power Pbnning Coundl 
11 developing a nm W-year clcclaical power pbn for the Padflc Northwest region (Idaho, Montanr, Oregon 
and Washington). The goal of the plan Is to ensure that the rrglon has an adequate and rclbble supply of 
electrical energy at the lowest cost for ratepayers. lhe Coundl will be taking public comment on a variety of 
issues including: 
. ~orccesing decalcal rncrgy demand * Model consewrdon standwdr 
. ConsenrUon k genemUng resourcn to net d&mend * WPPSS 1 #nd 3 (w-o mothbelkd nudcrr pknts) 
+ Dlrcct knice IndueOks (aluminum PknfS) * Out of rtglon power uln and purduuur 

Papers thet cmcrl~ these and oIhw Issuer deeling ylth 
regional l kctricel power pknnlng we being prcrcnlcd for 0 Pkorc put me on !M malling lkt.lo ~CCCNC updetel, whkh 
public commnl fl open Coundl mednga k ewh of Be four Ill all issue pepen ffdlabk = well & InCcbng egcndbc. 

suws. Evcw thwr recka, the Coundl wndr out mcctlng 
rgender end updmn of all cumn~ Iewe papen witi public 0 Pleare send me e copy of the Dreh 1985 Norttnrcn Powu 
comment derdllncs noted. If you would Ilkr 10 be on VII8 Pbn to be svallabk In Juhr 
mrlling list, pleue check the box and rend I( to mC eddress 
below. 

NAME 
In July, the Coundl will publlrh a draft PDnw power pbn 

for the Northwul encompuslng all fh9 IndMdurl Isy1ee. Thr 
Council will be accepting publlc commend on (he drrft 
moughou~ me sum end fbll. lhe MINI pbn till be edopted 
In December. To receive the drarS. please check Uy box below 

ORGANIZATION 

STREIT 

cIT//slATE/zlP 

MAIL TO PUBUC INVOLVEMEM DIREOR, NORTM~ POWER PUNNING CCUNCIL 650 S.W. BROADWAY, SUITE llDD, 
PORllANO, OREGON 97gO5 

OR CALL: (503) PPP-5161 OR TOLL R1EE. (OREGON l~BDLMSP~P3P4) OR (IDAHO, MONTANA, WASHINGTON l*gD@P2!?~3355). 

NORTHWEST POWER PLANNING COUNCIL 

In addition to involving the public in regional power and fish and wild- 
life planning activities, the Council has generally kept the public 
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informed of ongoing events and emerging issues. During the implementa- 
tion of its plan and program, the Council continued to meet with the 
public throughout the four Northwest states. More than 40 Council 
meetings were held in various communities between April 1983, when 
the power plan was issued, and December 1986, when we completed our 
work. These meetings, held every 3 to 4 weeks, provided formal oppor- 
tunities for the public to present its views on power or fish and wildlife 
issues. For each such issue, an issue paper is prepared by the Council 
staff, presented at one of the Council’s public hearings, and distributed 
to the public. A public comment period on the issue is then scheduled for 
a second Council meeting. During the period between Council meetings, 
Council members may hold informal meetings with interested groups or 
individuals who wish to discuss the issue. This discussion period may be 
extended for controversial issues. The Council usually announces its 
decision at a third public meeting-at least 6 weeks after the issue 
paper was first distributed to the public for review and comment. 

The Council also established, in June 1983, a Public Information and 
Involvement Division. The Division’s main function is to act as an infor- 
mation source for the public. To accomplish this, the Division 

l produces educational films, slide presentations, and public service 
announcements; 

9 publishes a bimonthly magazine focusing on regional energy news and 
on current issues regarding power rates, forecasting, conservation, and 
fish and wildlife protection and enhancement; and 

9 assists the Council’s program staff by editing and mailing i$sue papers 
and notifying the public of available documents, public meetings, and 
consultations related to the issues. 

The Council has received five first-place awards from the International 
Association of Business Communications for the quality of the Division’s 
publications. 

Bonne~ille’s Public 
Involv@ment Activities 

While the Council’s public involvement activities focus on obtaining 
regional entities’ views on its broad regional power planning and fish 
and wildlife activities, Bonneville’s public involvement activities are 
directed more at involving and informing the public conceruing actions 
it takes as a key implementor of the Council’s plans and programs. 
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Because of Bonneville’s role, the public can be affected more immedi- 
ately, through electric power bills or environmental impacts, by Bonne- 
ville’s actions, Consequently, higher public interest in Bonneville’s 
decisionmaking processes often can be expected. 

In November 1981, in testimony before the House Subcommittees on 
Oversight and Investigation and Energy Conservation and Power, we 
said that Bonneville had attempted to meet its public involvement 
responsibility under the act by expanding a small public involvement 
subunit established in its Office of Power Management before the act 
became law. We observed that Bonneville had not (1) established an 
independent office of public participation, (2) developed a comprehen- 
sive public education/planning program to assure knowledgeable and 
timely public participation in its decisions, or (3) used communication 
specialists to help design and lead public planning forums. 

In December 1982 Bonneville’s Administrator elevated the public 
involvement function from the Office of Power Management to the 
External Affairs Office, which is within Bonneville’s Office of the 
Administrator. Before the change, the public involvement staff, in addi- 
tion to planning public involvement programs, performed many adminis- 
trative functions such as processing mailings, preparing Federal 
Register notices, establishing and maintaining official records, and 
assisting in preparing reports. Following the change, the staff assumed 
managerial responsibilities in public involvement policy, guidance, and 
overall agency coordination. 

In 1983, as one part of its efforts to improve its overall public involve- 
ment program, Bonneville employed a consultant to review and evaluate 
the effectiveness of its public involvement activities. In an August 1984 
report, the consultant observed that Bonneville was slow in developing a 1, 
commitment to public involvement. The consultant made more than 60 
recommendations to Bonneville for improving public involvement. The 
recommendations were, among others, that Bonneville (1) revise its 
public involvement policy, develop internal guidelines for implementing 
the policy, and prepare public involvement plans, (2) develop a training 
plan for its staff covering various aspects of public involvement princi- 
ples and techniques, and (3) provide opportunities for the public to par- 
ticipate in its decisionmaking process at the broadest, most generic level. 

Bonneville subsequently took a variety of actions aimed at improving its 
public involvement programs. A public involvement committee was 
established to advise managers on the need for reaching the public OII its 
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policy-making. In addition, the public involvement policy was revised 
through a public process and published in July 1086. According to 
Bonneville officials, the revised policy is one phase of a three-phase 
effort to document Bonneville’s approach to public involvement, The 
second phase will be to clarify organizational responsibilities and pro- 
vide staff with additional information on public involvement planning. 
The third phase is a guide that describes the general theory behind 
public involvement and explains how to carry out public involvement 
efforts. 

Currently, Bonneville prepares public involvement plans near the begin- 
ning of each major decisionmaking process. These plans include, among 
other items, (1) a description of the major issues that may emerge, (2) an 
estimate of the level of public interest likely to be generated by a deci- 
sion, and (3) a sequential plan of public involvement activities inte- 
grated with the decisionmaking process. To assist its staff in 
implementing these actions, Bonneville developed a public involvement 
training plan. Training during the first year was conducted :by six con- 
tractors and covered topics such as conducting public meetings, 
designing public information programs, and maintaining media relations. 

With respect to generally informing the public, Bonneville now prepares 
and distributes informative documents explaining policy and program 
issues. These documents, called “Issue Alerts” and “Backgrounders,“are 
designed to explain controversial and complex issues in readily under- 
standable terms, Bonneville’s staff also advertises in newsGapers to 
inform the public of opportunities to participate in upcoming decisions. 
Figure 4.2 shows one such advertisement. 

Page 66 GAO/BCED-O’IS Federal Electric Power 



Chapter 4 
Pub& Involvement: Sub&antIal 
and Improving 

Flgure 4.2: Bonnevlllo Public 
Ir(volvement Advwtlwmwtt Wh~v should vou 

bother to sh6ti 
up for BPA’S A 
industrial 
elidric 
rates? 
WC don’t sctw punch and cookies. And if 
you’re not one of our industrial curcomerr, 
you my wonder what the forum has to do 
with mtl. 
...-. ii- le mwer: plcnty: The price 
inJwtty Pays for e ecttioty ulttmrtcly 
rffects the price you pay. And the 
Ailrmlnr onr. Lnnd mr,r rllm.. 
”  , . _ . , . .  : . ”  . - - -  - - , - . . -  .  . . - . -  . - . - - .  

lake the region’s aluminum 
;“A....“, I. r.w.“ih,ww Cl r, kdlinn 
,,,““I., . . . . .“....a. “... . . .< ” . . . . -.. 

annually in payroll. state and local I 
taxes. Most &a aluminum companies 
sag they can’t survive without lower 
elcctlic rates. One company. they 
point out, has folded already. Does 
that neccssatily mean that others 

“ ”  . . , . .  - .  - .  _ . . -_ . -  I - -_  

nothin+ They buy one third 
of BPA s power; if they don’t 
.,.s”i”. m&l RPA lind n.lrrr 
=“. . ,.. , .““.” “. . . . ...” ““._. 

customcts to replace them! 
Just how important is the 
induxry’s survival to the price 
you pay for clectricityt 

Big questions. Big problems. 
Somedav soon. wmcbodv’a coina to 
have to do +o&thing &&t-the;. Even if 
it’s a decision to do nothing. 

Someday’s here. Somebody is us. And 
that includes you. We’re already hearing 
from industry. But it’s your destiny, too. 
And once RPA belongs to you. we could 
sure we a piece of your mind. 

bu cm’t ittend the (orurn. please drop III a hnc: 

Bonneville Power Adminislration 

Page 56 GAO/RCED-W6 Federal Electric Powa 



Chapter 4 
Public Involvement2 $ubWu~tial 
and hlplwing 

Publid: Involvement To assist us in evaluating the Council’s and Bonneville’s public involve- 

Prog$ms Are Working 
ment efforts, we employed a nationally recognized consultant who had 
previously reviewed Bonneville’s progress in this area. The consultant 

I assisted us in assessing the two agencies’ activities on the basis of (1) his 
I knowledge of ESonneville’s public involvement activities and organiza- 

tion, (2) an examination of information obtained during our work, and 
(3) a series of interviews with Bonneville, Council, and utility personnel. 

With respect to the Council, the consultant concluded that (1) the 
Council has established a clear commitment to public involvement, (2) 
its efforts in public involvement have been significant in e$tablishing the 
legitimacy of the Council in developing Northwest energy policy, and (3) 
the Council’s public involvement program has improved substantially 
during the past 2 years. 

Concerning Bonneville’s public involvement activities, our consultant 
concluded that Bonneville was generally on course in implementing his 
previous recommendations. In addition, the consultant observed that: 

l Bonneville’s new requirement that public involvement plans be devel- 
oped for each major decisionmaking process may prove to be the single 
most important public involvement action Bonneville has taken. This 
requirement necessitates careful front-end planning, which aids pro- 
gram managers in preparing for public involvement, and requires identi- 
fication of resources and responsibilities by each internal participant in 
the process. 

l Organizational units within Bonneville that were described in his August 
1984 report as having substantial doubts about the benefits of public 
involvement are the same units that conducted the largest land most sig- 
nificant public involvement activities during 1986. 

I 

Agency Comments In its comments on a draft of this report, DOE said that our description 
does not begin to encompass the activities and efforts that Bonneville 
has taken in the last 3 years. It believes that Bonneville is a leader in the 
field of public involvement, exposing its decision making to the public 
spotlight aa no other federal agency does. According to nof, Bonneville’s 
efforts have resulted in improved decisions that reflect the public’s 
concerns. 
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. 

participate in decisions on regional power planning and fish and wildlife 
programs. Since the act’s passage, both entities have shown progress in 
improving their respective public involvement activities. These efforts 
should ensure that the public is made aware of regional power planning 
and fish and wildlife issues and is provided improved opportunities to 
participate in decisions on these matters. 
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Aljpendix I 

L$st of GAO F&ports and Testimony on 
Northwest Power Legislation 

1, Testimony before the Subcommittee on Energy and Power, House 
Committee on Interstate and Foreign Commerce, on H.R. 13931, Sep- 
tember 19, 1978. 

2. Letter report to Representative Max Baucus regarding H.R. 13931, 
referring to Bonneville’s placing priority on conservation, others having 
sufficient input and influence on decisions Bonneville makes, Bonne- 
ville’s authority to construct thermal generating plants, and effects on 
current preference customers, EMD794, October 26, 1979. 

3. Letter report to Representative James H. Weaver on issue papers pre- 
pared by the Bonneville Power Administration supporting S. 866 and 
H.R. 3608, EMD-79-96, July 30, 1979. 

4. Testimony before the Subcommittee on Water and Power Resources, 
House Committee on Interior and Insular Affairs, referring to Region at 
the Crossroads-The Pacific Northwest Searches for New Sources of 
Electric Energy (EMD7876, Aug. 10, 1978) and H.R. 3608 and H.R. 4169, 
July 30, 1979. : 

6. Letter report to the Chairman, Subcommittee on Water and Power 
Resources, House Committee on Interior and Insular Affairs, addressing 
conservation programs, renewable energy projects, power rates, thermal 
powerplants, and direct and indirect social and environmental costs as 
these relate to H.R. 3508 and H.R. 4169, August 1979. 

6. Report to the Chairman, Subcommittee on Energy and Power, House 
Committee on Interstate and Foreign Commerce, watts and Impl& 
tions of the Pacific Northwest Power Bill (EMD-79-106, Sept. 4, 1979). 

7, Testimony before the House Committee on Interstate and Foreign 
Commerce on H.R. 3608 and GAO report EMD-79-106, Oct. 19, 1979. 

8. Letter report to the Chairman, Subcommittee on Energy and Power, 
House Committee on Interstate and Foreign Commerce, on S. 886, the 
Council and Bonneville relationship, regional commissions, and other 
issues, November 21, 1979. 

9. Letter report to the Chairman, Subcommittee on Energy and Power, 
House Committee on Interstate and Foreign Commerce, regarding align- 
ment of recommendations in EMD79-IO6 with Senate bill 886, January 2, 
1980, 
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10. Letter report to Representative Jim Weaver, Administrative Feasi- 
bility of the Two-Tiered Pricingb the Bonneville Power Administration 
(EMD-80-67, Feb. 6, 1980). 

111 Letter report to the Chairman, Subcommittee on Energy and Power, 
House Committee on Interstate and Foreign Commerce, Comments on 
Pacific Northwest Electric Power Planning and Conservation Act - H.R. 
8167 (~M&81-28, Oct. 29, 1980). 
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List of GAO Reports and Testimony on Actions 
to Implement the Northwest Power Act (As of 
July 1,1985) 

1. Letter report to the Secretary of Energy, Bonneville Power Adminis- 
tration’s Efforts in Implementing the Pacific Northwest Electric Power 
Planning and Conservation Act (EMD-81-67, Apr. 8, 1981). 

2. Letter report to Representative Mike Lowry, Bonneville Power 
Administration’s Efforts to Implement the Conservation Provisions of 
Public Law 96-501 (EMD-81-99, June 8, 1981). 

3. Testimony before the Subcommittee on Oversight and Investigations 
and the Subcommittee on Energy Conservation and Power, House Com- 
mittee on Energy and Commerce, regarding Bonneville’s efforts to imple. 
ment the multiple purposes of the Northwest Power Act (Public Law 96- 
501), November 10,198l. 

4. Testimony before the Subcommittee on Energy Conservation and 
Power, House Committee on Energy and Commerce, regarding Bonne- 
ville’s capability and preparations to implement the Northwest Power 
Plan, June 13, 1983. 

5. Letter report to the Chairman, Northwest Power Planning Council on 
Matters for Consideration When the Columbia River Basin Fish and 
Wildlife Program is Revised (B-214960, May 2, 1984). 

6. Report to the Chairman, Subcommittee on Oversight and Investiga- 
tions, House Committee on Energy and Commerce, Implementation of 
the Pacific Northwest Electric Power Planning and Conservation Act’s 
Fish and Wildlife Provisions (GAO/RCED-84-166, Aug. 17, 1984). 
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~Co~ents F’rom the Northwat Power 
Planning council 

Note: GAb comments 
apupplem$nting those in the 
report te$t appear at the 
end of this appendix. NORTHWEST POWER PLANNING COUNCIL 

SUITE 1100. 850 S.W. BROADWAY 
PORTLAND, OREGON 97205 l 15031 2224161 

Toll free number for Idaho. blontana k Washington: 1-WI-22?..3355 

Toll tree number tar Oregon: 1-800-~52-232~ 

November 19. 1986 

Mr Keith Fultz 
U S General ACCountq ORIce 
Room 491 A 
441 G Street NW 
WastIngton DC 20548 

Dear Mr FuI~z 

Thank you for the opporiuntty to comment on the draft General ACCoufltlnQ Ofice (GAO) 
report entltled Federal Electrc Power A Five Year Status Report on the Paclflc Northwest 
Power Act Council staff has enjoyed a productwe relatIonshIp wtth GAO staff In exploring the 
complexltles of the Paclflc Northwest electrlclty system and IS very appreclatlve of the time ancl 
etlorl required for preparation of the report 

The report provides a good summary of major lmplementatlon actlvliles In power planmng. 
fish and wlldllfe restoratlon and public mvolvement Comments provldecl below embellish and 
update lniormatlon tn the report 

As noled In the report the Council’s 1986 power plan places special emphasis on the need 
for reglonal cooperatfon In the development 01 resources We conttnue to meet with relevant 
utllltles and regulatory commlssons to discuss the beneftts of cooperatjve development and the 
substantial savings that would accrue to the region. The optlons concept also remams a matter 
of high pnonty Several states In the region have taken steps to accommodate optlons In their 
resource sltlng procedures and the Council and Bonneville are pursuing dIscussons ti!ih the 
Federal Energy Regulatory CammIssIon (FERC) staff on the options concept. In addltlon. smce 
the power pldr~ IS riot b~niply a plan for energy deflclts. the Council contmues to emphasize the 
importance of carefully planned actlon during the period of surplus Pnme actlvitles mclude 
COnServatlOn CapabIlIty bulldlng In all sectors of the economy. lost opportunity resources and 
the Western Energy Study The latter IS an effort to ldentlfy and evaluate opportunltles for 
mutually beneflclal out-oi-region sales and purchases for their Impact on the power plan 

The GAO report correctly [notes that there have been dlscusscons concernmg the rfeed to 
avold dupkatlon In resource plannmg by Bonneville and the Council The Council belleves that 
this IS an Important Issue especially Qlven Bonneville s current fmanclal dlfflcultles. ~ It has 
generated some confuSIon In the region and has requtred Increased plannmg mvolvenjent by 
affected groups Accordingly the Council has been meetmg with Bonneville to d6cuss p$entlal 
areas of dupllca!lon The goal IS to ellmlnate unnecessary dupllcatlon of effort In the Ccjuncil’s 
preparation of IIS power plan and Bonneville’s development of its resource strategy 
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Se6 comment 1. The report correctly ldentrfles some of the major pnontkss of the Columbia Rover Bascn Fish 
and Wildlife Program: matnstem bypass. the water budget and timely complehon of fish 
passage facrlitles In the Yaklma Rover Basin. Although. as noted In the report, the schedule for 
completion of mechantcal bypass for juvemle salmon and steelhead at malnstem projects has 
been delayed. the Council IS contlnutng Its efforts to ensure that suffclent funds are available for 
tne projects and that unjustlked delays are avolcled 

The report mentions the Salmon River Basin Mlgatton brought by the Nahonal Wlldltfe 
Federation challenging the FERC hydroelectnc kcensng process. The Council filed an amicus 
bnef In that case. The Nmth Clrcult has Issued its decision. flndlng that FERC has not 
adequately taken the Council’s program Into account. The Council staff IS contmumg Its 
involvement In FERC cluster Impact assessments and. most recently. has met with FERC staff to 
discuss the cntena FERC employs to determlne need for hydroelectric power. The Council has 
offered to provide analyses based on the Council’s power planmng approach for use In FERC 
declson-maklng on proposed hydroelectnc projects. 

Tne Council IS also consultmg with affect parttes In the region and IS working wnh 
Bonnewlle to ldenttfy prrontles In lmplementatron of the fish and wIldlIfe program dunng dlfffcult 
budgetary times at Bonneville. It IS hoped that this effort. and related consultations concerning 
the budget for power plannlng actlwtles. WIII help overcome past difkcultles occasloned by the 
Inabrllty to synchronlre the Bonnevtlle budget process and the development of the Council 
power plan. 

Thank you for the opportunity to comment on the draft study. We look forward to 
contlnulng a strong working relatIonshIp In monltonng lmplementatlon of the Northwest Power 
Act. 

Sincerely. 

Edward Sheet; 
Executwe Director 

-2- 
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The following are GAO'S comments on the Northwest Power Planning 
Council’s letter dated November 19, 1986. 

1. Report amended to show that the court has rendered its decision in 
the case. (See p. 47.) 
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IV t3;ppendix -- 

Comments From. the Department of Energy 

Nbte: GAO comments 
sljpplementing those in the 
report text appear at the 
end of this appendix. 
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comment 1 

comment 2 

Department of Energy 
Washington, DC 20585 

OC1 

%. J. Dexter Peach 
Assistant Comptroller General for 

Resources, Community, and 
Economic Development Division Programs 

U.S. General Accounting Office 
Washington, DC 20548 

Dear Mr. Peach: 

The Department of Energy appreciates the opportunity to review and comment on 
the General Accounting Office (GAO) draft report entitled, “Federal Electric 
Power : A Five-Year Status Report on the Pacific Northwest Power Act.” 

While the report contains no recommendations, we are appreciative of the 
positive tone set forth in the draft which partially recounts the accomplish- 
ments of the Bonneville Power Administration (BPA) in meeting the demanding 
tasks required by the Act. We also concur in the considerable progress 
ascribed to the Pacific Northwest Power Planning Council. We hope the success 
of the Council is partially the result of our support of that unique regional 
body. 

We are concerned, however, that the report lacks comprehensive coverage of the 
full range of actions necessary to make the Act successful, seeming to be 
selective in highlighting only certain purposes and portions of the Act 
without explanation. Further, the report is fully out of date with current 
progress. By highlighting problems which have already been overcome, the 
report may unnecessarily focus attention away from momentum which is building, 
particularly in relations between BPA and the Council. We believe there are 
additional matters which have not been fully recognized in the report which we 
would like to mention for your consideration. 

1. Regarding the scope of this report on progress under the Act, we note 
that major provisions of the Act are omitted from discussion or review. In 
particular, the central purpose of “providing the region with an efficient and 
adequate power supply” is not discussed. 

Discussion of the progress on options and the testing of that concept are 
dated. Federal Energy Regulatory Commission (FERC) has indicated that, under 
its current rules and procedures, it will be unable to make special accom- 
modation For hydro options to extend the current maximum 4-year period. 
Despite this current FERC position, RPA is proceeding with a hydro options 
test program to determine how an options program might be implemented with 
current FEKC regulations. 
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2. In discussion of the planning mechanisms of the Act, the report cites 
possible duplication of effort between the Council’s Plan and BPA’s Resource 
Strategy. We welcome GAO monitoring of these activities to assure that 
unnecessary duplication of effort does not occur, However, we must distin- 
guish the WA Resource Strategy from the Council’s Power Plan, The Council’s 
Plan provides the broad guidance and framework for the BPA Administrator in 
serving loads. The Resource Strategy is an annual document used to develop 
programs, program levels, and timing of implementation. The resource analysis 
in the Resource Strategy is also a vehicle to work with the Council in pro- 
viding a second opinion which may be useful to the Council as a basis for 
amending the Plan. 

In addition, the BPA Administrator is required and expected to perform a 
variety of functions which are outside the scope of the Council’s Plan and 
Program. For such activities as annual Federal budgets, rate-setting, and 
transmission system planning and construction, the Administrator requires 
sound planning tools beyond that provided in the Council’s Plan. Thus, BPA 
has been coordinating planning efforts with the Council while maintaining its 
own ability to provide essential analytical and program support to management 
decisions. 

3. Without commenting on the report’s characterization of progress in the 
conservation programs, we point out that a review of the cost effectiveness of 
tl~+ model conservation standards is presently underway. This review will be 
based on studies of current building practices and the results of demonstra- 
tiun studies since the standards were first adopted. It would be important 
for this CM progress report to acknowledge the significance of these studies 
to irn~)lenlentatioll of the Council’s Plan, code adoption by State and local 
governments, and the imposition of surcharges in the Northwest. 

4. Finally, regarding the report’s discussion of BPA’s public involvement 
program, we suggest that the modest description does not begin to encompass 
tl~e irctivitics ar!d efforts IV/\ has taken in the last 3 years, The swry is 
missing some very important information, most of which had been furnished in 
interviews with GAO auditors. 

liPA’s public illvolvcment program has undergone a virtual revolution. We 
heI ieve, and many in the region and across the country recognize, that BPA is 
tllc! Ic:ider in t’he field of public involvement programs, We have exposed 
tlt:cisions to the public spotlight which are rarely taken outside an agency 
(C.M., settlement of liti~atior~). Our policies and programs developed with 
public participation reflect public concerns and our decisions are improved as 
a rcsul t . All parts of the agency have dedicated considerable time and effort 

l 
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to public involvement and we have a first-class program. We believe that the 
GAO report should acknowledge the commitment we have made and the successes 
that have come from our efforts. 

The draft report mentions that we have adopted a “revised public involvement 
policy.” A review of our policy, which was published in the Federal Register 
dated March 12, 1986, reveals the far reaching aspect of BPA’s public 
involvement practices and illustrates clearly that we involve the public in 
immeasurably more actions than those BPA “takes as a key implementor of the 
Council’s plans and programs.” The Oregonian, which has not always been 
positive in review of BPA, applauded the agency for its commitment to 
involving the public in the Federal decisionmaking process in its editorial 
dated July 29, 1986. 

BPA’s public involvement program has not only been far reaching in scope, it 
has demonstrated techniques that are creative and innovative. In 1985, we 
involved the region--and many parts of the Nation--in trying to resolve the 
critical problems faced by the Northwest because of the problems facing BPA’s 
direct service industries (the aluminum smelters). Diverse regional groups 
participated in the development of BPA’s DSI Options Study which resulted in 
several alternative solutions, A regionwide symposium cosponsored with the 
League of Women Voters met an educational need on issues surrounding this 
problem. Participants included Members of Congress, a Governor, world 
recognized economic and aluminum industry experts, and regional leaders. 
Because of the extensive public participation undertaken, the options selected 
in this process are being implemented with little difficulty--the true test 
of effective public involvement. The Senate Committee on Appropriations 
commended BPA for the public policy and involvement process employed in the 
development of this study (page 213 from Senate Report No. 99-110 dated 
July 25, 1985). 

Examples such as the DSI Options Study effort are not unique for BPA. We have 
involved the citizens of the region in settling a multibillion dollar lawsuit 
concerning a nuclear plant. This issue was fraught with all the controversy 
of public and private power interests and the history of Washington Public 
Power Supply System and ended in a consensus conclusion achieved through, we 
believe, an unprecedented effort. We have been unable to find any other 
government agency that has extended the boundaries of decisionmaking to 
include involvement of the public in settling litigation. 

It snould be noted also that BPA practices public involvement in its ongoing 
day-by-day activities and does not limit it to special issues. The Adminis- 
trator and nis top staff consult regularly with key publics in Public ‘Interest 
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Croup Leader meetings, State and local government consultation meetings, State 
regulatory body meetings? fish and wildlife consultation meetings, and 
customer meetings, For instance, while other agencies contact public interest 
group leaders on an occasional basis, the BPA Administrator has made and kept 
e commitment to meet with these leaders every 2 months during the past several 
years. 

Because of the success and value of the public involvement program to BPA and 
to the citizens, the Secretary of Energy on September 4, 1986, nominated BPA’s 
Pull ic Involvement Manager for consideration for the Congressional Award for 
Exemplary Service to the Public. Recognition at this level exempli- 
fies a progranl which Far exceeds the moderate description contained in the 
draft report. Indeed, we believe that public involvement can be cited as the 
single most important factor leading to successes in implementation of the 
Nortwhest Power Act. It is these efforts which build regional consensus 
despite controversy and changing conditions. 

We appreciate the opportunity to review GAO’s draft report and trust that you 
will find our comments helpful. We also appreciate the courtesy shown by the 
CA0 staff and officials during the course of this study. Editorial comments 
have been provided directly to the auditor under separate cover. 

Sin erely, 

4LM I &i.dL. 
Harry L. Peebles 
Acting Assistant Secretary for 
Management and Administration 

Page 69 GAO/RCED-87-6 Federal Electric Power 



Appendix IV 
Commenta From the Department of Energy 

,““” ,,,l,,““m”~*~llll-.“- .--. -sI-- 

The following are GAO'S comments on the Department of Energy’s letter 
dated October 10, 1986. 

GAO Comments 1 I Report amended to reflect the central purpose of the Northwest 
Power Act. (See p. 11.) 

2. Report amended to provide updated information in the report. (See p 
26.) 
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Anadromous Fish Fish that hatch in fresh water, migrate to the ocean, mature there, and- 
return to fresh water to spawn. For example, salmon or steelhead trout. 

Average! Megawatt A unit of energy output over a year. It is equivalent to the total energy 
in megawatt-hours divided by 8,760 (the number of hours in a year). 

Structures that provide a route for fish movement around or though 
dams or other passage barriers. 

Capacity Maximum power output, expressed in kilowatts or megawatts, 

According to the Northwest Power Act, any reduction in electric power 
consumption as a result of increases in the efficiency of energy use, pro 
duction, or distribution. 

An estimate of the level of energy that is likely to be needed at some 
time in the future. 

_. ..^ .._. .-,_ ..___ ~ 

I )ircct. Scrviee Industry An industrial customer that buys power directly from the Bonneville 
Power Administration. 

IJc~deral 1’3;zse System 
(IWcral System Power) 

The system includes the Federal Columbia River Power System hydro- 
electric projects, resources acquired by the Bonneville Power Adminis- 
tration under long-term contracts prior to the Northwest Power Act, ant ’ 
resources acquired to replace reductions in the Tapability of existing 
resources subsequent to the act. 

Iiydrottleetric Power 
(Hydropower) 

The generation of electricity using falling water to turn turbo-electric 
generators. 

_...__....__. ~- .._ -_-.- 

InvrW)r-‘Dwnc?d Utility A utility that is organized under state law as a corporation to provide 
electric power service and earn a profit for its stockholders, 
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ilowatt (kW) The electrical unit of power that equals 1,000 watts. 

ilowait-Hour (kWh) A basic unit of electrical energy that equals 1 kilowatt of power applied 
for 1 hour. 

,oad The amount of electric power required at a given point in time. 

Iegawpt 
/ 

The electrical unit of power that equals 1 million watts, or 1,000 
kilowatts. 

lode1 Conservation 
tanda rds 

Energy-efficient building standards (developed by the Council) for elec- 
trically heated buildings. 

According to the Northwest Power Act, the area consisting of Oregon, 
Washington, Idaho, and Montana west of the Continental Divide, and 
such portions of Nevada, Utah, and Wyoming as are within the 
Columbia River Basin. It also includes any contiguous areas not more 
than 76 miles from the above areas that are part of the service area of a. 
rural electric cooperative customer served by Bonneville on the effective 
date of the act and whose distribution system serves both within and 
without the region, 

‘referqnce Priority access to federal power by public bodies and cooperatives. 

Owned Utilities Refers to Public Utility District or Peoples Utility District (PuD), munici- 
palities, and cooperatives that market power. PIJDS are separate units of 
government established by voters of a proposed district. Cooperatives 
are private, nonprofit corporations operating within state laws, but 
essentially self-regulating. Each publicly owned utility is a preference 
customer of the Bonneville Power Administration. 

Them@ Resource ‘. 
~ 

A facility that generates electricity by burning coal, oil, or other fuel or 
by nuclear fission. 
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