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Audubon’s core mission—to protect birds and their habitats— 
is informed by the best available science, and the science 
is clear. Two-thirds of bird species in North America will 
face extinction unless we tackle climate change. That is why 
Audubon supports the swift deployment of diverse renewable 
energy resources to decarbonize the economy and stabilize 
the climate. The projected environmental and economic 
impacts of climate change on coastal ecosystems and human 
communities are particularly staggering. Rising sea-levels, 
increasingly severe storms, marine heat waves, and ocean 
acidification are already affecting birds and people. At the 
same time, a number of factors are increasing our national 
electricity demands. Investments in manufacturing and indus-
trial facilities, data centers, and the use of AI have sparked this 
rapid growth. To meet these demands and ensure reliability, 
the U.S. must rapidly grow its energy and storage portfolios, 
and modernize and expand our grid. 

The expeditious deployment of offshore wind offers a critical 
opportunity to quickly decarbonize our economy. Because the 
open ocean provides consistently high windspeeds, offshore 
wind has the potential to provide a steady supply of significant 
amounts of energy near large populations. By utilizing offshore 
wind to supply 10 to 25 percent of national electricity demand, 
the U.S. can feasibly reach net-zero greenhouse gas emissions 
economy-wide while supporting high levels of electrification for 
vehicles and other mobile emissions sources.1 Such an invest-
ment would not only reduce emissions dramatically but could 
create as many as 390,000 jobs by 2050.2 To meet this goal, the 
U.S. would only need to utilize 10% to 13% of its total estimated 
offshore wind capacity (not including the Great Lakes).

Yet, despite this potential, offshore wind energy buildout 
in the U.S. is still in early stages, and we are far behind the 
global leaders in production. As of 2023, China leads the 
world with over 31 GW of operating offshore wind capacity, 
followed by the United Kingdom at 14.7 GW.3 Conversely, there 
are only three operational wind projects in U.S. waters to date 
which collectively produce approximately 0.174 GW. There is, 
however, an ambitious planning process underway and over 
the next 10 years, there will be exciting new projects in every 
ocean. To meet our offshore wind targets in a manner that 
protects birds and people, we must have planning processes 
and policies that are informed by science and the voices of 

local communities. With this opportunity in mind, Audubon is 
working with regulators, developers, and state and federal law-
makers to ensure the development of offshore wind proceeds 
efficiently and is safe for birds. 

Responsible wind energy development addresses the 
potential risks that development poses to birds by employing 
a four-element mitigation hierarchy that first avoids, then min-
imizes, then offsets, and ultimately monitors impacts on birds 
and other wildlife. The overarching goal of this layered approach 
is to have no net impact; in other words, we seek to prevent a 
decrease in seabird populations or, best case scenario, promote 
an increase. Our full report examines the risk of bird collisions 
with wind turbines, loss of habitat if birds are displaced from 
feeding areas or must fly around project areas, and the potential 
for development to alter ocean ecosystems that provide food 
for birds. In summary table found on page 2 of this document, 
where applicable, each policy recommendation is labeled to 
indicate where in the mitigation hierarchy it falls.

In addition to working directly with offshore wind regula-
tors and developers on siting, construction, and operations 
that avoid and minimize bird impacts, Audubon recognizes 
that policy improvements are required to speed the rate of 
offshore wind deployment, create regulatory certainty for 
developers, and foster community support for offshore wind 
projects, all while ensuring adequate protections for vulnerable 
bird species and the habitats on which they depend. 

Audubon is actively engaged with state and federal 
lawmakers, Governors, regulatory agencies, other conservation 
organizations, utilities, clean energy developers, and other 
decision makers to promote policy priorities with the goal of 
quickly increasing bird-friendly offshore wind infrastructure 
deployment. This companion document provides a compre-
hensive set of policy recommendations based on Audubon’s 
findings and the general recommendations provided in our 
main report. These recommendations are also outlined in a 
summary table detailing which recommendations apply to 
Congress, federal agencies, or state and local governments. 
Through this document, we hope to provide meaningful and 
actionable recommendations that can inform the work of 
industry, agencies, and legislators as they work to deploy 
responsibly-sited offshore wind energy.

Introduction

https://www.audubon.org/our-work/climate/clean-energy/birds-and-offshore-wind-report
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PAGE POLICY RECOMMENDATION LEGISLATIVE ADMINISTRATIVE STATE

PRIMARY MITIGATION 
HIERARCHY MECHANISM 

(IF APPLICABLE)

7 PROMOTING DESIGN AND OPERATION THAT IS BETTER FOR BIRDS 	

Develop and subsequently require offshore wind lease 
holders to adhere to a set of standard best management 
practices (BMPs) to avoid and minimize impacts on birds 
from the placement, construction, and operation of offshore 
wind turbines. 

• Minimize

Require the use of the best available perching deterrents to 
avoid bird presence at offshore wind infrastructure. • Minimize

Create light abatement standards for offshore wind 
infrastructure operation. • Minimize

Require the use of the best available technologies to reduce 
rotor collision risks. • Minimize

Additional research into project-scale repowering. • • Minimize

Require the use of turbine micro-siting whenever possible. • • Avoid

8 IMPROVING MONITORING OF WILDLIFE IMPACTS FROM OFFSHORE WIND PROJECTS

Additional funding for the research, design, and deployment 
of the latest collision detection and bird monitoring 
technologies for offshore wind technologies. 

• • Monitor

Require turbine developers to integrate the latest collision 
detection technologies into wind turbine designs and 
appropriately apply data collected from these technologies. 

• • Monitor

Require consistent and transparent public reporting of 
known bird and wildlife mortality events. • • Monitor

Increase NOAA fleet capacity to address the greatly 
increased demand for marine resource surveys that arise 
from offshore wind energy development. 

• Monitor

Require early publication of working papers from federal 
research into the latest collision detection and bird 
monitoring technologies ahead of peer review. 

• • • Monitor

Create a federal pilot program in which state and Tribal 
governments receive funding to help facilitate monitoring of 
offshore wind leases. 

• • • Monitor

9 INCREASING INVESTMENT IN RESEARCH, MITIGATION STRATEGIES, AND NET CONSERVATION GAINS FOR BIRDS

Develop mitigation programs aimed at seabirds impacted 
by offshore wind infrastructure. • • • Offset

Provide targeted funding for research and pilot programs 
to develop smart, region-specific curtailment models that 
incorporate data from offshore bird detection radars and 
real-time weather forecasts. 

• • Minimize

Policy Recommendation Summary Table
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Increase funding for research, design, and deployment 
(RD&D) of floating wind turbines and other innovative 
designs that can be deployed further out to sea. 

• Avoid

Provide additional funding for research into technologies 
and materials that can extend the useful lifetime of offshore 
wind turbines beyond their current 20-25 year lifespan. 

• • Minimize

Produce a public report on the end-of-life of offshore 
wind turbines and the decommissioning process, including 
options for recycling and reuse of turbine materials.  

• • Minimize

Make permanent the renewable energy biologist positions 
in USFWS that are currently temporarily-funded through 
the Inflation Reduction Act.

• • Minimize

Increase funding for studies to expand our knowledge of 
offshore wind’s impact on birds. • Monitor

10 PREPARING STATES FOR THE MAGNITUDE OF OFFSHORE WIND DEVELOPMENT

States should continue to establish concrete goals for 
offshore wind production. •

States should develop offshore wind and transmission 
authorities to coordinate permitting and planning for these 
resources alongside relevant utility companies. In addition, 
federal funds should be made available to help states 
develop these authorities. 

• •

State governments should establish shared best 
management practices for the disposal, recycling, and 
management of environmental impacts from offshore wind 
infrastructure at the end of its useful life. 

• Minimize

Federal agencies should regularly convene state govern-
ments to facilitate learning of best practices for community 
engagement, planning, and effective permitting, integration, 
and siting of offshore wind energy. 

• •

The federal government should provide funding to 
promote the creation of regional hubs for offshore wind 
development. 

•

11 IMPROVING SITING AND PERMITTING FOR OFFSHORE WIND

Codify a national offshore wind permitting target. •

Conduct planning area impact studies that examine the 
cumulative impact on human, marine, avian, and coastal 
environments of offshore wind development in a planning 
area before issuing a draft area identification memo. 

• • Avoid

Formally consider community benefits offered by offshore 
wind developers as a part of the leasing process. • •

Provide increased funding to facilitate timely and effective 
environmental reviews of offshore wind projects. • Avoid
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Create an Offshore Renewable Energy Coexistence Fund. • Offset

Formally consider community benefit agreements in the 
environmental review process. • • Offset

Increase funding to help affected communities participate in 
the offshore wind permitting process. • •

Increase funding for regional ocean partnerships (ROPs). •

Increase the use of programmatic environmental impact 
statements (PEIS) under NEPA for projects located near 
each other.

• Avoid

Designate Tribes as cooperating Tribal Governments at the 
outset of the permitting process. •

Establish a dedicated BOEM Tribal advisory group to 
facilitate meaningful engagement and collaboration 
between BOEM and tribal representatives throughout the 
planning and permitting process. 

•

Establish and implement co-stewardship guidelines in 
accordance with Joint Secretarial Order 3403. •

13 PROMOTING INTEROPERABILITY AND IMPROVING TRANSMISSION INFRASTRUCTURE FOR OFFSHORE WIND PROJECTS

Incorporate BOEM into the National Interest Electric 
Transmission Corridors (NIETC) designation process in 
collaboration with the Department of Energy.  

• •

Establish a program at the Department of Energy to 
standardize the interoperability of equipment used in 
offshore transmission networks across projects and 
between land-based and offshore electric energy 
transmission systems.  

• •

Update existing statute to clarify the authority to issue 
offshore rights-of-way for transmission cables within a 
NOAA National Marine Sanctuary.  

•

Direct states that have not already done so to evaluate the 
incorporation of offshore wind onto their grid systems.  • • Minimize

Require coastal states and regional transmission 
organizations to regularly identify interconnection points for 
planned and future offshore wind development. 

• • • Minimize

Increase funding for marine transmission R&DD. • • Minimize

Maintain funding from the Inflation Reduction Act for the 
Department of Energy’s Grid Deployment Office (GDO) 
to facilitate interregional and offshore wind electricity 
transmission planning, modeling, and analysis.

•
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(IF APPLICABLE)

14 CREATING REGULATORY AND FINANCIAL CERTAINTY FOR OFFSHORE WIND PROJECTS AND DEVELOPERS

Maintain investments made in offshore wind infrastructure 
made through the Inflation Reduction Act and provide 
consistent regulatory guidance on their implementation. 

• •

Repeal unnecessary statutes that tie offshore wind 
development to offshore oil and gas development. •

Ensure state governments and coastal communities benefit 
from offshore wind royalties. •

Continue publishing five-year leasing plans that are updated 
on a regular basis to provide long-term certainty to the 
offshore wind industry as well as state, local, and Tribal 
governments and other interested parties. 

•

Increase federal funding for registered apprenticeships for 
skilled positions that meet existing and future needs from 
the offshore wind industry.

•

Conduct regular assessments of offshore wind workforce 
gaps and needs to help target federal and state workforce 
investments. 

• • •

Incentivize the development of a domestic offshore wind 
workforce alongside new leases. • •

Establish grant programs to support the expansion, 
modernization, and establishment of shipyards and other 
manufacturing facilities needed for the domestic production 
of offshore wind vessels.  

• •

Examine whether intellectual property requirements in 
federal grant and loan programs for offshore wind and 
related technologies disincentivizes industry participation in 
the programs. 

• •

Provide additional guidance on the process for potential 
repowering of offshore wind projects. This should be 
complemented by specific funding for research on the 
unique challenges and environmental disruptions that 
repowering may pose in the offshore context. 

• •
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Promoting Design and Operation  
that is Better for Birds 
As offshore wind infrastructure is deployed, it is essential 
that it is designed and operated with birds in mind. Through 
the Department of Energy’s Wind Energy Technology Office 
(WETO), California Energy Commission, the Regional Wildlife 
Science Collaborative for Offshore Wind, and other agencies, 
there is ongoing research into real time monitoring of direct 
and indirect avian impacts from offshore wind, as well as 
techniques and technologies to mitigate, minimize, and avoid 
these impacts. However, many low-cost strategies for reducing 
avian impacts from offshore wind already exist and have 
been successfully implemented by a handful of offshore wind 
developers across the world. As highlighted in Section 2.4.3 
of our report, these include strategies to eliminate factors that 
attract birds to turbines, increase the visibility of the rotor 
blades, and change the operation schedule of turbines to 
reduce risk during critical periods. Audubon supports policies 
that encourage the adoption of these best management and 
technology practices as regionally appropriate and continue 
to prioritize the need for real time monitoring for collision and 
displacement of birds by offshore wind at both the state and 
federal level. Likewise, Audubon encourages state agencies 
to urge adoption of these best management and technology 
practices when making siting recommendations to the Bureau 
of Ocean Energy Management (BOEM). 

Specific policies to support this goal include: 

• �Develop and subsequently require offshore wind lease 
holders to adhere to a set of standard best management 
practices (BMPs) to avoid and minimize impacts on birds 
from the placement, construction, and operation of 
offshore wind turbines. This set of BMPs should embrace 
adaptive management strategies that allow BOEM and the 
Bureau of Safety and Environmental Enforcement (BSEE) to 
include operational adjustments that are reasonable, cost-
effective, and include advances in detection and avoidance 
technology. As highlighted in Section 2.4.3 of our full report, 
there are several existing strategies for designing the layout 
of turbines within a wind project to reduce the impact 
of barrier effects and displacement, as well as strategies 
to reduce vessel and noise-related disturbances during 
construction. Topics for BMPs should include avoiding and 
minimizing impacts from displacement during construction, 
disturbances from construction vessel traffic, turbine 
attraction, and collisions. Ideally the process for the creation 
of these BMPs would be led by agency staff from BOEM 
and USFWS, with input from relevant industry experts, state 
agencies, federal agencies, and wildlife experts.

• �Require the use of the best available perching deterrents 
to avoid bird presence at offshore wind infrastructure. As 
discussed in Section 2.1.1 of our full report, bird presence 
at offshore wind infrastructure can be problematic to the 
safe operation of the turbines and can increase collision 
risks for marine birds attracted to the infrastructure. 
BOEM, U.S. Fish and Wildlife Service (USFWS), and other 
appropriate agencies should assess existing, commercially 
available deterrents, including visual, auditory, and physical 
obstruction devices, and create binding BMPs for their use. 
Standards should also consider the use of auditory and visual 
proximity alarms to alter flight paths of birds and other 
wildlife away from wind turbines. More on anti-perching 
devices can be found in Section 2.4.3 of our full report. 

• �Create light abatement standards for offshore wind 
infrastructure operation. Lights can attract birds to 
offshore wind infrastructure, increasing the likelihood of 
avian collisions. As highlighted in Section 2.4.3 of our full 
report, lighting on or around turbines should be Federal 
Aviation Administration (FAA) compliant, reduced to a 
minimum, and utilize bird-friendly practices. BOEM, BSEE, 
and USFWS, in coordination with FAA, should develop new 
standards for offshore wind infrastructure to reduce to the 
maximum extent possible any direct and all-white light 
illumination around offshore wind infrastructure. These 
standards should take into account the latest research 
on light attraction for bird species. For instance, research 
suggests that all light sources used offshore should be 
restricted to a minimum, but if lighting is needed, blinking 
light is preferred over continuous light, and if continuous 
light is required, then red light should be the standard.4 
Wherever appropriate, standards should require the use of 
FAA-approved aircraft detection lighting systems that turn 
on lights when approaching aircraft enter the area.5

• �Require the use of the best available technologies to reduce 
rotor collision risks. When moving at high velocities, wind 
turbine blades can present as transparent due to motion 
smear at the tips of the rotors. Adjustments to speed when 
birds are detected in the area, as well as designs that utilize 
achromatic, high-contrast patterns or ultra-violet visible 
paint, can reduce collision risk. BOEM and USFWS should 
develop binding BMPs for the design and operation of 
offshore wind rotors to reduce bird impacts; these BMPs 
should take into account geographic and species differences 
across the outer continental shelf (OCS). 

• �Additional research into project-scale repowering. 
As new, more efficient offshore wind turbines become 
available, it may be possible to use fewer turbines within 

Audubon’s Policy Recommendations for 
Developing the Offshore Wind Birds Need
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the larger overall footprint of an existing wind project, 
thereby reducing risks to birds and other wildlife. The 
Department of Energy (DOE) and USFWS should conduct 
additional research into the repowering of offshore wind 
at the project-scale and into the potential wildlife benefits 
from repowering. As necessary, Congress should direct 
additional funds to support this research. 

• �Require the use of turbine micro-siting whenever possible. 
Micro-siting involves the use of rated collision hazards 
maps to relocate or rearrange wind turbines to reduce 
fatalities of target species. When appropriate, micro-siting 
may help reduce impacts to birds from offshore wind 
energy development. BOEM and USFWS should work in 
coordination with developers, relevant state agencies, and 
local governments to facilitate micro-siting for areas where 
avoidance of certain bird species at risk of collision may  
not be possible.

Improving Monitoring of Wildlife Impacts 
from Offshore Wind Projects 
Compared to land-based wind energy, monitoring avian and 
other wildlife impacts from offshore wind infrastructure poses 
unique challenges. While direct monitoring of all bird activity 
in near offshore wind infrastructure is not practical or eco-
nomic, new monitoring techniques continue to be developed 
to help better quantify impacts, including avian mortalities 
from collisions, avoidance behaviors, perching behaviors, and 
changes in other behaviors. Policies should be enacted to 
encourage best practices for bird monitoring, and additional 
research is needed to further improve monitoring and bird 
detection technologies around offshore wind infrastructure. 
Further, as appropriate, the federal government should explore 
opportunities to incorporate partnerships with state, local, and 
Tribal governments to supplement monitoring activities for 
offshore leases. 

Specific policies to support this goal include: 

• �Additional funding for the research, design, and 
deployment of the latest collision detection and bird 
monitoring technologies for offshore wind technologies. 
This should include funding for pilot programs through which 
industry and regulators can jointly assess the efficacy and 
feasibility of new monitoring technologies. Federal funding 
for research should be directed to DOE’s WETO, USFWS, the 
National Oceanic and Atmospheric Administration (NOAA), 
and the U.S. Geological Survey (USGS). 

• �Require turbine developers to integrate the latest 
collision detection technologies into wind turbine 
designs and appropriately apply data collected from 
these technologies. In addition to incorporating the latest 
technologies, BOEM, in coordination with USFWS, should 
work to standardize methodology for using new collision 
monitoring technologies across all projects in U.S. waters 
to: (1) incorporate mortality data, and, where relevant, 

displacement data, into ongoing cumulative effects 
assessments and adaptive management strategies; (2) 
validate collision risk models; and (3) measure impacts on 
Endangered Species Act–listed species and other protected 
species by augmenting tracking data with data from on-site 
detection technology. 

• �Require consistent and transparent public reporting of 
known bird and wildlife mortality events. Misinformation 
about offshore wind turbines threatens the public acceptance 
and long-term viability of projects in U.S. waters. Increased 
transparency about bird and other wildlife mortality events 
will both help researchers understand actual threats 
infrastructure posed by offshore wind turbines to specific 
species and help dispel myths about the impacts of offshore 
wind projects. This data will also help research to improve 
emerging collision risk models (see Section 2.6 of our full 
report), eventually reducing the need for high-resolution 
monitoring at all projects. USFWS and BSEE should 
require this data collection and reporting. As appropriate, 
state agencies may also work to increase consistent and 
transparent reporting. 

• �Increase NOAA fleet capacity to address the greatly 
increased demand for marine resource surveys that 
arise from offshore wind energy development. NOAA 
currently operates a fleet of 15 research and survey vessels 
focused on a wide array of activities, including aiding 
maritime commerce and safe navigation, studying marine 
life and ocean conditions, and conducting meteorological 
observation and sensor deployment. As the U.S. looks to 
deploy additional offshore wind capacity, far more vessels 
will be required to conduct timely surveys and research 
on potential obstacles for deployment and environmental 
impacts from new infrastructure. Audubon urges Congress 
to significantly invest in additional fleet capacity, beyond 
the planned additional vessels laid out in the most current 
NOAA Fleet Plan. 

• �Require early publication of working papers from 
federal research into the latest collision detection and 
bird monitoring technologies ahead of peer review. 
As the offshore wind energy footprint quickly expands, 
peer review will be a critical step in the vetting of 
academic research. It is important that the best and 
latest technologies can be tested and deployed as soon 
as possible. To help facilitate the rapid adoption and field 
testing of emerging technologies, Congress and state 
legislatures should direct government agencies conducting 
research on monitoring technologies, such as new radar 
systems for bird detection, to release research working 
papers ahead of the peer review process.

• �Create a federal pilot program in which state and Tribal 
governments receive funding to help facilitate monitoring 
of offshore wind leases. While the primary responsibility  
for the monitoring of offshore wind leases must rest with 
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federal agencies, there may be additional efficiencies  
gained by utilizing partnerships with state and Tribal 
governments to monitor offshore wind projects off their 
coasts for specific impacts. In addition to potentially 
expanding capacity for real-time monitoring, involvement 
of state and Tribal governments in monitoring may help 
improve community outreach efforts and ensure regular 
government-to-government coordination even after the 
offshore wind infrastructure is installed. As such, Congress 
should fund a pilot program through BOEM to provide  
grants to Tribal and state governments for certain monitoring 
activities.6 Congress should require at least half of the grants 
awarded through this program go to Tribal governments.  

Increasing Investment in Research,  
Mitigation Strategies, and Net Conservation 
Gains for Birds 
Mitigation of impacts on avian and other wildlife populations 
from offshore wind infrastructure poses a unique set of chal-
lenges. Funding is needed to develop additional mitigation strat-
egies for bird populations where direct impacts from offshore 
wind infrastructure is not otherwise avoidable. Likewise, funding 
should be increased for research into offshore wind technologies 
and designs that can help reduce the impacts on wildlife and 
birds. Funding for research should also target enhancements of 
offshore wind infrastructure that can improve turbine efficiency 
and reduce energy loss, thus minimizing the overall footprint of 
offshore wind turbines needed to meet our clean energy goals. 
A full list of suggested topics for federal and state research can 
be found in Section 2.6 of our full report. 

Specific policies designed to support this goal include: 

• �Develop mitigation programs aimed at seabirds impacted 
by offshore wind infrastructure. These programs should 
direct habitat restoration work that supports birds 
affected by offshore wind projects. Projects could include 
management activities that augment populations, including 
the translocation of chicks to establish new colonies at 
different locations; construction of artificial nests and 
burrows to increase breeding population size; protection of 
breeding sites by wardens; and eradication or other control 
measures aimed at nest predators. While mitigation activities 
should be coordinated across jurisdictions, state and federal 
legislators and agencies should consider establishing 
programs targeted at mitigation for impacted seabirds.

• �Provide targeted funding for research and pilot programs 
to develop smart, region-specific curtailment models 
that incorporate data from offshore bird detection radars 
and real-time weather forecasts. Curtailment or the 
temporary cessation of turbines can be a highly effective 
strategy to reduce the risk to birds, especially during high-
risk scenarios, such as high-density nocturnal migration 
events. However, additional data and modeling is needed 
to accurately inform the timing and duration of curtailment 

to improve the strategy’s impact and cost-effectiveness. As 
stated in Section 2.6 of our full report, additional research 
to inform curtailment should also include research into 
nocturnal migration flight altitudes and the development 
of tracking technologies that can capture fine-scale bird 
movements for smaller species. 

• �Increase funding for research, design, and deployment 
(RD&D) of floating wind turbines and other innovative 
designs that can be deployed further out to sea. In 
particular, Congress should increase funding for the U.S. 
Floating Offshore Wind Shot, a research initiative led by the 
DOE. RD&D should focus not only on the economic viability 
of these turbines, but also on the species impacts from their 
deployment at distances far from the coast. 

• �Provide additional funding for research into technologies 
and materials that can extend the useful lifetime of offshore 
wind turbines beyond their current 20-25 year lifespan. 
Reducing the turnover of offshore wind turbines and projects 
reduces the need for potential disruptions within the coastal 
environment, including from the decommissioning of existing 
turbines, construction of new turbines to replace the power 
generation, and other related activities. This is also important 
in the context of the climate crisis, as increasingly extreme 
weather will cause harsher conditions for offshore wind 
turbines and related infrastructure.  

• �Produce a public report on the end-of-life for offshore 
wind turbines and the decommissioning process, including 
options for recycling and reuse of turbine materials.7 The 
report should be produced by BSEE, in coordination with 
BOEM and DOE, and should provide information on the 
ongoing efforts to improve wind turbine end of service 
and recycling funded by the Bipartisan Infrastructure Law, 
including research conducted by the National Renewable 
Energy Laboratory (NREL) and the wind turbine materials 
recycling prize contest launched by WETO.8 If necessary, 
Congress should require this report with the goal of 
informing how federal resources may be leveraged to 
improve the sustainability of offshore wind turbines and the 
decommissioning process.

• �Make permanent the renewable energy biologist positions 
in USFWS that are currently temporarily-funded through 
the Inflation Reduction Act (IRA). The IRA includes 
several measures to help bolster the domestic offshore 
wind industry and improve research and permitting 
activities at relevant agencies. In particular, funding for 
additional USFWS renewable energy biologist positions 
through this law has been tremendously helpful in helping 
us better understand the interactions between offshore 
wind infrastructure and vulnerable birds and wildlife. 
Unfortunately, these positions are funded for only three 
years. Congress should increase funding to maintain these 
positions after the three-year funding expires. In the 
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absence of additional funding, Audubon urges USFWS, 
as appropriate, to maintain these positions using general 
program funds. 

• �Increase funding for studies to expand our knowledge of 
offshore wind’s impact on birds. As the area considered 
for offshore wind energy leasing expands, so will the need 
for additional studies to support BOEM’s decision-making 
under the Outer Continental Shelf Leasing Act (OCSLA), 
National Environmental Policy Act (NEPA), and other 
relevant statutes. BOEM’s Environmental Studies program 
has the potential to provide baseline and impact studies 
related to offshore wind energy areas and leasing blocks 
across all Outer Continental Shelf (OCS) regions. As such, 
Congress should significantly increase funding for BOEM’s 
Environmental Studies program. 

Preparing States for the Magnitude  
of Offshore Wind Development 
While the vast majority of offshore wind energy currently 
planned or in operation is located in the portion of the OCS 
under federal jurisdiction, states play an important role in the 
deployment, development, and ultimate success of offshore 
wind energy. Over the last two decades, state legislatures and 
governors have demonstrated consistent leadership in devel-
oping policy supports and planning processes that facilitate 
the rapid deployment of offshore wind, while maintaining 
robust environmental protections and community engage-
ment. Examples such as New York’s Offshore Wind Master 
Plan developed by New York State Research and Development 
Authority (NYSERDA) and planning carried out by Massachu-
setts’ Clean Energy Center provide one template in which a 
single agency can successfully site and coordinate a state’s 
offshore wind deployment. However, as more states work to 
build their offshore wind industry, new and innovative models 
for offshore wind deployment tailored to each state’s unique 
needs and regulatory environment are sure to emerge. 

Likewise, additional resources will be necessary across all 
states to ensure effective and efficient siting, permitting, and 
deployment of infrastructure supporting offshore wind facili-
ties both in and out of the water. The federal government can 
help states speed up the responsible deployment of offshore 
wind energy. 

Policies that could help support this goal include: 

• �States should continue to establish concrete goals for 
offshore wind production. The United States has tre-
mendous untapped offshore wind energy potential. As 
noted in Section 1 of our full report, the DOE estimates the 
nation’s total feasible offshore wind capacity to be twice 
the combined generating capacity of all U.S. electric power 
plants.9 By establishing concrete goals for offshore wind 
production and empowering state agencies to carry out 
activities designed to meet these goals, state legislators 
and Governors can facilitate the responsible and rapid 

permitting of offshore wind in the OCS. As they develop 
these goals, states should coordinate with BOEM and other 
federal agencies to ensure their goals are appropriately 
scaled within federal goals, as well as environmental and 
regulatory constraints.

• �States should develop offshore wind and transmission 
authorities to coordinate permitting and planning for 
these resources alongside relevant utility companies. In 
addition, federal funds should be made available to help 
states develop these authorities. States like New Mexico 
and Colorado are utilizing transmission authorities to 
undertake planning and stakeholder engagement pro-
cesses, acting directly as a project co-developer. These 
authorities have proven effective at improving outcomes for 
proposed transmission lines, improving interstate planning 
processes, identifying transmission corridors, engaging 
in transmission planning, participating in permitting and 
siting activities, and speeding the cost-allocation process 
for proposed lines by representing their state at the 
Federal Energy Regulatory Commission (FERC).10 Given the 
complexities of planning, siting, permitting, and connecting 
offshore wind infrastructure to the grid, state policymakers 
should be incentivized to adopt a similar model to state 
transmission authorities that would be applied in the 
context of expanding offshore wind infrastructure.  

• �State governments should establish shared best manage-
ment practices for the disposal, recycling, and man-
agement of environmental impacts from offshore wind 
infrastructure at the end of its useful life. Already, these 
policies are beginning to take shape for both land-based 
and offshore wind infrastructure.11 To date, land-based wind 
turbine disposal has mostly relied on traditional landfills; 
however, new options are emerging.12 State policymakers 
should collaborate now, working with federal partners and 
experienced international actors, to understand how to 
ensure a smooth disposal, recycling, and decommissioning 
process at the end of a turbine’s useful life. 

• �Federal agencies should regularly convene state govern-
ments to facilitate learning of best practices for community 
engagement, planning, and effective permitting, integra-
tion, and siting of offshore wind energy. As various states 
have embraced different models for offshore wind deploy-
ment, there are often efficiencies developed in one state that 
may be useful for others. Using their convening power, DOE 
and BOEM should help facilitate regular roundtable discus-
sions and conferences for states engaged in or interested 
in engaging in the development of offshore wind energy. 
Following these discussions, DOE and BOEM should publish a 
report informed by the event detailing best practices, includ-
ing case studies on successful state models. Finally, technical 
assistance grants should be made available by Congress for 
federal assistance in implementing these best practices. 
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• �The federal government should provide funding to 
promote the creation of regional hubs for offshore wind 
development. Economic hubs can help us better align state 
requirements for offshore wind projects and streamline 
interstate coordination on projects in multiple jurisdictions. 
Resources, which have already successfully enhanced 
interstate coordination, helped align state requirements, 
and enticed additional private sector investments.13  

Improving Siting and Permitting  
for Offshore Wind 
Dramatically expanding the footprint of wind projects off the U.S. 
coast will require improving the existing siting and permitting 
process in an environmentally sensitive manner that ensures 
meaningful and early engagement with impacted communities, 
Tribal governments, and local wildlife organizations. Building on 
BOEM’s existing process, more can be done to provide certainty 
and efficiency for offshore wind developers and communities 
alike. Audubon supports policies that improve timely siting and 
permitting, increase agency coordination, and enhance engage-
ment with interested parties and other governments, including 
other federal agencies, state and local governments, Tribal 
governments, and impacted communities. In particular, BOEM 
should work to expand and strengthen government-to-govern-
ment consultation with Tribal governments, including through 
direct investments that expand their capacity for engagement 
with the permitting process.14 Capacity building is also critical 
in the context of impacted communities that may not have the 
experience or expertise needed to fully participate in the BOEM 
permitting process. As mentioned above, through their own 
planning processes, states can play an integral role in facilitating 
meaningful consultation during offshore wind siting, laying the 
groundwork for the federal process. Audubon encourages states 
to invest in robust planning like the Offshore Wind Master Plan 
process utilized by New York which included holistic environ-
mental studies, community engagement, coordination with Tribal 
governments, robust infrastructure reviews, and more. Audubon 
also supports policies that ensure that a portion of the benefits 
from a project’s development flow to communities that may be 
impacted by the project and that are informed by the needs and 
wants of the impacted communities. 

Specific policies that could beneficially improve this 
process include: 

• �Codify a national offshore wind permitting target. Con-
gress should pass legislation that codifies the goal estab-
lished by the Biden Administration for the Department of 
Interior (DOI) to issue permits that authorize offshore wind 
energy projects at a level of at least 30 gigawatts (GW) by 
2030. Furthermore, Congress should set a second target 
for the DOI to issue permits for at least 50 GW of offshore 
wind energy by 2035.15 

• �Conduct planning area impact studies that examine the 
cumulative impact on human, marine, avian, and coastal 

environments of offshore wind development in a planning 
area before issuing a draft area identification memo. By 
doing so, BOEM can more quickly identify least-conflict 
zones before narrowing potential offshore wind lease 
areas.16 As appropriate, Congress should consider legislative 
action to require this change.

• �Formally consider community benefits offered by offshore 
wind developers as a part of the leasing process. As 
the domestic footprint of offshore wind energy expands, 
Audubon supports policies that help ensure Tribal and local 
governments, impacted groups, and local communities 
benefit from this infrastructure. By pursuing policies that 
bolster the sustainable and equitable development of 
offshore wind infrastructure, policymakers can reduce local 
opposition to projects, improve economic outcomes for 
local communities, and benefit local ecosystems. As such, 
Congress should amend OCLSA to require the Secretary of 
Interior to consider non-monetary factors and commitments 
made by a developer bidding for an offshore wind lease to: 
1) establish legally binding Community Benefit Agreements 
(CBAs) with local communities or other groups impacted by 
proposed projects; 2) utilize best practices for the monitoring 
and minimization of impacts on birds and other wildlife; 3) 
increase apprenticeship and pre-apprenticeship programs 
to bolster the offshore wind workforce; and 4) develop 
domestic manufacturing supply chains for offshore wind 
energy components.17 Audubon supports the codification of 
the use of “bidding credits” for these purposes; however, we 
also recommend Congress maintain the existing twenty-five 
percent of the asking price cap on the total non-monetary 
credits that may be claimed by a developer to facilitate 
auction efficiency, ensure fair return to the government of 
offshore wind leases, and allow sufficient funds to direct 
the use of offshore wind revenues for related purposes (as 
recommended elsewhere in this Section).18

• �Provide increased funding to facilitate timely and effective 
environmental reviews of offshore wind projects. While 
environmental reviews can be time-consuming for energy 
infrastructure projects, multiple studies have found that one 
of the most significant contributors to delays can be a lack 
of staff, staff expertise, and funding.19 To ensure respon-
sible and efficient permitting and siting, Congress should 
increase funding for agencies like BOEM, BSEE, NOAA, 
DOE, USFWS, USGS, and FERC for the purposes of hiring of 
additional staff, retention of existing staff, training of new 
staff, expanding and supporting stakeholder engagement, 
and collection and standardization of environmental data. 

• �Create an Offshore Renewable Energy Coexistence Fund. 
As discussed in Section 2.4.4 of our full report, after avoid-
ance and minimization strategies have been thoroughly 
employed, unavoidable impacts within a wind project can 
be mitigated through offsets. In the case of impacts on 
birds, offsets may include improving reproductive success 
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through invasive species removal, reducing disturbances 
to nesting birds, and creating new nesting habitat and 
colony sites. Offsetting may also be necessary to address 
unavoidable harms to communities, Tribal Nations, fisheries, 
and other impacted industries. As such, Congress should 
establish an Offshore Renewable Energy Coexistence 
Fund to contribute payments to interests that have been 
adversely impacted by offshore wind development, subject 
to oversight by the Secretary of the Interior, funded in part 
through offshore wind royalties, fees, rentals, bonuses, and 
other payments under the OCSLA.20

• �Formally consider community benefit agreements in the 
environmental review process. Throughout the permitting 
process, BOEM and other agencies are required to undergo 
environmental review of a project under NEPA. While this 
review should not overlook obvious harms to the ecosys-
tem, vulnerable species, or local communities, there may be 
some cases where groups representing this interest agree 
that the harm may be addressable through mitigation. 
In those cases, Congress should allow BOEM and other 
agencies to consider whether a project sponsor has entered 
into a CBA with an affected state, Tribe, local government, 
or community benefits organization to offset any social 
or economic impacts from the project or legacy harm or 
cumulative impacts in the project’s location.21

• �Increase funding to help affected communities partici-
pate in the offshore wind permitting process. Under the 
Infrastructure Investment and Jobs Act (IIJA), Congress 
provided funds that have helped support $1.5 million in 
grants through WETO to facilitate capacity-building for 
community participation in the offshore wind process 
at BOEM.22 As offshore wind capacity continues to grow, 
Congress should increase funding for this purpose, creating 
a sustained and dedicated appropriation to facilitate capac-
ity-building in impacted communities. In coordination with 
BOEM, WETO should regularly publish a report detailing 
lessons learned from the administration of these grants 
to inform best practices for developers and government 
agencies when consulting impacted communities. In addi-
tion, Congress should create a parallel program to provide 
grants and help inform best practices for building capacity 
with Tribal governments.23 Finally, states should consider 
creating similar grant programs to facilitate community and 
Tribal participation in relevant state planning activities as 
well as with project developers. 

• �Increase funding for regional ocean partnerships (ROPs). 
ROPs are regional organizations voluntarily convened 
by governors in collaboration with the federal govern-
ment, Tribal governments, and other parties that may be 
impacted by ocean and coastal issues in a region. ROPs 
are administered by NOAA and received increased funding 
under the bipartisan IIJA.24 As offshore wind energy devel-
opments continue, additional funding can help ROPs better 

anticipate conflicts between the offshore wind industry and 
local stakeholders. 

• �Increase the use of programmatic environmental impact 
statements (PEIS) under NEPA for projects located near 
each other. As noted in Section 3.1 of our full report, BOEM 
has already undergone multiple PEIS processes to consider 
cumulative impacts from development of offshore wind infra-
structure across a region on communities, marine wildlife, 
birds, and the ocean environment. Audubon supports using 
PEISs in addition to site-specific reviews to ensure a holistic 
understanding of potential impacts to vulnerable species, 
while enabling greater efficiency in subsequent site-specific 
environmental reviews. By utilizing the PEIS process in 
addition to conventional reviews, BOEM can also reduce 
the risk of litigation while increasing community input and 
support. In addition, BOEM should utilize the PEIS process to 
help inform regional mitigation activities that can be applied 
across several leases to avoid, minimize, or offset adverse 
impacts to the environment and communities. 

• �Designate Tribes as cooperating Tribal Governments at 
the outset of the permitting process. One way that BOEM 
can improve early and meaningful consultation with Tribes 
is to designate them as cooperating agencies or consulting 
parties under NEPA and Section 106 of the National Historic 
Preservation Act (NHPA), respectively. Further, the agency 
should take additional steps to ensure that all required 
processes under the Native American Graves Protection and 
Repatriation Act and Archaeological Resources Protection 
Act are carried out to protect Tribal cultural heritage items.25

• �Establish a dedicated BOEM Tribal advisory group to facil-
itate meaningful engagement and collaboration between 
BOEM and Tribal representatives throughout the planning 
and permitting process. Despite significant progress in the 
past few years towards better integrating Tribal governments 
in the BOEM process, several Tribal governments continue to 
raise concerns over insufficient government-to-government 
consultation and mitigation on offshore wind projects. 
Establishing a specific tribal advisory group at BOEM would 
recognize the unique perspectives brought to this process 
that may not be sufficiently represented in the Intergov-
ernmental Task Forces currently established by BOEM. This 
advisory group may be based in part on the Secretary of 
Interior’s Tribal Advisory Committee.26

• �Establish and implement co-stewardship guidelines in 
accordance with Joint Secretarial Order 3403.27 Order 3403 
was issued by the Secretary of the Interior in November 
2021 to ensure the responsible management of federal lands 
and waters “in a manner that seeks to protect the treaty, 
religious, subsistence, and cultural interests of federally 
recognized Indian Tribes.”28 Following the issuance of this 
order, the Bureau of Land Management (BLM) published 
formal guidance that outlined how the agency will continue 
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to partner with Tribes on co-stewardship of public lands.29 
Following the model established by BLM, BOEM and BSEE 
should establish and implement co-stewardship guidelines 
for their management of federal waters for offshore wind 
development and other energy and mineral uses.30

Promoting Interoperability and Improving 
Transmission Infrastructure for Offshore 
Wind Projects 
Despite nearly 23 GW of offshore wind energy currently in the 
permitting stage or beyond, decades of poor planning at the 
regional and interregional levels have resulted in a transmission 
network that is ill-equipped to handle this new generation. This 
problem is further compounded when considering the amount 
of offshore wind capacity that will be needed to effectively 
meet our decarbonization goals by mid-century. As noted in 
Audubon’s Birds and Transmission Report, there are many 
challenges facing the planning, siting, permitting, and deploy-
ment of transmission infrastructure nationwide at the neces-
sary scope and scale necessary to meet our climate goals.31 In 
addition, the offshore wind industry faces unique challenges 
in building out transmission capacity capable of connecting 
offshore infrastructure to the grid.  

The rapid growth of the domestic offshore wind industry 
has resulted in poor coordination between project develop-
ers and grid operators. Consequently, siloed infrastructure 
development can be incompatible with new projects, and 
the offshore grid built to harness energy from turbines is not 
always compatible with the onshore grid designed to distribute 
the power. This incompatibility across technology and systems 
threatens to severely limit the industry’s ability to develop 
offshore wind energy at a larger scale. 

Deployment of transmission infrastructure to connect 
offshore wind energy to the grid will require considerable 
coordination between federal agencies. Audubon is 
encouraged by the recent publication of the Offshore Wind 
Transmission Development in the U.S. Atlantic Region, and 
encourages the DOE’s Grid Deployment Office (GDO) to 
continue its work with BOEM to develop action plans for the 
Pacific and Gulf Coasts.32 In addition, Audubon encourages 
coordination between BOEM and other federal agencies 
on implementation of funding and support programs for 
transmission infrastructure, including the National Interest 
Electric Transmission Corridor (NIETC) Program. 

Audubon supports several policy recommendations to hasten 
the development of offshore transmission infrastructure and 
promote interoperability of offshore wind technologies, all while 
protecting birds from the impacts of these new lines.

These policies include: 

• �Incorporate BOEM into the National Interest Electric 
Transmission Corridors (NIETC) designation process 
in collaboration with the Department of Energy.33 The 
NIETC process allows DOE to designate priority corridors 

to streamline the development of new transmission within 
the corridor by unlocking a suite of financial and regulatory 
tools. These newly improved tools include additional federal 
financing tools and allowing FERC to issue permits for the 
siting of transmission lines within the NIETC under certain 
circumstances. While DOE notably included the designation 
of a corridor near New York and New Jersey that would 
foster connections between offshore energy and the 
onshore grid, additional designations of corridors between 
the OCS and onshore grid would substantially facilitate the 
deployment of offshore wind energy. Incorporation of BOEM 
into the NIETC designation process would provide additional 
expertise to DOE on the transmission needs of the offshore 
wind industry, present and future. If necessary, Congress 
should consider changing the existing statute to formalize 
the role of BOEM within the NIETC process.

• �Establish a program at the Department of Energy to 
standardize the interoperability of equipment used in 
offshore transmission networks across projects and 
between land-based and offshore electric energy 
transmission systems.34 The development of consistent 
equipment standards has already helped reduce the 
costs and increase the speed of deploying transmission 
infrastructure for offshore wind projects across European 
nations.35 By ensuring U.S. developers utilize consistent 
standards for transmission infrastructure, DOE can help 
speed the rate at which offshore wind projects are 
connected to the onshore grid. Audubon further supports 
specific technical recommendations for standardization 
made in DOE and BOEM’s Action Plan for Offshore Wind 
Transmission Development in U.S. Atlantic Region.36 

• �Update existing statute to clarify the authority to issue 
offshore rights-of-way for transmission cables within a 
NOAA National Marine Sanctuary.37 As noted in Section 
3.2.1 of our full report, under current law, the authority 
to issue rights of way for transmission infrastructure 
from offshore wind projects through National Marine 
Sanctuaries is unclear, creating tension between dual goals 
of conserving marine environments and expanding offshore 
wind energy. Congress can provide additional certainty 
to the offshore wind industry and conservation efforts by 
amending current law to make NOAA’s authority clear, 
allowing it to act as the ultimate decision maker about 
whether transmission cables can safely traverse an existing 
or proposed National Marine Sanctuary.  

• �Direct states that have not already done so to evaluate the 
incorporation of offshore wind onto their grid systems.38 As 
coastal states plan for the future of their grid, it is important 
that policymakers consider infrastructure needs to facilitate 
the integration of offshore wind energy on to the grid. 
Congress should direct states to plan for the incorporation 
of these resources into their grid systems. States should 
regularly undergo this planning process.

https://media.audubon.org/2023-08/BirdsAndTransmissionReport.pdf?_gl=1*7yayn5*_gcl_au*OTM0NTU3NDEzLjE3Mjk1MzAzODU.*_ga*MzYwNjczMzMuMTcxMjk1MzcxOQ..*_ga_X2XNL2MWTT*MTczNjI4NjIzNS4yMjMuMS4xNzM2Mjg2MjQ2LjQ5LjAuMA..
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• �Require coastal states and regional transmission 
organizations to regularly identify interconnection points 
for planned and future offshore wind development. 
Environmental impacts from transmission infrastructure 
associated with offshore wind energy can be significant 
at landfall locations. As such, robust and regular planning 
and procurement processes should be in place to minimize 
the number and impact of landfall locations and identify 
Points of Interconnection (POIs) in advance. States should 
be required to coordinate these efforts regionally, alongside 
Independent System Operators (ISOs) and Regional 
Transmission Organizations (RTOS), and ensure that BOEM, 
other relevant federal agencies, and interested parties are 
made aware of ideal POIs for connecting the offshore grid or 
interregional transmission. Coastal state legislatures may also 
consider requiring local utilities to regularly produce plans 
detailing potential interconnection points for planned and 
future offshore wind development. Ideally, utilities should 
be asked to consider the number of interconnection points 
that could be minimized through innovative technologies, 
allowing for shared backbone transmission infrastructure 
between offshore wind projects. Reducing the number of 
POIs will ultimately minimize impacts to coastal wildlife.

• �Increase funding for marine transmission R&DD. Emerging 
transmission technologies may be able to help minimize the 
size of the grid needed to bring offshore wind energy to 
the onshore grid. Increasing federal investment in research, 
design, and deployment of these technologies, including 
through pilot projects, will help reduce environmental 
and species impacts from offshore wind transmission 
infrastructure. As such, Audubon supports increasing funding 
for these efforts with a focus on cost-effective strategies 
to connect offshore wind resources to the grid, including 
offshore backbone high-voltage transmission corridors, such 
as those proposed in the Atlantic Offshore Wind Transmission 
Study,39 energy islands like those used in Europe,40 and 
integration of energy storage with offshore wind. 

• �Maintain funding from the Inflation Reduction Act for the 
Department of Energy’s Grid Deployment Office (GDO) 
to facilitate interregional and offshore wind electricity 
transmission planning, modeling, and analysis.41 GDO 
should be encouraged to coordinate with BOEM in the use 
of these funds.

Creating Regulatory and Financial Certainty 
for Offshore Wind Projects and Developers 
Regulatory and financial uncertainty have been major obsta-
cles to the expansion of offshore wind energy in the United 
States. This uncertainty has been fueled by prolonged inflation, 
supply chain disruptions, policy reversals fueled by partisan 
decision-making, irregularity in federal leasing practices, and 
inconsistent tax policies. In addition, as offshore wind develops 
from a nascent to more mature industry in the United States, 

federal agencies and Congress must work together to provide 
guidance for untested or underdeveloped policy areas, such as 
the decommissioning or repowering of offshore wind projects. 
Lessons learned from more mature offshore wind industries 
abroad will be invaluable for this process. A federal policy regime 
which provides regulatory and financial certainty for developers 
will help bolster private investment in and loaning activities for 
offshore wind developers, insulating projects from regular market 
uncertainties that are more difficult to avoid.  

In addition, financial certainty can be bolstered for offshore 
wind developers through federal and state policies that invest in 
building out domestic manufacturing of offshore wind technol-
ogy, components, and other infrastructure needed to support the 
industry, such as specialized ships. Policy should also aim to help 
bolster a skilled domestic workforce that can support growth of 
a domestic offshore wind industry. According to a 2021 study 
from NREL, to reach the 30 GW by 2030 target set by the Biden 
Administration, the offshore wind energy industry must employ 
over 44,000 more workers by 2030, with nearly 33,000 of 
those workers clustered in communities near offshore infra-
structure.42 Some steps could include increasing federal funding 
for registered apprenticeships in the offshore wind industry, 
regularly conducting an assessment of workforce needs within 
the offshore wind industry, and continuing to offer bid credits for 
projects that invest in building a domestic workforce. 

Other policies that will help advance these goals include: 

• �Maintain investments made in offshore wind infrastructure 
made through the Inflation Reduction Act and provide 
consistent regulatory guidance on their implementation. 
Tax incentives and other federal investments included in the 
IRA have spurred significant growth and private investment 
in the domestic offshore wind industry. Failure to maintain 
these investments in this emerging industry could stall several 
proposed offshore wind projects and slow the overall rate of 
deployment. In particular, Audubon supports maintaining the 
30% investment tax credit for offshore wind development 
and tax credits for domestic manufacturers of offshore wind 
energy infrastructure and components included in the IRA.43

• �Repeal unnecessary statutes that tie offshore wind 
development to offshore oil and gas development. 
Audubon urges Congress to repeal paragraph (2) of Section 
50265(b) of the Inflation Reduction Act to end the mandate 
that DOI hold an offshore oil and gas lease sale in the year 
prior to issuing an offshore wind lease. Offshore oil and 
gas development is subject to a completely different set of 
economic, political, and environmental factors than those 
faced by the offshore wind industry. This restriction causes 
uncertainty for offshore wind developers by suggesting 
that offshore wind development must be paired with 
development of unrelated energy infrastructure.44

• �Ensure state governments and coastal communities 
benefit from offshore wind royalties. One way of creating 



15

DEVELOPING THE OFFSHORE WIND THAT BIRDS NEED: SUMMARY AND RECOMMENDATIONS FOR POLICYMAKERS

economic certainty for offshore wind developments is 
to ensure that the benefits of that energy are realized 
by state governments, as well as local communities. As 
such, Audubon supports the passage of the bipartisan 
Reinvesting in Shoreline Economies & Ecosystems (RISEE) 
Act to amend the Gulf of Mexico Energy Security Act 
(GOMESA) and create a dedicated funding stream from 
future offshore wind development for state governments to 
use for investment in coastal protection and resiliency.45

• �Continue publishing five-year leasing plans that are 
updated on a regular basis to provide long-term certainty 
to the offshore wind industry as well as state, local, and 
Tribal governments and other interested parties. In April 
2024, BOEM released a five-year anticipated lease schedule 
for offshore wind development in the United States, 
including projects already in the planning phase and several 
anticipated projects that had not yet formally undergone 
agency consideration.46 By providing a forecast of future 
agency action, BOEM can help the offshore wind industry 
and state, local, and Tribal governments better prepare 
and plan for lease sales. Allowing community outreach and 
scientific analysis to begin well in advance of the actual 
process will increase the overall efficiency of the permitting 
process and improve transparency for the public.  

• �Increase federal funding for registered apprenticeships 
for skilled positions that meet existing and future 
needs from the offshore wind industry. Shortages of 
experienced workers to fill roles required for offshore 
wind infrastructure threaten the ability of the U.S. to 
meet its offshore wind energy deployment goals. Roles 
currently facing shortages include transmission engineers, 
manufacturing plant workers, offshore wind technicians, 
and truck drivers to transport transmission and offshore 
wind energy components.47 Registered apprenticeship 
programs have been shown to reduce barriers to 
employment, attract a more diverse workforce, and reduce 
workforce turnover.48  Congress should increase dedicated 
funding for apprenticeships that meet the existing and 
future needs of the offshore wind industry to ensure 
American competitiveness and facilitate the hiring of a 
domestic workforce.

• �Conduct regular assessments of offshore wind workforce 
gaps and needs to help target federal and state workforce 
investments. As the offshore wind energy industry grows, 
its needs from a workforce perspective will continue 
to change and grow. Building on the work NREL has 
already done in coordination with DOE’s WETO to assess 
workforce and supply chain needs, Congress should 
require a regular assessment of the workforce needs of 
the offshore wind industry. In addition to NREL and WETO, 
BOEM and the Department of Labor should be consulted 
during the development of this report. The report should 
be provided to lawmakers and include recommendations 

for additional policy actions that can address workforce 
shortages. Coastal states and states with a considerable 
offshore wind supply chain footprint should consider 
conducting similar regular assessments. 

• �Incentivize the development of a domestic offshore 
wind workforce alongside new leases. Offshore wind 
deployment at scale will require a significant domestic 
workforce that does not currently exist. As noted in 
Section 3.1.2 of our full report, under current law BOEM 
may consider commitments made by developers to train 
and develop a local workforce when auctioning new leases 
through bid credits. Audubon supports codifying the 
discretionary practice of offering bid credits for offshore 
wind projects that invest in building a domestic offshore 
wind workforce and bolster domestic offshore wind 
infrastructure manufacturing. As stated above, Audubon 
also recommends Congress maintain the twenty-five 
percent of the asking price cap on the total non-monetary 
credits that may be claimed by a developer to facilitate 
auction efficiency, ensure fair return to the government of 
offshore wind leases, and allow sufficient funds to direct 
the use of offshore wind revenues for related purposes.49

• �Establish grant programs to support the expansion, 
modernization, and establishment of shipyards and 
other manufacturing facilities needed for the domestic 
production of offshore wind vessels.50 The size and scale 
of turbine blades used in offshore wind turbines makes the 
transportation of these components exceptionally difficult. 
In much of the world, specialized vehicles called wind 
turbine installation vessels (WTIVs) are typically used to 
bring blades and other turbine components to project sites 
and aid in the construction of the turbine. The use of WTIVs 
makes the installation and construction of these projects 
far more efficient. Unfortunately, there are no WTIVs in 
service in the United States, forcing domestic offshore 
wind projects to rely on less specialized and less suitable 
vehicles. To speed the deployment of offshore wind 
projects, Congress should create a federal grant program  
to support the expansion of a WTIV fleet and the creation 
of specialized port infrastructure. State governments may 
also play a role in funding the expansion of WTIV fleets 
through targeted investments to help spur local offshore 
wind development, create jobs, and attract new industry  
to the region. 

• �Examine whether intellectual property requirements in 
federal grant and loan programs for offshore wind and 
related technologies disincentivizes industry participation 
in the programs. Congress and relevant federal agencies 
should conduct a detailed review of intellectual property 
requirements included in federal grant and loan programs 
to avoid disincentives that could prevent participation by 
offshore wind industry partners. In doing so, Congress and 
federal agencies should recognize the balance between 
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ensuring a level of accountability needed to protect 
taxpayers from waste and fraud and ensuring a level of 
privacy required to allow private companies to maintain 
their competitive advantage and propriety information.  

• �Provide additional guidance on the process for potential 
repowering of offshore wind projects. This should be 
complemented by specific funding for research on the 
unique challenges and environmental disruptions that 
repowering may pose in the offshore context. Repowering 
is the process by which existing wind turbines are either 
refurbished or dismantled and replaced by new ones 
in their place to extend the life of a project.51 While 
repowering is a more common occurrence in the on-land 
wind industry, very little guidance has been provided to 

offshore wind lease holders about the potential for the 
repowering of existing offshore wind infrastructure at 
the end of the 25-year lease term. Already, other nations 
have wrestled with the question of how to handle offshore 
wind projects at the end of their life, providing a model for 
U.S. regulators.52 As the domestic offshore wind industry 
continues to mature, BOEM and BSEE should provide 
additional guidance to developers about repowering and 
the regulatory process that would guide this process. In 
addition, Congress should provide specific funding to DOE, 
BOEM, and USFWS for research on the unique challenges 
and environmental disruptions that repowering may pose 
in the offshore context. 
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