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_ 7! _ . """"" .•••.: | The following report represents the final product of a task group 
^ ^ 2 2 ™ 2 S 2 2 2 J commissioned by the Federal Fire and Aviation Leadership Council 

(FFALC) to evaluate key issues facing federal prescribed fire management 
programs. The report establishes interagency agreement on numerous issues identified in recent reviews of 
fire management policy and programs reported in the Interagency Management Review Team (IMRT) 
Report and Federal Wildland Fire Management Policy and Program Review. Recommendations from this 
report that are approved by the FFALC will be implemented through guidelines and policy manuals on an 
interagency basis. A general discussion of all proposals and issues is included in the report as background 
and premise for specific recommendations. 

Decisions in this report will increase public and firefighter safety, increase effectiveness of key program 
elements, improve standardization between agencies, expand long-term economic viability of fire 
management programs, increase efficient use of critically short resources, augment ecosystem health 
restoration and maintenance efforts, and advance interagency prescribed fire applications as viable 
management strategies capable of replicating natural disturbance events. 

Decisions produced from this report will support fire management program capability and effectiveness 
while meeting the program flexibility needs of complex fire management programs. This report represents 
an initial step in resolution of issues generated through national level reviews and internal program 
analyses. The enclosed signature page documents approval by the FFALC and represents direction to 
begin implementation of all recommendations. 

The report consists of a summary table and an appendix section. Table 1 provides a summary of all 
issues, actions, and required decisions. Briefing statements for each issue are provided in the Appendix. 
Appendix Section 1 includes recommendations for primary tasks assigned to the task group: increasing 
programmatic prescribed fire accomplishments, and implementation of IMRT recommendation A.8, live 
fuel moisture. This section also includes two other issues prerequisite to increased prescribed fire 
accomplishments: modifications of national preparedness plan to relieve restrictions on prescribed fire 
operations (necessary actions completed by FFALC in July 1995), and daily certification requirements for 
agency aclministrators during prescribed natural fires (PNFs). Recommendations for three of these four 
issues require approval by the FFALC prior to implementation. 

Appendix Section 2 presents issues critical to reducing agency differences in prescribed natural fire 
management. Resolution of these issues will facilitate interagency prescribed natural fire management and 
promote greater use of shared resources to advance the program. The two issues are: consolidation of 
current documents used by Forest Service and National Park Service for documenting and guiding PNF 
management into a single document, and consolidation of agency differences in interpretation and use of the 
maximum allowable perimeter concept into a single, clearly defined policy to used by all agencies in PNF 
management. Approval by the FFALC is necessary to direct implementation of these recommendations by 
agency directors and inclusion of new procedures into agency manual rewrites. 

Appendix Section 3 includes issues related to improved efficiency in prescribed natural fire operational 
management. These issues include: addition of a prescribed natural fire manager position to the NWCG 
prescribed fire qualifications and training system, mandatory requirements for fire behavior and risk 
assessment technology during PNF bum plan preparation, prescribed fire position qualifications, 
participant requirements for PNF bum plan development, and terminology clarification. These issues, 
addressed by an interagency task group dealing with prescribed natural fire management, have influence on 
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the NWCG prescribed fire qualifications and training system. The NWCG Prescribed Fire and Fire Effects 
Working Team has received a briefing regarding these issues, concurred with all recommendations, and will 
oversee product development, additions to current systems, and full implementation. These issues are 
presented in this report for informational purposes and no action is required of the FFALC. 

Table 1. Summary of issues, actions, and required decisions. 

Section/ 
Issue 
Sniuher 
Section 1, 
Issue 1 

Issue Vime 

Increased prescribed lire 
accomplishments (recommended by 
Federal Wildland Fire Policy and 
Program Review). 

Prepare recommendation describing 
mechanisms for escalating prescribed fire 
program accomplishments. 

Approve development of formal designation of 
prescribed fire resources and dispatch process. 

Section 1, 
Issue 2 

Implementation of a live fuel moisture 
monitoring system, IMRT A.8. 

Review IMRT recommendation A.8 and 
prepare implementation plan. 

Establish resource process, supported by 
coordinated field data collection and site selection, 
to produce a timely and useful live fuel moisture 
correlation to existing fire danger indices. 

Section 1, 
Issue 3 

Modification of National Preparedness 
Plan to relieve restrictions on prescribed 
natural fire operations. 

1. Preparation of memorandum for all 
agencies that clarifies any confusion 
arising from varying interpretation of 
current wording. 
2. Review and revise entire National 
Preparedness Plan. 

1. DECISION IMPLEMENTED. Interagency 
memorandum completed, approved by FFALC, 
and disseminated to all agencies in July 1995. 
2. Direct National MAC Group to revise National 
Preparedness Plan. 

j Section 1, 
I Issue 4 

Daily certification by agency 
administrators requires considerable 
time cornrnitment and physical presence 
on unit during PNFs 

Develop an interagency position 
specifying certification requirements in 
terms of certification frequency, 
certification authority, and documentation 
requirements. 

Approve continuation of daily certification 
requirement, with the authority to redelegate this 
certification authority to specific line personnel 
for PNFs presenting lower levels of management 
implications and concerns. 

! Section 2, 
; Issue 1 

Forest Service and NPS utilize different 
documents for the purpose of assessing 
fire situations, developing management 
alternatives, and establishing 
operational procedures for prescribed 
natural fires. 

Develop an interagency position 
supporting a single document that 
combines the best attributes of both FS 
Bum Plan and NPS Fire Situation 
Analysis. 

Approve interagency adoption of standardized 
PNF Burn Plan and promote interagency 
implementation. 

i Section 2, 
I Issue 2 

Differences exist between agency 
interpretation and use of Maximum 
Allowable Perimeter (MAP). 

j Develop an interagency position stating a 
| clearly understood definition of maximum 
: prescribed extent of a prescribed natural 
j fire. 

Approve interagency endorsement of change 
from Maximum Allowable Perimeter (MAP) to 
Maximum Manageable Area (MMA) and 
promote Interagency implementation. 

i Section 3, 
• Issue 1 

Review of Prescribed Fire Manager 
position and development of Prescribed 
Natural Fire Manager position. 

j Develop an interagency position 
j recommending whether or not a PNF 
j Manager position should be developed. 
j Develop description of roles and 
I responsibilities and a position task book. 

NO FFALC DECISION REQUIRED. 
Recommendation made to establish a PNF 
Manager position in June 1995. 

Concurrence by PFFEWT, September 1995. 
Completion of task book pending . 

Section 3, j Mandatory use of the Rare Event Risk 
Issue 2 ] Assessment (RERAP) Procedure and 

j Fire Area Simulator (FARSITE) 
i computer model by Prescribed Fire 
i Behavior Analvsts. 

Develop an interagency position slating if 
this technology should be adopted as a 
mandatory requirement for utilization on 
all prescribed natural fires. 

NO FFALC DECISION REQUIRED. 
Recommendation completed in June 1995. 
Implementation pending. 

Section 3, ; Qualifications of Prescribed Fire 
Issue 3 j Behavior Analysts 

Develop an interagency position stating 
that no additional qualification standards 
will be created for the Prescribed Fire 
Behavior Analyst position. 

NO FFALC DECISION REQUIRED. 
Recommendation concurred with by PFFEWT, 
September 1995. Implementation under their 
direction. 

Section 3, j Requirement for Prescribed Fire 
Issue 4 | Behavior Analyst to be part of teams 

• preparing PNF Bum Plans. 

Develop an interagency position stating 
that the Prescribed Fire Behavior Analyst 
position is a mandatory component of all 
teams preparing prescribed natural fire 
bum plans. 

NO FFALC DECISION REQUIRED. 
Federal wildland fire management agencies 
concurred with initial recommendation completed 
September 1995. 

Implementation pending. 
NO FFALC DECISION REQUIRED. 
Recommendation completed September 1995. 

Section 3, j Confusion associated with definition of 
Issue 5 j terms related to types of natural fires. 

Develop an interagency position stating 
that all prescribed natural fire will be 
considered as only prescribed natural fires 
with no further subdivision into types. 
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Appendix: Report of Issues and Recommendations. 

Section 1: Programmatic prescribed fire management issues. 

Issue 1: Increased prescribed fire accomplishments. 

Issue 2: IMRT Recommendation A.8: Live fuel moisture (LFM). 

Issue 3: Modification of National Preparedness Plan to relieve restrictions on prescribed 
fire operations. 

Issue 4: Daily certification by agency administrator requires considerable time 
commitment and physical presence on unit during PNFs. 

Section 2: Issues critical to reducing agency differences in prescribed natural fire 
management. 

Issue 1: Forest Service and National Park Service utilize different documents for the 
purpose of assessing fire situations, developing management alternatives, and establishing 
operational procedures for prescribed natural fires. The Forest Service uses a PNF Burn 
Plan and NPS uses a Fire Situation Analysis (FSA). 

Issue 2: Differences exist between agency interpretations and use of Maximum Allowable 
Perimeter (MAP). 

Section 3: Issues related to more efficient prescribed natural fire operational management. 

Issue 1: Review of Prescribed Fire Manager position and development of Prescribed 
Natural Fire Manager position. 

Issue 2: Mandatory use of the Rare Event Risk Procedure (RERAP) and Fire Area 
Simulator (FARSITE) computer model by Prescribed Fire Behavior Analysts. 

Issue 3: Qualifications of Prescribed Fire Behavior Analysts. 

Issue 4: Requirement for Prescribed Fire Behavior Analyst (RXFA) to be part of teams 
preparing PNF Burn Plans. 

Issue 5: Confusion associated with definition of terms related to types of natural fires. 
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Section!: Programmatic Prescribed Fire Management Issues | 

Issue 1: Increased Prescribed Fire Accomplishments. 

Introduction 

In an effort to maintain, enhance, and restore fire dependent ecosystems, additional prescribed fire 
applications on a broader scale are needed. The Federal Fire and Aviation Leadership Council 
recognizes that the prescribed fire program needs to be escalated. The question is how to get this 
done, recognizing agency, social political, and economic constraints. Some elements within this mix 
will need to be dealt with outside agencies, but most of the constraining elements are agency specific. 

Significant direction exists in various agencies. The Federal Wildland Fire Management Policy and 
Program Review gives clear direction and goes as far as to suggest specific funding, workforce, and 
pay element changes to promote the escalation of this fire management program element. Interagency 
deliberation on this issue resulted in the following recognition of limiting factors, assessments of 
existing efforts to build mobile teams and recommended proposals. 

Limiting Factors/Barriers: 

A. Funding: 

Appropriated funds are limited. Increases in fuel treatment funds have not been 
commensurate with increases in presuppression elements of the fire management program. 

Extensive fuel treatment applications are not consistently possible every year, due to other 
work priorities, weather factors and suppression priorities. Consistent carryover funding 
authority needs to be established to maximize fiscal capability during years of good fuel 
treatment opportunities. 

Funding for fuel treatment is predominately resource specific such as specific funding for 
natural fuel abatement, various wildlife habitat components, activity created fuel, etc. Most 
prescribed fire applications result in multiple resource benefits. Funding from various 
resource elements could be combined into an "escrow" account to finance fuel treatment on a 
program basis over multiple years rather than at the project level annually. 

There are significant agency differences in prescribed fire funding. The use of non 
appropriated funds may be used for prescribed natural fire applications in some agencies, but 
not others. Consistency in funding authorities will reduce inequities within programs and 
decrease complexity when dealing with exchanging interagency personnel and funds. 

Programs and specific projects have been short term output and specific resource oriented. 
Programs need to be established that reflect long term goals on a fire regime based application 
frequency. Where funding is limited for programs designed to substantially reduce risk of 
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severe wild fire occurrences. Non-traditional funding opportunities should be explored to 
meet long-term goals of reducing risk and suppression costs. 

B. Downsizing: 

All Federal Agencies are expecting continuing reductions in the number of personnel. 

Availability of personnel is limited by various factors. We have not demonstrated that fire 
management objectives are "job one" except periodically under the most severe fire 
suppression emergencies. 

Will need to look at ways to organize existing personnel into more efficient working groups 
on an interagency basis on local, regional, and geographic scales. 

Increase personnel availability by considering the following policy changes: 
• Seek changes in hiring authority to better utilize trained Native American workforce 

elements. 
• Consider contract options and expense of utilizing private sector resources. Current 

practices permit AD hiring exclusively for emergency situations. 
• Consider volunteers and student conservation association enrollees for low risk 

applications (liability issues need to be discovered/mitigated). 

C. Agency Culture: 

Most land management agencies have developed a proud heritage of protecting resources and 
public values against the ravages of wildfire. The fire suppression element of the fire 
management program is dominant. This dominance needs to remain in agencies that have 
wide ranging resources protection responsibilities. In all cases, the prescribed fire element 
need to be elevated in importance and recognition as an integral part of the fire management 
program. 

Considerations discussed include: 

Escalate the visibility prominence and importance of the prescribed fire element of the 
fire management program. 
Include prescribed fire reporting in Nat'l fire situation report (leads t o Nat'l Fire 
Management Situation report). 
Increase recognition of the overall benefit of prescribed fire program outputs to 
meeting missions/goals of agencies. 
Recognize the long-term cost effectiveness of prescribed fire as a management tool in 
reducing suppression expense and risk. 
Display internally/externally the value of the prescribed fire program in support of the 
total land management objectives. 
Risk associated with prescribed fire program implementation must be accepted and 
valued against the long-term risk of non-application. 
Build local understanding of fire management programs and increase public awareness 
and acceptance through education of outputs. 
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• Need memo from agency levels to field regarding program priority. 

D. Use of Prescribed Fire Resources: 

Unlike fire suppression resources, prescribed fire resources are used specifically within 
agencies. Agency use has been predominately provincial with little sharing. There are 
numerous examples in some agencies of successful local sharing of resources where travel/per 
diem expense do not adversely affect treatment costs. There is no formal organized 
management capability for prescribed fire application that mimes the successful organizational 
structures of wildfire suppression. 

Establish both agency and interagency prescribed fire teams. 
Develop nomination/selection process. 
Identify various RX Fire resources needed. 
Consider National/Regional/Local oversight teams. 
Establish need for resource autonomy to prescribed fire programs. 
Establish availability and fiscal standards. 
Develop implementation team, module, single resource configurations. 
Use existing information (NPS) to style future organizations. 
Establish early "test" demonstration for implementation. 
Provide summary result of test for operational and fiscal. 
Continue to use and build on successful local team concepts. 

Proposal: 

We suggest an initial effort be developed to establish various levels of prescribed fire support 
resources on an interagency basis. This will provide a first step towards management actions 
necessary to successfully increase program outputs. A test program could be developed in early '96 in 
the Southeast part of the country when significant dormant season prescribed burns are planned. Most 
other potential prescribed fire resources across the country are not involved in fire management 
activities during this period. If priority and fumling is established they could be mobilized to test fiscal 
feasibility and operational success of this proposal. 

Local limiting factors in all areas start with personnel and equipment availability during very limited 
periods of open prescription "windows". Prescription elements are weather dictated. When 
prescription elements are favorable, multiple applications could be done in a short time frame with 
reduced risk of escape and impacts to other resource values. 

Establish and select candidate prescribed fire implementation modules to conduct prescribed burn 
projects in the Southeast area on an interagency basis. Develop test through Regional Offices and 
National Office Support. Track resource outputs and costs to provide basis of future implementation 
recommendations to Leadership Council in Spring of '96. Initial efforts should be directed at the 
establishment and application of the RXF2 concept and the negotiation of single resources various 
projects might require. Closest available forces should be utilized to miriirnize expenses. Some 
discretion will allow the test to experience variations in potential costs to verify differences between 
reality and perception. This initial test could allow agencies to utilize highly skilled fire personnel, 
increase program outputs and demonstrate interagency cooperation in meeting agency goals. 
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Differences in agency capability and needs is real and closely recognized in this proposal. Due to 
this, a range of prescribed fire resources is suggested. The base 8 hour funding of personnel is a 
complex and critical element of the fiscal feasibility of this concept. Prescribed fire costs per acre will 
be dramatically increased in most situations if the base 8 is paid by project funds. There is a strong 
suggestion that formally established team and modules be considered a program level cost and base 8 
paid from a National account. Per diem travel could be a project cost element. The NPS method is a 
good example and was widely accepted within the western Parks during the operations season of '95 
(Zimmerman, IWFC Meeting, 1995). 

Recommendation: 

Formalize key prescribed fire resources and develop both regional and national resource data bases for 
dispatch availability. The following resource components are suggested: 

Four Prescribed Fire Management Modules. 

1. RXFI Team - Implements complex fire plans consists of Type I Bum Boss, Ignition Boss, 
Operations Section Chief, and Prescribed Fire Behavior Analyst. ORDER: RXFI Team -
RXBI, RXTI, OSC2, RXFA. 

2. RXF2 Team - Implements intermediate fire plans consists of Type II Bum Boss, Ignition 
Boss, Division Group Supervisor, and Prescribed Fire Behavior Specialist. ORDER: RXF2 
Team - RXB2, RXT2, DIVS, AND RXFS. 

3. RX Fire Support Module - Supports implementation of various fire plan elements of ignition, 
holding, weather, monitoring, and/or preparation. Consists of crew leader and 4 to 6 crew 
members. ORDER: RXFS, designate numbers of module members requested. 

4. Prescribed Natural Fire Team - Develop and/or implement prescribed natural fire plans. 
Consists of Prescribed Natural Fire Manager, Operations Section Chief n, Logistics Section 
Chief H, Prescribed Fire Behavior Analyst. ORDER: RXNF - PNFM, OSC2, LSC2, 
RXFA. 

Single Resources 

• Any individual module position. 
• Any NWCG guideline identified position or resource. 
• Crews, Type I or n. 

Summary: 

Scientific data combined with monitored results of land management practices have resulted in increased 
knowledge of the long-term effects of fire exclusion in fire adapted ecosystems. Improvements in ecosystem 
health is dependent on increased prescribed fire applications on broad scales. Acceptance and understanding 
of this fact in professional and private sectors is fostering an advocacy for dramatic increases in existing 
prescribed fire programs. 

Recent professional reviews, notably the Draft Federal Wildland Fire Policy and Program Review, point out 
multiple needed changes in the fire management program that will potentially increase prescribed fire 
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outputs. Many of these proposed changes have been considered in this discussion to formulate prescribed 
fire support infrastructure on an interagency basis. 

Emphasis is placed on qualified personnel, their availability to participate in all elements of the fire 
management program, interagency exchange of resources, reduction of administrative barriers in funding, 
dispatch, hiring, and non-traditional private sector personnel use. 

The increases sought in prescribed fire programs are substantial. The establishment and use of prescribed 
fire support resources is a logical and good first step. Significant program change will require incremental 
change that will incorporate the combinations of proposals already identified in a timeframe that approaches 
'as soon as possible.' 

The urgency for needed program changes will not be diminished over time. Every season that we continue 
to subvert and alter the disturbance element of fire in fire adapted ecosystems, brings us closer to 
diminishing management options, increasing risk to firefighter safety, and escalating threats to private 
resources. 

The values associated with increased outputs from the escalation of the prescribed fire program are becoming 
universally accepted. The development of interagency prescribed fire support resources, configured as 
teams, modules, and single resource elements that can respond to interagency needs when conditions are 
optimum to maximize essential program outputs is a highly recommended first step in significant program 
change. This concept may be the start of accomplishing outputs that national, geographic, and local reviews 
are recommending. 
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Issue 2: IMRT Recommendation A.8:Live Fuel Moisture (LFM)» | 

Introduction: 

The IMRT task group assigned to prepare an action plan for IMRT Report recommendation A.8 has 
recognized the importance and need to relate measured live fuel moisture (LFM) threshold values to 
observed fire behavior. Their presentation to the IMRT provided thirteen recommendations which 
offer a wide range of opportunities and directives for data collection across the western half of the 
country. Those recommendations, however, are not specific to location or species which have 
demonstrated propensities for live fuel contributions to fire behavior characteristics beyond existing 
fire behavior prediction system fuel model capability. In addition, the recommendations do not 
generally differentiate responsibility and capability between research and field operations regarding 
data collection and analysis. The proposal discussed in the following section clearly addresses the 
value of correlation between live fuel moisture data and observed fire behavior with a descriptive 
relationship of this correlation to existing fire behavior indices. 

Basis of Proposal: 

There is a real need for live fuel moisture data collection, analysis and fire behavior correlation 
modeling. The existing task force proposal has considerable merit and warrants very high regard. In 
an attempt to make it realistic, achievable, and meaningful, the following key suggestions are offered: 

• The west-wide approach is too broad and complex for this initial effort. In an effort to 
maximize time and effectiveness of the LFM task, we recommend that data collection be 
constrained to specific species and locations of known problem areas. 

• Data collection will be directed and monitored (to ensure quality and consistency) by research 
personnel. Benefiting agencies will work in conjunction with research organizations to provide 
data collection resources selected at field locations. 

• A research project to provide LFM data correlation and analysis be developed with priority 
commensurate with National Interagency needs regarding this issue. Recommendation is 
made to maximize existing data and established processes to produce the earliest possible 
research products. 

• Research project output is designed to develop LFM threshold values correlated to existing 
fire behavior indices locally, regionally or Nationally (if possible) can be used to make 
strategic and tactical fire management decisions. 

Proposal: 

In support of intensifying firefighter safety, escalating suppression success, improving risk assessment 
and maintenance of air quality, the following specific recommendations have been prepared: 

• Establish a pilot LFM data collection process at selected sites in 1996. 
• Coordinate potential prescribed burn locations with research into data collection areas. 

Establish research project design and management infrastructures in 1996. 
• Synthesize existing information from previous studies, data collections and associated research 

efforts. 
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Develop wildfire response capability of research oversight personnel to selected key areas 
during peak fire season occurrence. 
Construct a consistent, easily understood procedure that will more clearly illuminate situations 
when live fuel components of fuel beds will and are becoming contributors to significant fire 
spread and intensity for use by on-the-ground practitioners. 
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Discussion: 

During the 1994 fire season considerable confusion surrounded the interpretation of the National 
Preparedness Plan wording regarding prescribed fire activity in Levels IV and V. Decisions to allow 
new prescribed natural fires or management ignited prescribed fires were driven by varying and 
inconsistent interpretations of preparedness plan wording. 

Considerable discussion has taken place in regard to this issue. In January 1995, a memorandum was 
prepared for the National Multi-Agency Coordinating Group requesting revision of the National 
Mobilization Guide and National Preparedness Levels. After additional discussion, it was concluded 
that it was not the wording of these levels but the variation in interpretation that was responsible for 
restrictions to prescribed fire programs. 

It was then determined that interpretation of the national preparedness levels should be addressed to 
reduce potential effects of interpretation differences. Action should be taken to permit continuation of 
different fire management alternatives concurrently. Continued operation of individual unit fire 
management plans and risk mitigation features built into them, rather than overriding these plans 
during periods of intense wildfire activity is the principal goal. 

Proposal: 

It was felt that to effectively deal with this issue, two distinct products are necessary. These will be 
completed over both a short- and long-term scale. The short-term strategy, to be completed 
immediately, consists of preparation of a memorandum for distribution through all agencies that 
clarifies and reduces confusion arising from interpretation of current wording and describes 
management actions during approval phases of prescribed fires under national preparedness levels IV 
and V. The short-term action has been completed in the form of a memorandum reviewed by all 
agencies, and approved by the Federal Fire and Aviation Leadership Council. Copies have been sent 
to all agency offices and is enclosed in this document. 

The long-term proposed solution is based on the premise that management's need is to permit 
continuation of different fire management alternatives concurrently rather than terminating one entire 
program phase. There is no intent to allow prescribed fire activities to adversely impact significant 
national mobilization efforts for wildfire suppression at high levels of activity. Given this information, 
a longer term effort should be undertaken by the National Multi-Agency Coordination Group at NIFC 
which involves a review of the entire National Mobilization Guide and modification of any sections 
necessary to adequately address the issue of increasing readiness in response to escalating fire danger 
and resource commitment to suppression actions. Until this task is undertaken, direction for 
interpretation of the prescribed fire element of the programs exists in the jointly approved 
memorandum. 
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Issue 3: Modification of National Preparedness Plan to relieve restrictions 
on prescribed fire operations. 


