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Abstract
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One of the central mandates of the 1964 Wilderness Act is that “each agency administering any
area designated as wilderness shall be responsible for preserving the wilderness character of the
area.” Although wilderness comprises about 20 percent of National Forest System lands (over
35 million acres), the agency lacks a way to evaluate progress in fulfilling this mandate. This
document, developed by the Forest Service Wilderness Monitoring Committee, lays the con-
ceptual foundation for a national assessment of how wilderness character is changing over time.
The purpose of this monitoring is to provide managers a tool they can use to answer key questions
about wilderness character and wilderness stewardship:

* What is the current state of wilderness character?

¢ How is wilderness character changing over time?

e How are stewardship actions affecting wilderness character?

¢ What stewardship priorities and decisions would best preserve wilderness character?

This monitoring uses the Section 2(c) Definition of Wilderness from the 1964 Wilderness Act to
identify four statutory qualities of wilderness, from which specific monitoring questions and key
monitoring indicators are derived. The status and trends of these national indicators are monitored,
allowing managers to evaluate how selected conditions and stewardship actions related to
wilderness character are changing over time within a wilderness. This Framework provides the
conceptual basis for combining this information into a single integrated assessment of wilderness
character within an individual wilderness, and whether it is degrading, stable, or improving over
time. This information is compiled for upward reporting, allowing regional and national program
managers to evaluate how wilderness character is changing and the effectiveness of wilderness
programs and policies to preserve wilderness character. No national standards are developed or
comparisons made among wildernesses in terms of their wilderness character because each
wilderness is unique in its legislative, administrative, social, and biophysical setting. While this
monitoring will provide vital information, it is only a portion of what could, and should, be monitored
in wilderness and of wilderness character.

Keywords: forest planning, monitoring, primitive and unconfined recreation, solitude,
undeveloped, untrammeled, wilderness, Wilderness Act, wilderness character,
wilderness stewardship
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sampling Cape Sable Seaside Sparrow populations within the Marjory Stoneman Douglas Wilderness, photo courtesy of
Chris Barns; 3) dam in the Selway Bitterroot Wilderness; 4) burying storage tanks to provide water for bighorn sheep within
wilderness near Tucson, AZ; 5) headstone in a cemetery within the Charles C. Deam Wilderness, photo courtesy of Les
Wadzinski; 6) cabin on private inholding within the Lye Brook Wilderness, photo courtesy of Russ Eastwood; 7) bridge in the
Selway Bitterroot Wilderness, photo courtesy of Dave Spildie; 8) fenced goat allotment within the Bisti/De-Na-Zin Wilderness,
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Executive Summary

One of the central mandates of the 1964 Wilderness Act is that “each agency
administering any area designated as wilderness shall be responsible for preserving the
wilderness character of the area.” Although wilderness comprises about 20 percent of
National Forest System lands (over 35 million acres), the agency lacks a way to evaluate
progress in fulfilling this mandate. This Framework document lays the conceptual
foundation for selecting and monitoring indicators of conditions and actions related to
wilderness character. Information on wilderness character that is consistently gathered
and reported offers managers a powerful tool to evaluate if wilderness character is
stable, degrading, or improving over time, and to communicate progress toward
fulfilling this central mandate of the Wilderness Act.

Why This National Wilderness Monitoring is Being Developed

The purpose of this monitoring is to improve wilderness stewardship by providing a
tool managers can use to evaluate how selected actions and conditions related to
wilderness character are changing over time. Many wilderness field and program
managers perceive a steady erosion of wilderness character, yet there is no consistent
means for describing this loss or the positive outcomes from stewardship decisions. A
national set of core indicators allows compilation of information at local, regional, and
national levels. Improvement in wilderness stewardship must occur at the local level,
but the ability to compile information atregional and national levels provides a powerful
communication tool essential to make the case for wilderness stewardship needs. This
monitoring Framework also improves wilderness stewardship by more clearly articu-
lating what wilderness character means, which may help managers evaluate proposed
actions and improve agency performance measurement and policy review.

Turnover in wilderness managers with field knowledge also contributes to the lack of
understanding about how wilderness character is changing over time. Integrating this
Framework into agencywide monitoring programs and using consistent indicators can
make data available to a succession of managers. This information legacy is one of the
strongest defenses against the erosion of wilderness character and for the showing
positive outcomes of stewardship.

How This Monitoring Defines Wilderness Character

Although wilderness character is not defined in the Wilderness Act or its meaning
discussed in the legislative history of this Act, it may be described as the combination
of biophysical, experiential, and symbolic ideals that distinguish wilderness from all
other lands. These ideals form a complex set of relationships between the land, its
management, and the meanings people associate with wilderness.

This Framework uses the Definition of Wilderness from Section 2(c) of the 1964
Wilderness Act to identify four qualities of wilderness related to wilderness character.
All wildernesses, regardless of size, location, or any other feature, are unified by this
statutory definition of wilderness. These four qualities of wilderness are:

o Untrammeled — wilderness is essentially unhindered and free from modern human
control or manipulation.

* Natural — wilderness ecological systems are substantially free from the effects of
modern civilization.

* Undeveloped — wilderness is essentially without permanent improvements or
modern human occupation.



e Qutstanding opportunities for solitude or a primitive and unconfined type of
recreation— Wilderness provides outstanding opportunities for people to experience
solitude or primitive and unconfined recreation, including the values of inspiration
and physical and mental challenge.

Specific monitoring questions under each of these qualities, and indicators under each
question, are identified in this Framework. While these indicators are based on best
professional judgment combined with the available scientific literature, they will
undoubtedly be refined and improved over time.

Limitations of this National Wilderness Monitoring

While the indicators were selected to be useful to local wilderness managers, this
Framework is not intended to monitor all aspects of the wilderness resource or actions
needed to manage wilderness. In addition, this national program does not monitor the full
range of ecological and social conditions inside wilderness, aspects of wilderness
character unique to a particular wilderness, societal values of wilderness character, or the
experiences of visitors.

How This National Wilderness Monitoring Will Be Implemented

This monitoring will be implemented in several phases. The first phase was completing
this Framework that develops the conceptual foundation for this monitoring. The second
phase is developing the Technical Guide for Monitoring Selected Conditions Related to
Wilderness Character, which will give detailed procedures for collecting, storing,
analyzing, reporting, and using the data. The third phase is testing and revising the
Technical Guide. National implementation of this monitoring on every National Forest
System wilderness is targeted to begin in the winter of 2006-2007.

For this national monitoring, every effort has been made to minimize impact on local
staff and funding needed by using data that are already being collected or available from
national datasets. For example, data will be used from the Forest Service’s Infra-WILD
and Natural Resource Information System. Existing national data sets will also be used
to estimate conditions within a wilderness. The use of standard templates for queries and
analysis will further reduce required staff time.

Most wildernesses lack detailed information on conditions since the time of designa-
tion, and although appropriate historical data may be used, the first time this Framework
is applied will likely become the baseline for evaluating change over time. Change is
evaluated only within a single wilderness, and the information resulting from this
monitoring cannot be used to compare different wildernesses. Such comparisons are
inappropriate because there are aspects of wilderness character that are unique to each
wilderness, determined by the area’s legislative, administrative, biophysical, and social
setting. This monitoring does not establish national standards for indicators, which
would need to be developed through formal planning processes.

The Forest Service is currently developing a coordinated, agencywide program for the
design, collection, and use of monitoring data, and the Framework described here fits
within this program. In addition, all wildernesses are part of the National Wilderness
Preservation System, and representatives from the other three wilderness managing
agencies have been an integral part of the team developing this Framework. This
participation allows ongoing interagency communication and lays the foundation for
monitoring that could be applied across the entire wilderness system.
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1. INTRODUCTION

Monitoring Selected Conditions
Related to Wilderness Character:
A National Framework

Peter Landres, Steve Boutcher, Linda Merigliano, Chris Barns,
Denis Davis, Troy Hall, Steve Henry, Brad Hunter, Patrice Janiga,
Mark Laker, Al McPherson, Douglas S. Powell, Mike Rowan,
Susan Sater

The purpose of this monitoring is to improve wilderness stewardship by providing
managers atool they can use to evaluate how selected actions and conditions related to
wilderness character are changing over time. Although nearly 20 percent of all theland
managed by the Forest Service (about 35 million acres) is designated wilderness, the
agency lacks the means for evaluating fulfillment of the central mandate of the 1964
Wilderness Act (Public Law 88-577) to preserve the area’s wilderness character.
Wilderness monitoring is needed for various purposes, and while several programs
already monitor specific resourceswithin wilderness, themost critical needisto monitor
what makes wilderness unique among all other National Forest System lands, its
wilderness character.

To build this national protocol, the conceptual foundation for monitoring wilderness
character must first be devel oped because, unlike other resources such asair, water, and
wildlife, the concept of wilderness character is poorly understood, cuts across many
resource areas, and has never been formally described or monitored. This monitoring
protocol is therefore composed of two distinct parts, this Framework that devel ops the
conceptual foundation, and a forthcoming Technical Guide for Monitoring Selected
Conditions Related to Wilderness Character that develops the protocols for data
collection, storage, analysis, reporting, and use (fig. 1).

1. 2. 3. 4, 5. 6.
Planning Data and Data Corporate Analysis and Information
Protocol Collection Databases Evaluation Products
Standards
Lifeform: (
Tree
:ml: [>
Haight:
831
DBH:
436 in

I Framework ‘—)‘ Technical Guide |

Figure 1—The protocol for monitoring selected conditions related to wilderness character is
composed of two documents, a Framework and a 7ec/inica/ Guide. The Framework develops the
conceptual foundation for this protocol, and the 7ec/nical Guide develops the detailed and
standardized protocols (figure adopted from Powell 2000).

USDA Forest Service Gen. Tech. Rep. RMRS-GTR-151. 2005 1



Thisnational protocol isalso embedded withinalarger agency effort to devel op better
monitoring systems to improve management. Part of this larger effort is developing
better integration to sharedataamong all thevariousresource areas. Fromthewilderness
perspective, this means ensuring that other resource programs collect their data in
wilderness and that wilderness-appropriate methods are used.

1.1 What This Monitoring Seeks to Accomplish

This monitoring will provide information to help answer key questions about
wilderness character and wilderness stewardship:

» What isthe current state of wilderness character?

» How iswilderness character changing over time?

» How are stewardship actions affecting wilderness character?

»  What stewardship prioritiesand decisionswould best preservewildernesscharacter?

The primary goal for thismonitoring isto develop anational assessment of trendsin
wilderness character. This Framework establishes alogical and defensible foundation
for using a set of nationally consistent key indicators of wilderness conditions and
stewardship actions to assess trends in wilderness character. Within the context of this
national assessment, every effort has been made to select indicators that will be useful
and cost-efficient for the local wilderness to monitor.

As explained in detail below, this monitoring uses the Section 2(c) Definition of
Wilderness from the 1964 Wilderness Act to identify four statutory qualities of
wilderness, from which specific monitoring questionsand key monitoringindicatorsare
derived. The status and trends of these national indicators are monitored, allowing
managers to evaluate how selected conditions and stewardship actions related to
wilderness character are changing over time within a wilderness. This Framework
provides the conceptual basis for combining this monitoring information into a single
integrated assessment of wilderness character within an individual wilderness, and
whether itisdegrading, stable, or improving over time. Thisinformationiscompiled for
upward reporting, allowing regional and national program managers to evaluate how
wilderness character is changing and the effectiveness of wilderness programs and
policies to preserve wilderness character.

Theseindicatorsareavital core of what needsto be monitored in wilderness, but they
are only a portion of what could, and should, be monitored in wilderness and of
wilderness character. No national standards are developed or comparisons made among
wildernessesintermsof their wilderness character because each wildernessisuniquein
itslegislative, administrative, social, and biophysical setting. After pilot testing, national
implementation of this monitoring is targeted to begin in winter 2006-2007.

1.2 Why This Monitoring Is Needed

Many wildernessfield and program managers perceive asteady erosion of wilderness
character, yet thereiscurrently no consi stent meansfor describing thislossor thepositive
stewardship outcomes to protect wilderness character. This lack of agency monitoring
occursdespite (1) Zahniser's(1961) declaration that “in all concernwith wilderness, the
first safety must befor the wilderness character itself”; (2) increasing wildernessvisitor
use (Cole 2002) and other widespread threats to wilderness character (Peine and others
1988, Cole and Landres 1996, Landres and others 1998); and (3) repeated calls for
monitoring to improve wilderness stewardship (Government Accounting Office 1989,
Fleischner 1992, Sellars 2000, USDA Forest Service 2000, Pinchot I nstitute 2001). This
monitoring Framework provides a more solid foundation than has previously existed to
tie key national monitoring indicators to the statutory requirements of wilderness
legislation and agency policy.

2 USDA Forest Service Gen. Tech. Rep. RMRS-GTR-151. 2005



Thismonitoring may also be useful to avariety of citizenswho value wilderness and
who areinterested in the preservation of wildernesscharacter. For example, intheir book
onWildernessEthics, theWatermans(1993) ask, “ Oncelandisdesignated aswilderness,
how do we preservethe spirit of theland, itswildnessand naturalness?’ Thismonitoring
Framework providesanimportant part of theinformation that may be usedto answer this
guestion.

1.2.2 Meeting the Requirements of Wilderness Legislation and
Agency Policy

Congressional legidlationand agency policy mandatean affirmativeresponsibility for
preserving wilderness character. The Wilderness Act Statement of Policy, Section 2(a),
states that wilderness areas “shall be administered for the use and enjoyment of the
American people in such manner as will leave them unimpaired for future use and
enjoyment as wilderness, and so as to provide for the protection of these areas, the
preservation of their wilderness character” (emphasis added). In addition to this
Statement of Policy, legal scholars Rohlf and Honnold (1988) and McCloskey (1999)
assert that Section 4(b), Use of Wilderness Areas, gives the primary management
direction for wilderness that “... each agency administering any area designated as
wildernessshall beresponsiblefor preserving thewilderness character of thearea.” The
Congressional Record (U.S. Congress 1983) reinforces this assertion, stating, “The
overriding principle guiding management of all wilderness areas, regardless of which
agency administersthem, isthe Wilderness Act (section 4(b)) mandateto preservetheir
wildernesscharacter.” Section 4(b) further statesthat even when the agency administers
the area for other purposes, the agency must also “ preserve its wilderness character.”

Thismonitoring also hel ps managers meet the requirements of Forest Service policy
pursuant tothe WildernessAct. Forest ServiceManual Chapter 2320.2, No. 4, directsthe
agency to “protect and perpetuate wilderness character” and to evaluate whether
wildernesscharacter isdegrading, stable, or improving over time(fig. 2). Inaddition, the
Government Performance and Results Act of 1993 requires Federal agenciesto demon-
strate accountability “by providing ... information about program results and service

—

Wilderness “X” at time of
\ designation
Management preserves
or improves wilderness
character

Wilderness
Character

Modern Human Influence —»

Figure 2—The “Wilderness Management Model” modified from the Forest Service Manual 2320.6.
The vertical axis represents wilderness character, improving upwards. The horizontal axis
represents the amount of modern human influence on wilderness character, with increasing
influence to the right. The diagonal line shows the general relationship of increasing human
influence causing a decline in wilderness character. A goal of wilderness management is to
maintain or improve wilderness character from its state at the time of wilderness designation.

USDA Forest Service Gen. Tech. Rep. RMRS-GTR-151. 2005 3



quality.” Thismonitoring will yield information useful in documenting the outcomes of
agency decisions and actions to “ preserve wilderness character.”

1.2.3 Improving Wilderness Stewardship

Linking a national core set of selected on-the-ground indicators to the concept of
wilderness character anchorswilderness stewardship to the mandates of the Wilderness
Act and agency wilderness policy (Babu and Reidhead 2000). Whileimproving wilder-
ness stewardship must occur at the local level, the ability to compile information at
regional and national levels providesapowerful communication tool that is essential to
makethecasefor wildernessstewardship needsandfor eval uating program effectiveness
at all administrative levels. This monitoring can improve wilderness stewardship in
several ways, including:

» Inform decisionmaking by organizing information in NEPA analyses to more
clearly disclose the effects of proposed actions on wilderness character and
understand the trade-offs associated with different proposed actions.

» Evaluate program effectiveness and help prioritize where future actions should be
focused to improve wilderness character.

e Improve Land and Resource Management Planning, or Forest Planning, by
providing a framework to help describe desired future conditions for wilderness
and identify wilderness monitoring requirements.

e Express how different funding levels affect the statutory requirement to preserve
wilderness character.

e Link performance measures directly to the Wilderness Act mandate to preserve
wilderness character.

e Make all resource information about a particular wilderness more accessible to a
wilderness manager (including air quality, wildlife, watershed, and vegetation).

» Establish a permanent database that allows information to be passed on and used
by future managers.

2. DEVELOPING NATIONAL MONITORING OF CONDITIONS RELATED TO
WILDERNESS CHARACTER

To develop a practical and useful national monitoring program, it's necessary to
understand the nature of wilderness character, to base this monitoring on asolid logical
structure or conceptual model, to clearly define the scope and limitations of this effort,
and to clarify the basis for applying this monitoring nationally.

2.1 Understanding Wilderness Character

Developing a national Framework to monitor wilderness character requires under-
standing the legidlative origin of this concept, as well as the ideals, meanings, and
relationships inspired in this concept.

TheWildernessAct doesnot define“ wildernesscharacter” and despitearichlegidative
history on many aspects of the Wilderness Act, the Congressional committees that
developed and debated the Wilderness Act of 1964 did not discuss the meaning of this
phrase (Scott 2002). To develop a deeper understanding of the meanings of wilderness
character, Kaye (2000, 2002) and Scott (2002) explored the historical writings of the
framers of the Wilderness Act, especially those of Howard Zahniser, its principal author.
This exploration reveal s three mutually reinforcing societal ideals that are integral to the
historic purpose of wilderness and to understanding wilderness character:

4 USDA Forest Service Gen. Tech. Rep. RMRS-GTR-151. 2005



* Natural environments relatively free from modern human manipulation and
impacts. These environmentsincludethe native plantsand animal s, ecol ogical and
evolutionary processes (including disturbances such as fire and insect outbreaks),
clean air, natural sounds, dark night skies, and the scenic quality that come from
such places.

» Personal experiences in natural environments that are relatively free from the
encumbrancesand signsof moder nsociety. Wildernessvisitorsmay deriveabroad
range of psychological benefits from experiences of challenge, self-reliance, and
self-discovery (for example, Driver and others 1987, Kaplan and Tabot 1987,
Roggenbuck and Driver 2000), aswell asspiritual benefits(for example, Heintzman
2003). These experiences and benefits are highly individual, and preserving
wilderness character alows visitorsthe freedom to experience wildernessin their
individual ways.

» Symbolic meanings associated with wilderness. Wilderness is valued for what it
conveys about the relationship individual s and society have with thisland, and its
effect on visitors and on others who may never set foot in awilderness. Zahniser
(1956), for example, wrote that humility and the sense of dependence and
interdependence, indebtedness, and responsibility are* ... thedistinctiveministra-
tion of wildernessto modern man, thecharacteristic effect of anareawhichwemost
deeply need to provide for in our preservation programs’ (emphasisin original).
Ingeneral, these symbolic meaningsof wilderness are associated with experiences
and feelings of humility and being part of and interconnected with the larger
community of life, and with “our capacity for badly needed self-restraint in our
relationshipto nature” (Nash 2004). Our unique American cultural heritageisalso
symbolically tied to the existence of wilderness (Nash 1982).

Theword* character” commonly means*the
combination of qualitiesor featuresthat distin- Key Points
guishes one person, group, or thing from an-

s . L wild h ter is...
other” (American Heritage Dictionary 1992) ' derness character is

e A primary administrative

or “the aggregate of distinctive qualities” responsibility mandated by the
(Webster’ sDictionary 1976). Drawingonthese Wilderness Act, but is not
definitions, wilderness character may be de- defined in the Act.

scribed as the combination of biophysical, ex- « The biophysical, experiential,
periential, and symbolicideal sthat distingui shes and symbolic relationships and
wildernessfrom other lands. Theseidealscom- meanings that distinguish

bine to form a complex and subtle set of rela- wilderness from all other lands.
tionships between the land, its management, * Supported or degraded by

and themeanings peopl eassociatewithwil der- stewardship decisions and

ness. These relationships and meanings are actions.
. . . o * In part, unique to each
described in this monitoring Framework as wilderness

“wilderness character.”

Agency decisions and actions may either
support or degrade wilderness character, and the humility, restraint, and respect shown
by managersiscentral to preserving wilderness character. For example, choosing not to
useachain saw, not building afootbridge acrossastream, or not suppressing anaturally
ignited fire may preserve certain qualities of wilderness character. In contrast, other
management actions such as requiring permits, designating campsites, or authorizing
administrative use of motorized equipment and mechanical transportation diminish
certain qualities of wilderness character. Because management decisionsand actionsin
wilderness may have alasting effect on the land and on the meanings associated with
wilderness, the accumulation of seemingly small decisions may result in the loss of
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wildernesscharacter. Wolke (2003) called this* creeping degradation,” and Udall (1995)
commented that thereis* areal danger that hundredsand thousands of small decisions—
none of them too striking in and of themselves—will produce a cumulative effect that
effectively diminishes the wilderness resource the Act was written to protect.”

Because wildernesscharacter ismultidimensional, composed of both biophysical and
social aspects, actionstaken to protect one aspect of wilderness character may diminish
another aspect. For example, abridge built to protect astream bank from erosion caused
by people or horses crossing the stream may also diminish the opportunity for peopleto
experience the challenge of crossing astream. Similarly, the required use of designated
campsites to prevent the proliferation of sites and associated impact on soil and
vegetation may also diminish the opportunity for unconfined recreation and the sense of
freedom from the constraints of society.

While there are national perceptions and meanings associated with wilderness
character, there are also unique, place-dependent or locally based aspects within each
wilderness. Every wildernessisaunique biophysical environment, with specific estab-
lishing purposes, management direction, and relationships people have with the area.
The combination of biophysical environment, purposes, management, and relationships
resultsinaspectsof wildernesscharacter that areuniqueto each wilderness. Such aspects
of wilderness character can best be evaluated with locally meaningful monitoring
indicators.

2.2 The Logical Basis for Monitoring Conditions Related to Wilderness Character

The overal logical structure, or conceptual model, for this monitoring program is
shown in figure 3. The two elements of this figure enclosed by the box are derived
directly from the 1964 Wilderness Act, while the four elements outside the box are
developed in this monitoring effort. The first step uses the Section 2(c) Definition of
Wildernessto identify specific qualities of wildernessthat are related to the concept of
wilderness character. Each of these legidative qualities of wilderness is sequentially
divided into a set of monitoring questions, indicators, and measures. As explained in
detail in Appendix 6.2, monitoring questions are the basic elements within each

Wilderness Act of 1964
Wllderness Character
Section 2( c) Definition
of W|Iderness

Qualities of Wilderness

Monitoring Questions for each Quality

Indicators for each Monitoring Question

Measures for each Indicator

Figure 3—The logical basis for this monitoring, showing the inferences (arrows) used to develop
indicators and measures from the concept of wilderness character. The downward-pointing
arrowheads show that the concept of wilderness character drives selection of all the subsequent
elements and ultimately the data that are collected. The upward-pointing arrowheads show how
data collected on the measures are used to evaluate successively higher elements.
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legislative quality and set specific monitoring goals, indicators are the types of informa-
tion used to answer each monitoring question, and measures are the numeric valuesthat
are measured or derived to quantify the indicator. This hierarchical approach logically
links key indicators and measures to wilderness character.

2.3 Scope and Limitations of This National Monitoring

The idea of wilderness character is too complex and place-dependent to develop a
national monitoring protocol for the entire set of meanings and relationships embodied
by this concept. For example, there are important emotional, spiritual, and intangible
aspects of wilderness character (reviewed
by Putney and Harmon 2003) that form a
uniquebasi sfor therel ationshipsthat people
have with wilderness landscapes (Watson
2004). This monitoring does not monitor
these aspects or relationships, or “reduce

Key Points

The scope of this Framework is
limited by...
 Using the legislative definition
of wilderness to identify

wildernessto data.” Instead, for the overall qualities of wilderness and its
purposeof thismonitoring toimprovestew- stewardship that are linked to
ardship that meetsthe intent of the Wilder- wilderness character.

ness Act, the scope of this Framework is  Focusing on selected
narrowedto (1) legidatively defined quali- conditions and stewardship
ties of wilderness, (2) selected conditions actions that are linked to these
and stewardshipactionsthat influencethese legislatively defined qualities.
legidlatively defined qualities of wilder- * Identifying indicators of these
ness, and (3) a set of indicators related to conditions and actions that,

based on best professional
judgment, will be meaningful at
the local and national level.

these conditions and actions that can be
monitored consistently at the national level
and are meaningful at the local level.

2.3.1 Legislatively Defined Qualities of Wilderness

ThisFramework usesthe Definition of Wilderness, Section 2(c) from the Wilderness
Act of 1964, to focus monitoring on relatively distinct qualities of wilderness that link
directly towildernesscharacter. Thelegidative Definition of Wildernessisused because
it directs management of Congressionally designated wilderness. In addition, legal and
wilderness scholarsrefer to thislegidlative definition to understand congressional intent
for the meaning of wilderness character (Rohlf and Honnold 1988, Scott 2002). For
example, McCloskey (1999) explains, “... what that character was intended to be can
only be determined by looking to the definition of wilderness.”

For the purposes of devel oping this Framework, agency interpretation of Section 2(c)
isusedtoderivefour relatively distinct qualitiesof wilderness. Thesequalities, described
in detail in Section 3 Using Legidlative Qualities of Wilderness as a Foundation for
Monitoring Related to Wilderness Character, are then used to develop monitoring
guestions and indicators related to wilderness character. These qualities are “untram-
meled,” “natural,” “undeveloped,” and “outstanding opportunities for solitude or a
primitive and unconfined recreation.”

Therearetwo general problemsor concernsin using agency interpretation of Section
2(c) to derive specific qualities of wilderness that are linked to wilderness character.
First, by breaking the legislative definition of wilderness into four relatively distinct
gualities, this Framework imposes reductionisti c thinking on the fundamentally holistic
concept of wilderness character. One problem of this reductionism isthat, as discussed
in Section 2.1 Understanding Wilderness Character, a particular action may be associ-
ated with either apositive or negative outcome depending on the particular quality the
actionisviewed from. The second concernisthat by focusing onjust thesefour qualities
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of wilderness, this Framework may alow managers and others to ignore important
experiential, symbolic, and intangible aspects of wilderness character (Putney and
Harmon 2003).

While baoth of these concerns have merit, the current lack of an explicit means to
monitor conditions related to wilderness character is hindering wilderness stewardship
because thereisno way to evaluate how wilderness character is changing over time. To
address these concerns, the Framework and Technical Guide will provide specific
cautions about how this monitoring information should be interpreted and used, partly
to avoid reductionist interpretations. In addition, as explained in Section 5 Revising and
Improving ThisMonitoring ProgramOver Time, therewill beopportunitiestorevisethis
Framework asnew and better knowledgeisgained onintegrating thelegis ativequalities
into a holistic expression of wilderness character, and on the experiential and symbolic
meanings of wilderness character. This national Framework, while far from perfect,
provides a solid foundation to tie wilderness stewardship to the legidlative direction of
the Wilderness Act.

2.3.2 Selected Wilderness Conditions and Stewardship Actions

This Framework proposes monitoring a set of selected conditions and stewardship
actionsthat influence each of thelegislated qualities of wilderness mentioned above. For
example, travel routes, recreation sites, and structures are physical evidence of modern
human occupation or modification that influence the “undeveloped” quality of wilder-
ness. Likewise, mechanically reducing fire-suppression accumulated fuels across a
broad areais astewardship action that directly influencesthe “ untrammeled” quality of
wilderness.

2.3.3 National Core Indicators

Indicatorsfor assessing these sel ected wilderness conditions and stewardship actions
are derived from management experience to be useful at the local level, and at the
regional and national levels when information from these indicators is compiled (see
Appendix 6.2 Monitoring Questions, Potential Core Indicators, and Potential Core
Measures for details on how indicators were chosen). The “wedding cake” model
adapted from Powell (2000) illustratesthe intent aswell aslimitations of these national
core indicators (fig. 4). Nationally consistent indicators with data collected from

Wilderness

Figure 4—The “wedding cake” model adapted from Powell (2000). Each horizontal layer
represents the breadth of information needs of the different administrative levels within the agency.
The space enclosed by the dashed vertical lines represents national core indicators that cut across
all administrative levels. The portion of each administrative level outside the pair of vertical lines
shows the information needs of that level in addition to the core monitoring indicators. The “X”
represents the data collected from the individual wilderness under this monitoring Framework.
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individual wildernesses are necessary to paint a compelling picture of wilderness
stewardship needs and to assess trends across broader geographic areas.
Asshowninfigure 4 by the areaoutside the dashed lines at the local wildernesslevel,
the data collected for this monitoring are necessary but only part of the information
needed to managethelocal wilderness. For example, anindividual wildernessmay need
information about specific areas (for example, popular campsites), particul ar resources
(for example, specific nonnativeinvasive plants), or place-dependent aspects of wilder-
ness character (for example, a particular meadow discussed in designating legislation),
and these are beyond the scope of this national monitoring Framework. Given the broad
meaning and place-dependent nature of wilderness character, these national core
indicatorsdo not provideacompl eteunderstanding of wildernesscharacter initsentirety,
or of those aspects of wilderness character that are unique to an individual wilderness.

2.3.4 Summary of Scope and Limitations

Various aspects of the scope and limitations of this monitoring Framework were
discussed throughout the previous sections. These are summarized here to clearly
contrast what this monitoring does and doesn’'t do:

* Monitorsmanagerial progressin meeting the Wilderness Act mandateto preserve
wilderness character, not the full range of resources covered by other legislation
or management needs. This national Framework is designed to monitor selected
conditions and stewardship actions that are related to wilderness character based
onthe Section 2(c) Definition of Wildernessfrom the 1964 Wilderness Act for the
purpose of improving wilderness stewardship. This Framework does not monitor
thefull range of resources covered by other legislation that influenceswilderness,
such asall the air quality related values that would be monitored under the Clean
Air Act, or detailed species population monitoring under the Threatened and
Endangered Species Act. In addition, this Framework doesnot cover theintensive
and site specific monitoring necessary to understand (1) natural ecological varia-
tion and changein ecological systems, or (2) visitor characteristics, preferences,
and the benefits or meanings derived from wilderness experiences and the
existence of wilderness within our society.

» Applies to designated wilderness, not to other lands. This national Framework
appliesto all National Forest System wildernesses. Becauseit isdesigned to track
selected conditions and actions related to wilderness character, this monitoring
Framework isnot intended for assessing the condition of lands outside wilderness.

» Monitorsat the scale of an entirewilderness, not at the project scale. Thisnational
Framework is designed to monitor selected conditions and stewardship actions
related to wilderness character at thelevel of an entire wilderness. Whileintended
to complement existing wilderness monitoring programs where they exigt, this
Framework doesnot provide guidancefor al the monitoring needed to manage an
individual wilderness. It doesnot replace project- or issue-specific monitoring, nor
does it monitor specific resources within awilderness.

» Evaluates change over time within a wilderness, not in comparison with other
wildernesses. This national Framework provides information about changes in
selected conditions and stewardship actions related to wilderness character only
within anindividual wilderness. Each wildernessisuniqueinitsenabling legisa-
tive direction, condition at the time of designation, Forest Plan direction, and
ecological and social setting. This Framework therefore does not assign asingle
national rating or standard for the legislatively defined wilderness qualities. The
value of using this Framework will be tracking trends within individual wilder-
nesses over time and not in comparing one wilderness against another.
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2.4 Applying This Framework Nationally

This monitoring Framework can be applied to all National Forest System wilder-
nesses, regardless of size, location, or other place-specific attributes, becauseit isbased
on the Section 2(c) legislative Definition of Wilderness, and every wilderness law
includesspecificlanguagethat tiesit tothe provisionsof the 1964 Act and thislegislative
definition (Hendee and Dawson 2002, Landres 2003). While wilderness acts often
include specific exceptions or specia provisions that apply to the uses and values of
particular areas, no act changesthe Section 2(c) Definition of Wildernessprovidedinthe
WildernessAct, nor doesany subsequent | egisl ation changetheaffirmative management
responsibility of Section 4(b) for “preserving the wilderness character of the area.”

3. USING LEGISLATIVE QUALITIES OF WILDERNESS AS A FOUNDATION
FOR MONITORING RELATED TO WILDERNESS CHARACTER

10

Asintroducedin previoussections, thisFramework usesthe Definition of Wilderness,
Section 2(c) from the Wilderness Act, to focus monitoring on qualities of wilderness
linked directly to wilderness character. Based on this Definition of Wilderness, the
following four qualitieswerechosento represent thegeneral level of conceptsandideals,

and sometimes subtle distinctions that distinguish wilderness from other lands:

e “Untrammeled”
* “Undeveloped”
e “Natural”

e “QOutstanding opportunities for solitude or a primitive and unconfined type of

recreation”

Thesefour qualitiesreinforceone
another and together comprise a
coarse approximation of wilderness
character for the purposes of this
national monitoring Framework. In
this Framework all of these quali-
tiesare equally important and none
is held in higher regard than the
others. Monitoring thesefour quali-
ties provides management staff,
decisionmakers, and policymakers
a solid basis of information to tie
some of the changes occurring
within wildernessto the legidative
and policy direction for wilderness.

Legal and wilderness scholars
haveinterpreted Section 2(c) of the
Wilderness Act differently than in
this monitoring Framework. For
example, Rohlf andHonnold (1988)
interpret this section to mean that
wilderness is defined on the basis
twodistinct elements: “ absenceof ...
evidence of human activities” and
“presenceof ahealthy, natural ecol-
ogy.” Hendee and Dawson (2002)

The Wilderness Act of 1964, Section
2(c), Definition of Wilderness

“A wilderness, in contrast with those areas
where man and his own works dominate the
landscape, is hereby recognized as an area
where the earth and its community of life are
untrammeled by man, where man himself is a
visitor who does not remain. An area of
wildernessis further defined to mean in this Act
an area of undeveloped Federal land retaining
its primeval character and influence, without
permanentimprovements or human habitation,
which is protected and managed so as to
preserve its natural conditions and which (1)
generally appears to have been affected
primarily by the forces of nature, with the imprint
of man’s work substantially unnoticeable; (2)
has outstanding opportunities for solitude or a
primitive and unconfined type of recreation; (3)
has at least five thousand acres of land or is of
sufficient size as to make practicable its
preservation and use in an unimpaired
condition; and (4) may also contain ecological,
geological, or other features of scientific,
educational, scenic, or historical value.”
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3.1 “Untrammeled”

interpret this section to mean “ naturalness and solitude are the distinguishing qualities
of wilderness.” Scott (2002), relying on Senate testimony of Howard Zahniser and
legidative history of the definition of wilderness, concludes that the first sentence of
Section 2(c) definesthewildernessideal asuntrammeled, and that thisideal isthe proper
meaning of “wilderness character.”

None of these interpretations, however, werefor the purpose of devel oping monitor-
ing to improve agency wilderness stewardship. Based on the combination of these
interpretations above, agency experience managing wilderness, and the scientific
literature, the four qualities used in this Framework are considered necessary and
sufficient for this national monitoring to improve agency wilderness stewardship.

Some parts of the Section 2(c) Definition of Wilderness were not used in identifying
qualities of wilderness for this monitoring Framework. Section 2(c)(3) was not used
because a wilderness must be managed as wilderness regardiess of its size. Section
2(c)(4) was not used because the values described in this section may occur but are not
required for an areato be wilderness, and they do not apply uniformly to wildernesses
nationwide (Hendee and Dawson 2002).

Each of thefour wilderness qualitiesis described in detail below. Each quality isfirst
described with relevant quotesfrom Section 2(c) of the Wilderness Act. For the purpose
of developing this monitoring Framework, an interpretation of the intent or meaning of
each quality isprovided intermsthat differentiateit from the others. Thisinterpretation
is followed by a brief summary statement in italics of the quality as used in this
Framework. Government agencies are required to implement lawsin their entirety; this
summary statement therefore reflects the qualifications in the 1964 Wilderness Act
(McClosky 1999). This brief summary statement is followed by detailed discussion of
the historic and scientific support for the quality and any specific concernswith using the
quality in this monitoring Framework.

The Wilderness Act states that wilderness is “an area where the earth and its
community of life are untrammeled by man,” and “generally appears to have been
affected primarily by the forces of nature.” This quality monitors modern human
activitiesthat directly control or manipulate the components or processes of ecological
systems inside wilderness. In summary, wildernessis essentially unhindered and free
from modern human control or manipulation.

The word “untrammeled” and its meaning for wilderness management have been
discussed at length (for example, Aplet 1999, Scott 2002). Untrammel ed means* allowed
to run free” (American Heritage Dictionary 1992); synonyms for untrammeled include
unrestrained, unrestricted, unhindered, unimpeded, unencumbered, self-willed, and
wildness. Zahniser (1963) noted that theinspirationfor wildernesspreservation“istouse
“skill, judgment, and ecologic sensitivity’ for the protection of some areaswithin which
natural forces may operate without man’s management and manipulation.” Adding to
this, Cole (1996) suggested that the management goal based on the word untrammeled
“is to protect some lands from human control, from conscious, active, intentiona
manipulation.” Cole (2000) also stated that untrammeled “ suggests more about the
processof management than it doesabout the outcomes of management,” reinforcingthe
need to consider carefully all actions taken in the name of wilderness stewardship.

All actionsthat manipulate or control ecological systemsinside wilderness diminish
the untrammeled quality of wilderness character. For example, when naturally ignited
fires are suppressed inside wilderness, when dams are built that impede natural flood
cycles, when animalsor plantsare transplanted inside wilderness, wildernessis mani pu-
lated and the untrammeled quality of wilderness character diminished. Furthering this
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3.2 “Natural”

12

notion, Lucas (1973) commented, “If ecological processes operate essentially uncon-
trolled within the Wildernessframe of reference, theresults, whatever they might be, are
desirable by definition. The object isnot to stop change, nor to recreate conditions as of
somearbitrary historical date, nor to strive for change favorableto big game or scenery.
Theobjectistolet nature‘roll thedice’ and accept what resultswithinterest and scientific
curiosity.” Thisappliesto al manipulation since the time of wilderness designation but
does not apply to manipulations that occurred prior to wilderness designation, for
example, the useof fire by native peopleto promote game habitat. In addition, theintent
of monitoring this untrammeled quality is to track significant manipulations such as
reducing fire-accumulated fuels over alarge area, and not track small-scale manipula-
tions such as removing a single hazard tree. An explicit definition of “significant
manipulation” will be developed in the Technical Guide.

Thisuntrammeled quality monitors all actions that manipulate or control ecological
systems in wilderness, including actions that managers traditionally authorize for
restoring natural conditions. For example, many wildernesses have nonnative invasive
plants, and various actions, including the release of biocontrol agents and the use of
herbicides, are used to control theseinvasive plants and restore natural plant communi-
ties. Similarly, the problems of fire exclusion in wilderness are well known, and
managers are considering reducing human-caused fuel accumulations with mechanical
trestments or management-ignited fire as a first step toward restoring natura fire
regimes. All such actions diminish the untrammeled quality of wildernessin the short
term, even though they areintended to restore natural conditions and support the natural
guality of wildernessover thelong term, and may eventually lead to reduced trammeling.
By monitoring both the action and the reasons behind the action, managerswill be ableto
evaluate how they are affecting the untrammeled quality of wilderness over time. Other
aspects of restoration actions are discussed in the natural quality of wilderness below.

The tools used to manipulate resources are not monitored under this untrammeled
quality. For example, it doesn’t matter if achainsaw or acrosscut saw isused tothintrees
becausewildernessisstill trammeled by theactionto reduceforest fuels. Inthisexample,
use of achain saw would be monitored as an administrative use of motorized equipment
under the undeveloped quality (see Section 3.3 “ Undeveloped” ).

Every manipulation of wilderness, even those intended for a specific purpose, may
al so cause unintended and often unknown effectson the ecol ogical system. For example,
when a fire is suppressed inside wilderness, the long-term effects on vegetation
composition and patterns, and therefore on animal distributions and populations, are
rarely considered. For several reasons, thisnational monitoring Framework separatesthe
actions (tracked in this untrammeled quality) from the effects of these actions (tracked
under the natural quality, described below). First, given the prominence of “untram-
meled” intheWildernessAct, itisimportant to provide explicit monitoring directionfor
thisimportant wildernessconcept. Second, actionsandtheir effectsare often confounded
and blurred with one another, hampering monitoring, understanding of cause and effect,
and effectivemanagement analysisand planning. Third, natural conditionsinwilderness
are affected by actions taken there as well as by a host of regional impacts such as air
pollutants that may have nothing to do with management actions inside wilderness.
Separating actions from effects therefore allows more explicit and effective monitoring
direction.

TheWildernessAct statesthat wildernessis* protected and managed so asto preserve
its natural conditions.” This quality monitors both intended and unintended effects of
modern people on ecologica systems inside wilderness since the time the area was
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designated. In summary, wilderness ecological systems are substantially free fromthe
effects of modern civilization.

Oneof the major themes running throughout the Wilderness Act isthat the“ earth and
its community of life” in wilderness should be free from the effects of “an increasing
population, accompanied by expanding settlement and growing mechanization” (Sec-
tion 2(c) and 2(a), respectively, Wilderness Act of 1964). In today’ s terms, this means
that the native species composition, structures, and functions of ecological systemsin
wilderness are protected and allowed to function on their own, without the planned
intervention or even the unintended effects of modern civilization. Arguably, the single
greatest result of such protectionisallowing evolution to occur unfettered by the desires
or effectsof modern people(Nash 1980, Landres 1992, Western 2001, Ashley and others
2003). Only through such protection may wildernesstruly serve as“alaboratory for the
study of land-health” (L eopold 1949) and asan ecol ogical baselinefor understanding the
effects of modern civilization on natural systems (Arcese 1997).

The purpose of thismonitoring isto track the effects of modern people on wilderness
ecological systems, not to maintai n static or unchanging natural conditionsinwilderness.
Ideally, all threats, all impacts of these threats, and the status of all natural conditionsin
wilderness would be monitored. Practical and conceptual constraints, however, require
that only alimited set of threatsto natural conditionsand alimited set of effectsof human-
caused changesto biophysical conditionsand processeswill be monitored. For example,
thismonitoring isnot intended for understanding the status of thefull range of ecol ogical
conditionsin wilderness such as trends in species popul ations, landscape scale vegeta-
tion patterns, and ecological processes such as carbon or mineral cycling. Monitoring
impacts to natural conditions also implies that there is sufficient understanding about
these conditionsand how they naturally vary over timeand acrossalandscapeto separate
human-caused from natural change. In practice, this understanding islacking in nearly
all wildernesses. Understanding cause-and-effect relationships is likewise beyond the
purpose, and practical and technical scope, of thiscurrent effort. Thereforethismonitor-
ing, at least initially, will focus on selected threats and human-caused effects that are
directly relevant to this natural quality of wilderness, and track how these change from
one monitoring period to the next.

Ecological conditions are aso directly af-
fected by a variety of actions intentionally
takeninsidewilderness. Theseactionsmanipu- For Example...
latewildernessecol ogical systemscausingboth || Authorization to use prescribed
the anticipated as well as unintended impacts. (or management-ignited) fire in
For example, nonnative fish are intentionally || Wildernessismonitoredunderthe
introduced for recreational angling, yet thefar- || Untrammeled quality because it
reaching and unintended effects on native bio- 'S a decision to m_ampulate

. g . . L wilderness. The ecological effects
logical dlvers_lty and nutnent.cycl inginwilder- ofthis manipulation are monitored
nesslakesarejust now becomingknown (Knapp under the natural quality.
and others 2001). Wildernessisal so intention-
ally manipulated for the purpose of restoring
natural conditions, for example by applying
herbicides to eradicate invasive nonnative plants or by using chemicals to eliminate
nonnativefish. Thenegativeimpact ontheuntrammeled quality of wildernessfromthese
types of manipulations is monitored in this Framework, as is the positive intent of this
action to restore natural conditions. Despite the best of intentions, however, restoration
actions may cause unintended, long-term, subtle, or as-yet-unknown effects on wilder-
ness ecological systems (Cole and Landres 1996, Murray 1996). While beyond the
current scope of thisnational monitoring Framework, monitoring these effectsshould be
an integral part of al projects that intentionally manipulate wilderness.

USDA Forest Service Gen. Tech. Rep. RMRS-GTR-151. 2005 13



14

Actions that occur outside wilderness may also have unintended effects on the
ecological systems inside wilderness. Wildernesses are increasingly isolated within a
“sed’ of modern development, and the impacts of this development can be seenin just
about every wilderness (Landres and others 1998). For example, naturaly ignited fires
that start outside wilderness and woul d have spread into thewildernessare now typically
suppressed, irreversibly changing wilderness vegetation patterns (Christensen 1995).
Dams outside wilderness alter hydrological flow regimes, adversely affecting the
riparian plant communities within wilderness (Cowell and Dyer 2002). Air pollutants
from sources outside wilderness disperse long distances, affecting wilderness vegeta-
tion, soils, and aquatic systems (Schreiber and Newman 1987).

For several reasons it is difficult to establish “natural reference” conditions for
determining modern anthropogenic impacts on wilderness ecological systems. First,
many areas were substantially affected from burning, logging, farming, road building,
and avariety of other human activities long before wilderness designation. Y oung and
others (1994), for example, showed that driving railroad ties down streams from the
1860s through 1940 significantly affected current riparian vegetation, coarse woody
debris within the stream, and stream channel structure in the Savage Run Wilderness,
Wyoming. Second, thereisageneral lack of understanding about natural conditionsprior
to current impacts. In a few cases there is fairly good understanding about specific
ecological conditions or processes derived from empirical data, but in most cases this
understanding comes from opinions or from conceptual and statistical models, with
varying levelsof certainty and variability. Third, all ecological systems, including those
inwilderness, areinaconstant state of natural change (Pickett and Ostfeld 1995), making
it difficult to identify change that is solely anthropogenic. And fourth, for some large-
scaleanthropogeni cimpacts, such asglobal climate change, differentiating natural from
human-caused change typically requires an intensive research effort beyond the means
of this monitoring Framework.

Not being able to establish “natural reference” conditions has several important
implications for this monitoring Framework:

e Change over timein indicators of the effects of human-caused changes are only
“red flags’ that suggest the need for research and more intensive monitoring to
verify the change and understand its cause.

e Thebaselinefor determining human-caused changein biophysical conditionsand
processesisideally thetimeof wildernessdesignation, but practically baselinewill
likely be determined the first time this monitoring is conducted. This does not
assumeor imply that current conditionsare*“natural” or in adesired condition, but
current conditions are the only practical baseline from which change can be
evaluated forward in time. For example, prior to wil derness designation nonnative
fish were stocked in many naturally fishless lakes to provide recreational fishing
opportunities, and these fish do not become native or “naturalized” when this
monitoring starts. Monitoring change in the number of lakes that have nonnative
stocked fish would allow managers to evaluate whether existing conditions in
aquatic systemsare stable (in other words, the number of lakeswith nonnativefish
has not changed between the two monitoring periods), improving (in other words,
there are fewer lakes with nonnative fish), or degrading (in other words, there are
more lakes with nonnative fish).

e Management actions may cause a variety of ecological impacts that will not be
tracked under thisnatural quality because of i nsufficient understanding about these
impacts. Suppressing naturally ignited fires, for example, may directly changethe
species composition and spatial distribution of vegetation and cause many other
indirect ecological impacts, on wildlife and aguatic systems for example. But
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3.3 “Undeveloped”

detailed, local understanding of prior vegetation conditions and how ecological
successioninthat areaisaffected by fire suppression isrequired to evaluate these
ecological impacts. Ingeneral, understanding thesetypesof impactswould require
research that is beyond the scope of this monitoring Framework.

The Wilderness Act states that wilderness is “an area of undeveloped Federa land
retaining its primeval character and influence, without permanent improvements or
human habitation,” “where man himself isavisitor who does not remain” and “with the
imprint of man’swork substantially unnoticeable.” This quality monitors the presence
of structures, construction, habitations, and other evidence of modern human presence
or occupation. In summary, wildernessis essentially without per manent improvements
or modern human occupation.

A basic requirement of wildernessisthat it isundeveloped Federa land. Thistheme
runs through every definition of wilderness. For example, Aldo Leopold (1921) envi-
sioned wilderness as* acontinuous stretch of country preserved initsnatural state, open
to lawful hunting and fishing, devoid of roads, artificial trails, cottages, or other works
of man.” Marshall’s (1930) definition of wilderness conveyed asimilar theme: “| shall
use the word wilderness to denote a region which contains no permanent inhabitants,
possesses no possibility of conveyance of any mechanical means... The dominant
attributes of such an area are ... that it preserves as nearly as possible the primitive
environment.” Humphrey (1957), the original sponsor of the Wilderness Act, clarified
his definition of wilderness as “the native condition of the area, undeveloped ...
untouched by the hand of man or his mechanical products.” Contemporary support can
be found in arecent survey of visitors to Shenandoah Wilderness within Shenandoah
National Park, where* undevel oped” emerged asthe second most frequently mentioned
response when visitorswere asked to define wildernessin their ownwords (Kendraand
Hall 2000).

TheWildernessAct identifies" expanding settlement and growing mechanization” as
forces causing wild country to become occupied and modified. An early Forest Service
review of wilderness policy noted that buildings or structures are usually installed for
only one purpose — to facilitate human activity (USDA Forest Service 1972). The
building or structure not only “occupies’ the land, but also makesit easier for peopleto
imposetheir will ontheenvironment, thereby modifyingit. Thepolicy review alsofound
that motorized equipment and mechanical transport similarly make it easier for people
to occupy and modify theland. Zahniser (1956) articul ated thisideawhen he argued the
need for “areas of the earth within which we stand without our mechanisms that make
usimmediate masters over our environment.” While the use of motorized equi pment or
mechanical transport affects the opportunity for visitorsto experience natural quiet and
primitive recreation, these uses are included under this undevel oped quality due to the
closeassociationinthelegislative history between motorized use, mechanical transport,
and people's ability to develop, occupy, and modify wilderness.

This undeveloped quality of wilderness character monitors present-day physical
indicatorssuch asthe presence and devel opment level of trails, campsites, and structures
that werebuilt beforewildernessdesignation aswell asthosebuilt sincedesignation. One
of the concerns with these kinds of physical evidence is the impact on the opportunity
visitorshaveto experiencea* primitive” environment sincewildernessissupposedto be
a place where the evidence of human activity is “substantially unnoticeable.” Some
physical evidence of occupancy and use may be acceptabl e because of special provisions
inlegislation or becauseit may beconsidered “ necessary to meet minimum requirements
for the administration of the area for the purpose of the Act” (Section 4(c), 1964
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Wilderness Act). For example, aminimal system of trails and campsitesis considered
essential to manage the effects of recreation use while allowing peopleto use and enjoy
wilderness. However, since campsites, travel routes, and structures strongly influence
people’s opportunity to experience wilderness, managers must exercise restraint in
fulfilling their administrative responsibilities so that wilderness does not appear devel-
oped, occupied, and modified.

At least 17 wilderness acts specifically authorize facilities and structures or allow
some motorized use and mechanical transport for a variety of purposes (Hendee and
Dawson 2002). While special provisionsrepresent legal usesof wilderness, theresulting
facilities, structures, and authorizations for motorized use and mechanical transport can
have far-reaching effects on wilderness character (Hendee and Dawson 2002). The
different special provisions unique to each wilderness underscore the importance of
using information gained from this monitoring to compare only one wilderness against
itself over time, rather than using thisinformation to compare different wildernesses.

This Framework is designed to monitor changes in these physical indicators of
occupancy and use over relatively long periods. For example, an upward trend over the
course of 5 to 10 years in the number of trail miles, structures, recreation sites, or
authorized actions for motorized use should trigger ared flag to both the local manager
and regional manager to determinewhy thereisanincreasing trend and what can bedone
to reverse or at least stabilize this trend.

3.4 “Outstanding Opportunities for Solitude or a Primitive and Unconfined Type of

Recreation”

16

TheWilderness Act statesthat wilderness has* outstanding opportunitiesfor solitude
or aprimitive and unconfined type of recreation.” This quality monitors conditionsthat
affect the opportunity for people to experience solitude or primitive, unconfined
recreation in awilderness setting, rather than monitoring visitor experiences per se. In
summary, wilderness provides outstanding opportunities for people to experience
solitude or primitive and unconfined recreation, including the val ues of inspiration and
physical and mental challenge.

The human experience of wildernessis shaped by interaction with conditionsrel ated
toall four qualitiesdiscussedinthisFramework. However the Act’ smandateto“ provide
outstanding opportunities for solitude or aprimitive and unconfined type of recreation”
is the one quality that relates only to the human experience. Due to the complexity of
human interactions with their environment and with other people, this quality haslong
been a source of debate and varying interpretations. It is essential at the outset to
understand what monitoring thisquality intendsand doesnot intend to accomplish. First,
wildernessstewardshipisfocused onthe Wilderness Act’ smandateto provide outstand-
ing opportunities for wilderness experiences; thus the monitoring goal isto evaluate if
and how these outstanding opportunities are changing over time. This monitoring will
not answer questions related to whether people perceive these changes as good or bad,
nor will it answer gquestions about whether the changes are causing peopleto ater their
expectations or their behavior. While important, these questions are beyond the current
scope of this Framework which focuses on assessing how the opportunity is changing,
not how visitors are changing. Second, wilderness experiences are multidimensional,
influenced by far morethan the conditionspeoplefindinwilderness(Manningand Lime
2000, Hendeeand Dawson 2002, Borrieand Birzell 2001), and thismonitoring, focusing
on the mandate of the Wilderness Act, will not track how these other dimensions of the
experience are changing over time.

What the framers of the Wilderness Act specifically meant by solitude or aprimitive
and unconfined type of recreation is not recorded in the legislative history of the
Act. In such situations, the dictionary is used to define the common meaning of
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words (see Meyer 2000 for guidelines on using legislative history and interpretation).
In addition, early wilderness writings paint arich picture about the type of experience
envisioned in wilderness environments. There are a variety of ways to categorize the
themes emerging from these wilderness writings (Borrie 1995, Kaye 2000, Hendee and
Dawson 2002). For this monitoring Framework, the language from Section 2(c) of the
1964 Wilderness Act is used to structure discussion of this quality around three core
themes: solitude, primitiverecreation, and unconfined recreation. Along with providing
outstanding opportunities for solitude or a primitive and unconfined type of recreation,
“inspiration” and “physical and mental challenge” are also identified in Forest Service
Policy (Forest Service Manual 2320.3, 2330.6, and 2323.12) and subsequent wilderness
legidlation (in particular, the Eastern Wilderness Areas Act of 1975). Discussion of the
three corethemesincludesthese additional valuesof inspiration and physical and mental
challenge. Each core theme is described first with quotes from prominent wilderness
writers, and then in terms of this monitoring Framework.

»  Solitude. Marshall (1930) expressed thisnotionas: “ For me, and for thousandswith
similar inclinations, the most important passion of lifeisthe overpowering desire
to escape periodically from the clutches of a mechanistic civilization. To us, the
enjoyment of solitude, complete independence, and the beauty of undefiled
panoramas is absolutely essential to happiness.” Leopold (1949) wrote, “ Recre-
ation isvaluablein proportion to theintensity of its experiences, and to the degree
to which it differs from and contrasts with workaday life.” And Zahniser (1956)
wrote, “Wehaveaprofound, fundamental need for areasof wilderness—aneedthat
is... essential to our understanding of ourselves, our culture, our own natures, and
our placein nature.” Solitudeisdefined asthe* state of being alone or remotefrom
society” (Webster's Dictionary 1976). The meaning of solitude has been at the
center of considerable debate among researchers and the public (for example,
Washington TrailsAssociation 1997), with meaningsranging from alack of seeing
other people, to privacy, to freedom from societal constraints and obligations, to
freedom from management regulations (Hollenhorst and Jones 2001). Given the
content of early wilderness writings, it is likely that solitude was viewed holisti-
cally, encompassing attributes such as separation from people and civilization,
inspiration (an awakening of the senses, connection with the beauty of nature and
thelarger community of life) and asense of timelessness (allowing oneto | et go of
day-to-day obligations, go at one’s own pace, and spend time reflecting).

» Primitiverecreation. Leopold (1949) expressed the sense of primitive recreation
as. “Wildernesses are first of all a series of sanctuaries for the primitive arts of
wilderness travel, especially canoeing and packing.” Marshall wrote that “a
wilderness journey provides the ideal conditions for developing physical hardi-
ness. If he getsinto trouble he must get himself out of it or take the consequences’
(quoted from Zahniser 1956).Primitive is defined as “pertaining to an early age;
characterized by simplicity” (Webster’ sDictionary 1976). Primitiverecreationin
wildernesshaslargely beeninterpreted astravel by nonmotorized and nonmechanical
means (such as horse, foot, canoe) that reinforce the connection to our ancestors
and our American heritage. However, primitive recreation also encompasses
reliance on personal skillsto travel and camp in an area, rather than reliance on
facilities or outside help.

e Unconfined recreation. Leopold (1949) addressed theimportance of opportunities
for unconfined recreationwhen hewrote, “1 amglad | shall never beyoungwithout
wild country to beyoung in. Of what avail areforty freedomswithout ablank spot
on the map.” Marshall (1937) wrote passionately about the adventure and chal-
lenge of primitive, unconfined environments: “ To countless peopl ethe wilderness
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providestheultimatedelight becauseit combinesthethrillsof jeopardy and beauty.
It is the last stand for that glorious adventure into the physically unknown.”
Unconfined means “not kept within limits” and encompasses attributes such as
self-discovery, exploration, and freedom from societal or managerial controls
(Lucas 1983, Nash 1996, Hendee and Dawson 2002). Primitive and unconfined
environments provide ideal opportunities for the physical and mental challenges
associated with adventure, real consequences for mistakes, and personal growth
that result from facing and overcoming obstacles (Dustin and McAvoy 2000,
Borrie 2000).

Wildernessvisitors generally believe that the attributes described in these three core
themes define wilderness (Brown and Haas 1980, Hall 2001, Kaye 2000, Kendra and
Hall 2000). However, the complexity of human experiences suggests that many factors
contribute in known and unknown ways to the experience of solitude or primitive and
unconfined recreation. For example, experiences may be influenced by factors largely
beyond the control and influence of managers, including attributes of the physica
landscape, the presence of certain animals (such as mosqguitoes and grizzly bears), local
weather, intra- and intergroup dynamics, and the skills and knowledge an individual
brings to the experience. In contrast, managers may exert some control over uselevels,
typesand patternsof use, level of development (both inside and adjacent to wilderness),
amount and type of information availabl e about the wilderness, and kinds of regul ations
imposed, all of whichinfluencethe opportunity to experience solitude or aprimitiveand
unconfined type of recreation (L ucas 1973, Cole and others 1987, McDonald and others
1989, Watson 1995, Patterson and others 1998, Cole 2001, Hollenhorst and Jones2001).
Theselatter factors suggest that managers strive to protect outstanding opportunitiesin
wilderness by:

e Minimizing the number of people seen or heard.

e Minimizing the sounds and sights of motorized equipment and mechanical
transport.

e Promoting “primitive” means of traveling, camping, and accomplishing steward-
ship work.

» Promoting self-reliance by minimizing developments and facilities.

» Promoting unconfined recreation by minimizing regul atory controlsand maximiz-
ing the opportunity visitorshaveto maketheir own choicesand discover thingsfor
themselves.

» Allowing some degree of challenge, such as streams that must be forded, log
stringersin rivers that must be negotiated, rough trails.

e Maximizingthe contrast of thewilderness environment with the sounds and sights
of civilization so that natural sounds and sights dominate.

e Promoting immersion in nature.

This monitoring Framework does not and will not establish standards for what is an
acceptable degree of solitude or primitive and unconfined recreation. Such standards
need to be developed at the local level incorporating enabling legislation, planning
direction, and place-based information about thearea. ThisFramework issolely intended
togivemanagersatool to evaluate how sel ected conditionsand actionsthat influencethe
outstanding opportunities visitors have available to experience solitude or a primitive
and unconfined type of recreation are changing over time.

To date, socia sciencein wilderness has primarily focused on understanding wilder-
ness visitor characteristics and exploring issues related to use density. These investiga-
tions have led to greater understanding about the nature of wilderness experiences, but
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meaningful correl ations between experience quality and measures of crowding have not
emerged (Patterson and Hammitt 1990, Watson and Williams 1995, Borrie and Birzell
2001, Cole2001). Very little research has been doneto explore how specific wilderness
conditionsinfluencethe opportunity for peopl e to experience solitude or aprimitive and
unconfined type of recreation, and it isunrealistic to expect this monitoring Framework
to answer basic research questions. However, in order to fulfill the mandate of the
Wilderness Act, managers must strive to provide outstanding opportunitiesfor solitude
or primitive and unconfined recreation. Understanding how these outstanding opportu-
nitiesare changing over timeisthefirst defense managers haveto guard against the loss
of this essential wilderness quality.

3.5 How Legislated Uses and Special Provisions Affect These Four Qualities

In this national monitoring Framework, legislated uses and specia provisions are
monitored for their impacts on wilderness character. Section 4(b) of the Wilderness Act
statesthat thereare several legislated uses of wilderness: “ Except as otherwise provided
in this Act, wilderness areas shall be devoted to the public purposes of recreational,
scenic, scientific, educational, conservation, and historical use.” Section 4(d) of the
Wilderness Act contains several special provisions allowing activities that would
typically be prohibited in wilderness, such as mining and commercial livestock grazing,
or landing of aircraft or use of motorboats, where these uses were already established
beforewildernessdesignation. Subsequent wildernesslegidlation oftenincludesspecific
language to continue activities that would otherwise be prohibited under the 1964
WildernessAct (reviewedin Hendeeand Dawson 2002). For exampl e, several lawshave
special provisions allowing mining (for example, Central 1daho Act, West Virginia
Wilderness Act, FloridaWilderness Act), wildlife management activities (for example,
Wyoming Wilderness Act, Caifornia Desert Protection Act), and structures (for ex-
ample, Utah Wilderness Act, Vermont Wilderness Act, Arizona Wilderness Act) that
would otherwise be prohibited.

Althoughthemanaging agency may berequiredtoallow al legislated usesand special
provisions, none of these uses or provisions from the 1964 Wilderness Act or from
subsequent laws modify or amend the Section 2(c) Definition of Wilderness, or the
Section 4(b) direction that agencies preserve wilderness character when allowing other
uses(Hendeeand Dawson 2002). Thismonitoring Framework thereforedoesnotinclude
theusesor special provisionsfromthe Wilderness Act of 1964, or from other wilderness
legidlation, as a part of wilderness character. For example, while aircraft landing strips
may belegally allowed insidethe Frank Church River of No Return Wilderness, they are
not part of the wilderness character in this wilderness. The impacts to wilderness
character fromall suchlegally allowed usesand specia provisionsare monitored inthis
national Framework.

The AlaskaNational Interest Lands Conservation Act of 1980 (ANILCA) is perhaps
themost important exampleof legislated useand special provisionlanguagebecausethis
one law established roughly 55 percent of the area in the entire National Wilderness
Preservation System and about 16 percent of National Forest System wildernessacreage
(Landres and Meyer 2000). Recognizing the unique conditions in Alaska and the
importance of subsistence uses by rural residents of Alaska, ANILCA includes special
provisions alowing subsistence hunting and gathering of natural resources inside
wilderness, certain uses of motorized equipment and mechanical transport (including
snowmobiles, motorboats, and airplanes), maintenance of existing cabins and building
new ones for public use, and permanent facilities for fisheries management. These
specia provisionsrange in applicability from the general public to Alaska Natives and
non-Nativerural resident subsistenceusers, andtoindividual special use permit holders.
With the passage of ANILCA, however, Congress did not modify the basic provisions
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of the 1964 Wilderness Act (Hendee and Dawson 2002), the definition of wilderness, or
the mandate to preserve wilderness character. While ANILCA’ s specia provision uses
may belegally allowed, they also may diminish certain qualitiesof wildernessasdefined
in Section 2(c) of the 1964 Wilderness Act and are therefore monitored for their impacts
to wilderness character over time.

3.6 Defining Baseline Conditions and How These Four Qualities Change Over Time

Baseline conditions are the reference point against which change over time in the
indicators and four qualities of wilderness is measured and evaluated. Ideally this
baseline is described at the time a wilderness is designated. For aready designated
wildernesses, appropriate historic data, if available, may be used to describe retrospec-
tively this baseline condition. However, few existing wildernesses actually have this
information, so baseline condition would most likely be described the first time this
monitoring Framework is applied. When newly designated wildernesses use this
Framework to describe baseline conditions, change in the indicators and qualities of
wilderness can be evaluated from this baseline forward in time.

There aretwo important implications from describing baseline conditions at the time
of designation or the first time this monitoring Framework is applied:

» For existing wildernesses, describing baseline conditions from the first time this
monitoring Framework is applied may not give an accurate picture of how the
wilderness has changed since the time of designation or an accurate picture of
historical changes prior to designation.

» For newly designated wildernesses, describing baseline conditionsintermsof this
monitoring Framework may not give an accurate picture of historical changesthat
occurred within the wilderness prior to the start of this monitoring.

Baseline conditions are simply the beginning point for tracking change and do not
imply that these conditions are “good,” “bad,” or “desired.” For example, at the time of
designation awilderness may have existing roads. In this monitoring Framework such
roadswould be part of the baseline condition of this wilderness, and monitoring would
simply show how the undevel oped quality of wilderness stays the sameif the roads are
not removed, and improves if these roads are removed. This will alow wilderness
managersto eval uate how wilderness character ischanging over timein accordancewith
the Wilderness Management Model (fig. 2 as modified from Forest Service Manual
2320.6). Basdline conditions are the starting point for tracking change over time; local
interpretation is crucial for placing this change in its proper historical and legislative
context, and for evaluating its relevance.

4. ANALYZING, REPORTING, AND USING THESE MONITORING DATA

This section describes the overall strategy for how collected data will be analyzed,
reported, and used. The actual protocols for these actions will be developed in the
forthcoming Technical Guidefor Monitoring Selected Conditions Related to Wil der ness
Character.

4.1 Evaluating Current Status and Trends

The goal of thismonitoring isto determineif wilderness character is stable, improv-
ing, or degrading over time. Thisgoal isaccomplished by evaluating thestatusand trends
of the indicators to answer the monitoring questions. These answers are then used to
determine how the four qualities and ultimately wilderness character are changing over
time. The types of indicators and analyses will be nationally consistent, allowing
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compilation and summarization of data regionaly and nationally, even though the
baseline condition for an indicator is unique to each wilderness. For example, if the
number of campsites is used as a measure of the recreation sites indicator, then all
wildernesses would consistently collect these data and perform subsequent analyses,
even though the baseline number of campsites for each wilderness would be different.
Overal, this evaluation is composed of two phases: an analysis phase providing a
detailed evaluation of individual measures and indicators, and a synthesis phase
providing an overall picture of how the qualities of wilderness character are changing
over time.

4.1.1 Analysis of Core Measures and Core Indicators

In this phase, the analysis of specific measures or groups of measures for a given
indicator is performed. Standard analytical, graphing, and display techniques allow in-
depth understanding of the status of an individual measure or indicator. Two general
types of data analysis and presentation are needed for each measure and indicator:
comparison of the currently measured data value against the baseline data value, and
long-termtrends (wherethedataallow). Each of theindicatorswill vary inthe period that
isrelevant for evaluating change, and these periods will be described in the Technical
Guide. Supporting text would explain any data quality limitations and the type of
baseline data used.

L ocal wilderness managers may need or want detailed analyses of the core measures
and indicators. In addition to this detailed analysis, regional and national wilderness
program managers may want more general and standardized information on how each
of the measures and indicators have changed between monitoring periods. Because the
sampling unit for each measure is different, change in the measure and indicator will
expressed as astandardized or “normalized” change (fig. 5), ranging from —1 (adecline
of 100 percent) to+1 (againof 100 percent). (Simply expandingthescalecaneasily show
change greater or lessthan 100 percent, but it is not anticipated that such large changes
would occur.) Normalizing the data in this way may be useful for understanding and
communicating how themeasuresand i ndi catorsare changing but requiresdatafromtwo
monitoring periods.

# miles system trail ]

# dams
# admin structures
# range structures ]

# fixed equipment sites

# wildlife developments

# mines & energy developments ]

-1.00 -075 -050 -025 000 025 050 075 1.00

Figure 5—An example directional histogram for some of the individual measures associated
with the “undeveloped” wilderness quality. Data values for each measure have been normalized
by comparing the current observed value with the baseline reference value. The resultis a scale
ranging from +1 (the current observed value is 100 percent greater than the baseline value)
to —1 (100 percent less than the baseline value). If there is no change between the current and
baseline value, the data value is 0 (as shown for the # dams above).
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4.1.2 Synthesis of Wilderness Qualities and Wilderness Character

Although evaluating detailed information on individual measures and indicators is
critical, the synthesis phase of the evaluation process helps managers understand the
larger picture—the status and trends of qualities related to wilderness character and
whether wilderness character is stable, improving, or degrading. The purpose of this
synthesisistofacilitatethislarger, morecomprehensiveunderstanding inanarrativeand
diagrammatic form. There are at |east two important reasons for developing and using
suchintegrativediagramsto portray wildernessqualitiesand wildernesscharacter. First,
the Wilderness Act mandates the Forest Service to preserve wilderness character, not
four separate qualities of wilderness. An amoeba diagram (see fig. 6 for an example)
displaying thefour qualitiesin one figure provides abetter approximation of wilderness
character than any singlewildernessquality could onitsown. Thissinglerepresentation
of all the qualities makes the impacts associated with certain decisions clearer. Using
herbicidesto eradicate invasive weeds, for example, may improvethe natural quality of
wildernesscharacter whileadversely affecting theuntrammel ed quality. Second, asingle
diagramispotentially more powerful and effectivefor communicating the overal status
and trend of wildernessqualitiesand wilderness character to abroad audience, including
the public, agency decisionmakers and policymakers, and legidators (Failing and
Gregory 2003).

Thissynthesiswill not produce asingle numerical index of each wildernessquality or
of wilderness character. Such anumerical index would be theoretically and practically
invalid because of the uniqueness of each wilderness (as explained in Section 2
Developing National Monitoring of Conditions Related to Wilderness Character),
leading to inappropriate comparisons among the different legislated qualities of wilder-
ness, aswell asamong different wildernesses. Certain comparisonsamong wildernesses
based on this monitoring Framework, however, may be appropriate and useful. For
example, it may be useful for a regional wilderness program manager to compare
administrative use of motorized equipment or mechanical transportation across severa
wildernesses. Any such comparisons, along with their uses and limitations, will be
developed in the Technical Guide.

Many graphical display techniquesfacilitate synthesisof distinct elements, including
amoeba (or radar) diagrams and wind roses. Specific recommendations for these
diagrammatic tools will be developed in the Technical Guide. Amoeba diagrams
graphically represent the performance of different elements that cannot be expressed
mathematically as afunction of one ancther (fig. 6); in other words, elements cannot be
combined. Each “ray” of the amoeba diagram represents an indicator with values along
the ray showing the normalized or percent change of the indicator. When all the
normalized data points from each ray are connected, the resulting amoeba shape
represents visually the differences among time periods or between the current year and
the expected baseline condition (fig. 6). No summary statistics or aggregate values are
generated. Instead, the amoeba diagram is simply a graphical way to tell the stories of
how a suite of indicators contribute to the overall status and trend of each wilderness
quality and of wilderness character. Standard “plug-in” templates will be developed
using data stored in InfraaWILD to automatically produce the appropriate amoeba
diagram.

In addition to these amoeba diagrams of alegidlative wilderness quality, it may be
possible to develop specific amoeba diagrams or other syntheses of data to evaluate
distinct parts of the definition of wilderness, specific stewardship concerns, or specific
threats. For exampl e, separate amoeba diagrams could be produced focusing on specific
aspects of “motorized equipment and mechanical transportation,” or on specific con-
cernswith “urban proximate,” large, or small wildernesses. Amoeba diagrams or other
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Figure 6—An example amoeba diagram for trends in the untrammeled quality of wilderness. The
straight black lines divide the circle into four zones for each monitoring question under this
untrammeled quality. Each concentric ring shows the normalized (or percent) change in each
indicator (1.0 is 100 percent increase from the previous sampling period, 0.5 is a 50 percent
increase, —0.5 is a decline of 50 percent, and —1.0 is a 100 percent decline). The thin double ring
shows “no change,” that is, 0 percent change in the indicator between monitoring periods. Each
ray represents an indicator, and the normalized percent change of each indicator in this example
is shown by the black squares in relation to the concentric rings. In this example, an increase in
the percentage of “trammelings” represents a decrease in this untrammeled quality of wilderness.
The heavy black line connecting the squares shows an overall graphic portrayal of the trends in
this untrammeled quality.

syntheses of the normalized data could also be used to understand regional or national
trends in how wildernesses are changing in relation to their own baseline. All data
syntheses will be described in the Technical Guide.

4.2 Reporting on Current Status and Trends

The goal for reporting is to describe the current status and trends over time of the
indicators, the monitoring questions, the four qualities related to wilderness character,
and of wilderness character within an areaas stable, improving, or degrading, compared
to the baseline conditionsin that area. In addition, reporting would offer detailed, site-
specific information on the likely reasons and causes for the status and trends reported.
To facilitate reporting, standardized database queries will be developed. Monitoring
reports would not define or set recommended values or “desired future conditions’ for
thequalitiesof wildernessor for wildernesscharacter because such standardswoul d need
to be developed through formal planning processes. Details of reporting frequency,
organization, and content will be described in the Technical Guide for Monitoring
Selected Condition Related to Wilderness Character.

The report’ s highlights or the whole report could be included in the monitoring and
evaluation report issued by the National Forest, as required by planning regulations.
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Furthermore, these compiled monitoring data may be useful for the annual “ State of the
Wilderness® report to Congress, as required by the 1964 Wilderness Act.

4.3 Using This Monitoring Information

24

Thismonitoring isatool that will help managersimprove wilderness stewardship by
gathering and synthesizing information at the local, regional, and national levels about
conditions and actions related to the central mandate of the 1964 Wilderness Act—
preserving wilderness character. Information from this monitoring will help answer key
guestions about wilderness character and wilderness stewardship:

What is the current state of wilderness character?

How is wilderness character changing over time?

* How are stewardship actions affecting wilderness character?

»  What stewardship prioritiesand decisionswould best preservewildernesscharacter?

Forest Service national policy (Forest Service Manual 2320.6) directs managers to
improve, or at |east maintain, wilderness character rel ative to the conditionsthat existed
a the time of designation. This monitoring provides local, regional, and national
managersaway to assesswhether or not wildernessstewardship programsareimproving
or maintai ning conditionsrel ated to wilderness character over timeand fulfilling agency
policy. Each of the different components of this monitoring program (qualities, ques-
tions, indicators, and measures) reflectsonly part of the wilderness character in an area,
and may not be sufficient on their own to evaluate change. Together, however, the
“weight of evidence” from the compilation of multipleindicators should be sufficient to
evaluate change and to identify where future stewardship efforts could be focused to
“preserve wilderness character.”

4.3.1 Using This Monitoring Information at the Local Level

For most wildernesses, the first time this Framework is applied the information will
describethe*baseline” stateof conditionsrelated towildernesscharacter. Withfirst-year
monitoring information, managers will be able to examine only the status of individual
indicators and use this information to inform decisions if locally-developed standards
defining acceptable conditions have been established for some of the measures. How-
ever, with only baseline information it will not be possible to evaluate whether these
conditions related to wilderness character are stable, improving, or declining. This
monitoring will have greater value in subsequent years when it will be possible to
evaluate how conditions related to wilderness character are changing over time. Trend
information over 5 years or more and information that transcends the careers of
individual wilderness managers will be especially powerful in efforts to preserve
wilderness character. For example, knowing the number and type of actions taken to
manipulate vegetation occurring now versus what will occur 10 years from now is a
valuabl eindicator about whether management programsaretrending toward moreor less
interference with natural processes. Similarly, knowing the number of campsites that
exist today versus the number that will exist 5 years or more from now is a valuable
indicator about whether the evidence of human occupation and modification isincreas-
ing or decreasing. Such trend information can be used to evaluate the effectiveness of
existing stewardship programs and help prioritize what actions will most improve
wilderness character.

Thismonitoring information will also be useful in other ways at the local wilderness
level. Wilderness managersmay usethelogical structure of this Framework to organize
NEPA documentation for proposed actions. For example, a manager may analyze the
effects of a proposed action such as the use of prescribed fire on the untrammeled,
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undevel oped, natural, and outstanding opportunities qualities of wilderness. By explic-
itly analyzing the effects of aproposed action on these qualities of wilderness, managers
can make informed decisions that result in a net benefit to wilderness character.
Additionally, this Framework can be used to devel op wilderness direction and monitor-
ing requirementsin Forest Plans. For example, desired future condition direction could
bedescribedintermsof thedesired untrammeled, natural, undevel oped, and outstanding
opportunities qualitiesfor the particular wilderness. Individual indicators and measures
from this Framework could be incorporated into Forest Plan monitoring requirements
along with additional monitoring requirements uniqueto each wilderness. For example,
local managers could ask themselves, “ Are we monitoring the right things?” and “What
should we be monitoring?’ in light of the qualities, questions, and indicators discussed
in this Framework.

M onitoringinformationabout locally important or place-dependent aspectsof wilder-
ness character is aso important, and this Framework is intended to compliment—not
replace—these local information needs. It is recognized that some wildernesses have
insufficient resourcesfor any monitoring, andinthese casesthisFramework will provide
aminimum set of core information requirements.

4.3.2Using This Monitoring Information at the Regional and National
Level

Attheregional and national level, theinformation from thismonitoring Framework has
two primary uses: to improve agency performance measurement, and to improve agency
policy review and oversight to support wilderness stewardship needs at the local level.

*» Agency Performance Measurement. Information from thismonitoring Framework
can beincorporated i nto agency performance measurement and reporting systems.
To fulfill the mandate of the 1964 Wilderness Act to “preserve wilderness
character,” the agency needs to account for trends in wilderness character across
National Forest System wildernesses. Having nationally consistent indicators
allows compilation of trend information to produce simple graphic and narrative
summaries showing the number of wildernessesin which wilderness character is
stable, improving, or declining. The summary can aso show which qualities are
most significant in creating the overall trend picture for wilderness character.
Simple displays that capture the essence of complex concepts offer a powerful
communication tool for both “external” and “internal” uses. The “external” use
would be reporting to Congress and other interested stakeholders on agency
wilderness stewardship performance. Thisreporting could be builtinto a“ State of
the Wilderness’ report and an annual report of the Forest Service. The “internal”
use would be for agency evaluation of whether current priorities are appropriate
and if the level of investment (funding, staffing, attention of leadership) is
sufficient to meet the intent of Congress.

» Agency Palicy Review and Oversight. Information from this monitoring Frame-
work can be used to help evaluate if current wilderness management policy is
fulfilling the mandate of the 1964 Wilderness Act to “ preserve wilderness charac-
ter.” If wilderness character across the Forest Service is declining, a review of
policy implementation may provide information on whether this declineis dueto
existing policiesthat arenot being consi stently implemented, or toexisting policies
that are consistently implemented but are insufficient to preserve wilderness
character. For example, awidespread trend showing an increase in the number of
administrative uses of motorized equipment could trigger areview about why this
isoccurring. Such areview could examine whether current policies are sufficient,
examine the consistency of policy implementation, and assess the need for higher
level direction to help stabilize or reverse the trend.
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5. CHANGE MANAGEMENT: REVISING AND IMPROVING THIS MONITORING
PROGRAM OVER TIME

6. APPENDICES

A change management process to revise and improve this monitoring program over
timewill be described in detail in the forthcoming Technical Guide and will include the
following topics:

» Theneed for adedicated team responsiblefor overseeing the change management
process and for reviewing and evaluating implementation of this monitoring.

» A regularly scheduled process for reviewing and evaluating the implementation
and success of this monitoring program, including:

0 Freguency of thisreview

0 Appropriateness of the currently used legislated wilderness qualities, monitor-
ing questions, indicators, and measures

0 Need for changing or adding new monitoring questions, indicators, and mea-
sures and the process used to develop, test, and incorporate these

o Datacollection, storage, and analysis procedures

0 Peer and program review of the proposed revisions

» Thecircumstancesthat would trigger aspecial review of thismonitoring program
and the process, if different from the regular process, that would be followed to
accomplish this review

» Thepotential for each Forest Serviceregionor forest to supplement thiswilderness
monitoring Framework

A changemanagement processisnecessary inall monitoring programs, but especially
so inthis Framework because a national program to monitor selected conditionsrelated
to wilderness character has never been attempted before. The desire to change and
improve on indicators and measures that have already been selected, however, needsto
betempered by the potential |ossof compatibility betweenthenew indicatorsandtheold
ones. Close interaction between managers and scientists will be needed to evaluate the
effectiveness of this monitoring program, and for generating new research on the
appropriateness and effectiveness of the four qualities of wilderness, monitoring ques-
tions, and the coreindicatorsand measures(L andresand others 1994). Researchwill also
be needed to gain better understanding of the experiences, meanings, and benefits
associated with wilderness character and how these are affected by stewardship actions.
Andresearchwill beneededto eval uatethestatistical rigor and ability to makeinferences
from the data collected under this monitoring Framework.

These appendices provide information that, while not crucial for understanding this
conceptual Framework for monitoring wildernesscharacter, isimportant for understand-
ing the context of the monitoring termsand definitionsused in this Framework, potential
indicators being considered for development in the Technical Guide, how this monitor-
ing fitswithin the broader the agency monitoring context, and how this Framework was
developed and who developed it.

6.1 Monitoring Terms and Definitions

26

Therearedifferent definitionsfor “monitoring” but all convey the samebasic el ements:
data are collected to answer particular questions, data are collected in a standardized,
systematic fashion; and data are collected over time. A successful monitoring programis
composed of four necessary componentsthat drive one another (fig. 7). First, monitoring
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Figure 7—The four necessary elements of a monitoring program.

goals need to be established, with a clear explanation of how these are derived and their
relevance to management. Second, these goals drive the selection of what will be
monitored, allowing managers to evaluate accomplishment toward the goals. Third,
standardized methods need to be developed and tested for how these indicators will be
monitored—that is, collecting the data. And fourth, standardized methods need to be
developed and tested for analyzing, reporting, and using the resulting data.

Wright and others (2002) discuss the nuances of many terms commonly used in
monitoring programs. They recommend the phrasereference valueasthemostinclusive
and general term for giving “apoint of reference to help interpret what we know about
anindicator ... to help usassesswhether wearemovingforwardinthedesired direction.”
In contrast, this monitoring protocol uses the term baseline because it conveys the
specific senseof “initial conditions’ fromwhichlong-term trendsinthefour qualitiesof
wilderness may be evaluated.

Several other commonly used terms are not used in this monitoring Framework.
Sandard is an agreed upon measurable target, often defined in a Forest Plan, and may
define alegal or regulatory target. Standards are based on a unique combination of
legidlative direction, ecological and cultural setting, public discussion, and administra-
tivedirectionfor aspecificarea. Therefore, thismonitoring Framework doesnot propose
or endorse any national standards for measures associated with the qualities of wilder-
ness. Benchmark isa* point of reference against which ameasurement can be made and
against which othersmay judgeprogress’ (Wright and others2002). Whilethisterm does
convey the nation of “initial conditions,” it aso is commonly used in the sense of a
“guidepost” to assessprogresstoward somedesired futurecondition, and thereforeit was
deemed inappropriate for this Framework. Trigger and threshold are used to denote a
specific condition that, when reached, causes a specific action to occur. Triggers and
thresholds are not appropriate in this national Framework for two reasons: this Frame-
work assesses |ong-term trends and does not determine the actions that occur asaresult
of these trends, and similar to standards, they must be determined at the level of the
individual wilderness.

6.2 Monitoring Questions, Potential Core Indicators, and Potential Core Measures

Asexplained in Section 2.2 The Logical Basisfor Monitoring Conditions Related to
Wilderness Character, each of the four qualities derived from Section 2(c) of the
WildernessActisprogressively dividedinto aset of monitoring questions, potential core
indicators, and potential core measures. Each of these phrases has a specific meaningin
this monitoring Framework:

* Monitoring questionsaretherelatively distinct components contai ned within each
of the qualities of wilderness. These questions reflect the best professional
judgment of the Forest Service Wilderness Monitoring Committee about the
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components that directly relate to the statutory language in Section 2(c) of the
Wilderness Act and that may be practically monitored. Although the phrase
“monitoring questions’ is used in this Framework for conformance with other
Forest Service monitoring protocols, each question is functionally equivalent to
what is often considered amonitoring goal or “endpoint” as described by Failing
and Gregory (2003).

e Core indicators are the types of information used to answer each monitoring
guestion. In this national monitoring Framework, each wilderness would be
required to report on the status of each core indicator. Further discussion about
these coreindicatorsis presented in Section 6.2.1 below.

» Core measures are the types of numeric values that are measured or derived to
quantify the indicator. These datawill bereliable (that is, different people, when
trained, would collect the same data), practical (the data are easy and cheap to
collect), and repeatable (data collection is standardized over time and across all
National Forest System wildernesses). Core measures will be developed in the
forthcoming Technical Guide to Monitoring Selected Conditions Related to
Wilderness Character and are not reported here.

6.2.1 Further Discussion About Core Indicators

Monitoring programs often use the term “variable” to describe the type(s) of
information required to answer specific monitoring questions. In contrast, “indicator” is
purposefully used in this Framework. The term “indicator” is used when the actua
variables of interest are too difficult or costly to monitor or when it isuncertain exactly
what types of information are needed to answer the monitoring question (National
Research Council 2000, Daleand Beyeler 2001). Thereislittle existing guidance onthe
typesof informati on needed to answer the monitoring questionsposedin thisFramework
and ontherel ationshi p between these questionsand the qualities of wilderness. Theterm
“indicator” is therefore more appropriate for this monitoring framework.

Theindicatorsused in this Framework are surrogates that estimate conditionsrel ated
to wilderness character based on best professional judgment and the available scientific
literature. Each indicator reveals arelatively small and partial understanding about the
guality of wilderness. Changeinanindicator isforemost ared flag for further investiga-
tion, both about the conditionstheindicator istracking and about the appropriateness of
the indicator and the quality of the data. Evaluating trends in a quality of wilderness
should be based on how the set of all indicators is changing, rather than change in any
oneindicator (Failing and Gregory 2003). Theindicatorscurrently inthe Framework are
afirst iteration that will be revised over time, and new indicators and measures will be
developed based on experience from this monitoring effort and new research. These
indicatorswill likely bemost effectivefor eval uating changeover rel ativel y long periods.

Using four relatively discretequalitiesof wildernessmeansthat someindicatorscould
fit under more than one quality. For example, adam and its effects could be monitored
under all four qualities:

e “Untrammeled” — because the dam was built to manipulate water flows inside
wilderness.

e “Natural” — because the dam causes ecological impacts to natural streams.

e “Undeveloped” — because the “dam is an imprint of man’swork.”

e “QOutstanding opportunities’ —becausethe dam may interferewith the outstanding
opportunity visitors have to experience a primitive recreation environment.

Such crosscutting indicators are not intended to be more important than any other
indicator withinthismonitoring Framework. | nstead, such crosscutting indicatorsrefl ect
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the holistic nature of wilderness character. In some cases an indicator may be placed
under just one quality if it appearsdirectly and primarily connected to it. In other cases,
anindicator may be placedin morethan one quality to monitor subtle differencesamong
the different qualities. For example, in the case of dams, the action to build adam is
monitored in the untrammeled quality, the ratio of stream miles to number of damsis
monitored as a surrogate for the ecological effects of dams, the presence of the dam as
astructure is monitored in the undevel oped quality, and its presence would also affect
the amount of areafree of development under the outstanding opportunities quality.

6.2.2 Criteria for Selecting Core Indicators

Indicators were selected by applying nine criteria, grouped into four broader catego-
ries of feasihility, significance, responsiveness, and credibility. The categories and
criteriaused in selecting indicators are:

Feasibility

» Affordable: theindicator isrelatively inexpensive to monitor or datafor it already

exist.

» Practical: theindicator doesnot causeasignificantincreaseinworkload or require

significant funding and skill levels.

Significance

e Useful: theindicator has value and meaning for the quality of wildernessthat can

beappliedtoall National Forest Systemwildernesses, andit hasval ueand meaning
to managers of an individual wilderness.

» Explainable: theindicator and itsvaluetoward ng the quality of wilderness

are explainable to alayperson.

Responsiveness

» Responsive: the indicator responds readily to management actions.

* Freefromenvironmental variation: the indicator isrelatively free from environ-
mental variation and changes in the indicator can be reasonably attributed to the
effects of modern people or management actions.

Credibility

* Measurable: the indicator can be measured accurately with a high degree of
confidence.

» Reliable: the indicator yields the same result when measured by different people
when conditions are the same.

» Repeatable: the indicator yields the same result when measured over time and
across different wildernesses when conditions are the same.

Whilean attempt was madeto maximizeapplication of all thecriteriain choosing each
indicator, feasibility criteriaweregenerally giventhemost weight. Giving feasibility the
most weight means that only a small humber of indicators will be used for any given
monitoring question. For example, under the natural quality, only a few of the many
different indicators used to monitor air quality related values areinitially recommended
for monitoring because dataare already being collected for them in many wildernesses,
and equal-valueisogramlinesmay beusedtointerpol atedatafor al other National Forest
System wildernesses across the United States.

Some indicators were selected because they were considered critical to wilderness
character even though they may not be entirely under the control of Federal land
managers. Light pollution that degrades night sky related values, for example, may be
considered acomponent of the natural quality of wilderness. It isimportant to report on
thetrendsintheseindicators over time becausethey may reflect broad, regional impacts
tothelocal wilderness character regardless of managers' ability to alter thosetrends. In
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addition, monitoring theseexternal factorsissometimesagood and |essexpensive proxy
for measuring the actual quality within wilderness.

The desired or needed level of certainty of monitoring data, determined in large part
by the purpose for which the information will be used, strongly affects selection of
indicators. Highly contentious issues, for example, require highly accurate and precise
datato answer very specific questions, inturnrequiring indicatorsand sampling methods
of typically great cost. By carefully selecting indicatorsthat provide general information
on national trends in the wilderness qualities, this national monitoring program strives
to reduce costs by optimizing certainty and feasibility. For example, as described in the
next section, actions that manipulate plants and animals are used as an indicator of
impacts to the untrammeled quality of wilderness, providing data of relatively high
certainty and low cost.

6.2.3 Table of Monitoring Questions and Potential Core Indicators

Each quality of wilderness and its related monitoring question(s) and potential core
indicators are presented in the hierarchical table on page 31. The potential core
indicatorsdescribed inthistableare merely illustrative and not final because they will
certainly change based on the work of the subject-matter experts and their associated
Technical Teamswho are devel oping the Technical Guide for Monitoring Conditions
Related to Wilderness Character. For example, the indicators currently are not
structured or worded to be consistent in their directionality, as they will be in the
Technical Guide.

Under the “monitoring question” column, italics clarify and emphasize how specific
monitoring questions under each quality differ from one another. Under the “potential
coreindicator” column, examples, initalics, aregiveninsomecasestoclarify thespecific
types of indicatorsthat would be monitored; these examplesare meant to beillustrative,
not exhaustive. Potential core measures are not reported in this table because the
Technical Teamswill develop them.

6.3 The Context of Agency Wilderness Monitoring

30

The need for anational program of wilderness monitoring within the Forest Service
and the other wilderness managing agencieshaslong been recogni zed. Since 1985, there
have been five formal recommendations calling for improved wilderness monitoring,
and two task forces charged with devel oping wilderness monitoring direction. Severa
of these efforts were in response to a Government Accounting Office (1989) report on
Forest Servicewildernessmanagement, which found that theagency could not assessthe
status and trends of wilderness conditions because of alack of monitoring. Cole (1990),
reviewing the status of wilderness management since passage of the Wilderness Actin
1964, concluded that monitoring, along with other actions, was needed for “professional
wilderness management.” Recently, the Forest Service wilderness agenda and action
plan “Thinking Like a Mountain” (USDA Forest Service 2000) identified wilderness
monitoring as one of the top three priorities for improving the agency’s capacity for
wilderness stewardship. Similarly, the blue-ribbon panel report “ Ensuring the Steward-
ship of theNational WildernessPreservation System” (Pinchot Institute 2001) identified
wilderness monitoring as one of four key recommendations to improving wilderness
stewardship. Despite all these calls for wilderness monitoring and the work of two task
forces, no national program of wilderness monitoring has yet been developed.

6.3.1 How This Effort Is Different From Previous Agency Wilderness
Monitoring Efforts

This current effort is different from past agency efforts to develop wilderness
monitoring in four important ways. These differences are partly due to different
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Quality of
Wilderness

Monitoring
Question

Potential Core Indicator

“Untrammeled” —
wilderness is
essentially
unhindered and
free from modern
human control or
manipulation

What are the status
and trends of
intentional modern
human controls or
manipulation of
wilderness?

Actions that control or manipulate (for
example, actions that ignite fire,
mechanically reduce fuels, physically
remove plants or animals, introduce plants
or animals, amend soil or water, apply
herbicides or pesticides, control flooding)

Suppressed natural fire starts

“Natural” —
wilderness
ecological systems
are substantially
free from the
effects of modern
civilization

What are the status
and trends of human
threats to natural
conditions?

Pollutants that degrade air quality and air
quality related values that affect plants,
animals, soil, water (for example, ozone
and wet deposition)

Developments that degrade the free-
flowing condition of rivers and streams (for
example, dams)

Nonnative species that alter the
composition of natural plant and animal
communities (for example, nonnative
plants, animals, fish, livestock,
invertebrates, and pathogens)

Light pollution that degrades night sky
quality and night sky quality related values

What are the status
and trends of selected
biophysical conditions
and processes
sensitive to human
threats?

Visibility (for example, anthropogenic fine
nitrate and sulfate, deciview)

Water quality

Ecosystems, plant communities, and plant
species that are rare or at risk

Fire regime (for example, fire regime
condition classes)

“Undeveloped” —
Wilderness is
essentially without
permanent
improvements or
modern human
occupation

What are the status
and trends of physical
evidence of modern
human occupation or
modification?

Evidence of physical developments (for
example, buildings, system trails and
major trail features, dams & other in-
stream structures, roads, utility
infrastructure)

What are the status
and trends of the use
of motorized equipment
and mechanical
transport?

Mechanical transport and motorized
equipment use authorizations

“Outstanding
opportunities for
solitude or a
primitive and
unconfined type
of recreation” —
Wilderness
provides
outstanding
opportunities for
people to
experience
solitude or
primitive and
unconfined
recreation,
including the
values of
inspiration and
physical and
mental challenge.

What are the status
and trends of
outstanding
opportunities for
solitude?

Remote, trailless wilderness (for example,
amount of wilderness more than 4 mile
from open trail or road)

Wilderness visitation (for example,
wilderness users within the primary service
area)

What are the status
and trends of
outstanding
opportunities for
primitive recreation?

Creature comforts (for example, amenities
provided by management such as toilets,
shelters, developed water sources,
developed campsites)

Trail development level (for example,
amount of trails in primitive condition
classes)

What are the status
and trends of
outstanding
opportunities for
unconfined recreation?

Management restrictions on visitor
behavior (for example, permits, fees,
quotas, regulations)
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circumstances within the Forest Service now compared to when previous wilderness
monitoring effortswere undertaken, and partly due to choices made during the devel op-
ment of thisFramework. Collectively, thesedifferencesimprovethe chancesof success-
fully developing and implementing a national program to monitor selected conditions
related to wilderness character:

e This Framework focuses on arelatively small number of indicators that are cost
effective and explicitly related to the qualities of wilderness. Unlike previous
monitoring efforts that developed extensive lists of conditions that could be
monitored within awilderness, theindicators within this Framework use datathat
are already being collected within the Forest Service or are available nationally.

» ThisFramework isfocused onimplementing aprogram of wilderness monitoring.
Consequently, the Committee devel oping this Framework is composed largely of
field-level wilderness staff and representatives of key Forest Service national
monitoring programs. These two groups, respectively, ensure practical and rel-
evant management application of this monitoring Framework and facilitate inte-
gration of wilderness monitoring across agency organizational levelsand resource
programs.

» ThisFramework isdirectly tiedto several agency monitoring programs, such asthe
Infrastructure Project, the Natural Resource Information System, and Forest
Inventory and Analysis. These programs are actively seeking to integrate wilder-
ness information needs into their programs, just as the wilderness program is
seeking to use information from these other programs

» This Framework evaluates trendsin conditions related to wilderness character at
thelevel of anindividual wildernessand compilesthisinformation uptotheforest,
regional, and national levels. Consequently, instead of offering a variety of
monitoring methodsthat individual wildernesses may choose from, the forthcom-
ing Technical Guidewill describe standardized techniquesthat are applied consis-
tently across all National Forest wildernesses.

6.3.2 How This Effort Fits With Agency Policy, Forest Planning, and
Budget and Accountability Systems

This monitoring is consistent with existing Forest Service policy. Protecting and
perpetuating wil dernesscharacter isanational wildernessmanagement objective (Forest
Service Manual 2320.2, No. 4), and this monitoring enables managers to determine if
wildernesscharacter isstable, declining, or improving over time (Forest Service Manual
2320.6).

With approximately 75 percent of National Forests containing wilderness, asimilar
percentage of Forest Plans contain wilderness management direction. Although the
Framework can beimplemented without Forest Plan amendment or revision, few current
Forest Plansuse wilderness character to describe the desired future condition, standards,
or monitoring requirements. This monitoring Framework provides forests with the
conceptual basisto amend or revise Forest Plans with afocus on this core wilderness
stewardship responsihility.

Although the Forest Service’' s new 10-Y ear Wilderness Stewardship Challenge and
current budget and performance accountability processes do not directly address
wilderness character, there is overlap between these efforts and this monitoring. In the
short term, implementation of this monitoring will provide useful information for these
efforts. In the long term, this monitoring will allow the Forest Service to explicitly
address preservation of wilderness character in budget and accountability systems.
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6.3.3Integrating This Effort Within the Forest Service and With Other
Federal Agencies

This effort to monitor selected conditions related to wilderness character is inte-
grated within a broader movement to refine and focus inventory and monitoring
activitiesacrossthe Forest Service. Thiseffort isintegrated with theselarger effortsin
several ways. First, the Washington Office Wilderness & Wild and Scenic Rivers staff
and Ecosystem Management Coordination staff chartered the Committee developing
thisFramework. Second, key representativesfrom Forest Service national inventory and
monitoring staffs directly participated in developing this Framework. Third, when
completed, this wilderness monitoring will be incorporated into agencywide Inventory
and Monitoring Program Plans. Andfourth, thisFramework document and theforthcom-
ing Technical Guide follow a standard template used by other monitoring “protocol
development teams’ and will become part of the Forest Service directives system.

The other wilderness managing agencies (Bureau of Land Management, National
Park Service, and U.S. Fish and Wildlife Service) areintegrated into this Forest Service
effort to monitor selected conditions related to wilderness character. All wildernesses,
regardless of which agency administers them, are part of asingle National Wilderness
Preservation System. Although each of the wilderness-managing agencies has aunique
culture and set of traditions, aswell as unique needsfor monitoring wilderness, all share
the same legal responsibilities under the Wilderness Act of 1964 and subsequent
wilderness|egislation. Representativesfrom each of the other agencieshavebeen active
members of the Forest Service Wilderness Monitoring Committee making significant
contributions to this Framework. This participation ensures ongoing interagency com-
munication, with theintent of eventually devel oping amonitoring programthat could be
applied across the entire National Wilderness Preservation System.

6.4 The Process Used to Develop This Framework

This monitoring Framework was developed over 2 years of biannua Committee
meetings, monthly conference calls, two formal reviews, and many informal reviews.
Many different monitoring needs and tasks were identified at the first face-to-face
meeting of the Committee. From among all the tasks and needsthat wereidentified, the
Committee decided to focus on two paralel efforts. (1) develop better integration
between the wilderness program and other resource programs to capitalize on the
monitoring that was aready being conducted inside wilderness, and (2) develop a new
protocol to monitor wilderness character because this is what is truly unique in
wilderness, and no other resource program has direction to monitor it.

Initially, a subgroup of the Committee worked to craft the general direction of this
Framework document. As the Framework matured, the entire Committee became
involved, and work on this document has to date dominated the time and energy of the
Committee.

Two specific projects were undertaken and compl eted to provide background infor-
mation for devel oping this Framework. First, the Committee conducted an exploratory
survey in spring 2002 to evaluate the types of monitoring currently being conducted in
all National Forest System wildernesses. Thissurvey showed therewasalot of resource-
specific monitoring, especially related to recreation, but no systematic monitoring of
conditions specifically related to wilderness character. The second project was to
develop specific questions about the Committee' s interpretation of wilderness legisla-
tion in crafting the conceptual foundation for this monitoring program. The Committee
solicited informal opinions on these questions from several lawyers familiar with
wilderness legislation and judicial decisions regarding thislegislation. In al cases, the
Committee’ s interpretation was supported by these informal opinions.
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The Committee adopted atwo-phasereview strategy. The purpose of thefirst review,
conducted in the fall of 2002, wasto solicit comments from arelatively small group of
individuals intimately familiar with wilderness and its management. Responses were
received from 37 individuals: 13 from Forest Service personnel; nine from agency,
academic, and nongovernmental organization scientists; seven from the National Park
Service; three from the Fish and Wildlife Service; and one from the Bureau of Land
Management. Three Committee membersindividually reviewed all responsesto ensure
that a particular concern or nuance of a concern wouldn’t be missed if just one person
reviewed the responses. All together, approximately 420 person-hours were spent
reviewing and discussing these comments. Personal responses were sent to each
reviewer with the decision of how the Committeewould addresseach of their comments.
The purpose of the second review, conducted during the summer of 2004, wasto solicit
comments from across the entire Forest Service, including all staff areas in National
Forest Systems and Forest Service Research and Devel opment.

Inadditiontotheseformal reviews, many informal reviewsand discussionstook place
over the course of developing this Framework. Both formal and informal reviews and
discussions greatly helped the Committee craft the final concepts presented in this
Framework.

6.5 The Forest Service Wilderness Monitoring Committee
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The Forest Service Wilderness M onitoring Committee was chartered in the spring of
2001 by two Washington Office staff groups. The Committeeis composed primarily of
staff with direct field experience managing wilderness, and together, Committee
members have a cumulative 130 person-years of experience directly managing wilder-
ness. The Committee al so includes representatives from Washington Office monitoring
staffs and from the other Federal wilderness managing agencies to ensure two-way
communication. The Committee is composed of :

e ChrisBarns, Bureau of Land Management Representative to the Arthur Carhart
National Wilderness Training Center, Missoula, MT

e SeveBoutcher, Committeeco-chair, Wilderness|nformation Manager, Washing-
ton Office-Remote, South Burlington, VT

» Beth Boyst, Wilderness Specialist, White River National Forest, Minturn, CO

» Denis Davis, Strategic Planner, National Park Service Intermountain Regional
Office, Denver, CO

e Troy Hall, Associate Professor, Department of Conservation Social Sciences,
College of Natural Resources, University of Idaho, Moscow, 1D

» MaryBeth Hennessy, Wilderness Management, Inyo National Forest, Bishop, CA
(no longer active on the Committee)
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