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SWANCC SUPREME COURT DECISION:
IMPACT ON WETLANDS REGULATIONS

TUESDAY, JUNE 10, 2003

U.S. SENATE,
SUBCOMMITTEE ON FISHERIES, WILDLIFE, AND WATER,
COMMITTEE ON ENVIRONMENT AND PUBLIC WORKS,
Washington, DC.

The subcommittee met, pursuant to notice, at 10 o’clock a.m. in
room 406, Senate Dirksen Building, Hon. Michael D. Crapo [chair-
man of the subcommittee] presiding.

Present: Senators Crapo, Murkowski, Thomas, Inhofe [ex officio]
and Jeffords [ex officio].

OPENING STATEMENT OF HON. MICHAEL D. CRAPO,
U.S. SENATOR FROM THE STATE OF IDAHO

Senator CRAPO. The hearing will come to order.

Good morning and welcome to the hearing of the Fisheries, Wild-
life and Water Subcommittee. Today, we will be receiving testi-
mony on the wetlands regulation and issues raised by the Supreme
Court’s SWANCC decision.

In January, 2001, the Supreme Court overturned an Agency in-
terpretation that took broad jurisdictional views of section 404 of
the Clean Water Act. In ruling that the Corps and the EPA no
longer had jurisdiction over isolated intrastate waters, the Court
fundamentally changed section 404 wetlands regulatory programs.

Developers and others in the regulated community often com-
plain about the Corps’ red tape, but the same bureau seems to be
about as efficient at protecting wetlands as it is at expediting per-
mits. Some of the things that the environmental community has
said about the section 404 wetlands provisions are anything less
than laudatory.

In the Clean Water Act, Congress expressed a clear choice to rec-
ognize, preserve and protect the primary responsibilities of the
States to plan the development and use of land and water re-
sources. As a former State water law attorney, I could not agree
more strongly. While I believe that the broad jurisdictional view
stated is inappropriate and found unlawful in SWANCC, I am
going to temporarily set aside those concerns today, and I would
like to focus my comments on the Corps of Engineers and their im-
plementation of the section 404 program.

The Corps’ regulatory budget is about $150 million a year. Com-
pare this with the Agency’s total budget of $4.6 billion. There are
approximately 1,450 full-time employees in the regulatory program.
There are more than 100 million acres of wetlands in the lower 48
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States. If Corps employees did nothing but monitor those wetlands,
they would each supervise 69,000 acres apiece.

One could argue that the budget and resources that Congress
gives the Corps’ regulatory program is a reliable indicator of con-
gressional intent, particularly with regard to the scope of the pro-
gram. Given the structure, level and funding of personnel resources
provided for the 404 program, it is not particularly surprising that
the 404 program has not been more effective in conserving our Na-
tion’s wetlands. In addition, the Corps was not created nor has it
evolved as a regulatory agency. Fundamentally, the Corps of Engi-
neers is just that—an engineering agency. Given its history, orga-
nization, and available resources, it is unlikely that the Corps will
ever be capable of regulating, effectively or otherwise, all of the wa-
ters of the United States that could affect commerce.

The benchmark discussion about the Corps’ jurisdiction should
not begin with the sweeping jurisdiction bestowed upon itself with
the Migratory Bird Rule, but it needs to begin with the clear and
unambiguous criteria that are commensurate with both the Federal
resources and the Federal interest to ensure that the Corps’ re-
sources are targeted toward those waters which are the most im-
portant to the Federal Government.

It is also important to point out that the Clean Water Act is not
the only Federal law standing between wetlands and destruction.
There are numerous other Federal programs related to wetlands.
For example, SWANCC did not affect the Federal Government’s
commitment to wetlands protection through the Food Security Act
Swampbuster requirements, the Conservation Reserve Program,
the Wetlands Reserve Program, the Partners in Wildlife Program,
the Coastal Wetlands Restoration Program, the Five Star Restora-
tion Program, the National Estuary Program, and programs under
the Migratory Bird Conservation Act.

Clear rules on Federal jurisdiction under Section 404 are also im-
portant to ensure that these other Federal programs can properly
prioritize their resources. For example, the Agriculture Depart-
ment’s Wetlands Reserve Program, reauthorized by the farm bill,
is expected to enroll 250,000 acres this year. In order to ensure
that programs such as the Wetlands Reserve Program maximize
environmental benefits, they should be designed to be complemen-
tary with the 404 program.

Until other Federal agencies understand the scope of jurisdiction
under the 404 program, it is going to be difficult if not impossible
to effectively prioritize these other programs to ensure maximum
wetland protection. The current situation has created confusion
and chaos, not only for the regulated community, but also for the
States. States have a principal role to play in environmental pro-
tection. As the Supreme Court noted in the SWANCC decision,
granting the Corps and EPA such sweeping jurisdiction would re-
sult in a significant impingement of the States’ traditional and pri-
mary power over land and water use. At the time of the decision,
many States already had robust wetland protection programs.
Since then, several other States, notably Ohio and Wisconsin, have
also passed legislation to address isolated waters in light of the
SWANCC decision.
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It is important to note that the confusion that has festered for
the last 2 years is not only detrimental to individuals in the regu-
lated community, it is also detrimental to the environment. The
longer that the jurisdiction of the Corps remains vague and unre-
solved, the more likely it is that truly valuable wetlands will elude
the protection of all the Federal and State programs designed to
protect them.

The key purpose of this hearing is to evaluate what we are doing
about wetlands protection and how this Congress should respond
to setting the regime in place so that we have an effective Federal
approach to protecting wetlands, while still respecting States’
rights.

With that, let me turn to our ranking member.

OPENING STATEMENT OF HON. JAMES M. JEFFORDS,
U.S. SENATOR FROM THE STATE OF VERMONT

Senator JEFFORDS. Thank you. Good morning, everyone, and
thank you for being here. Thank you, Senator Crapo, for holding
this hearing this morning. I would also like to welcome Senator
Feingold, who has been a strong supporter of the Clean Water Act.

The Supreme Court’s decision in the SWANCC case has caused
a great deal of confusion and concern. It has many people ques-
tioning the intent of Congress when we first passed the Clean
Water Act more than 30 years ago. Although I was not here in
1972, I had been here during subsequent consideration of the Clean
Water Act legislation. I do not believe that we have ever wanted
to protect less of our Nation’s waters. However, this decision does
just that. It reduces the protection of isolated wetlands under the
Clean Water Act.

We are here today to hear varying opinions about the ramifica-
tions of the SWANCC decision on the Nation’s waterways. Some,
like Senator Feingold and myself, believe that the definition of
“water” in the Clean Water Act should be changed to make clear
the intent of Congress that all waters of the U.S. should be pro-
tected. Others feel changes to existing regulations are necessary,
and some believe nothing needs to be done in light of the SWANCC
decision.

The Administration is pursuing a regulatory solution to the im-
plications of the SWANCC decision. I have serious concerns about
EPA and the Corps’ guidance and advance notice of proposed rule-
making, and the effect they will have on the protection of waters
throughout the United States from pollution.

I look forward to hearing from each of our witnesses today on the
implications of the SWANCC decision. I am compelled, Mr. Chair-
man, to bring up the recent troubling news regarding EPA’s Clean
Water Act Enforcement Program. Two recent articles in the New
York Times and the Washington Post document extensive non-
compliance with discharge permits, a dramatic decline in enforce-
ment, and an apparent lack of commitment to modernizing the
data control system used to verify permit compliance. I ask unani-
mous consent that these articles be inserted in the record.

Senator CRAPO. Without objection.

[The referenced document follows:]
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Atm: Docket 100 Nov. OW-2002-(H1450
Dear Staff:

COMMONT ON ADVANCED NOTICE OF FROPOSED RULEMAKING ON DEFINITION OF “WATERS OF
THE IINITED STATES"

We wrile in comonent to the Jawoary 10, 2003, “Advouce Natice of Proposed Rulemaking On Definition Of
"Watcrs OF The Uniced States® * {ANFEM). The ANFRM purparts to respond (o the 2001 U.5. Sapreme Courl
decision 1o Solid Waste Agency of Northern Cook Cownty v U5 Army Copy of Engincers (SWANCC). Tt solicits
cuminenls on wether 4 waler's uses for cotomerce purposes should continue as bascs, for Clean Water Act (DWaA}
jurisdiction and whether the feleral regulations shoubd defing the werm “solated waters.”

We write o express our serions concern that the ANI'RM scoms 10 sugges( 4 rollback of federal protection under
e WA, Sach an action is not warranked by fhe SWANCE decision. We also urpe you to consider that a change
in the fedorsl regulations (o narrow the seope of federal protection at this time would present the states with
drumatic and unjustifable cconcmic burdens, which will compound our precarious economies, during these
rropbled fiscal times. .

With respeet Lo the scope ol the ANPRM, we cotuend that the SWANCC decision and the federal regulations are
net inconsistent. As the Court noted, Congress had in naimd its “comrneres power gver naviganian”, e Cengress
also had in mind s ingent . _to restore and maintan the chemical, physical, and hivlogical miegrily of the
Nation's waters”

While SWANCC casr uncartainry npon whether OW A jurisdiction reaches “wsedated” witers (howaver Those may be
defined), Ihe decision itself ¢ontained the very narrow holding that the Migratory Bird Rule, a Yelarfication”™ of
existing regulations, is nut a sepportable interpretation of he CWA. Thaugh tonbled with the Covps’ exetclse of
Jurisdictien over the “abandoned sand apd gravel pic” in the SEANCC decision, the Court apparently had no
gquurred will the federal regulations themselves, The Court conspicuously limited s holdisyg w invalidaling Uie
clarification, and did noc invalidate any aspedd of the regulations, inclnding 1bose relating to commerce hases for
[ederal wrisdiction. “We ponzlude that the ‘Migratory Bird Rule” is not (i ly supported by the COWA Had the
Court fotended 1o strike e gomunerce factors in sulsdivizion (a)3), i would have done so. We seg a0 basis Tor the
federad ugencies Lo surnidse el SWANCC comnpes them o de something the Coort inlenlionally did pol do ilself

Congress clearly intanded the states o have 1ae primary responsibility over water pollulion contred {TWA §
1O1b7). A narcow ingerpretation of SWANCC i» consistent wilh Congressional intent, because it in no way
undermincs the states” current. autharities over the waters within their jurisdiction. Indeed, dhe states have chosen
the manncr ol protecting their waters, and to varving degrees, li stutes directly rely apon the federal CWA for
those pwposes. This is e essence of the Federal-siate partnership that embodics the concepe of federafizm.

A broad mterpretadion of the SWANCE dacigion, conversely, would undermine the srates’ abificy va fulfill their
responsibility to prutect their waters. A rollback of federal aurhority would leave a regulatory void that would ha



extremely resource-intensive and costly for the states to A1l in an already difflewlr fiscal time. As a practical
mttor, thonsands of aores of waters would simply not he protected, yrelding dramatic envieonmental and cconomic
inpacts across the country, Regulatory confusion would ensve as each state in turn adupts a different set of
procedural and substancive requireinents.

In conclusion, we urge the federal agencics to abandon the ANFRM. Existing regulativns have worked well since
1980. They should not he modified on a pretext rhat the SWANCC decision compels something it does not. A
roilback of fedeval protection for waters is ool in Uie best interest of the staes, the regulated communiey, ar the
enviconment. We belicve that failure to continue to excreise broad- jutisdiction would result in substantial losses to
the quantity and quality of the waters of the [nited Stares, with significant attendant ccologie wid econdmic
repercussions acress the country, If the fedoral agencies do aot follow these recommendarions, we urge them to
phase it any reduction of foderal jorisdiction over 2 nwomber of years, and consistent with the policy to avoid
unfunded mandates, they should provide substuntial funding and technical assistance 10 fhe sales to ande the
transitiom.

Should you have any guestions, ptease coiact Roberta (Robbi) Savage, Executive Director, ASIWDPC A, 202-896-
17,

Sincerely,

Eafen Seaith, Fh, 1)
ARTWICA Dresident

Senator JEFFORDS. I hope that the EPA is taking this issue seri-
ously, and I look forward to hearing your plans to strengthening
the enforcement. It is imperative that we do not allow the Clean
Water Act to become, or perhaps to remain, a license to pollute. I

have several documents that I would like to ask unanimous con-

sent to submit for the record, including a statement from Senator
Lieberman, a statement from Senator Gramm, and a statement

from the Association of State Water Pollution Control Administra-

tors.

Senator CRAPO. Without objection.
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Senator JEFFORDS. I would also like to submit excerpts of com-
ments by several States on the advance notice of proposed rule-
making to the committee record.

Senator CRAPO. Without objection.

[The referenced document follows:]

A Majority of the State Agencies Represented on the EPW Committee
Who Submitted Comments on the SWANCC ANPRM Oppose
Weakening the Jurlsdictional Authority of the Clean Water Act

Excerpts Summarizing Oninion of the Camments

Delaware Depariment of Natural Resources and Envircnmental Control (Docket # OW-

2002-0050-1352)

“Qur commants are enclosed. In summary, we recommend for legal, technical,
economis, and programmatic reasons that the federal agencies maintain
jurisdiction over the broadest scape of waters consistent with the SWANCC
decizion. We further recommend that any reduction in federal autharities be
phased in cver a number of years and thai the federal government provides
substantial funding and technical assistance to the states to assist in the
transition. We believe that failure fo do 50 will result in significant losses to the
guantity and quality of waters of the State and waters of the United States, with
significant attendant ecologic and economic intra- and interstate repercussions.”

Florida Dept. of Environmental Protection {Dacket # OVW.2002-0050-1728)

Aswill be discussed below, vitally important isolated wetlands in Florida's
panhandla will be at risk if the CWA jurisdiction of isolated waters is significantly
narrowed under the proposed rulemaking. Cur comiments will attemnpt to describe
the magnitude and conseqguences of that petential impact in Fiorida. As
requested in the ANPR, we will also attermnpt to describe potential factors that
could provide a basis for determining CWA jurisdiction in isolated, intrastate, non-
navigable waters, and will provide a racommendation on whether the proposed
regulations should define “isclated waters " including the factors for such
definition.

As a result, any decision to further reduce the regulatery authority of the USACE
in isolated wetlands fram that which existed prior to the SWANCG decision has
significant potential to reduce the protection of water resgurces in Florida's
panhandle.




IMontang D of Envirgpmen I # 2002 -

“The State of Montana contains hundreds of thousands of acres of watar
resources including streams, rivers, lakes and wetlands. Water is one of
Montana's greatest rescurces. Therefore, we are very concemed about any
possible loss of Clean Water Act jurisdiciion over these waters since they
provida drinking water, revenue, wildlife habitat and aesthetic beauty for the
enjoyment of everyane living in ar visiting the “|_ast Best Place.”

New York Attorney General Environment Protection Bureau {Dockat # OWW-2002-0050-
17500

“In surn, the State urpes the apencies to abandon this il-conceived rulemaking
proposal_ It is neither based on sound law nor sound scfence. [tis bad for the
aconomy. The short-term benefit a restriction of CWA jurisdiction may provide
to a few special interests '8 dwarfed by the much greater, longer term and
broader-based benefits of maintaining CWA jurisdiction over all waters with any
nhysical, chemical, or biolagizal connection to traditionai navigable waters.”

Mew Yoik Dept_of Environmental Consenvation (Docket # OW-2002-0050-174%9)

"Department believes that the Solid Waste Agency of Northemn Cook County v,
U.5. Army Corps of Engineers, 531 U.S. 159 (2001} (SWANCC) decision
should be interpreted very narrowly, thereby maintaining a high floor of federal
regulation.” .

Oklahoma Cept. of Wildlife Conservation {Docket # OW-2002-0050-1752)

"We have reviewed the comments from Ducks Unlimited, Inc. (DLJ) in the letter
dated March 4, 2003, and concur with all of their comments. The comments of
DU encompass a broad range of issuas regarding the implications of the
potential change of the definition of “Waters of the United States” which could
result in limiting jurisdictional coverage and protection of wetlands under the
Clean Water Act (CWWA). Wa strongly believe that DU's recornmendations to the
Corps and EPA o darify definitions of adjacency and significant nexus to
reflect the actual functional relationships between geographically isclated
wetlands and navigable waters should be carefully considered and will be
critical to the continued protection of isolated watlands under the Clean Watar
Act.”



The state of Oklahoma, on behalf of the Department of Environmental Quality, the
Department of Agriculfure, Food & Farestry, the Corparation Commission Oil & Gas
Conservation Division (Docket # OW-2002-0050-3071}

The ANPRM suggests that a reduction in scope of the Clean Water Act is
nacaessary in order to satisfy the ruling made in the U.S.5upreme Court decision
in Solid Waste Agency of Northern Cook County v. U.S. Army Corps of
Engineers, 531 U8, 158 {2001) (SWANCC). The State of Oklahoma disagrees
with this position. The majority opinion stated that the Migratory Bird Rule” as
currently used cannot be the sole basis for jurisdiction by either the
Environmental Protection Agency (EPA) or the Army Corps of Enginesrs [Corps)
for isclated waters under the definition of the "waters of the United States." The
federal government, as stated in the ANPRM, has ather statutory and regulatary
bases for the protection of wetlands, For this reason, the state of Oklahoma
suggests that nothing contained in the SWANCEC decision warrants any
additional rulemaking on the par of the EPA or the Cormps limiting the definition of
"waters of the Linited States ™

Rhode Island Bept. of Environmental Manragement {Docket # OW-2002-0050-1348)

“The SWANNC ruling does not justify such changes and accordingly Rhode
Island wouid strenucusly object to any reduction in the legal federal protection
provided our water resources.”

Texas Comm._On Envirenmental Quality (Docket # OW-2002-0050-1728}

"Additionaly, we recommend that the federal agencies recoynize and operate
within the narrow holding of the Soffd Waste Agency of Mortherm Cock County
v. U.S. Armny Corps of Engineers (SWANCC } ruling.”

‘The TCEQ supports continued and consistent federal wetlands jurisdiction and
oversight, not specifically precluded by the narrow helding of SWANCC.”

wVermont Dept. of Conservation (Docket # OW-2002-0050-1330)

“While VT-DEC believes that CWHA jurisdictional clarification is necessary, such
clarification need not be done through rule making. The SWANCC decision
found no fauk with existing EPA and COE rules governing CWA jurisdiction.
The migratory bird rule struck down in the SYWANCC desislon was not a rule -
it was agency guidance, Leaving existing rules in place and providing new
guidance to agency staff and the public could more expeditiously resolve
jutisdictionat doubts than initiating a protracted and contenticns round of rule
making.”



EPA_and COE quidance should not go beyond what the Court has proscribed.
The court has clearly harred the COC from asserting 404 regulatory jurisdiction
over a manmade, nonnavigable, isclated, intrastate pond with no wetland
characteristics where the sole connection in inlerstate commeree is the Use of
the site by migratory birds. This is similar to a ruling in a Vermont wetlands
case wherein the state's VWater Resources Board held that a gravel pit without
wetland characteristics should not be subject to the regulatory jurisdiction of the
state’s wetlands program just becavse it bad wet soils. The EPA and COE
should clearly state that gravel pits and other manmade waters without
hydrologic connections to other wakers and without wildlife nabitai values other
than as inter-state migratory bird habitat will not be regulated under the COE’s
404 program.”

Virginia Dept. of Conservation and Recreation (Docket # OW-2002-0050-1737)

‘Due to the number of significant communities identified as “isolated waters” and
the associated rare plants and animals they support, DCR-DNH recommends
ihe CWA jurisdiction determination include such factors as habitat for
endangered species as defined in the “Migratory Bird Rule” (¢.) and the
designation of "isolated waters” as a significant community type.”

Wirginia Dept. of Game and Inland Fisheries (Docket # OW-2002-0050-1760)

“We understand that the Solid Waste Agency of Northern Cook Gounty
{SWANCC) decision by the United States Supreme Courl removed isciated
wetlands from protection based on the Migratory Bird Rule, We stronaly feel
that protection of isal ands needs to be maintained uiilizing 33 CER

328.3 (aM3)i-Gii).”

Senator JEFFORDS. Interestingly, a majority of the States rep-
resented by Senators on this committee have commented in opposi-
tion to the scope of the ANPRM.

Senator Crapo, I want to thank you for holding this hearing and
look forward to listening to the witnesses and working with you.

Senator CRAPO. Thank you very much.

Next, we will turn to our full committee Chairman, Senator
Inhofe.
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OPENING STATEMENT OF HON. JAMES M. INHOFE,
U.S. SENATOR FROM THE STATE OF OKLAHOMA

Senator INHOFE. Thank you, Mr. Chairman. I appreciate very
much your holding this hearing.

Nearly 2%z years ago the Supreme Court ruled that the Corps
and the EPA had exceeded their authority under the Clean Water
Act. Up until this case, the Agencies had assumed that the Clean
Water Act had granted them jurisdiction over virtually all waters
potentially affecting commerce in the Nation. The Supreme Court
rejected that claim in the SWANCC case.

Rather than expand Corps and EPA jurisdiction to the very ends
of the Commerce Clause, the Court chose to read the statute as it
was written. Consequently, the Corps and the EPA have jurisdic-
tion over navigable waters and waters that at are, quote, “insepa-
rably bound up with navigable waters.” Whether one agrees or dis-
agrees with the Supreme Court’s decision, the fact remains that it
could significantly change the jurisdiction of the Corps to regulate
isolated waters.

On the last day of the Clinton Administration, the Corps and the
EPA issued a joint memorandum to their regional offices. While
this memo was swiftly issued, it appears to have done little to clar-
ify Federal jurisdiction in light of the SWANCC decision. Con-
sequently, Federal jurisdiction over waters should be considered on
a case-by-case basis in consultation with legal counsel, the Order
read. This case-by-case approach resulted in widely varying inter-
pretations of the scope and jurisdiction by Corps and EPA field of-
fices. Not only is there no consistent definition of what “isolated,”
“adjacent,” or “tributary” mean, there are also huge disparities in
what type of information or criteria are used for determining juris-
diction. Some offices use maps; some use aerial photography; while
others conduct site visits. The guidance issued by the Agencies last
January, like the earlier Clinton Administration guidance, did little
to clear up the quagmire of nebulous regulations. By providing no
detailed or definitive criteria for field staff, Corps and EPA head-
quarters have simply perpetuated the already intolerable level of
confusion in the 404 Program.

The fact that 22 years after the Supreme Court decision, the
Agencies still have not proposed any changes to the regulations is
disturbing on two counts: first, that the American public has been
subjected to an arbitrary and inconsistent regulatory policy; and
second, it casts doubt on the ability of the Corps and the EPA to
prioritize their scarce resources in order to maximize protection of
the environment. I think, Mr. Chairman, in your opening state-
ment, you talked about the staffing problems that are there and
the fact that the capacity just isn’t there.

From their prepared testimony, it appears that the Agencies at
least recognize there is a problem. I just hope that they follow
through with their pledge of responsible stewardship to ensure that
Federal programs effectively and consistently maintain environ-
mental protection.

Senator CRAPO. Thank you very much, Mr. Chairman.

Senator Thomas?



11

OPENING STATEMENT OF HON. CRAIG THOMAS, U.S. SENATOR
FROM THE STATE OF WYOMING

Senator THOMAS. Thank you, Mr. Chairman. I agree with what
you said and what has been said here.

I certainly thank you for having this hearing and I want to par-
ticularly welcome my friend, the Assistant Attorney General Tom
Sansonetti, whom we have worked with in Wyoming for years.

Since the Corps and the EPA have agreed to issue additional
clarifying guidance and rulemaking definitions, much confusion has
apparently existed and continues to exist. It is impossible, it seems
to me, for State and local governments, as well as regulated com-
munities, to comply with the law with this level of uncertainty. So
hopefully we can have some clarification to it.

In my opinion, rather than Agencies defining this is such a man-
ner as to result in another barrage of legal challenges, resources
could better be spent supporting our State efforts. In my State of
Wyoming, the Department of Environmental Quality, the statutes
and rules do include wetlands as surface water of the State. We be-
lieve the State can oversee and provide protection, and look for-
ward to improving Federal-State cooperation and coordination.

I thank you, sir.

Senator CRAPO. Thank you very much, Senator Thomas.

We will now proceed to our first panel. Today we have three pan-
els and a lot of witnesses. So I would encourage all of the witnesses
to remember that we have a 5-minute rule. We want to save plenty
o{ time for questions. I will try to remind you of that as we move
along.

Our first panel is one of our members, Senator Russ Feingold,
who has some legislation that he wants to present to us and dis-
cuss today. Senator Feingold, go ahead please.

STATEMENT OF HON. RUSSELL D. FEINGOLD, A UNITED
STATES SENATOR FROM THE STATE OF WISCONSIN

Senator FEINGOLD. Thank you very, very much, Mr. Chairman.
I thank you for the opportunity to appear before you today. I would
like to acknowledge the very generous and forthright assistance
provided to me as I sought an opportunity to testify before the sub-
committee on this matter, by both the Chairman of the full com-
mittee, Senator Inhofe, who was very courteous, and of course, the
ranking member, Senator Jeffords, who is a strong cosponsor of the
legislation I have introduced to reaffirm Federal Clean Water Act
jurisdiction, S. 473. Of course, I acknowledge the longstanding im-
portant leadership that Senator Jeffords has shown on so many of
these issues. And I thank you, Mr. Chairman.

I have a longer version of my statement I would like to ask to
submit for the hearing record.

Senator CRAPO. Without objection.

Senator FEINGOLD. Mr. Chairman, this is a very important hear-
ing. My experience as the lead sponsor of legislation on this issue
in both the 107th and current Congress, I can say that the debate
over whether our Federal law should continue to recognize the
interconnected nature of our water systems is a growing national
discussion. I can also say that I believe it is a debate that is unnec-
essary and is one that Congress should end. We need to be clear
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that Congress intends to erase any lingering ambiguity, to recon-
firm the original intent of the Clean Water Act, and to protect our
waters, rather than lose them. This hearing I think goes a long
way to achieving that goal and I commend you, Mr. Chairman, for
being willing to seek confirmation of the state of Federal law on
this matter.

In the U.S. Supreme Court’s January, 2000 decision, Solid Waste
Agency of Northern Cook County v. the Army Corps of Engineers,
a five to four majority limited the authority of Federal agencies to
use what was called the Migratory Bird Rule as the basis for as-
serting Clean Water Act jurisdiction over non-navigable intra—
State isolated wetlands, streams, ponds and other bodies of water.
This decision, which the committee knows as the SWANCC deci-
sion, means that the Environmental Protection Agency and the
Army Corps of Engineers can no longer enforce Federal Clean
Water Act protection mechanisms to protect wetlands solely on the
basis that they are used as a habitat for migratory birds.

In its discussion of the case, the Court went beyond the issue of
the Migratory Bird Rule and questioned whether Congress actually
intended the Clean Water Act to provide protection for isolated
ponds, streams, wetlands and other waters, as it had been inter-
preted to provide for most of the last 30 years. While not the legal
holding of the case, the Court’s discussion, as many of you have
pointed out, has resulted in a wide variety of interpretations by
Federal, State and local officials that jeopardize protection for wet-
lands, streams and other waters.

Within days of the SWANCC decision, constituents came to my
town hall meeting asking for Congress to respond to this decision
immediately. As was pointed out, Wisconsin became the first State
to pass legislation to assume regulatory jurisdiction over wetlands
left unprotected by the Supreme Court decision. Wisconsin has
15,000 named lakes and ponds, 5.3 million acres of wetlands, and
approximately 44,000 miles of streams. Wisconsin estimated that if
SWANCC’s holding limits jurisdiction over so-called “isolated” wet-
lands, more than 1.1 million acres of wetlands in Wisconsin would
no longer have Federal protection. Our State’s legislation has be-
come the model for several States.

But the confusion over the interpretation of the SWANCC deci-
sion is growing, not I believe, because of the actual holding in the
SWANCC case itself, but because of the manner in which Federal
agencies are implementing the decision. On January 15, 2003, the
EPA and the Corps published in the Federal Register an advance
notice of proposed rulemaking raising questions about the jurisdic-
tion of the Clean Water Act. Simultaneously, they released a guid-
ance memo to their field staff regarding Clean Water Act jurisdic-
tion. The agencies claim these actions are necessary because of the
SWANCC case, but both the guidance memo and the proposed rule-
making go far beyond the holding in SWANCC.

The guidance took effect right away and has had an immediate
impact. It tells the Corps and the EPA staff to stop asserting juris-
diction over isolated waters without first obtaining permission from
headquarters. Waters that the EPA and Corps staff judged to be
outside the Clean Water Act, Mr. Chairman, can then be filled,
dredged and polluted without a permit or any other longstanding
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Clean Water Act safeguard. The rulemaking announces the Admin-
istration’s intention to consider even broader changes to Clean
Water Act coverage for our waters. Specifically, the Agencies are
questioning whether there is any basis for asserting Clean Water
Act jurisdiction over additional waters, like intermittent streams.
The possibility for a redefinition of our waters is troubling because
there is only one definition of the term “water” in the Clean Water
Act. So any change in the regulatory definition of “water” will af-
fect the entire law—the Wetlands Program, the Point Source Pro-
gram, which stops the dumping of pollution, and the non-point pro-
gram governing pollution run-off—all depend on the same defini-
tion of “water.”

Even while EPA and the Corps consider whether to conduct a
rulemaking to rewrite the definition of “water,” the U.S. Depart-
ment of Justice is in Federal court defending the legal validity of
the existing regulatory definition. Indeed, in recent briefs filed by
the Justice Department, the Administration has argued forcefully
that the broad definition of “water” in the current rules is not only
valid, but that it is necessary in order for the goal of the Clean
Water Act to be met, to make all of the Nation’s waters safe for
fishing, swimming and other uses.

So Mr. Chairman, in my view, Congress decided this debate over
the scope of the Clean Water Act in 1972, and the renewed debate
should end now. Congress needs to reaffirm the longstanding un-
derstanding of the Clean Water Act’s jurisdiction to protect all the
waters of the United States. All my legislation does is that. It is
very simple. It adopts a statutory definition of, quote, “waters of
the United States,” unquote, based on the longstanding definition
of “water” in the EPA’s and the Corps of Engineers’ regulation. Sec-
ond, it deletes the term “navigable” from the Act to clarify that
Congress’ primary concern in 1972 was to protect the Nation’s wa-
ters from pollution, rather than just sustain the navigability of wa-
terways and to reinforce that original intent.

Finally, it includes a set of findings that explain the factual basis
for Congress to assert its constitutional authority over streams,
wetlands, ponds and other waters on all constitutional grounds, in-
cluding the Commerce Clause, the Property Clause, the Treaty
Clause, and the Necessary and Proper Clause.

So Mr. Chairman, as the committee knows, I feel that Congress
needs to reconfirm the Clean Water Act’s jurisdiction to protect all
waters of the United States. I believe the legislation I have intro-
duced does no more and no less than that, and I hope this hearing
will provide the committee with a good justification for moving that
measure forward. I do thank you for your generous time and the
opportunity to share my views and those of my State.

Thank you, Mr. Chairman.

Senator CRAPO. Thank you very much, Senator Feingold. We ap-
preciate your taking the time to present your legislation to the
committee and your interest in this issue.

Senator Jeffords?

Senator JEFFORDS. As you mentioned in your statement, the
State of Wisconsin passed a new wetlands law after the SWANCC
decision. In fact, it was the first State to do so.
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If the waters discussed in the advance notice of proposed rule-
making were redefined out of Clean Water Act safeguards, what
\évoulc}) that mean for wetlands, streams and small ponds in your

tate?

Senator FEINGOLD. As I indicated in my testimony, if you have
this broader, sort of over-arching definition of “water,” it could im-
plicate far more bodies of water in Wisconsin than is simply cov-
ered by the law that we passed in Wisconsin to make sure that we
still had the Migratory Bird Rule in effect. We believe it would en-
danger many, many important bodies of water in our State and we
need the Federal definition to be broad and appropriate in terms
of the traditional understanding of the Clean Water Act in order
for our waters to be protected.

Senator JEFFORDS. If it is covered by your State, would the wa-
ters be fully protected by your State law?

Senator FEINGOLD. As I like to kid around, the birds in Wis-
consin are very smart, but they don’t know where the State line
is. So if they go down to Illinois or over to Minnesota and there
isn’t this kind of protection, obviously that is not how ecosystems
work. And that is why I began my remarks by talking about the
interconnectedness of water and waterways. This is what it is all
about. We have a great environmental tradition in my State. I was
proud that a Republican Governor of our State took the lead in say-
ing, we are not going to go along with the SWANCC decision, but
that is not enough to protect the waters of not only Wisconsin, but
of the whole country.

Senator JEFFORDS. So Federal action is incredibly important, as
far as you are concerned?

Senator FEINGOLD. It is absolutely essential that this confusion,
which all the committee members are aware of, be resolved. And
it is absolutely essential that it not be resolved in a way that gets
away from the classic and traditional understanding over 30 years
that there is a significant and broad understanding of what “water”
means so that we can get at isolated waters and other types of wa-
ters that have to be protected, as well as simply navigable waters.

Senator JEFFORDS. Thank you very much.

Senator CRAPO. Senator Inhofe?

Senator INHOFE. As usual, you are very articulate and succinct
in the three things that your legislation does. I have no questions.

Senator CRAPO. Senator Thomas?

Senator THOMAS. I have no questions.

Senator CRAPO. Alright. Thank you, Senator Feingold.

Senator FEINGOLD. You are a very kind committee. Thank you
very much.

Senator CRAPO. We appreciate your presenting your legislation to
us. Thank you.

Our second panel, and you may come up as I announce your
names, is: Tracy Mehan, the Assistant Administrator for Water at
the EPA; George Dunlop, Deputy Assistant Secretary for Civil
Works, the Department of the Army; and Thomas Sansonetti, As-
sistant Attorney General for Environment and Natural Resources
of the Department of Justice.

Gentlemen, we appreciate your being here. Again, as I indicated
at the outset, I would like you to try to pay close attention to the
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time limits that we have. We are going to have a lot of questions,
I assume, today and we want to spend as much time as we can on
them. We do have your written testimony. It has been reviewed. So
we would ask you to summarize your testimony in the 5 minutes
allotted to you.

With that, let’s begin with Mr. Mehan.

STATEMENT OF G. TRACY MEHAN, ASSISTANT ADMINIS-
TRATOR FOR WATER, ENVIRONMENTAL PROTECTION AGEN-
CY

Mr. MEHAN. Good morning, Mr. Chairman and members of the
subcommittee. I welcome the opportunity to present testimony to
you today regarding the Clean Water Act jurisdictional issues over
navigable waters.

In keeping with your kind letter of invitation, my testimony will
address issues associated with, I use the colloquial expression, the
SWANCC case. The Environmental Protection Agency and the
Army Corps of Engineers share responsibility for the Section 404
Program under the Clean Water Act which regulates the dis-
charges of dredged and fill material. Testifying with me today will
be George Dunlop to my left, Deputy Assistant Secretary of the
Army for Policy and Legislation. As you indicated, we have sub-
mitted joint testimony which we would ask to be placed in the
record, Mr. Chairman.

Senator CRAPO. Without objection.

Mr. MEHAN. In SWANCC, the Supreme Court held that the Fed-
eral Government had exceeded its authority in asserting Clean
Water Act jurisdiction pursuant to Section 404(a) over isolated,
intra—State, non-navigable waters under the Code of Federal Regu-
lations, based on their use as habitat for migratory birds, pursuant
to preamble language commonly referred to as the Migratory Bird
Rule. The SWANCC case involved an abandoned sand and gravel
pit on which a consortium of municipalities planned to develop a
disposal site for solid waste.

“Navigable waters” are designed in Section 502 of the Clean
Water Act to mean, quote, “waters of the United States, including
territorial seas.” After reviewing the jurisdictional scope of the stat-
utory definition of “navigable waters” in Section 502, the Court
concluded that neither the text of the statute nor its legislative his-
tory supported the assertion of jurisdiction over the waters in-
volved in SWANCC.

At the same time, the Court in SWANCC did not disturb its ear-
lier holding in the United States v. Riverside Bayview Homes, a
1985 case out of Michigan, which found that Congress’ concern for
the protection of water quality and aquatic ecosystems indicated its
intent to regulate wetlands, quote, “inseparably bound up with,”
close quote, jurisdictional waters. As the SWANCC Court noted, it
was the significant nexus between the wetlands and the navigable
waters that informed their reading of the Clean Water Act in Riv-
erside Bayview Homes.

Now, because the SWANCC decision addressed Federal jurisdic-
tion pursuant to the Clean Water Act, it still does not affect other
Federal or State laws, as the Chairman indicated, and I will not
enumerate all those laws and programs which are designed to pro-
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tect wetlands. However, because the decision did involve the
Court’s interpretation of navigable waters, as that term is defined
in Section 502(7) of the Clean Water Act, it does have implications
for other Clean Water Act programs besides Section 404, whose ju-
risdiction all rest upon the meaning of that term. These include
Section 303 of the Water Quality Standards Program; Section 311,
the Spill Program, as well as the Oil Pollution Act; Section 401,
State Water Quality Certification Program; Section 402, the Na-
tional Pollutant Discharge Elimination System, or the NPDES Per-
mitting Program.

So we see that EPA considers SWANCC in the context of the en-
tire Clean Water Act and we need to take that into account again,
S0 th?i ante is much higher for the National Water Program in this
regard.

Our written statement for the record addresses in some detail
the January 15 advance notice of proposed rulemaking, as well as
our joint guidance, which was published in the ANPRM appendix,
so I am not going to review all that here, although George may be
getting into some of that. I do wish to emphasize, we issued the
ANPRM because we recognize the benefit of obtaining public com-
ment on the important issues raised by the SWANCC decision.
Issuance of that ANPRM was not a legal requirement under the
Administrative Procedures Act, but was an extra measure we un-
dertook to ensure early public input before we determined how best
to proceed. It presupposes no particular outcome, nor any pre-
ordained result, but rather demonstrates our commitment to public
involvement as we consider Clean Water Act jurisdictional issues
in light of the SWANCC case.

Following the close of the public comment period in April, we re-
ceived over 133,000 comments. While many of these comments
were the result of e-mail or write-in campaigns, postcards and
whatnot, we received approximately 500 individual letters dis-
cussing specific issues in some detail, substantive comments. Re-
view and analysis of these comments will be a resource-intensive
task which we have already started, and we will be hopefully expe-
ditiously carrying out this job summer with the help of a con-
tractor.

At this stage, we have done a preliminary review of some of the
comments and they reflect a spectrum of Tribal, State, and local
governments, professional organizations, interest groups, and the
general public. Although by numbers alone, a substantial majority
of comments support a narrow reading of SWANCC and opposition
to reduction in Clean Water Act jurisdiction, there is a wide
breadth of opinion and divergence of views contained within the
comments. The extent and rigor of the debate resulting from the
ANPRM is clearly indicative of the importance which the public at-
taches to the issues of Clean Water Act jurisdictions.

Comments from the regulated community favored a broad read-
ing of SWANCC and a reduction in Federal jurisdiction under the
Clean Water Act, while those from the environmental groups gen-
erally urged just the opposite. I would like to call your attention
to one body of comments, that is, the State comments from State
agencies. The water program is the quintessential Federal environ-
mental program, since 45 States have delegated authority under
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the Clean Water Act; 49 States have delegated authority under the
Safe Drinking Water Act.

We received comments from 42 States, as well as associations
such as the Association of State and Interstate Water Pollution
Control Administrators, ASIWPCA, and the Association of State
Floodplain Managers. While some certainly expressed the view that
limited Federal jurisdiction was preferable and a necessary out-
come of the SWANCC decision, more common themes from these
commenters were that a substantial reduction in Federal jurisdic-
tion was not warranted, would potentially disrupt the Federal-
State partnership built up over the last 30 years of Clean Water
Act implementation, and that budget and/or legal constraints
would limited or delay their ability to develop local programs.

A significant number of these commenters also provided informa-
tion and data on the nature and extent of aquatic resources poten-
tially at risk if Federal jurisdiction were to be significantly reduced.
Many of these pointed out the important functions provided by
these resources, such as floodwater reduction, groundwater re-
charge, and habitat values.

I note that all these comments are available to any of the mem-
bers and I believe most of the States of the members did submit
comments, not all, but most, and we would be happy to provide
those to you at your request.

We recognize the Tribes and States, the regulated community,
the public at large and the environment itself would benefit from
increased clarity as to the extent of the Federal Clean Water Act
jurisdiction in light of SWANCC. Providing for that increased clar-
ity is no simple matter, involving as it does an interplay between
complex legal issues, implications for an array of Clean Water Act
programs, and consideration of the appropriate role of the Federal
Government in the protection of aquatic resources. The issues to be
addressed are significant and will help chart the direction for fu-
ture Clean Water Act implementation, again for the whole Act, not
just for Section 404 and not only for EPA and the Department of
Army, but also for our Tribal and State partners who actually carry
out these laws in many cases.

We are fully committed to protecting all Clean Water Act juris-
dictional waters, including jurisdiction of wetlands as was intended
by Congress. Our goal in moving forward is to clarify what waters
are properly subject to Clean Water Act jurisdiction in light of
SWANCC, and afford them full protection through an appropriate
focus of Federal and State resources in a manner consistent with
the Act. We will carefully consider all the comments we received
in response to our ANPRM as we undertake this arduous task.

Thank you for your attention.

Senator CRAPO. Thank you, Mr. Mehan.

Mr. Dunlop?

STATEMENT OF GEORGE DUNLOP, DEPUTY ASSISTANT
SECRETARY FOR CIVIL WORKS, DEPARTMENT OF THE ARMY

Mr. DuNLOP. Thank you, Mr. Chairman. I appreciate the oppor-
tunity to share the Army’s perspective about the current regulatory
status of Federal jurisdiction under the Clean Water Act in light
of the SWANCC decision.
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As you know, indeed as you said, the EPA and the Corps of Engi-
neers share responsibility for the Section 404 Program under the
Clean Water Act. Fulfillment of the Corps’ day-to-day responsibil-
ities require about 1,200 staff in 46 Division and District Offices
nationwide, with an annual budget of about $140 million. These re-
sources are required each year to process over 80,000 individual
and general permit authorizations and appeals, including those as-
sociated with jurisdictional determinations.

The SWANCC decision held that the Corps does not have regu-
latory jurisdiction under the Clean Water Act for non-navigable,
isolated, intra—State waters where the basis for asserting that ju-
risdiction is solely upon the use or the potential use of those waters
by migratory birds. On January 10, 2003, following extensive inter-
agency coordination with the Department of Justice and the EPA,
the Army and the EPA jointly signed post-SWANCC -clarifying
guidance. This guidance provides that jurisdictional decisions will
be based upon, first of all, Supreme Court decisions, including Riv-
erside Bayview, which affirmed that adjacent wetlands are jurisdic-
tional under Federal law, and SWANCC of course, as well as other
relevant regulations and, of course, on case law where applicable
in each jurisdiction.

So with the basis of those guidances, we established four key
points. First, as the Supreme Court held, field staff should not as-
sert jurisdiction based on the Migratory Bird Rule. Second, field
staff should seek formal project-specific headquarters approval
prior to asserting jurisdiction over isolated non-navigable intra—
State waters when such jurisdiction would be based on inter—State
commerce factors listed in the Corps’ regulations. Third, the field
staff should continue to assert jurisdiction over traditional navi-
gable waters, including adjacent wetlands and generally speaking,
their tributary systems.

This guidance describes “traditional navigable waters” as waters
that are subject to the ebb and flow of the tide or waters that are
presently used or have been used or may in the future be suscep-
tible to use for transport of inter—State or foreign commerce. And
then fourth, the guidance made clear that it supersedes the pre-
vious EPA legal memorandum concerning SWANCC issued on Jan-
uary 19, 2001.

The Supreme Court’s invalidation of the use of the Migratory
Bird Rule as a basis for Federal jurisdiction over certain isolated
waters has focused greater attention on jurisdiction generally. Spe-
cifically, it has focused attention on Federal jurisdiction over tribu-
taries to jurisdictional waters and over wetlands that are adjacent
wetlands for Clean Water Act purposes. The joint guidance does
provide useful information on Clean Water Act jurisdiction to the
public and to the regulatory staff. However, further information is
needed to provide the degree of certainty that Agency personnel
and the regulated public deserve, and to ensure fair, effective and
predictable administration of the Clean Water Act.

Any ongoing consistencies in jurisdictional determinations made
by a Corps official serve to highlight our executive branch responsi-
bility to provide clarity that will arise from the ANPRM process.
The ultimate direction of any proposed rulemaking has not been
predetermined, and will be influenced significantly by the public
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comment to the advance notice. Our general goals will be to pro-
vide clarity to the public and to improve consistency in Clean
Water Act jurisdictional determinations nationwide.

In conclusion, I would like to emphasize that we remain fully
committed to the protection of all Clean Water Act jurisdictional
waters, including adjacent wetlands. Safeguarding these waters is
a crucial function because it ensures that the chemical, physical
and biological integrity of these waters is maintained and pre-
served for future generations, as was intended by Congress.

Thank you for providing me this opportunity, and I am prepared
to answer any questions you may present to me.

Senator CRAPO. Thank you, Mr. Dunlop.

Mr. Sansonetti?

STATEMENT OF THOMAS L. SANSONETTI, ASSISTANT ATTOR-
NEY GENERAL FOR ENVIRONMENT AND NATURAL RE-
SOURCES, DEPARTMENT OF JUSTICE

Mr. SANSONETTI. Chairman Crapo and members of the sub-
committee, I am pleased to be here today to discuss the Depart-
ment of Justice’s response to the Supreme Court’s decision in
SWANCC. In my testimony today, I will describe our work in con-
nection with the Clean Water Act, the interpretation of which was
at issue in SWANCC, and the efforts we have made to ensure that
the positions that we have taken in litigation are consistent with
SWANCC.

I will also briefly touch upon our efforts to improve Federal—
State coordination and cooperation in wetlands protection and en-
forcement. In my written testimony, which I hope you will be able
to put into the record in its entirety, I have provided the sub-
committee with a perspective on the breadth of our work. My Divi-
sion has a docket of well over 10,000 pending cases and matters,
with cases in each and every judicial district in the Nation. The
majority of these cases are defensive. Although some of these de-
fensive cases involve the Clean Water Act, many more do not. In
fact, we litigate cases arising from over 70 environmental and nat-
ural resource laws. Even if one were to focus only on our enforce-
menlls docket, wetlands cases form over a very small subset of our
work.

With that background, I will now discuss in more detail our role
with regard to implementation of the Clean Water Act. Our pri-
mary role with regard to the Clean Water Act is to represent the
Environmental Protection Agency and the Army Corps and any
other Federal agency that might be involved in Clean Water Act
litigation. Again, this litigation can either be defensive or affirma-
tive. In regard to defensive litigation, it takes a variety of forms.
For example, affected parties will sometimes bring an action
against the Corps of Engineers when it grants or denies a permit.
Affected parties may also seek judicial review of any regulations.
Finally, Federal agencies can themselves be sued for discharging
pollutants into the waters of the United States if they have not
complied with the applicable requirements of the Clean Water Act.

We also bring affirmative litigation under the Clean Water Act.
CWA civil judicial enforcement actions generally begin with a refer-
ral or investigation from EPA or the Corps regarding an alleged
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violation. We then conduct our own internal independent inquiry to
determine whether we have sufficient evidence to bring the case,
and whether it is appropriate for judicial action. If we determine
that judicial enforcement is warranted, we also explore possibilities
for achieving settlement for the alleged violations as appropriate.

As T have noted in my written testimony, the vast majority of en-
vironmental violations are addressed and resolved by State and
local governments. In the wetlands area, most Federal enforcement
of the Clean Water Act that is carried out by the EPA and the
Corps at the administrative level does not involve us. Thus, our
work is only a small, albeit important, part of Clean Water Act im-
plementation.

In regard to SWANCC, just as with any other Supreme Court
case, we try to ensure that the legal positions taken on behalf of
the Federal Government are consistent, in this case obviously we
are dealing with SWANCC. So after the SWANCC decision came
out in January, 2001, my Division undertook a comprehensive re-
view of our Clean Water Act docket. We scrutinized any case that
involved isolated waters, the Migrator Bird Rule, or analogous
theories to determine whether SWANCC had undermined geo-
graphic jurisdiction in the case. We took action as appropriate. For
example, in the Borden Ranch case, we decided not to pursue an
enforcement claim in light of SWANCC, even though we had won
on that claim at trial.

In addition to reviewing our existing cases for consistency with
SWANCC, we have established a process for ensuring that our liti-
gation positions going forward are internally consistent and appro-
priately coordinated with the Federal Government. Thus, in addi-
tion to the review of all of our prospective enforcement cases that
I described earlier, we also focused on whether there is a sound fac-
tual and legal basis consistent with SWANCC for proceeding in our
Clean Water Act cases. We apply a similar process in our defensive
CWA-related litigation.

Our careful examination of our cases has paid off with success
in the courts. Of the 27 cases in which we have filed SWANCC-re-
lated briefs in the Federal courts, 22 of those 27 have resulted in
court decisions thus far. Seventeen of those decisions have been in
favor of the United States. I would be pleased to make available
to the subcommittee, of course, any of our briefs that it may re-
quest.

We have also made great strides in improving Federal-State co-
operation and coordination in environmental protection generally,
and we are redoubling these efforts in connection with SWANCC.
Six months ago, we hosted a national wetlands conference designed
in cooperation with several State associations, the EPA and the
Corps. The conference took place at our South Carolina training fa-
cility and attracted government officials from many States, includ-
ing representatives of the environment and natural resource agen-
cies, attorneys general offices, and even some State legislatures. As
the conference’s keynote speaker, I stressed the importance of Fed-
eral-State collaboration and cooperation in wetlands protection and
enforcement, and we look forward to continuing this dialog with
our State colleagues.
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In closing, I would like to assure the subcommittee that we are
working hard to ensure that the positions we take in litigation are
consistent and well-coordinated with our client agencies, and I
would be happy to answer any questions that you may have about
my testimony.

Thank you, sir.

Senator CRAPO. Thank you very much, Mr. Sansonetti.

I am going to use my question time, Mr. Dunlop, just to get a
little data from you. First of all, the Federal Government does peri-
odic surveys on the status and trends of wetlands. I would like to
have you tell me what these surveys say about the total number
of wetlands that are being lost and the total number that are being
gained in the United States. Do you have that data with you?

Mr. DUNLOP. No, sir. I would not have that data because the
Corps of Engineers does not have authority under law to deal with
all the wetlands of the United States. The 404 Program of the
Clean Water Act, which is our regulatory jurisdiction, our author-
ity, pertains only to those aquatic resources that might be impacted
by dredge and fill material. So the type of data and information
that the Corps would collect and I would be party about knowing,
would pertain to those types of waters.

As T indicated, we have about 80,000 permit actions a year and
jurisdictional decisions. One of the things, the general guidance
that pertains that might be useful to the point you are making is
that in so far as the Army jurisdiction, the Corps’ jurisdiction goes,
whenever any person seeks to impact the waters of the United
States with dredge and fill material, the law and our regulations
provide that first of all, they can only get a permit if there is no
other practicable way to avoid adverse impact. Second of all, if it
is proven that there is no other practicable way for them to use
their property, then they have to come up with options and a plan
that would minimize that impact. Then finally, once those impacts
meet those tests, if there are unavoidable impacts, then they must
be mitigated.

The general rule that operates, it is not a rule, but the rule of
thumb that is used because of the effort that they make to have
no net loss of wetlands, is that this mitigation usually requires
more acreage than is filled or impacted adversely.

Senator CRAPO. Could you tell me how many permits a year the
Corps issues?

Mr. DunvLop. Well, we call them permit actions; approximately
80,000; some years it is more. I have some data that I could submit
for the record, of course.

Senator CRAPO. That would be appreciated. And do you have any
idea, ?just ballpark, of how many acres of wetlands that would
cover?

Mr. DUNLOP. I don’t think I have that data off my the top of my
head, but I sure would be pleased to provide it.

Senator CRAPO. If you would, I would appreciate that. What I am
getting at is to see what kind of regulatory activity underway at
the Corps and what level of wetlands impact that Corps is having
through its regulatory process just in terms of numbers of acres.

Mr. DuNLOP. Yes, sir. I have a chart here that I can submit for
the record, maybe in the context of the total slide show we have
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here. The wetland acreage impact indicates that there were ap-
proximately last year in fiscal year 2002, 57,821 acres were miti-
gated; 24,651 were impacted. So we have got in this case better
than two-to-one acres mitigated for every one impacted, but this
goes back decades, so I will present this data for the committee.

Senator CRAPO. Alright, thank you very much. I would appre-
ciate that.

I think, Mr. Sansonetti, I will direct this question to you first;
any one of you may answer it, probably. Could you describe the
legal and practical implications of striking the word “navigable”
from the Clean Water Act as Senator Feingold’s bill would do?

Mr. SANSONETTI. The Department of Justice has frankly not been
asked yet to see Senator Feingold’s proposed legislation, and frank-
ly, I have not seen it, so I am not sure if I should be commenting
on it before going through our usual review. But just to say that
there is a lot of litigation cropping up all over the United States
right now because of the SWANCC situation.

At the present time, we have legislation in five different Circuit
Courts of Appeal right now, with arguments already having been
completed or notices of appeal filed on that very issue. So we are
going to be getting a variety of opinions over the next year as to
the importance of the word “navigable.”

However, it is an adjective that describes the waters of the
United States, so I suspect that until either the Congress gets back
into the field of better clarifying what was in the 1972 law, then
either the decision is going to be made by the courts one by one
until another case goes back up to the Supreme Court; the Con-
gress passes additional clarifying legislation; or the executive
branch tries to deal with it in the form of a new rulemaking.

Senator CRAPO. Thank you very much.

Mr. DUNLOP OR MR. Mehan, do you have any comment on that
question—what the elimination of the word “navigable” would do?
I mean, obviously it is going to expand the jurisdiction of the Act.
Any observations other than that?

Mr. MEHAN. No, nothing to add to Mr. Sansonetti’s words.

Mr. DUNLOP. No, sir.

Mr. CrAPO. All right, thank you very much.

I will hold back my further questions at this point, and will turn
to Senator Jeffords.

Senator JEFFORDS. Mr. Mehan, I am deeply concerned about the
information in the report recently compiled by the EPA that docu-
ments extensive noncompliance and a decline in EPA’s enforcement
program. When 59 percent of those who violate toxic permit limits
do so by more than 100 percent, and 85 percent of major facilities
with significant violations do not receive formal enforcement action,
there is clearly a problem.

Can you describe the Administration’s plans to respond to this
report and your level of commitment to the Clean Water Act en-
forcement?

Mr. MEHAN. I will try, Senator.

As you know, enforcement is handled in a separate office in the
Office of Water, the Office of Enforcement and Compliance Assist-
ance. I have had numerous conversations with my colleague J. P.
Suarez on his efforts to shore up that program at his end. Looking
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at it from the Office of Water perspective and to the extent that
I am involved with that, enforcement begins with a permit, the
NPDES permit. That is sort of your fundamental charter, if you
will, from which inspection and enforcement responsibilities are de-
rived. We are undertaking a permit integrity program right now
where we are trying to look at this whole issue of our delegated
programs in a very stressful financial environment.

As you know, the National Association of Public Administrators
says there is something like a $700 million, approaching $1 billion
shortfall in terms of managing our clean water programs at the
State level, 45 of whom have delegated authority. My own Corps
programs, including permits, are down 32 percent over the last five
or 6 years. So we are trying to come to grips with how to deal with
all these pressing responsibilities. Meanwhile, we have TMDLs
coming on line and more responsibilities.

I think information is key; having it there where managers can
monitor the facts, say, if you end up with more than 20 percent or
25 percent of your major permits in significant noncompliance;
whether the data is good or bad or needs to be ground truth, that
ought to set off some alarms and you need to manage the issue. I
think some effort at prioritization; if you have an operation that
has not really changed its production processes at all, that permit
may not be as significant as one where you have had dynamic tech-
nological developments in that industry.

If you on a water body that is impaired, i.e. not meeting water
quality standards, that is probably a higher priority than one that
is unimpaired; if you are near a drinking water source; and on and
on.

So we are trying to basically optimize the resources we have to
deal with a number of serious issues. Again from our end, it starts
with the NPDES permit, and we are trying to pull together the
data systems and the guidelines and do a collaborative effort with
our State partners to shore that up.

There is also the enforcement component, and I know Mr. Suarez
has talked about a watch list. He is engaging his regional staff in
a lively dialog on this very matter.

Senator JEFFORDS. Thank you.

Mr. Mehan, you and I exchanged letters earlier this year on the
status of Lake Champlain under this rulemaking. I ask unanimous
consent that these letters be included in the record.

Senator CRAPO. Without objection.

[The referenced documents follow:]
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February 26, 2003

The Honorable ‘Cracy Mehan

Assistant Administrator for Water

U.8. BEnvirenmental Protection Agency
1200 Pennsylvania Ave, N'W
Washington, DC 20460

Dear Mr. Mehan:

I am writing to thank you for and to confirm our conversatiormregarding the scope of the
Environmenlal Protection Ageney’s Advanced Notice of Propesed Rulemaking {ANPRM) aflcr
the Agency’s hudget hearing ihis moming. Thave been very concerned that the lunguage in
seclion five of your ANPRM tndicates that you are considering revisions to the jurisdiction of
the Clean Water Act other than thoge telated 1o 1solated waters.

During the hearing, I spoke aboul the specilic example of the Lake Champlain basin.
Lake Champlain supports a diverse wildlife population, a large drinking water system, and
recreation. The Lake and its tributaries currently fall onder the jurisdiction of the Clean Water
Act and are, therefore, fully protected trom polludon by the provisions of that Act, There are
sixty pormilted point sources discharging into Lake Champlain and its tributarics in Verment and
twenty-eight in New York.

I have been extremely concerned that your rulemaking will exclude some or all of Lake
Champlain’s tributarics from prolections under the Clean Water Act. If that were Lo ocenr, some,
potenially all, of these eighty-eight point sources would be allowed 1o discharge pollutants
without reproach inte the Lake Champlaie basin. This sitwation is nod unique.  Around the nation
there are innumeralle tributaries leading into navigable waters that could be cxeluded {rom
Clean Water Act junisdiction us part of your milsmaking,

1 was very pleased that you clarified for me waday (hal none of the Lake Champlain basin
tributaries will be excluded from the jurisdiction of the Cloan Water Act and that wo tributaries o
tavirable waters anywhere in the country will be cacluded from the judisdiction of the Acl as a
result of your rulemaking, Task vou to respond to this letter and repear thesc two specilic poinls.
I heficve that a clear responge frm you on this izaue will guell ot least some of the concerns that
have been raised aboul your ANPRM. Thank you again For your responsi veness oday, and [
ook [orward 0 hearing from you soon.
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The Honaorable James feffords
United States Senate
Washington, D.C. 20310

Dicar Senator Jeffords:

Thank you for your letter of February 26, 2003, seeking clarification a3 to the Clean
Water Act (CWA) jurisdictional status of the Lake Champlain basin. Your letter also raised a
similar question with regard to other tributaries leading into navigable waters in other areas of the

country.

Lakc Chanplain and its tributaries curremtly arc jurisdictional utder the CWA. See,
International Paper Co v. Ouellstte, 479 US 48 1{1987), see also CW A Section 120, 33 U8.C.
§ 1270, We do not anticipate revising CW A furisdictional regulations to alter that staius.

With regard to the jurisdictional status of tributaries to navigable waters in other parts of
the country, as our Janmary [0, 2003, guidance provides, *“Field statf should continue to assert
Jjurisdiction over traditional navigable waters {and adjacent wetlands) and, generally speaking,
their tributary systems (and adjacent wetlands).” 68 Fed. Reg. 1998 (January 13, 20033, As dhat
guidance recognizes, however, there are some judicial decisions wihich have interpreted the
Supreme Couwrt’s reasoning in Solid Waste Asency of Narthern Cook County v, United States
Army Corps of Eugineers, 531 ULS. 159 (2001) (SWANCC) to potentially circumscribe CWA
jurisdiction over tibutanes by finding CWA jurisdiction attaches only where navigable waters
and walers imenediately adjacent to navigable waters are involved, These cases include Rige v.
Harken, 250 F.3d 264 (5" Cir. 2001) {rehearing denied), which interpreted the scope of
“navigablc waters” under the Oil Pollution Act (DPA). The Fifth Circuit relied on SWANCC to
conclade “it appears that a body of water 15 subject to regulation under the CWA if the body of
water is actually navigables or is adjacent to an open body of navigable water™ 250 F.3d at 263,

A few post-SWANCC district court opinions have reliod on Harken or reagoning similar
to that cmmployed by the Harken court to limit jurisdiction. United States v. Rapanos, 190 F.
Supp. 2d 1011 (E.D. Mich. 2002) (government appeal pending) (“the Courl fimds a8 a matier of
law that the wetlands an Defendant's property were not directly adjacent 1o navigable waters, and
therefore, the government cannot regulate Defendant's properly.”); Unfted States v, Needham,



26

-

No. 6:01-CV-01857, 2002 WL 1162790 {(W.D. La, Jan. 23, 2002) (government appeal ponding}
{district court affirmed finding of no liahility by bankruptey court for debtors under OPA for
discharge of oil since drainage ditch into which oil was discharged wag found to be neither g
navigable water nor adjacent to an open body of navigable water), see also, United States v,
Newdunn, 195 F. Supp. 2d 751 (ED. Va. 2002) {(government appeal pending) (wetlands and
tribtaries not contiguous or adjacent to navigable waters are outside CWA jurisdiction); United
Siates v. RGM Corp,, 222 F. Supp. 2d 780 (E.D. Va. 2002} {(guvernment appeal pendmg)
{wetlands on property not contignons to navigable river and, thus, jurisdiction not established
based upon adjucency to navigable water),

Prudence dictates that we take these decisions into account when considering
Jurisdictional issucs o those jurisdictions. 1 alao wish to point out, however, that we have
routinely appeaked such district court dacisions o the relevane U5, Cireuit Court of Appeals.

I hope that this letter addresses your concemns, Il you bave further questions, please
contact me or have your staff call Tom Dickerson of FPAs Office of Congtessional asd
Intergovernmenta) Relations at (202) 563-3638.

. Sincerely,

Senator JEFFORDS. In my letter to you, I asked for and received
clarification that the protection status of Lake Champlain and its
tributaries will not be affected by the Agency’s rulemaking. Is that
correct?

Mr. MEHAN. That is correct.

Senator JEFFORDS. I also asked you, and did not receive clarifica-
tion, that all similar waters will not be affected by the Agency’s
rulemaking.

Mr. MEHAN. As the guidance that was put out in January says,
if you have tributaries to navigable waters, that is not an area of
dispute, and that remains jurisdictional. So just by extension of the
principle, that is the case with Lake Champlain and it would be
the case with watersheds involving navigable waters also.
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Senator JEFFORDS. I am puzzled why all waters in this category
are not affected by the rulemaking in the same way. Can you ex-
plain that?

Mr. MEHAN. I am sorry. Could you repeat the question, Senator?

Senator JEFFORDS. Why all waters in the same category are not
affected by the rulemaking in the same way.

Mr. MEHAN. It is sort of a definitional issue. If you have navi-
gable water and you have a body water that is tributary to the nav-
igable water, we do not see a jurisdictional issue there. I think the
guidance in January said that.

I guess where you get into disputes is not over the principles of
law or regulation; it is the application of the principles of law to
factual circumstances. Is something really tributary? Is it in the
watershed? What is the hydrology? et cetera, et cetera. But at least
as a matter of legal definition, I do not think there is much dispute
in the case of a tributary to a navigable waterway.

Senator JEFFORDS. Mr. Sansonetti, the Department of Justice’s
interpretation of the SWANCC decision is considerably narrower
than construed by the EPA and the Army Corps as a justification
for changing Clean Water Act rules. Rather than finding that the
definition of “waters of the U.S.” needs to be changed by a new
rulemaking, the DOJ has steadfastly argued in two dozen briefs
filed in the Federal courts that Agencies’ existing definition of the
“waters of the United States” is valid, and indeed required to
achieve the purposes of the Clean Water Act. Are these arguments
consistent with the advance notice of proposed rulemaking issued
by EPA and the Corps?

Mr. SANSONETTI. Certainly they are, because you have to remem-
ber the difference in our roles here. The Department of Justice’s re-
sponsibility is to defend the law as it exists and the rules and regu-
lations supporting that legislation. So the purpose of the ANPRM
was to put out an opportunity for people to comment as to what
they thought the impacts of the SWANCC decision were, and then
to allow the policymakers to decide whether or not the rule or regu-
lation needs to be changed. Now, that responsibility of course falls
on the EPA and the Army Corps, but until that rule or regulation
changes, the Department of Justice has to deal with the law and
the rules and regulations as they are written. That is why you
have commented on the consistency with which the Department of
Justice has filed briefs in the cases we have litigated at both the
District and the Circuit Court levels.

That is also why I think you will find that we are very proud of
our enforcement to date because it is almost $7.95 billion that have
been brought in through injunctive relief in the last 2 years, includ-
ing the largest Clean Water Act fine ever—$8.2 million in the Alle-
gheny Ludlum case in Pennsylvania.

Senator JEFFORDS. OK, that is all.

Senator CRAPO. Thank you very much.

Senator Inhofe?

Senator INHOFE. Senator Jeffords mentioned the Washington
Post article twice, and I just want to make a couple of comments.
First of all, that was supposed to be sensitive information that was
leaked internally by the EPA and it should not have been leaked.
Unfortunately as is often the case when they leak a little bit of in-
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formation, they do not give the whole story. In my case of Okla-
homa, for example, once an institution is under the administrative
orders, we can include those statistically which some other States
do not do. So it is really not all that accurate. That always bothers
me when something is leaked and it should not have been leaked.
To me, the most significant thing about the Washington Post story
was that it showed that we did the right thing in our Wastewater
Security bill by keeping sensitive information out of the hands of
the EPA.

In the opening statement, I talked about in the last day of the
Clinton Administration, then again in January, the information
really coming down. The guidance was not very accurate. In fact,
in reading out of the report, it says, “This memorandum does not
discuss the exact factual predicates that are necessary to establish
jurisdiction in individual cases. We recognize that the field staff
and the public could benefit from additional guidance on how to
apply the applicable legal principles to individual cases.”

In your testimony, you state that further information is needed
to provide the degree of certainty that Agency personnel and the
regulated public deserve, and to ensure the fair and effective ad-
ministration of the Clean Water Act.

So Mr. Mehan, do you anticipate that this additional information
will be supplied to the Agency personnel and the regulated public
in the form of additional guidance? If so, when?

Mr. MEHAN. As I said in my testimony, Senator, we are not pre-
judging or pre-ordaining the outcome of our review of the public
comments. After we get through the public comments, that is just
the beginning of what will be no doubt a very extensive interagency
consultation, not just with the Corps of Engineers, not just with
the Department of Justice, but with OMB, CEQ, Department of In-
terior and USDA. So to make any predictions as to outcomes or
timelines, I could do that, but I would be lying.

Senator INHOFE. All right.

Mr. Dunlop, last year the Department of Interior published a
study of isolated wetlands and included at least one definition of
“isolated,” and I will read that to you: “Wetlands surrounded by up-
land may be considered isolated since they are separated from
other wetlands by dry land.” This is the isolation from a geographic
landscape or a geomorphic perspective. Now, if a wetland is sepa-
rated from another jurisdictional water by dry land, does the Agen-
cy consider the wetland to be isolated? Do you consider that to be
isolated?

Mr. DUNLOP. Sir, in each of the cases that people have to con-
sider out in the field, they consider a number of criteria. The guid-
ance that we have given, that the Corps Director of Civil Works
has given to the field, is, as I outlined in my testimony, those four
factors, those four broad guidelines. In the absence of clarity about
what “isolated” is, as defined in regulation and law, that of neces-
sity leaves circumstances where there might be what is called
“case-specific” judgment. There are issues that have to do with do
you use the geographic proximity, as was suggested in your ques-
tion? Other folks might maintain that you have to use a
hydrological connection. These regulations and the guidances and
everything that are out there in the field for these 1,200 people
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Senator INHOFE. I think what you are saying, Mr. Dunlop, and
I am running out of time here, is that there is no accurate defini-
tion of “isolated.”

Mr. DunLop. Correct.

Senator INHOFE. Let me ask the question of Mr. Sansonetti.
From a legal perspective, this is one of the biggest problems we
have right now. Can you legally define “isolated”?

Mr. SANSONETTI. That is the subject matter of about nine of
these cases, and it is very unclear.

Senator INHOFE. How about “adjacent™?

Mr. SANSONETTI. Same problem.

Senator INHOFE. How about “tributaries™?

Mr. SANSONETTI. Same problem.

Senator INHOFE. That is the problem.

Mr. SANSONETTI. It is going to be litigated through all the courts
at the present time.

Senator INHOFE. I appreciate that.

You were asked by the Chairman about some legal problems that
could come up. Do you think that the broad definition of “water”
like that found in the Feinstein bill could lead to or raise some con-
stitutional questions in the future?

Mr. SANSONETTI. Again, I do not want to comment on a bill I
have not read, or that the Administration has not taken a position
on as a whole, so I am going to answer it in a more general term.
I feel that at the present time, there will be continued litigation
over the term “waters of the United States,” as you have just pro-
posed it, until there is a brighter line drawn.

Senator INHOFE. Yes, I think that is right. The last question, Mr.
Chairman, I would have for Mr. Sansonetti, when you had at the
bottom of page seven, you said, “One of the basic teachings of the
SWANCC decision is not every wetland or other aquatic area in the
country is an appropriate subject of Federal regulations under the
Clean Water Act. Since the decision of SWANCC, some states such
as,” and so forth.

Just what areas, can you define what should be and should not
be when you made that statement, when it is not appropriate for
the Federal Government, and what would be more appropriate for
the States?

Mr. SANSONETTI. I feel that the States always have the right
under the principle of federalism to pass their own legislation to
protect the waters within their borders. I encourage them to do so.
To the degree that there are portions of the waters not included in
the legislation and the rules and regulations that protect waters,
the States always have that right to go ahead and pass their own.
I believe 15 to 18 States already have.

Senator INHOFE. I appreciate that very much and I agree with
you.

Thank you, Mr. Chairman.

Senator CRAPO. Thank you.

Senator Thomas?

Senator THOMAS. Thank you, Mr. Chairman.

Mr. Dunlop, you just walked in here and had not spent a lot of
time on this. It doesn’t sound like you think there is any problem
at all for the Corps.
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Mr. DUNLOP. No, sir. I think in my testimony I tried to convey
that as related to the issues of jurisdiction, there are a lot of prob-
lems because of the line of questioning we just went through. The
people who are out there in the field, those 1,200 people we talked
about who are the day-to-day regulators, have general guidance,
but they don’t have specific guidance and information about the
definitions of some of these terms. What is a “tributary” really?
Does it extend to such things as pipes and ditches? What is the
meaning of “adjacency”?

These types of questions and issues that these folks have to deal
with every day does create an enormous set of problems for them
when it comes to having consistency of approach and predictability.
So I hope I have not conveyed that there is no problem whatsoever.

Senator THOMAS. There has been apparently, and particularly in
a California water quality board, where the suggestion has been
that municipal storm sewers are considered waters of the United
States.

So my reaction to both of you is you do not seem to have any
solution. What do you want to do? Do you want to be able to ex-
pand jurisdiction? Do you want to be able to simply define? I think
clearly it could be defined. It could be defined. Or do you want to
let the States have more authority, as some of us suggest? I cannot
sense that you have any notion where you want to go.

Mr. DUNLOP. Yes, sir. There are three options really that we
have from the Federal perspective. Of course, the one about the
State perspective is another. But from the Federal perspective, we
can continue with the guidances as they now are, which would re-
sult with this lack of clarity in the court’s playing an increasing
role. Option two is to, as is informed by this advance notice of pro-
posed rulemaking, perhaps move to a rule, a proposed rule, and
then all of that process that Mr. Mehan has described. The third
option is perhaps again through the ANPRM to come up with addi-
tional guidance. But one of those three factors or options is going
to further inform public policy.

Senator THOMAS. That is true. We have been 3 years getting
there, however, and have not done that.

Mr. Mehan, you indicate that you put out in January a proposed
rule. The reaction I get is that that rule has not helped to clarify
the situation at all.

Mr. MEHAN. Senator, it was not a rule. It was an advance notice
of proposed rulemaking.

Senator THOMAS. I understand, but it would be a rule—that is
what you put out is a trial rule, exactly, wasn’t it?

Mr. MEHAN. It was not.

Senator THOMAS. What did you put out?

Mr. MEHAN. As I said in my testimony, it was basically an invi-
tation for more information, more data, more considered opinion
whether it is legal, scientific, policy or economic that would be rel-
evant to the two questions that were framed into it.

Senator THOMAS. You don’t have any point of view on that, then?
You just asked for everyone else’s point of view and then wonder
why you don’t have a decision?
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Mr. MEHAN. I have never been accused of lacking a point of view
on anything, but I don’t speak for myself as I sit here. I speak for
an Agency.

Senator THOMAS. I am not talking about that. Here is an Agency
that has a law to work under and they ought to be able to interpret
that and put out something that would help clarify it. You put out
something that did not help clarify it.

Mr. MEHAN. Let me with great temerity go this far. From an
EPA perspective, our inclination would be to follow ecology and hy-
drology as far as the law will allow us. In other words, look at
things on a watershed basis. However, it is entirely possible that
Congress intended to not go that far. So I think part of the dialog
we are having is, to what extent legislative intent trumps ecology
and hydrology.

Senator THOMAS. That is kind of what the court is supposed to
do, isn’t it?

Mr. MEHAN. Well, there has been a lot of talk about uncertainty
in our regulations. I think there is uncertainty in the law; there is
uncertainty in the legal decisions by the Court. It was a five-four
decision. We are seeing a whole raft of different opinions by the
Circuit Courts and the District Courts.

Senator THOMAS. Do you work with court decisions based on
what the number of judges were and how they voted?

Mr. MEHAN. No, but as one who practiced law for 15 years, as
a practical matter you do wonder whether five-four decisions are
going to have staying power.

Senator THOMAS. I understand, but here we are trying to solve
a problem. Here we are, you are indicating that there is $1 billion
worth of undone work. Instead of finding a solution, why you just
kind of keep asking people what they want to do. It seems to me
you have to come to the snubbing post and do something here pret-
ty soon. That is what I hoped you maybe would have some sugges-
tions here as to how we roll along.

Thank you.

Senator CRAPO. Thank you.

Senator Murkowski?

OPENING STATEMENT OF HON. LISA MURKOWSKI,
U.S. SENATOR FROM THE STATE OF ALASKA

Senator MURKOWSKI. Thank you. I appreciate the testimony this
morning.

We have more than our share of wetlands in Alaska, although
we are happy to have them and are taking good care of them. But
according to the U.S. Fish and Wildlife Service, Alaska has more
wetlands than the remainder of the U.S. combined; over 174 mil-
lion acres of lands designated as wetlands which is more than 40
percent of the State of Alaska. So in other words, we have more
wetlands in Alaska than the entire State of Texas.

It is huge. And we have some pretty interesting wetlands. As you
probably know, up in the North Slope we have ice lenses, which is
permafrost where the water has melted. These are basically pot-
holes all over; 80 percent of the 20 million acres in Alaska’s North
Slope are classified as wetlands. They are certainly not navigable;
you can’t put a boat in them.
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In the southern part of the State we have another issue. We have
mountaintops where we have areas of muskeg where there are lit-
tle lakes all over; absolutely impossible to get to; absolutely impos-
sible to, if you are talking about navigability, having an implied po-
tential to be used in interstate commerce, it does not exist up
there. So our wetlands I think are very distinct and unique.

Mr. DuNLOP. I cannot address that specifically. I would have to
inquire of the Alaska Division and to the Corps regulatory people
to get a precise answer for you, Senator.

Senator MURKOWSKI. How would the Corps view the example of
up in the North Slope where you have these potholes, or the
muskeggy lakes up in the tops of the mountains in Southeastern
Alaska? How would the Corps view these, when we are talking
about isolated or non-isolated waters?

Mr. DuNLoP. Well, of course the direction that we have now from
the Supreme Court is to follow the guidance that they have given
us, that lands that we cannot use the Migratory Bird Rule; lands
that don’t involve interstate commerce or foreign commerce would
not be involved. That is the first of the four elements that we have
that the Corps uses in determining jurisdiction.

Senator MURKOWSKI. So what you are saying, then, is that the
State would have jurisdiction?

Mr. DuNLoP. Well, I am not informed of that, Senator. I would
have to inquire further and find out. I do not know the specifics
of how the guidance is being carried out in each of the Divisions
of the Corps.

Senator MURKOWSKI. Wouldn’t the guidance be the same within
the Divisions of the Corps? I would think that the Corps would
treat the States in the same way.

Mr. DuNLOP. Yes, the guidance is general. That is right. What
we are trying to achieve is indeed this consistency of approach
throughout the United States where it is appropriate. Given the
fact, of course, as you are indicating in your question, that in the
natural system there are always siting situations in specific cir-
cumstances. There never will be a complete set of consistency that
one cookie cutter size fits all for everywhere in America. There just
cannot be because the resources are too dynamic.

Senator MURKOWSKI. We appreciate that there can’t be a perfect
standard, but we have to get some legal definition to identify the
non-navigable waters. Recognizing that we don’t have that set defi-
nition, is there some guidance that is coming out of the Depart-
Iélent ?of Justice that you are providing to either EPA or to the

orps?

Mr. SANSONETTI. No. What we supply them with is advice on
what they come out with as to what should be guidance. So we
were involved primarily in an advisory role leading up to the
ANPRM that they issued, which also included an addendum that
was dated January 19 or something like that of this year, that is
the latest guidance. So there is a relatively new guidance issued by
the Corps and the EPA as of January of this year. As I understand
it, the Corps is trying to implement that guidance in each of the
regions of the country.

Senator MURKOWSKI. So we are no more specific than just advi-
sory at this point in time?
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Mr. SANSONETTI. That is correct.

Senator MURKOWSKI. Mr. Mehan, as far as jurisdiction over the
isolated non-navigable waters, in the view of EPA do you feel that
the States are capable of exercising the authority over these waters
in a manner that protects the environment?

Mr. MEHAN. Certainly, my adopted State of Michigan is, because
it is one of the two States that assumed that 404 Program, as well
as having its own State program. Other States are, because of
whatever reasons—economic, policy, political judgments—are not
inclined to do that, but all States have the inherent authority to
do it if they are so disposed and their political process warrants
that undertaking.

Senator MURKOWSKI. Mr. Dunlop, I will go back to you, then, for
a second. As I have indicated, the State of Alaska has more than
its share of wetlands. What percentage of the Corps budget for wet-
land permitting supports the activities in Alaska? Is it propor-
tionate to the amount of wetlands that we have?

Mr. DuNLOP. Gosh, Senator, that is a good question. Maybe I will
aﬁk my Corps regulatory people if they would have any idea about
that.

[Confers with staff.]

The budget that the Corps has is by workload, rather than par-
ticular acreage of wetlands.

Senator MURKOWSKI. Thank you, Mr. Chairman.

Senator CRAPO. Thank you.

Senator Clinton?

OPENING STATEMENT OF HON. HILLARY RODHAM CLINTON,
U.S. SENATOR FROM THE STATE OF NEW YORK

Senator CLINTON. Thank you for calling this important hearing.
I wanted to follow-up on some of the lines of questioning from both
Senator Inhofe and Senator Murkowski because I think that there
is, in addition to the general concern about not having adequate
guidance, questions being raised about the appropriate role of State
regulation and Federal regulation going forward.

In its comments on the ANPRM, the New York State Depart-
ment of Environmental Conservation makes the point that strong
nationwide protection ensures that upstream States cannot export
pollutants to downstream communities. That is a very big issue for
us in New York because the water quality of several of our essen-
tial water resources depends on the actions of other neighboring
States. We border Lakes Erie and Ontario, Champlain, which I am
proud to share with my colleague Senator Jeffords, the Niagara
and Allegheny Rivers, Long Island Sound, the New York—New Jer-
sey harbor.

Therefore, it is not just a question of what we can do on our own;
what kind of regulations we can pass and enforce in New York. I
appreciate Mr. Mehan’s comment that EPA would prefer to follow
ecology and hydrology as far as possible because, of course, we
know that that affects the entire water quality across our country.

So let me ask both Assistant Administrator Mehan and Deputy
Assistant Secretary Dunlop, as you go forward in trying to provide
clarification, how do you expect to create circumstances in which
there will be protection for ecology and hydrology across State
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lines? And what ability or recourse would downstream States have
to ensure that they are not left cleaning up the pollution of their
upstream neighbors? Because although obviously we know States
have a right to protect waters under federalism, even non-navi-
gable waters, isolated waters, intermittent streams affect the entire
hydrology, which in turn affects those beyond the borders of the
States in which the waters are located.

So how do you see going forward we are going to provide that
kind of protection for systems that go across State lines?

Mr. MEHAN. Senator, I take your question to really encompass
the broader aspects of the Clean Water Act, not just the 404 Pro-
gram. I can tell you that we very much already do everything we
can with the authority we have to think broader, think interstate,
think ecologically on watersheds. I think of the Great Lakes Initia-
tive which was a major regulatory effort that I was involved in as
a State official, now implementing as a Federal official, to regulate
persistent biotoxics for the whole Great Lakes system because
these persistent toxics will affect the whole system.

In the new CAFO rule that we recently promulgated, con-
centrated animal feeding operation, we allow provision there to
allow a regional office on an interstate water where the water qual-
ity standards are impaired to address the question of whether an
AFO should be designated a CAFO and therefore come within the
permitting system. When we set water quality standards, we gen-
erally look at, and this is a controversial area, what the down-
stream State is and how protected that is relative to the upstream
State. Sometimes we try to do that through a collaborative consen-
sual process. We are trying to work through that on the Arkansas—
Oklahoma dispute right now.

So we have many authorities in many areas where we try to
carry out, imperfect although it be, a broader watershed approach.
That is why I said in my opening remarks that the issue of
SWANCC goes beyond 404 for us; that it is a broader issue and we
need to look at it in the context of water quality standards, of per-
mitting, of oil spill protection, et cetera.

Senator CLINTON. I very much appreciate that, Mr. Mehan, be-
cause I think that all authorities will be impacted. We are acting
as though the SWANCC decision and 404 are themselves isolated
provisions that have no larger impact. Of course, we know that not
to be the case. So I very much am pleased to hear what you said
about ecology and hydrology, and the impact across State lines of
a lot of these decisions.

Let me just go on to a related question, because it is one that
I am also very concerned about. It is more intra—State, but it has
the same kind of long-lasting impact. We currently, as you know,
in New York City have nine million residents in the city and the
surrounding suburbs, about half the population of the entire State,
who rely on the New York City watershed as the source of their
drinking water. The Cat—Del system which supplies about 90 per-
cent of New York City’s water supply meets the filtration avoidance
criteria of EPA’s surface water treatment rule, and therefore the
city was able to demonstrate the source water was adequately pro-
tected, would remain so, and as a result EPA has issued a filtration
avoidance determination for the watershed.
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Now, the New York City Department of Environmental Protec-
tion estimates that over 3,700 acres of vegetated wetlands and
ponds, 15 percent of those in the New York City watershed, could
be affected by the proposals suggested by the Administration’s
ANPRM. Obviously, that is a very serious issues, as are the fact
that we have over 60 wastewater treatment plants that discharge
into the intermittent streams in the watershed. Those treatment
plants might no longer be required to operate under a Clean Water
Act discharge permit if the Administration makes the contemplated
changes to the Clean Water Act that are at least suggested in the
proposed rule.

So I am looking for assurance from both EPA and the Corps that
the residents of New York City and our surrounding communities
that now could drink this relatively pure water from our watershed
will not be in danger by removing these waters from the Clean
Water Act’s jurisdiction or adversely affected under any rule-
making put forward by the Administration.

Mr. Mehan and then Mr. Dunlop.

Mr. MEHAN. Senator, if I might just demur a bit from your char-
acterization of the ANPRM, there was not a signal there to do any
particular substantive rulemaking. I think it was an invitation for
a dialog so we could try to explore collectively with the broader
community what did SWANCC mean and what were its impacts.
So again, as I said in my opening remarks, we have no pre-judged
or pre-ordained an outcome here.

I can tell you that again we want to look at the comments, and
look at the State of New York’s in particular, along with our other
State partners. Again, there may be some legitimate confusion here
that we can clarify through guidance. It may be that if there is a
hydrologic connection that people do not realize through ground-
water that you really, again, we have to come to some under-
standing on this. Some of these things we might be able to come
to an agreement without a rulemaking; some things may be pre-
senting more daunting prospects.

It is hard for me to give you a definitive answer, partly as a mid-
westerner my New York geography is somewhat deficient, much
less understanding the hydrology there, but we intend to look at
it to the extent that the law allows us to assure the fullest protec-
tion under the Clean Water Act and the Safe Drinking Water Act
for what is literally a wonderful program in New York with that
filtration avoidance effort.

Senator CLINTON. We would be glad to have you come visit. I
would love to show you.

Mr. MEHAN. I look forward to that.

Senator CLINTON. Thank you, Mr. Mehan.

Mr. DuNLOP. Yes, ma’am, from the perspective of the Army and
the Corps of Engineers, of course our jurisdiction does not go
broadly, as Mr. Mehan was discussing and as you have been elabo-
rating about your concerns and interests there. It goes more spe-
cifically to the dredge and fill issues that result. And of course, as
I have described earlier, our whole program, the whole 404 regu-
latory program is designed to fulfill the aspirations of the Clean
Water Act to make sure that if any impact is made, that there is
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mitigation so that the functionalities that exist are not impaired
and all the rest.

So we would certainly be in that same perspective about the wa-
tershed concerns that you have expressed, to make sure that if
there is any impact from any development or any persons or gov-
ernment’s use of their property, that it would be adequately miti-
gated.

Senator CLINTON. Thank you.

Senator CRAPO. Senator Jeffords, did you have a comment?

Senator JEFFORDS. In the interests of clarifying my comments re-
lating to the recent EPA reports on Clean Water Act enforcement,
I ask unanimous consent that the full reports be submitted and be
made a part of the record.

Senator CRAPO. Without objection, so ordered.

[The referenced documents follows:]
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SUBJECT: EPA Should Take Furtber Steps to Address Funding Shortfalls and
Time Stippages in Permit Compliance System Modernization Bffort
Memorandum Report No. 2003-M-004014

FROM: Dan Engelbarg /5
Dhirector for Programn Evaiuation, Water [ssues

TO: John Peter Snarsz
Assistant Adminiserator for Enforcement and Comphiance Assrrance

This is our final report on the subject review conducted by the Office of Inspector General {OIG)
of' the 1.9, Environmentai Protection Agency (EPA). This memorandum report coneaing findings
that describe the problems the OIG has identified and corrective actions the OIG reconmends.
Due to your faiture to sufficientiy respond to the drail report, the finsl report we are sending is
unchanged from the draft. Changes that have occurred since then (specificaily. 2 worsening of
the fisesl siluation) are addressed in a separaie section at the end of the report. This report
represents the opinion of the OIG, and the findings cantained in this report do not necassazily
represent the final BPA position. Final determinations on matters in this report will be made by
EPA managers in accondance with established resolntion procedures.

This memorandum report notes signiticant risks that we have identified regarding vour
long-standing program to modermnize the Permit Complianes System (PCS). [tis sasential that
this system, nscd by the EPA and many States to administer psrmits for water discharges and
ensure saforcement, be modemized. However, the modemization program is facing a large cost
escalation and a consequent funding shortfall and slippage in time frames. In addition,
constderation is being given to reducing the intended fimctionality of the system to save money.
A a result, the foture viability of PCS may be endangered.

Purpose

The DIG issued an audit report in August 2001, State Enforcement of Clean Werer dct
Discharges Can Be More Effective (Repart No. 2001-P-00013), that ideatified weaknesses in the
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PCS modernization effort. We made recommendalions and suggestions in that reporl to
impreve the modernization effort, and the Offics of Enforcement and Compliance Assurance
{OECA) pencrally agreed with them. Amang other things, we suggested that OECA complete a
syslemns requirements document, cosl benefit analysis, system chagler, and sysiem management
plan.

Subsequent to our August 2001 report, we have been moniloring the progress of the PCS
modernization project, to help ensure it ultimately meels user needs. The purpose of this
memorandum is Lo bring to your attention our concers regarding funding shortfalls, timeframe
slippages, and OECAs tailure to complete needed planning documents that might have
improved management decisions for this project,

Background

- EPA uses PCS, a national data system, (o support the National Pollutant Discharge Elimination
System (NPDES} program. PCS, which is managed by OECA, is a critical mfonmation system
for FPA3 Office ol Water. PCS tracks NPDES permit issnance, permit limils, self menitoring
data, and enforcement and inspection activity for more than 64,000 [acilities regulated under the
Clean Waler Act. Eighteen States currently use PCS as their major system for managing the
NPDHS program and twe additional States have expressed an interest in wsing the modemized
system.

There have been fundamental changes to the NPDES program since the current sysiein was
developed in 1982, including new categories of dischargers for siorni water, pretreatment, and
concentrated animal feeding operations. As a result, the Office of Water is planning to bring large
rumbers of additional facilities into NPDES, with a canaequent need to dramatically cxpand the
capabilities ol PCS. The Office of Water also envisions that PCS will play a cenimal role in
managing ils program of watershed-hased sonrce conirols,

PCS had ita last major revision in 1982, It has been identified as an Agency weakness since 1999,
‘Reasons include its reported unreliability due to missing data and dala quality problems.
Moreover, compliance data from hundreds of thousands of smaller dischargors are not captured
by the system.

To improve PCS’s case of use, as well as allow it to catch up to regulatory changes that have
taken place since it was last revized more than 20 vears ago, TFPA is in the process of modemizing
FCS through a contract with a major consulting company. We noled in our August 2001 report
that the estimated cost for the entire PCS modernization at that time was $12 million to S14
million. The effort slarled in 1997 and is in the detailed destgn phase. This phase, which is
currently planned to be completed in May 2003,! is the third of six phases in the modernization
project as shown inthe following chart, The detailed design develops the technical

"I'he estitnated corpletion date tor deailed desipgn has Been extendad ta September 30, 20083, See
“Developments Since Tsruance of Draft Report” on page 9 for mare details.

2
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specifications for the system, and includes developing standards, ci-catiug the physical data
maodel, and developing flow charts and screen mock-ups. Detailed degign will be followed by the
system development phase when contractors will construct the data model and build and test the
application software. These two phases are the most resource intensive, After several delays,
implementation of the modernized PCS is now plammed by the end of fiscal year 20052

B. Cperaticng & Mainenance ?I Corcapt Definitlion
fl.e. ini & o

. System

. ..
5. Syslem Implemantation ‘ N M 2. Generai Design
. Inatal & fgogplance) t Llfecycle ' (l.e. Requiremants Analysis)
. . p
. Phases .
4, Systerm Development 3. Detailad Design
.0, Progremiming) {La Technical Spacifications)

Source: NEDES Requirements Docament, OEC A

Scope and Methodology

Findings from OIG"s August 200! report led to g decision to conduct a followup review of the
PCS modsmization effort’s praject planning and project and contract management, However, in
May 2002, based on a request by OECA, we agreed to monitor the progress of the PCS
modemization process rather than conduct 4 full review. OECA officialy had expressed concerns
about their tight time schedule. We reserved the option 1 conduct a full review should we
identity marterial concerns or recognize a sithation where the project is in jeopardy.

Our participation consisted of having a representative of our office sitend meetings of the PCS
Steertng Cormittee and PCS Executive Couneil, and provide advice. The PCS Steering
Committee, composed of branch chiefs or eguivalent from EPA Headaquarters and regions as well
as from States, reviewed the data requirements work groups’ reconmendations on what data
elements were necessary for effectively managing the NPDES program. The Executive Council,

The implementation date has now heen estimated b he Septernber 30, 2006, See “Developments Sines
Tssnance of Tirait Report™ on paga 9 for more details.
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OBCA has several planned approaches for addressing the shorrfa]],‘includmg:

Requesting Additional Funds: OECA plans on funding some of the shertfall from the
Agency’s System Modemnization Pund. As of February 12, 2003, these funds had not
been diswibuted for fiszal 2003. The funding shorttall is over halt the amourt available
from the find. Members of the conneil said it was unlikely PCS would receive encugh to
fuily fand the project. Therefore, the funding level from the fund is uncertain. This is the
Tast year for the fmd.*

Assessing Software Development Costs: OFCA plans on condicting a cosr assessment
on software development when the detziled design phase is completed in May 2003 to
ensure those increased costs are reasonable. We agree such an assessment should be
conducted, as well as cost estimates for other phases of the project, such ag the remainder
of the system development phase end the implementation phase. Ttis important to
conduct 1 cost assessment for the romaindsr of the project because we believe it is likely
that those cosis will rise in the future as they have for fiscal 2009, Accurate cost egiimates
are needed to signal EPA management of the magnituds of the resources needed as well,
s0 they can make kmowledpeable decisions about funding.

Considering Cost Reductions: Although it hag ot made any decisiomg, OECA has
offered several options for reducing costs, including:

+  Eliminating some of the new svstem’'s functionality.
+ Notmeving all historical data from the legacy (current) system to the modernized one.
+ Using ather contractors to perform some of the work.

We have concerms about reducing the functionality of the modemized svstem and continue to
believe OECA. should develop a plan to fully fimd the system. Before any functionality,
inecluding transferring all historical data, is elininated, OECA needs to ensure user needs are still
being met. This includeg information from all of
the point sources in o watershed. Information from
gources not included in the current system, such as
storm water, concentrated animal feeding
operations, and biosolids, is needed. The major ] changes io the MPDES program.”

changss in what 1s reported in the modemized PCS _OECA's Fiseal 2002 Integrity Aet Report
are from these areas, and i any of these aveas are
not included user needs may not be met. If these
new areas arc not mcluded in the modernized
system, information for hundreds of thousands of permittees will not be included. OBCA needs
to be very careful before eliminating these ateas. Exerciging the cost reduction options may
result in a ngw system thar fails 1o addresa the basic system requirements that OECA arcived at

“EPA andl the stafes heffeve that the cginal user
requinaments that were the Basts of the PCS
nead reconsideratian fn fight of fundamental

EP4 distributed he fiscal 2007 Svymem Maodemization Fuad subsequent 1o the issuanes of the draft repot.
Sec "Developmenty Since [ssuunue o Dratt Report™ oo page ¥ for mure details,

5
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thuough consultation with stakehodders. Thersfore, before OECA decides to reduce the
functionality of the modemized PCS, it is important that GECA consider the views of the
stakeholders. Alse, using ather contractors for portions of the work could increase the tisk of
further delay in implementation without providing any assurance that it will significantly reduce
COsts,

PCS Implementation Dafe Slips

In addition to the reecnt cost increases, the PCS implementation date has slipped by about 2
vears. OBECA’s Inteprity Act Anmual Assurance Letters for fiscal 2000 and 2001 both indicated
the implementation date for the inedernized PCS was the fourth quarter of fiscal 2003, OECA's
fiscal 2002 Assurance Letter changed the implemenlation date to the first quarter of fiscal 2005,
and it is clear based on recent developments that even this date will not be made. OBECA officials
maost recently said they are planning to implement the system somctime in 20055

ORCA needs to determine an implementation date that can be met. The geal shonld inelude tane
to complete cost assessments. QECA should determine different implementation dates for
different funding Tevels, 20 the officials who make the funding decisions know the elTect their
dacigions wilt have on completing the system.

Required Documents Not Completed and Contalit Inaccurate information

Our third concem is that OECA has dirccted insufficient attention to conducting accurate and
timely planning anl analysis [or this project. OECA has nat completed cermain required planning
documents whogc preparation might have improved the management of the prograun. Further,
another docwment appears to present significantly inacourate infonmation.

In our August 2001 audit, we noted that a cost benefit analysis, sysiem charter, and system
management plan for the PCS modernization project had not been prepared, These documents
are used to help managers make informed planning and [unding decisions, and are important
elements of quality control for large system acquisition projects, although we cannot say for
certain that completion of these documents would bave provented the funding shortfalls and
delays noted. Tn its response to our Augusl 2001 audit, OECA agreed to complete these
documents. However, more than 1.5 years after we completed our andit, OECA has prepared
only onc of three missing documents — the cost-benefit analysis.

In cur prior report, we had identiticd the lollowmg as not being completed:
System Charter and System Management Plan: Although the modernized system was

estimated o cost more than § 19 million, the requircd sysiem charier and systom
management plan decision papers had nol been prepared or approved. EPA's Information

* The implernenialion dale has besn estimated to be September 30, 2008, Ses “Developments Since lssuance
of Treaft Repott™ on poge @ for mere detaila.
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Resources Management Policy indicates the system charter should have been developed
during project initiation. and it shauld have identified life cycle cost estimates and
appropriate management levels for approval of decision papers. Further, the decision
paper for the system management plan should have been produced at the conclusion of
the analysis stage and subsequently updated. The system charter becomes a part of the
systemn management plan. The system management plan includes the items in the systern
charter and also includes such items as an acquisition strategy, cost-benefit analysis of the
technical alterhatives, and the system’s architecture. OECA had indieated it would
eatablish and spprove a sysicm management plan by Decerber 2001, but still has not
done so.

Cost-Benefit Analysis: The detailed design phase for PCS system modemnization had
begum without the life cycle cost-benetit analysis required by Office of Management and
Budget Circulars No. A-11 and A-130. Such an analysis is necessary to identify the most
cogt-cffective salution for the new system and expected benefits. OFECA had indicated it
would complete the analysis by September 2001. OECA completed the cost-benefit
analysis almost a year later, in August 2002, Althouph we did not conduct a thorough
review of the analysts, our brief revicw suggests that this important analysis greatly
understated the costs to Gnish Lhe projecl. {dgain, the praprigiary nature of the current
cost estimate means that we are unable 10 repory on the specific amount of the increase
incost.,] Specifically, we noted;

+  Im September 2002, 1 month after the analysis was completed, OECA developed an
internal cost estimate {77 percent figher than had been published in the analysis.

« InNovemnber 2002, 2 months later, OECA prepared another internal cost estimate that
projected costs to increase even more. This cost estimate, 3 months after the August
estimate, was 255 percent higher than that contained in Lhe cost-bene it analysis.

Performing the analysis utilizing the November 2002 cost data as an input wonld have
resulted in a very different cost-benefit ratio. Ad a result, inaccumie information was
provided to Agency managers and made available to the public, which may have delayed
the enhanced attention and management assistance needed for this project.

' Canclusion

Withour 2 modernized PCS, TPA's Office of
‘Water cannot etfectively manage its Clean Water
WPDES program. Having a modernized system

"is vital for EPA 1o effectively manage NPDES
permitting and enforcement under current
requirernents. The current systerm is ncomplete,
obsolste, and difficult to use. The glaring
weaknesses in the current PCS system have
created a presumption in EPA that il will

“We find ouvsetves in e Age of information wifft &
dearth of sssanfial sclentifically defensitfe data and
information fo manage our programs. s imperative
thet we close these infmation gape at quickly a6
passiile: thay may lead te manke! and ragutstory
faftures, thwart our abiity to dosument pmgress, and
lirnft our abiity fo effecively farget our scarce
eSOUTES.”

-Cffics of Waber's Flseal 2004 Priorities for Regiona
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be modernized. We agree with EPA's view of the importance of this project, and belisve delaying
the project’s rollout or reducing its functionality will hamper BPA’s ability to achicve ils goal of
managing pollution sources on a watershed basis. The growth, variety, and complexity of the
rogulated community has greatly outstripped the system’s capabililius.

However, costs are dramatieally gscalating, and timeframes repeatedly pushed bacls, in part due to
the failurs to adequately plan, prepare, and manage the work, The critical ole of the modernized
PCS systern does not make project managemant unimporiant, On the contrary, management risks
may be greater when a project is perceived a8 being vital. For this reason, it is imperative that EFA
immediately conduet neccssary smalyses and develop realistic estimates of funding and schedules
inorder to place this project on a secure fonting.

Recommendations
We reeommend thal the Assistant Adminisirator for Enforcement and Compliance Assurance;

1. Develop a realistic cost cstimate and cost-benefit analysiz that includes all of the projected
costs for PCS modernization and develop a plan for fully funding PCS wittun 30 days of
the date of this repor.

2, Consult with the PCS Steering Committes before eliminating any finctionality of
medermzed PCS and conduct a cost-benefit analysis to determing what is logt, what is still
gained through the modemized system, and whether the modernization effort siill meets
the needs of the users and is worthwhile to continue.

3. Devclop realistic implementation datcs for difTerent fanding levels within 30 days of the
dale of this report.

4. Complete the system management plan within 30 days of the date of this report.
Agency Comments

We received an interim response to our drafl report fom BCA. [n it response, OECA did not
respond dircetly to our recommendations, but indicated it iz beginning to take steps that it believes
will bugin to address our comeerns, OECA staied that it did not have time to fully respond Lo our
dmaft report, since it is focusing its efforts on completing the draft PCS Modemization Detail
Design Document by the ead of May 2603, After that, OTCA said it will fully respond to our
report. OECA stared it has starled addressing our recormendations, and provided three exampiles
of haw it has slarted to address the funding shortfall.

OECA’s full comments are in Appendix A,
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Developments Since Issuance of Draft Report

We are adding this section of the report bevunse uctions have laken place since we issued the drafi
report. OECA did not address them in ils inberim response and we are not waiting for its final
response o 1ssue the report.

EPA has distributed the fiscal 2003 System Modemization Fund, and OBCA received significantly
less fromm the fand than anticipated. There was also a significant decrease in fiscal 2003 OECA
funding, OBCA had hoped that the distribution [rom the fund would have significantly decreased
the 40 percent fundmg shortfall discussed in the draft report. Instead, it only decreased the
shortfall to 33 percent,

A large portion of the planned funding is in EPA’s fiscal 2004 budget that was submitted to
Congress but has not been approved. 100U is nol apptoved, OECA’s funding shortfall increases to
62 pereent from the 33 percent shortfall discussed in the previous paragraph.

OECA is developing plans to request funds from the fiscal 2005 budget to fund nuch of the
shortfail. If the funding is approved, the new dare for implementing the modernized systom will
slip one addiional year to Septermber 30, 2006, This is 3 years after (he original implementation
date.

Also, the detailed design completion dats has slipped from May 31, 2003, to September 30, 2003,
a 1l 2 years after what OCCA reported in its [scal 2000 Imegrity Act Amnual Assurance Letter.

Required Actions

In accordance with EPA Manual 2750, you are required to provide a written resporse to this
repart within 90 calendar days of the date of this report. You should include & corrective actions
plan for agreed wpon actions, including milesione dates. We have no objections o the lurther
release of this report to the public. For your convenience, this repart will be available at
hitp:ifwww epa. govioigleroom htm,

I you or your staff have any questions, please call me al (202) 566-0830, or Dan Cox, Project
Manager, at (916) 498-6592,
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Appendix A
Agency’'s Response
)
£ UNIYED STATES ENVIRONMENTAL PROTECTION AGENCY
m ? WASHINGTON, D.C. 20460
e e :
May 8, 2003
GFFICE OF
ENFORCEMENT AND
COMPLIANCE ASSLRANCE

MEMORANDUM

SUBJECT:  EPA Should Take Further Steps to Address Funding Shortfalls and Time Slippages
in Permit Compliance System Modernization Effort
DRAFT: Memorandum Repoit Mo, 2003-M-00002CX

FROM: Plyilis P. Hatris /&'
Principal Deputy Assisianl Administraior

TO: Dan Engelberg
Director for Program Evaluation, Water Issues
Offiee of the Inspector General

Wa are working to respond to vour Aprit 2. 2003 draft memoraadira report titled, “EPA
Should Take Further Steps to Address Funding Shortfalls and Time Slippages in Permit
Compliance Systern Modernization Effore Your office dentified three issues of concern
regarding PCS modemizatien and provided four meommendations for addressing those concemns.
Wa mnlend (o fully respond 1k yout drafl reporl, bul al thig (e we are focnsing our efforts on
completing the draft PCS Modemization Detail Design Document. As you know, the eritical paih.
for the PCS modermization effort is to complets the draft Design Document by the end of May
2003, If we took the nime now to fully respend to your draft report, we would endanger our abiliry
to deliver the Detail Design.

Wi have started Lo address your recommendations. For example, we are developing revised
scenarios for implememting a modermized PCS within certain time frames based on different

funding levels. We are aleo reviewing whether the modernized PCS conld be phased in over

11
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time, perhaps with two versions, and how this could be donc with regards to functionality,
schedules and budget. In addition, we are developing plans for obtaining the nevessary funding,
ingluding developing OECA s FY2003 Inisgrated Compliance Information System (ICTS} Capital
Planning and Investment Centrol (CPIC) proposal {includes PCS modernization).

We anticipalc providing a full response to your concerns and recommendations by mid-Tune
2003. This will allow staff whe are now focused on completing the Design Document to finish
thal worle end then focus on responding fully to your report. Pleasc call me if you have
any questions or contact David Hindin, Acting Director, Cnforcement Planning, Targering and
Data Drivision, at (2023 564-1300.

ce: Michagl Stalil, QECA/OC
Timm Hanlen, OW/OWM
Mark Luttner, OELOIC
David Hindin, QECA/OC
Greg Marion, QOEC A/ARMSS
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Appendlx B

Distribution

Headquarters Offices

Assistant Administraor for Enforcement and Conipliance Assurance

Assistant Admindstravor for Waier

Compiroller (2731A)

Agency Followup Official (2710A)

Agency Audit Followup Coordinator (2724 A)

Office of Enforcament and Complianes Assurance Auadit Liaison (2201 A)

Associate Administrator for Congressional and Intergovernmental Relations (1301A)
Associate Administrator for Commumications, Education, and Media Reladons (1101 A)

Office of Inspector General

Inspeetor General
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2/20/03
FINAL February 2003

A Pilot for Performance Analysis of Selected Componcents of the
National Enforcement and Compliance Assurance Program

This report provides the reselts of a palot OECA Peﬁorr'\ance Analysis focusing en the NPDES
{Naticral Poliutant Discharge Elimination System) “majors™ universe, 2 component of the
naticnal enforcement and comipliance assurance program, This reporl was prepared by ap ad-hos
team under the direction of the OECA Perfonnance Board ard uses the perfonnance-based
guestions from the OECA “Blue Book.™

Workgreop recommendations are in be!d fyvpe throughout the document, and Hsted at the
end of the document.

Background

The Office of Enforcement and Comphance Assurance (OBCAY has ‘Jegun to 1mplement
performance-based management, mvalving the analysis and ueze of performance information to
improve program management and suppont decision making. There have been several
significant accomplishments to date, including two that refate directly to this analysis. The first
is the establishmeni of the OECA Pérformance Board, The Board is charped with developing
and implementing a performance-based management epproach for the national enforcement and
corapliance assurance progrem. The Board devcloped a template for enalyzing the performance
of sclcctcd components of the national enforcement and compliance assurance program, and is
overseeing this pilot analysis.

The second accomplishment is the development of Using Performance Measuremens Data av o
Management Tool (Office of Compliance, OFECA. June 14, 2002) - refened to as the “Blug
Book.” The Blue Book provides a framework for an annval comprehensive analysis of the
national enforcement and compliance assurance program, which goes beyond the numbers,
based on an in-depth evaluation of data, investigation into the story behind the data and focused
disessions with headquarters, regional and state experis. It is organized around six key
performance-based questions. This pilot analysis addresses he four blue book questions for
whick data exist for NPDES majors {see questions below),

There are three reasong why the NPDES majors universe was chosen as the first pilot for the
perforrance anakysis. First, OECA has more enforcement data for NPDES majors than for other
programs/eniverses. Second. majors represent a very high percent of overall NPDES permited

! The NPIES “majors™ universe is composed of municipal, indusirial, and federal facilities
permitted to discharge waste water directly to surface waters, and are identified by EPA as
“major” dischargers based on desiga flow or a qualifying permit rating score. Identification as a
‘majot triggers certain Ageney requirements, including: 1) entry of detailed permit, compliance,
and eniorcement data into the Permil Complianee System (PCS}) database (which provides dircet
monitoring data and antematic violation detection); 2) inclusion in the universe of ma]or
focilities whose effluent and reporting viclations can result in a designation of significant non-
compliance (SNC); end 3) regular reporting and tracking of any rcportablc non-compliance via
the quarterly non-compliance report {QNCR).
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direct discherge releases. Third, data from other ongoing efforts indicate that there are
noncomphiance issees.

Purpose

The purpose of this analysiz is to provide senior managers of the enforcement and compliance
assurance program with a tool for managing the NPDES majors program based en periormance
data. The analysis is intended to address key questions and highlight majer 1ssues about the
NEDES majors program:. The development of future analyses on othet program areas over lme
will providc a broader perspective oa ihe significance of the NPDES majors” noncompliance and
resulting contrbution to environmental degradation. Such a perspective can inform and support
management decisions on major issues such as the redirection of resources across programs.
Individual program anabyses such as this one, however, are more likely to generate focused
management discussions within the ndividual program area such ags speeific dialogues with
regional and state partners en: whether or not increased enforcement ar compliance assistance in
certain parts of the regulated universe is warranted, bow to improve data quality to better inform
decisions concerning program direction, and exploration of the oot causes of noncompliance in
particular regions or states. :

Scope
"This report presents ar analysis of national, regional, and state enforcement snd compliance

assurance measurement data for NPDES majors. The analysis focuses largely on enforcement
Eactivity becanse of the lack of measurement data for majors on complisnce incentives,

compliance assistance, capacity building, re n complamts, and outcomes from
corfipliance moniloring. The enforcement data used in this analbysts werc pulle
darabases between May and September 2002.

This analysis addresses the following four areas of performance:

1. Coniributing to the Goal of Protecting Human Health and the Environment Through
Qur Actions and Strategies

2. Achieving Appropriate Levels of Compliance in Key Populations

3. Achieving Appropriate Levels of Enforcement and Compliance Assurance Activity in
the Regulated Commumily

4, Changing the Behaviar of the Regulated Commmmity in Ways That Lead to Improved
Environmental Performance '

Appendix A containg the compliance data used in the analysis, Appendiz B conlains the
enforcement ectivity data used in the analysis, and Appendix C contains the environmental
indicators data used in the analysis. Data used to support the anatyses are summarized under
each question.

Limitations

There are a number of reasans why an analysis of NPDES majors alone has limitations. Some of
the limitations are explained belaw.
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Limited Defintione

Sigrificant paris of the NPDES regntaled universe are not imcluded in the majors definition. The
gwdance ¢efining NPDES “major™ and SNC for the NFDES program wes developed over 10
veas ago and does not adoress a universe of discharging facilities that EPA presently has
identified as its enforcement priotity - wet weather flows. Therefore, an analysis of NPDES
majors does a0t cover some of the mosl environmentally sizgnificant noncompliance componen's
of thie water progiam,

Comaarisyn lo Olber Prosrams

For a variety of teciinics] and reguiatory reasons, more data arc avzilable for CWA majors than
for other programs {e.g. Clean Air and RCRA). EPA 1as extensive effluen: marionng
informatjon for NFDES major permitiees, Diue to tbe amount and completeness of the available
data, NPDES wajors are ope of the few discreie regulated aniverses for which EPA can caleulate

poncompliance

Trata Cuabity end Availahiticy

Tespite the fact that there are a ot of data for NPDES majers, data quantity and quality are still
limiting factors. Limited data exist for NPDES majors for compliance incentives, assistance, or
ontcomes from compliance monitoring. Data on outputs and outcomes from compliancs
incentives and assistance, and outpuis from complisnce monitering, are not broken out for
NFDES majors, but are reparted only by media and MOA priority area. The workgroup believes
thal data oo these compliance activities for NPDES majors would improve our ability to analyse
the performance of the program, but recognizes the associated reporting burden lo states, The
workgroup recommends that senior managers evaluate the need for data on these
compliznce activities for NPDES mzjors given the resource implications for states,

The data. that we have for enforcement is relatively plentiful, but there are known problems with
the data, and undoubtedly other unimown problems. For example, states are not required fo
report some of the data that would be idea] for answering certain key questions (o.g. data on
peneltics, injunctive relief, and pounds of pollutants reduced). There is a commitment through
the PCS modernization effort for staies to submit penalry data, but the effective date of this data
system has been posiponed, The workgroup recommends accelerating the schiedule
requiring that states submit penality data te PCS.

Additionally, EPA has determined that there are particularly significant data entry problems in
Wisconsin, Nevada, Hawaii, and Arizona. These states do not show enforcement action data in

© PCS. Dats regarding inspecticns performed by California do not appear to be entered nto PCS.
Morz information on known data probléms can be found on the ECHO website at the fallowing
URL: www.epa.goviidea‘echo

Table 1 - State and Regional DMR Entry Rates for FY 2001 :
3haded boxes are regions and states with DMR antry rates below the national goal of 95%.
States and percentages in bald are those below the national averape (91%).

‘| Region Regional DMR Entry Rate States with DMR Entry Rate below 95%
t 98 %
3 99 %
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Reyion Regional DMR Lotry Rate ‘States with DMR Entry Rate below 959,
2 3% De.-Ti %
q 3 AL -94%
5 6 GH - 02 %
WE-87%
& 7Y% : MM -53 %
TX- 94%
93 % KO- BE Y
NE- B5 %
i 57 % WY §2 %
g 48 b AL - 47 % CA-41%
HI - 8T % NV-16%
Rh 1% AK =93 %
: ID -T8 %
Mationai 2%

' Averages are pased on State data only -territories not inchuded,

A recent audit of FY 2001 data showed that 87% of the inspection inforination entered by EPA
and the states to PCS is accurate.

Data from 3 quarter 2002 showed a national permit limit entry rate of 91%, Regional rates
ranged {rom 90% - 98% for Regions I - 8. Regions 9 and 10 had rates of 46% and 72%
respectively,

Compliance Acronyms and Definitions .
DMR - Discharge Mozitoring Report

CWA SNC - Clean Water Act Significant Noncompliance. Most SNC designations are hased
on a1l analysis of Discharge Monitoring Reports (DMRs) that facilities with NPDES permits are
required to submit oo a monthly basis. The complisnce designation of & facility in the PCS
datahase is done using a mathematical formula that takes ioto account the amount, duration, and
frequency of discharpes in camparison with permit levels. In some instances, facilites may be
maneally designated as SNC, even i the PCS data system does not sziomatically designate them
as such, Exampies of events that could resnit in the manual generation of @ SNC code fora
facility include: unauthorized discharpes; failure to meet a construction deadline; failure of a
POTW to enforce its approved preweatment program; failure to meet & constructon deadline;
fatiure to file a DMR; filing o DMR more than 30 days late; or violating any judicial or
administrative order.

Repeat SNC - Facilities that are in SNC for two or more quarters in a two year period.
Perpetual SNC - Fagilities that are in SNC for eight out of eight quarters in a two year period.

Recidivist - Facilities that were previously in SNC that are in SNC again within two years.
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RNC - Reportable Noncempliance

# 1, Contributing to the Goal of Proteciing Human Heabilt and the Environment Fhrongh
Our Actions and Siraiegics

The analysis for 11 primarily draws from the environmental indicators dava from Appendix C.
This analysis also utilizes enforcement and comphiance assurance activity data from Appendix &,
Regional and state breakdowns of the data in she summary mble below can be found in the

appendices.

Summary of Date

Table 2 - Summary of Envicunmental and Buman Health Indicators
Shudad boxes are levels or trends of congern,

Indicatlors

Comments on Levels FY 1959 -
2001

Treads FY 1999 - 2001

*Percent of ELT Aclions that Resull
in Reduetion, Elimination, o1
Treatment of ¥ollutants

2%4, 35% and 46M

17 purcentage point increass

Effluent Yiolations for Toexiz
Parameters (FY 260 )

14% are<25% snceeded
35% are 20%0-95% excoeded
3% are 100%4-999% cxvecded

Trerd dats not eveilable,

8% are THPA-999% exoseded
5% are »1,000% cxeeeded

13% are=1,000% exceeded
Effluent Viclations for 25% ave <25% exceeded Tread data not available.
Conventional Parameters (FY 43% are 2094-959% exceeded .

Percent of SNCs in 303(d) Listed
Waters with a Formal Action i last
2 Years (FY 2001)

3%
(compared te 24 % i non-303(d)
listed - waters)

Trend data not available.

Percent of Repeat SNCs m 503(d)
Listed Waters with 2 Formal Action
i last 2 Yeres (FY 2001)

30% -
(compared to 27 % in non-303(d)
listed wraters)

Trend data not avaitesle,

cansing SNC (FY 2001)

Percent of Perpewzl SNCs in 8% Trend data not available.
303(d) Listed Waters with a Formal | (compared to 32 % in non-303(d)

Action in last 2 Years (FY 2001} Histed waters)

Percent of Effluent Violations 5% Trend data not aveilabie.

*These data are reported to docket but there'is no way to distinguish which cases wre for majors,
except where a link can be made to 2 permit number in PCS. A total of 364 cases were linked to
a major permit number in PCS (out of 577 majors with enforcement actione). Therefors, this
data represents only a 63% of cases with pollutant reductions for 2001. Additicnally, data quality
is low because of peor reporting. These data are not reliable for meaningful apslysis.

Analysis amd Coisclusions

There i5 a lack of data available to determine how enforcement efforis quantiiatively contribute
o the gou! of profecting human health and the environment. There is also a lack of data
available to determine what relative quantitative impact violations at major facilities have on

5
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Lwmen health and the environment when compared to the WPDES wet weather prionity areas.
The guidance defining NPDES major and SNC for ths NPDES program was developed over len
years ago and does pol address the universe of discharging facilities that EPA prosently has
identified a5 its enforcenient priority - wet weather flows. Therefore, this analysis may nol cover
some of the mos! environmentally significans sompanents of the water program. The
workgroup recommends that the definition of SNC for majors be revisited (as Phase 1T
after the current SNC definition for wet weather is complete.)

To address this performarnce ares, we use data on cutputs and oulcomes Tom enforeement
(compliance rates, poliutan! reductons and perruit cxcesdances) ay surrogates for snvironmenial
and hurhan health protectior. The regulations which define compliance and establish the fimirs
are intended 10 be protective of buman bealth and the envirooment, therefore we believe that.
enforcing themn ensures the appropriate level of protaction is achieved. We operaic urder the
asgumption that our enforcement and complianee assurance activities have a positive impact on
human health and the environment, apd that more enforcement activity and increased
compliance resilts i more environmental and humen bealih protection.

Cases Resulting in Reduction. Elimination and Treatment gf Pollutants

Data on the number and pereent of enforcement actions that result in reduction, elunination and
freatment of pollntants (poliutant reduction data) is an important tool Tor estimating the amount
- of pollution that wili nol be released into the environment due to enforcement actions.

Pollutant reducsion data are not reporied to BPA by states. The quality of data for pollutant
reductions from EPA actions has been gradually improving but continues 1o need improvement
in accuracy, consistency, and completeness. Recent training efforts or: poliutant reduction
caleulations is expected to have a positive impact on the quality and consistency of the dala. FY
2002 daiz show an ingrease of 20 percentage points for the percentage of cases with pollutant
reductions. This is likely due to increased reporting,

Pollmtant reduttion data are reported to docket for all CWA enforcement cases and there is no
way to distinguish which cases involved majurs excepl where a link can be made to a permit
number in PCS. The Information Utilization and Targeting Branch was able to link 304 cases
{or 532} to 2 major facility permit aumber in PCS, These data show that between 1995 - 2081
there was a steady increase in the percentage of NPDES enforcement actions against majors that
result in pollutant reductions, elimination, or treatment, from 29 % in 1999, to 35% in 2000 and
46 % in 2001. Because thes= datd represent only 63% of the imiverse of majors with an aciion,
and because the data quality is questionable, it is-difficult to draw conelusions, Tt is likely that;
\dala quality has improved over time and this has created the apparent upward trend. - /

Permit Exceedances and Effluent Violations

" Data for 2001 show that 49% of NPDES permit toxic effiuent limit exceedances were greater
than 100% over permitted levels, ahd 13% of exceedances were greater than 1,000%, over

\f[,g;_lmi - permitied levels. Exceedances are higher for toxic polhutants than for conventional pollutants.
Tk

I

.
i Fa

Data for FY 2001 show that 33% of conventional exceedances were greater than 100% over
permitted fevels, and 5% of conventional exceedances were grealer than 1,000% over permitted
levels. Toxic water quality-based permit limits are often very stringént, increasing the likejihood
of high exceedances. Sotne EPA staff believe that some portion of the most extreme exceedances
“"may be the result of un-achievable water quality based limits, due to technelogical limitations ar
cost, While such limitations may be real, the workgroup recogmizes that the timits arg set to be
profective of human heaith and the-environment. The Workgroup recommends an OECA/QW

G
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{(Office of Water) dialogue on the issue of un-achievable permit limits,

In response Lo the data above, some regions suggested that seme pollutants such as copper and
¢hioring that have low limnits are likely 10 drive the sxceedanes numbers, An exemination of the
loadings Jist shows chat chlorine is the second largest contrituter, copper (as CU} is the 11
largest contributar, and copper (total recoverable) is the 16" largest contributor. (The largest
single contributer is tatal suspended solids, a conventional pollutant.)

Erforcement in Poority Watersheds

Tata show that we (EPA and siates) are no more Jikely Jo (ke action al SNC facilities n 303(d)
listed waters than at facilities in nun-303(dJ} Hsted waters. We are slighidy (but not significantly)
fnore fikely t61aKe action at Tepeat SNC and perpeiual SNT facilitics in 303(d) listed waters -
three and ix percentage points higher than the nationzl average for cach, respectively, [NOTE:
Repeet SNCs are facilities in SNC two oot of eight quartess and perpetual SNCs are facilities in
SNC eight out of eight quarters.] Thirty percent of repeat SNCs m 303(d} listed waters had un
erforcement action in the last two years, commpared to 27% in non-303(d) listed waters. Thirty
eight percent of perpetaal SNCs in 303(d) listed waters had an enforcement action in the last two
years, compared te 32% in non-303(d) listed waters.

There is no EPA poliey or guidance which suggests that NPDES major facilities in 303(d) listed
wraters should be targeted, When the workgroup asked regioas about targeting efforts, they
overwhelmingly said that majors are not thoupht to be significant contributors to impairment and
50 majors in impaired waters, such as 303(d) listed waters, are not preferentially targeted, There
are no data available on the extent to which majors contribute to itnpairment. The workgroup
recommends further research on how discharges from major facilities may contribute to
water impairment or significant pollutant loadings in non-impaired/non-assessed waters,
which could help determine the impact of majors on environmental conditions, as well as
aid in future targeting efforis. (See discussion of previous efforts under Data Gaps, below.)

In ADE;

The following information would be helpful in determining the extent to which we are protecting
human health and the environment:

= Betler pollutant reduction data from enforcement actions against NPDES majors,

» Pollutant Ioadings from permit exceedances. To date, there is no reliable methodology for
puliing these daw from FPA databases. Data pulled in September 2002 show that pollalant
loadings from permit exceedances decreased 94% between 1893 - 2001, from 128.9 billien
pounds in 1999, to 42.7 hillion pounds in 2000, to 7.6 billion pounds in 2001, This drastic
decrease raises questions about the reliability of the data.

» Correlation between major permittees which bave received a state or EPA inspection or
enforcement action and reductions in permit excecdances.

« Trends in compliance monitoring and enforcement activity levels by EPA regions and states in
each of the following sensitive arcas:

fish/shellfish bed and beach clasure
endangered species habitat
sourees of deinking water
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putstanding natural resources
wetlands
epidemiclogical data showing vancer clusters, high levels of "asn"ocntcrltls occurrenccx

With contractor assistance, the NPDES Performance Analysis Workgmup explored correlating
impairments in a watershed in Massachusetts and Rhode Island back fo the facilives discharging
inte it. While it did produce a list of facilities in SNC for the same pollutant for which the water
wazs impaired, more refinement would be needed 1o make the analysis useful. For example, it
would be belpful to determinc if the impairment is acmally downstream of the discharge.
Additionally, it would be helpful to determme the relatmnshlp between current loadings,
perm]lled discharges, and excesdances, .

Thers arc no data avaitable on environmental or buman health indicators for NFDES majors
from commpliance incentives, compliance assistance, or compliance monitoring, All of these data
are reported for Clean Water Act as a whole, but not required of reporied for majors only. The
workgroup belicves that data on these compliance activities for NPDES majors-would | improve
our ahility to analyse the performance of the program, but recognizes the associated reporting
burden to states. The workgroup recommends that semor managers evaluate the need for
data on these compliance acimﬂes for NPDES majors given the resource implications for
stutes, .
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Achieving Appropriate Levels of Compliance in Key Populations

The analysis for #2 primearily draws from the complisnee duta found in Appendix A These data
are summarized in tables 3, 4 and 5 below. This aaalysis also utilizes enforcement and
complianee essurance activity dats from Appendix B and envirenmental indicstors data frora
Appendix C. Regional and staie breakdowns of the data in the summary table below can be

found in the appendices.

Smmary of Data

Table 3 - Semmary of Natienal Compliance Levels and Trends
Shaded boxes erc rates thal may be considered high or increasing noncompliance.

Compliance

Comments on FY 1999 - 2001
Compliance Levels

Trends FY 1999-2001

Percent of majors in SNC{ in any quarler
during the FY)

16% - 24% 1994 - 2001

8 percentage puith incresse
FY 54401

dusing the FY

Percent of SNCs thal are repeat SNCe (for 2 B3% in 2007 Trend datu ot vvailabls

quarters out of §)

Percent of SNCs that are perpetual SNCs 6% in 2002 Trend data not available

{{or § quarters owd of 8)

Percert of prior yeer SNCe still in SNC 50% - 57% 7 percentage point increesz

Partent of ENCs Returned to Compiance m | 71 % - 34.% 12 percentage point

T.ess Than 2 Yesrs increase

SN Recidivisra Rate - 56% 7 50% - 6 percentage point decrease

Percent in SNC or RNC 1505 5.1__% 2 perceniage paint inérease
i o ‘99 - 00 and 1 percentage
o ] point decrease ‘00 - ‘01

Perccant of mnajers with any vialation enytime | 7% % - 83 % 4 pereeniage point increase

Peteont of SNCs that arc effluent refazed

508, of §NCs are effluent related
{(FY200Vdaty -

Trend datz not evailable

Percent of federal facllity majors in: 1)
§NC, 2} SNC or RNC or 3) with 2oy
violation

15,11, and 2 paccnbdge points
ahove nationai avg. )

SNC rates: 4 percentoge
nt increase 1999-2001.

| 26 perveniage point _
- inerease 1993-2000.7

Bereent of menicips] majors in: 17 SNC, 2)
SN or RNC or 3) with any violation

.:3', 3 a.nd 2 perecntaze i)UinES

‘zbove national avg.

"1 Trend data not availablc

Prroent of indusérial majors in: 1) SNC, 23
SNC or RNC or 3) with any violation

3, 7 and § perosnrage peints
beiow the national ave.

Trend data no: available

Pereent af il etis] SNC¢ and 2 guarter
repeat SMCs that are federal facllities

3% and 2% i 2002 {federal
faeiiities make up 1.5% of
majors}

Trend data not available

* The Stetc of Federal Facilities: An Overview of Environmental Compliance st Federal

Faciiitics FY 1999-2000,
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Complianec Comments on FY 1959 - 2001 Trends FY 1999-2001
Compliance Levels
Tereent of all perpetual SNCs and 2 quarter 7% and £7% 1u 2002 Trend data pot availat le
i b repezl SINCs that are thai 2rc municipal (mmuaicipals make up 62% of
faeilities Tajors}
Percent of 2!l perpetual 53Cs and 7 quarter 199 and 30%. in 2002 ({industriais | Trend data not availzbiz
repeat SMCs that ave that are industrial make up 36% of maiors)
facilities
Percent of majers with averape exeeedances | 50%, 21 %, and 13 % Trerd data not avaiiable
above LOD Y, 500 % and 1,000 % for mxic
polictaris
. | Percent of majors with average exceedaness | 33 %, 9%, and § % Tren< data not avaitable
abeve 100 %4, 00 % and §,000 % for
conventional pollitants

Analysis anid Conclusions

“Levels of compliance™ ate curremly measured by compliance rates, permit exceedances, and
aolhatant loadings from, or amonnt and percent of, permit exceedznces. It is assumed here that
compliange rates are sutrogates for environmental and hurnan health protection.

National Noncompliance

Data show that significant non-compliance {SNC) has gffectively remained steady since FY
1994, Data show ap increase in the SNC rate of sight percentage peints between FYs 1994 and
1957 (from 16% to 24%), but this is cxplaincd by changes in the SNC defimtion which added
non-monthly averages, including tatal residual chloring, to the SNC universe. The definition
change was anpounced in 1996 and took effect in 1997, Prior to 1996, the data show 0% of
SNCs due w non-monthly averages. 1n 1996 20.3% of SNCs were due to non-monthly averages
and in 1997 and 1995 i rose to 53.4% and 52.0% respectively, Data show that rates have
remained steady between FY's 1997 and 2001 (24% - 26%).

Recidivism ratee are improving but data show that Tacilities that have received an EPA or state
formal action have higher recidivism rates than facilities that have not. Some workgroup
members note that this might be because we tend to focus on “problem facilities” that are more
likely to violate, cr it might be that formal actions are not creating a sufficient deterrent effect.

Dafa tor FY 2001 show that approximately 25% of major facilities were in SNC, 16% - 26%
remained in that status for 2 years (and many for even longer} and of those that were refurned to
compliance there is a 50/50 prabability that they will retum to SNC again within two yesrs. In
FY 2002, 83% of SNCs were repeat SNCs, and 6% were perpetual SNCs, The 1oxic and
conventional pollutant cffluent violations by these facilities tend to be substantially above
permitted limits, with 13% exceeding permitted! levels for toxic pollutants by over 1,000%.

An “appropriate” level of compliance, or goals for compliance, have not been established for this
program, making it difficult to determine if the existing rates of compliance are eppropriate.
Regions indicared that they do not believe that the SNC rates are unacceotably high for majors
but do not have any informalion 1 support this belief, Regions also said they review every SNU
and if they do not take action it is for & reason they believe is justified. The exceptions list is the
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existing tool for evaluating whether or not eppropriate action is beinyg taken at facilities meeting
certain criteria. ORCA is also Jaunching a “walchlist’” cffort to establish criteria for facilities to
he monitored for appropriate action. The workgroup recommends incorporating the
exceptions list into the walchlist as a way to ensure that ihe appropriate actions are being
eonsistently evaluated at sppropriate kigh risk fucilities,

Regions 2lso s2id they do not beleve that permit limit exceedance data are an appropriate
ervirommental indicator becavse some toxic water-guality based pormit limits are sel very low
making high excesdances likely. However, the workgroup believes strongly taat permit limit
excesdances are important indicators because the limits ars established < be protective of buman
health and the environment, The workgroup recommends en OECA/Cfice of Water
dialogue on the issue of en-achievable permil limits. The proposed further study on the
contribution of majors to impairment should shed iight on the relationship between exceedances
(noncompliance) and impairment. I the study shows & posilive relationship between
exceedences and impairment, this may suggest thai exceedance data can be used as an agceptatle
proxy [or direct mzasurement of impainment.

Federal Facilitigs

Federal facilities, which make up 1.5% of the universe of majors, have had SNC rates ranging,
froam 5-13 percentage points sbove (he national average since 1997, {Municipz] and industrial
facilities make up 62% and 36% respectively and both have SNC rates within lhree percentape
moints of the natonal average.) Federal facility SNC rates increascd len percentzge poinis
berween 1997 and 2001 with declining inspections and fairky steady formal and informasl aclions.

High and increasing noncompliance at federal facilities may be due in part to the lack of federal
autharity to penalize federal facility violations nnder the Clean Water Act. The Clean Water Act
does not provide statutory authority for EPA to issue penalties for NPDES violations at feders]
facilities, (Citizens and stateg under the citizens suft provision can obtain “coercive™ penalties
against federal facilities. Data are not readily available on the extent to which states utilize this-
provision.)

The 1599 - 2000 State of Federal Facilities compliance report indicates that federal facilities
jafrastructure funding has been steadily declining and suggests that there 35 little motivation to
spend limited resources en facility upgrades when there is 1o likelihood of 8 penalty associated
with noncompliance. It atso moy be that deteriorating infrastrueture is making it more difficult
for federal facilities to comply, regardless of their intentions. The workgroup recommends an
QC/ORE/FFEO dialogue to discass causes of noncompliance at federal facilities and use of
appropriate tools to improve complance in the absence of penalties.

Regional and State Complian vels

The output scorecards bebow summarize regional and state patterns of compliance levels and

. depict repions and states which contribute most ta national noncompliance. This irformation
may be useful for management 1o identify areas with the most potential for program
improvement. A brealednwn of the data used to compile this summary is found in Appendix A.

The workgroup recommends {kat management consider this scorecard farmat as a
eonvenient way to portray key metrics by region and state, and to ldentify the outlicrs, [f
this format is used for future analyses, the workgroup recommends taking Region 9 out of
the national averages beeanse iheir PCS data quality is se poor.
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Table 5 - NPDES Majors Outcome Scorecard - by State
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This table includes cnly the 24 states with more than the medien number of hits (17,
A hit is given for states meeting the criteria for each measure,
Data zre from FY 2001, unless otherwise specified.

Shaded states have poor data (below 95% DMR, entry rate).

“1J" in first column indicates stetes woauthonized in FY 20401,

Siair Hand% of | #and %ol SMCRae| SHC Raes Eatles with Recidivism | Recidivisea LK%, # Hits oul
Al Bajors IAn Majors = Natl Above Nal. | Perpeausl Tones Above | Haws » Matl § Recidiviem | of &
in BN Avp. Avg Tor 5 or| SRC % Ave dor Eates 1 Puzsitle
4 ¥ears 200z Each Year 1530,
1698 - XKy 1559-2001 2t o
]
T 1,317 b 3303.0%) x (4 1} x 5
Mailly 138 (7% 53 (3. %) x ] ] 2
ME srias | 2305 ¥ 1y 3
NH Gl (1%} M(11%) X % x a
Rl 25 [ 4 11 .7%0 ¥ xid yeE) . » 4
VT 33 L85} 16 {1%) x X {4 yes) ¥ % 4
NY assesan | szqamn ] ¥ % 3
.DC (1'_;; A{<1%} 3 (2%} ® % 2
VAL 198 (1.9%G) | 73 {43%) % % % Ax 4
ME PR{LA%) | 20 (1R%) x x x 3
NEC 231 (3.5%) - | 68 {4.1%) % z x 3
™ 156 (2.3%) | 65 {1.8%) 3 = (4 yre) A X x 5
™ 185 (LE%) | 6 (4%) % =44 ymi) x x 4
M 184 (2.B%) | 66 (3.9%) x X 4 yro) x 1
CH 294 (44%) | 108{6.4%) x ¥ {1 y75) * ¥ x 5
WI 134 (2%%) (5% X % 2
LA 246 (1 7%) | 57 {3.4%) %13 1) % x x 4
or 53 (14%) | 24(14%) % {4 ym) x x 3
X S4Z(6.1%) | 338 {14.3%) X3 yme) S x 3
ES 58 [994) 21 (1 3%) % {4 yre) 2
NE 55 0.4%) 73 (43%) % %14 ym5) x x 4
ur 33 [5%) 10 (555) x X {4 y13) X S LS 5
AZ ] 450.6%) 10 (5% x a 2
axquy | maquesy | vcss X X 2
Toml 1% 13 13 19 10 b3 —
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3. Achicving the Appropriate Levels of Enforcement and Compliance Assurance
Activity in the Regulated Communicy

The analysis for #3 primarily draws fram the enforcement and compliance sssuraace activity
data frem Appendix B. Thesce data are summanized intables 6, 7 and 8 befow. This apalvsis also
utilizes compliance data from Appendix A, aad envirommental indicators data from Appendix C.
Regional and state breakdowns of the data in the surnmary table below can be fouad  the

appendices,
Suminary of Date

EPA and State

nforcemens Activity Levels and Trends

Table 6 - Summary of National Enforcement Activity Levels and Trends
Trata used to support these findings zre from Appencix B, :ables BI - B4,
Shaded boxes zre those with Jow activity or downwerd trends.

Enforcement Activity

Comments on FY 1999 - 2001
Activity Levels

Trends FY 1999 . 2001
(unless otherwise specified)

Number of Inspeclions

& %4 decrizase

Inspecton Coverage (Percent of facilities
ingpectzd)

Coverage is high with 1% of
Facilitics ixsspecled i last 2
yeers erd 97% inspected in the
jast 3 years.

6 percentage point decrease

Nutnber of Informal Actions

50 % docrease

Total EFA and State Formz] Actions

11% decreasc

Siate Formal Actions

9 % incresse

EP'A Formaal Actions

45 % dectease

Percent of SNC Facilities with Coe or
More Formal Actiens (by State and EFA)
within 2 years

Trend data not available

.

Percent of SN Fagilities Addressed by
Formal Action within 80 Days - (Timely
L and Appropriate Action)

i

4 percéntage point decrease

279 and 33% for 2 an

| “Frend datanot zvailable

One or Mote Formal Actions (by Stte and
EPA) within 2 years

Percen! of Repeat SNC Facilities with Ome L

or More Formal Acfions (by State and 4 quarter repeat. SNCs, -~ -

EFA) withino 2 years gspettively” o -

Pereent of Perpetual SNC Fucilities with “33% in 2001 Trend data net availabie

Percent of Enforcement Actions Resulting | 82%.60% Data is questionahle n percentage point decrease
in Improvements in Environmantsl b improving) so real fipures

Management (Non-physicel Complying may actually bz higher,

Actions}

Injtiations: ACCS - ' 31 % decrease

Initiations: APO Complaints

28 % decrense

Initiations: DOJ Referrals

36 % increase

Settlements: ACOs

31 Y% decrease

14
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Enforecment Activity

Comments on FY 1999 - 2001
Activity Levels

Trends FY 1099 - 2001
{uni¢ss athorwise specified)

Setements APQ Settlements

42% increase “%6-4041 and

42%, deeresse 00 <01

Setemerrs Judicial Settlerents - L 2% increzse

* Tadizizd Penaliiss - Average Penalry
Size per Fornal Action {or Majors FY

EFA §4.5935
State 55,637

1934 . 200!
* Administrazive Penelties - Average EFA §6,20
Yenaily Size per Formal Action for Majors | State £ 5, 455

FY 1959 200t

**Percent of EPA & State Fonnal Actions
with Monetary Penalty (Al Majorsh
(OTISY

~*Tel Vale of SEPs -

A, 449, 39% 1% decrease

7% decroase

**Toal Value of Injunctve Reiief -

1% mnd 2% for ‘90 & Ol
(MNote: Federal Tactlities malke
up 2% of majors)

63% decrease

Inspections at Federal Facilities az a

C 31% decrense between 1995
Percenzage of All Inspections

and 2000

Formal Actions at Federal Facilities as a
Fercentage of All Formal Astions

1% and 2% for "99 and 2000 . percentage point increase

Has always been 30 - there is
0o penalty authoriey for
Federa) Faciiities under the

Penaltiss at Federal Facilities B0

Pereent of SNCs, Perpetial SNCs and 4
Caurter Repeat SNCs Addressed by
Formal Action 4t Federal Facitities .
* Average pemalties are calculaied for ol famm)cs but federal Tacilivies do not yield penafties.
**States are oot required to report these data, therefore these data are not reliable.

0.1%, -1%, 0.3% Trend data not availabie.

The Percem of enforcement actions {nationally and in four out of ten regions) that result in non-
physical complying actions decreased steadily over FY's 1999, 2000 and 2001, from 82% to 68%
to 60% respectively.

Analysis and Conclusions

1laving igh levels of enforcement activity is one key means for assuring compiiancc but il is
not the only way. Even low or declining enforcement activity levels may be “appropriate” if
comnpliance rates are bemg mamtained at {or mereased) an appropriate level, This might be
accomplished by improving effectiveness trough invreased focus an areas of greatest risk,
increased penalties, and/or mere and better compliance assistance. Therefore, to address (his, we
must look at the output levels in the context of the delerrent effect we are creating and the impact
cn compliance and environmental and/or buman health.

Data show that significant non-compliance (SNC) has effectively remained steady since 1994,
{Data show an increase in the SNC rate of eight perventage points between FY' 1994 and 1997
(from 16% to 24%), but this is explained by changes in the SNC definition which addzd non-
manthly averapes, inchuding total residuat chlorne, to the SNC universe) Data show that rates
have remained steady between FY 1937 and 2001 (74% - 26%).

153
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Inepechions:

The likelibood of « major facility being the subject of ar: inspection is pigh (57% coverage in the
last five years) but decreased cight percentage poinis between FY 1999 and 2001.

Average penalties and perceni of actions resulling tn penalties for majors are low, which
suggasts that escalation may not be occurring. States are nol required to report penalty data 1o
EPA s0 the data may rot be teliable. However, data show that average EPA penalties arc $4,%96
anc $6,203 {or judicial and administrative actions respectively. State data are unreliable, bul
show penalties in the same range for both judicial and admintstrative sctions ($3,637 and $6.453
respectively.) Between 3996 - 443 of EPA ard state formal actions result in penaltics.

Formal and Infommal Actions:

Data show that 24% of SNCs, 27% of repear SNCs, and 32% of perpetual SNCs received a
formal zetion in the last two years. (Live data September 2002.) Dala show an overall 11%

decrease n total EPA and state formal actions, with a 996 inerease [ur states and 45% decrease
for EPA.

Total EPA and Stale informal actions decreased 50%.
Between 9% - 13% of EPA and Stats combined SNCs were addressed timely and appropriately.
Federal Facilities: .

A look at output levels for federal facilities shows declining inspections and fluctuating but
faitly steady overail informal and formal enforcement activity levels since FY 1995, and no
penalties. (See #2 for a discussion on the lack of EPA penalty suthority for federal facilitics
under the CWA) Federal facilities have higher noncompliance rates than the national average
for all facility types. This might suggest that penalties do create a deterrent effect and have a
positive impact o1 compliancs rates.

The 1999 - 2000 State of Federal Facilities compliance report indicates that federal facilities
infrastructure funding has been steadily declining and suggests that there is little motivation to
spend limited resources on facility upgrades when there 1s o likelihood of penally associsted
with noncompliance. It also may be that deteriorating infrastructure is making it more difficuit
for federat facilitics to comply, repardiess of their intentions. The workgroeup recommends an
OC/OREFFEQ dialogue to discuss causes of noncompliance at federal facilities and use of
appropriate tools to improve compliance in the absence of penalties.

Enfurcement Manapement System (EMS)

The NPDES EMS is national enforcement response policy, or guidance, for encouraging timely
and “appropriate” enforcement. We do nof have any data that directly show whether or not, or
1o what extent, the EMS is being followed. However, levels of timely and appropriate response,
as well as small, infrequent penalties show that “escalation™ and recovery of economic benefit
may not be occurring as ofien as it should and this might have a negative impact on detaerence.
The EMS is probably not being well utilized in ifs current condition. The workgroup
recommends that the EMS be revisited, particularly regarding policics on when to issue
penalties, clarification of escalation, and timely and appropriate policies, as well as its
format and user-friendliness. ’
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Deterrence

—

Low enforcement activity Jevels may compromise the deterrent effect of our actions, The
workproup is putting forth a rumber uf recommendaticns which are intended to strengthen
deterrence, including npdating the EMS (Enforcement Management System) and the SNC
definition for NPDES. Other recommendations inclede having senior management focus
attention on quality of enforcement actions (escalation) and penalty amouvnts and Turther
study of the effects of enforcement on deterrence.

Addressing Majors in Special Populations/Areas

Data show thet EPA and states are no more likely to take action st NPDES major SNC facilities
in 303{d) listed waters than at fzcilities in non-303(d) listed waters. We are siighudy {bul ot
sigmificantly) more likely (o take action a: repeat SNC and perpatual SNC facilities in 303(d)
listed walers - three and six percenlage peints higher than 1he nationa] average for each,
respeotively. [INOTE: Repeat SNCs arc facilities in SNC two out of eight quarters and perpetual
SNCs are facilities in SNC eight out of eight quarters.] Thirty percent of repeat SNCs i 303(d)
listed walers had an cnforcement action in the last two vears, compared to 27% in non-303(d)
listed waters, Thirty eight percent of perpetual SNCs in 303(d) listed waters hed an enforcement
action in the last two vears, compared to 32% in non-303(d) listed waners.

There is no EPA policy or guidance which sugpests thal NPDES major facilities in 303(d) listed
waters should be targsted. When the workgroup asked regions about targeting efons, they
overwhelmingly saic thal majurs ure pot thought to be contributors to impatrment and so majors
in impaired waters, sucl as 303(d) Usted walers, are not preferentially targeted, There are no
data available on the extent to which majors coniribute to fmpaitment. The workgroup
recommends further research on how discharges from major facilities may contribute to
watar impairment or significant pollutant loadings in nen-impaired/non-assessed waters,
which could help determine the impact of majors on envirormental conditions, as well as
aid in future targeting efforts. (See discussion of previcus efforts under #2, Data Gaps.)

Data show that we take more actions in areas with high percentages (>25%}) of minorities. Fifty
nine percent of repeat SNC facilities in EJ sensitive arcas receive no formal action compared to
7(% in non-EJ areas.

Data Gaps:
States are not currently tequired to teport penalty data to PCS, which limits our ahility 10 draw

conslusions about the effect of penalties on complisnce and deferrence. There is a commitmert

ough the PCS modermization effort tor slates to submit penalty date, but the effective date of
this system has been postponed. The worligroup recommends accelerating the schedule for
states to submit penalty data to EPA.

Data are not available for NPDES majors on compliunce incentives, compliance assistance,
capacity building, responses to citizen complaints, or outcomes from compliance monioring,

All of these data are reported by EPA for the Clean Water Act as 2 whale, bot are nol required ot
reported for tmajors only. The workgroup believes that data on these compliance activities fur
NPDES majors would improve our ability fo analyse the performence of the program, but
recognizes the associated reporting burden to states. The workgroup recommends that senfor
managers evaluate the need [or data on these complianee sctivilies for NPDES majors
given the resource implications for siates.

Regarding complisnce assistanee, the overall nmnber and “reach”™ of OECA's compliance
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egsistance activities 1o both the regulated community and 1o other sssistaice providers has
steadily increased, and we might assume that therc has been a preporiional increase to NPIIES
iMajers.

Repional and Siale Epforgement Activity Leveis

The cutput scorecards helow suramarize regional snd state patterns of enforcement activity.
This information may e useful for macagement to [denrify argas with the most potential for
program improvement. A breakdown of the data used to compile this summary is found in
Appendix B,

The workgronp recommends that management conrsider this scorecard format as o
convenient way to portray key metries by region and state, and to identiiy the outliers. If
this format is used for future analyses, the workgroup recommends taking Region 9 out of
the national averages because their data quality is so peer.

Tabie 7 - NPDES Majors Cutput Scerecard - by Region

Shaded boxes are Regions with = the median number of hits (2.5). A hit is given for regions
meeting the criteria for cach measure,

Data are from 1099-2001 unless otherwise specified.

#end ¥oolfall | 8 end % of Low Percent of Low Percent of Below National Avg | £ 5084 of # Hits oul
Wejors Al Mujors All Foamal AN Fommal & Tar % of SNC: Perpeteal SMCe [ of 4
Region i ENC Actions Reiative | Informs, Actons | Addressed with v/Furmel Action | Possible
0 5NC Univesse | (Relative to% of | Formal Actions AND| i Last2 Years
all Mujers) Tirely &
Approprigtely
1 A56 {T%) 156 (9%) k3 x % 3
2 H05 {D0) 9% (6%} . ES 5 2
3 739 {11%) 124 (70 x 1
4 303N | 349 2] = X x 3
5 Llal (s | 368 (22%) )] = x * X 4
[3 U024 (15%) | M9 (21%) o
T 390 (6%) 120 (i |l = x 3 x ¥
3 269 (3% - 0w || = N x x q
@ 326 {3%) LI ray] x !
10 283 (3%) 15 {1%) . ¥ 1
Total 6,652 L 3 4 3 2 -

Data from Regiens 3, 7 and 10 are poor. Data from Region 9 are very poor and unreliable,
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Table 8 - NPDES Majors Qutpot Scorceard - by State
This table only includes the 23 states with =(he mediap number of hits {23,
A hitis given for states mesting the criteria for each measure.
Detz are from 1999-2001 unless oiherwise specified.
Shaded states have poor dala (below 95% DMR entey rate).
U117 in first colunm indicates states unauthorized i 2001,

Stz #und %ol | #uod % oof Low Foreent | Low Perceal | Below Fclow Maticnol | Less fun # Hets out
All Majucs | AH Mujors in of All Farmal | of Al Forew] | Matiomal Ave | Avp forodof 1004 of af &
BNC Azlions & Infarral [ fer % of SN with Porpetual Fossibie
Reimive io Actions FY FNCs Furmal Acturs | SWCE with
SN Universe | 19682001 Aderessed Addressed Formal
{Relative 1w %] with Formal | ‘Timely and Action FY
of o1l Mazos) | Astions Appropriasly 2002
CcT Lea (2. | 33 (1.9%) x x = k|
WA ]I % SR3% ® ] E F ® §
WHILY Al 1% 2015 L3 x 5 3
R 35 {44 10 7% x x 1
NY I3 (5.3%) | B2 (4.9%) % x x 3
LoD | 4i<ide) EYRL = x B 3
PA 38T 5 TG | 48 (2845 kS H] ® 3
AL 196200 | T3 A8 x % x % 4
Y 13041.9%) | 23 {1.5%) * x 2
™ 156 {2.3%) | 63 (3.05%) x 4 A % 4
m 185 (2.9%) | o8 (4%4) x I A %
ht18 L84 {2 8%) | 65(3.0%) x X a iw 4+
MN B 13%) 15 (1. 785) ® x 2
aH | 294 (44%) | I0F (G4%) % x E3 x % k)
Wl L34 (2%) B (5%} % x % % q
ps 5% (9%) 214135 ) x % x 3
MO 148 (22%} | 43 (25%) X % x 4
NE 55 (.6 23{1.3%) x % x 1
o N2{1. 7% | 12479} x % x x 4+
MT A3 (%) 2 (.5%) = % X 3
il 0(43% | d02% x x x 1
ur 33{5%) 1 {65} x ES kS 3
AT ] 45 (%) 10 (6%} x % % 3
Tom - - i) ) 18 3 13 -
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¥ 4. Changing the Behavior of the Reguiated Community in Ways That Lead to Improved
Environmensal Performance

‘The analysis for #4 draws from the compliznce data found in Appendix A, the activity data from
Apoendix B and environmental indicutors data from Appendix C. These dals are summarized
above i text and in tables B-§.

Aunalysis and Conclusions

Data that show a divect cause and effect relationshap betwesn aur activitics and & change in the

belavior of the regulaled community are the most el for determining the cxient w whizh our

activities change the behavior of the regulated community. Such data for the NPDES majors .
enforcement program are limited to data on the percent of enforcement actions that'result in , JﬂJ
reduction, elimination or treatment of pollutanis (pollutant reduction data) and percent of tiy
enforcement actions requining improvements in environmental management {non-physical Ey .
complying actions). These data presently are very incomplete and therefore unrebiable or — {{ )
purposes of meaningful analvsis. Data on the outeomes frotn compiiance assistance, compliance ‘]‘ng"
monitorite and compliance incentives would also be usefirl m addressing this guestion, bul theseJ

data are reported only for CWA and no distinction iy made [or majors. The workgroup believes

that data on these compliance activities for NPDES majors would improve our ability o analyse

the performarnce of the program, but recognizes the assoctzed reporiing burden to states. The

workgroup reconnmends that senior managers evaluate the need for data on these

compliance activities for NPDES majors given the resource implivations for states.

Anaother way 1o address the questiom is to compare trends In activity levels to trends in
environmental performance, or in this case, compliance rates, This is a comparisen of ewtpes to
Gulcomes. While many varizbles might affect the compliance rates, we operate under the
assumption that our enforcement and compliance aciivities at least influence performanee and
behavior changes, meloding compliznce rates.

The regulations which define compliance and establish permit limits are intended to be
pretective of buman health and the environment, therefore we believe that enforcing them
enstres the appropriate level of protetion is schieved. We operate under the agswnption that
our enforcement and compliance assurance activities have a pesitive impact on human health
and the envitonment, snd that more enforcemen activity and irereased complience results in
more envitenmental and human health protecticn.

Protecting Human Health and the Envirenment

There {5 a lack of quantitative data available to directly determine how enforsement efforts
contribute to the goal of protecting human hezith and the environment. Pollutant reduction data
from enforcement and assistance is not yet adequate. for analysis, but it is itmproving.

Data on enforcement actions in 303(d) listed waters are also available, We are unable to
determing at this time whether or not our enforcement actions are directly addressing pollutants
of concern in 303{d) listed waters. The workgreup recommends further research on how
disekarges from major facilities may comtribute to water impairment or significant
pollutant loadings in non-impaired/mon-assessed waters, which could help determine the
impact of majors on environmental conditions, as well as aid in future targeting efforts,
Ultimately this information can be used to estimate the environmental impacts of enforcement
CLvily,
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Taxic water quality-based permit limits are ofien exceeded by high percentages. Some EPa
staff believe that some of the mos( extreme excesdances may be the result of un-achievable
limits due to technology availebility and/or cost. Regions believe that majors are nat significant
conttibutors Lo impaimnent but there are no data available to support this. Further study of
pollutant josdings from majors to impaired waters can be linked to permit limit exceedances
which will uitimately inform estimations of the environmental impacts from enforcement
activity.

Enforcocment Activity

Data show thal enfurcement activity (EPA and state inforenal, and EPA formal actions) kas been
declining. Data for EPA and the states for FY 1999-2007 show that a low petcentage { 99 -

3%} of enforcement actions zre taken timely and appropriately, only 39% - £0% of formal
actions resuit in penalties, penalties are low (about §3,000 per action), and escalation may not be
acourting. EPA can not impose penalties on federal facilities where the SMC rates are highest.
Likelihood of inspections is high but decreased eight percentage poinis in three vears. (See #3
for more detail on enforcement activity levels.)

Deterrence

Cur enforcement activity levels may be impacting the deterrend effect of our actions. The
workgroup is putting forth a aumber of recommendations which are intended to improve
deterrence, including npdating the EMS (Enforcement Management Systent) for NPDES
and the SNC definition for majors. The EMS is probably not being well ntilized in its current
condition, The EMS should be revisited, particularly regarding policies on when to issve
penalties, clarification of escalation, and timely and appropriate policies, as well as format
and user [riendliness, Other recommendations include having senior management focus
attention on quaiily of enforcement actiens (escalstion) and penalty amounts and further
study of (he effecls ol enforcement on deterrénce.

Our kmpact on Levels of Compliance

Data show that significant non-compliance (SNC) has gffectively remained steady since 1994,
Data show an increase in the SNC raie of eight perceniage points between FY 1594 and 1597
“(from 16% to 24%), but this is explained by changes in the SNC definiiion which added non-
monthly averages, including total residual chlorine, to the SNC universe. The definition change
was annouticed in 1996 and took effeci in 1937, Priorto 1996, the data show 0% of SNCs due to
nen-menthly averages. In 1996 20.3% of SNCs were duc to non-menthly averages and in 1997
and 1998 it rose to 53.4% and 52,0% respectively. Data show that rates have remained sieady
between FY 1997 and 2001 (24% - 26%).

The fect that enforcement activity levels have decreased wlhile SNC rates haves remained steady
and recidivism rates are iteproving might suggest that we are operating more efficiemly or
effectively by maintaining compliance levels with dimminishing resources and activity levels, It
may also mean that enforcement aclions are not the mast significant drivers for compliance.
Data are not adeguals 10 discem which of these is the case.

A closer Jook at regional data shows that three of the five regions with the worst “overall”
compliance records also had the Jowest relative activity levels, while two of the five regions with
the lowest activity Jevels also had the worst compliance records. State data show thal 14 out of
24 (58%) states with the worst overall compliance recards alse had the lowest activity Jevels and
14 out of 23 (61%) states with the Jowest activity levels also had the worst overall compliance
records {see Qutput and Quicome Scorecards, fubles 4, 5, 7 and B }. Thage dalu siagest n

ositive relaticnship betweer, BB 4/state snforsement activity and eompliance ~Conversely, data
"sgﬁm\' AT EETIHES Which have Deen SUBeCt (0 & TOTMAT Benon 170m oiiher HBA of a state have
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higher rates of recidivism than thase that bave not had auy formal action. This may be because
we tend to focus on “problem facilities” or those more likely to violate, or ji might be that foringl
actions are not creating @ sufficient deterrent effect, Regions suggested {hat recidivism raes are
dtiven by violation uf mterirs ts, but data from 2002 show that oaly 3% of SNC violations
art for violation of imerim lmits.

Drala show that 45% of facilites recover from SMC status without fonnel enforcemnent aciion,
Regivns believe that complianee assistance and the deterrent effect from infurmz] actions may be
helping facilities recover fram SNC, but there are no data 10 support this. The workgroup
recommends further stady on the deterrent impact of CWA eaforcement including the
impact of coforcentent on recidivism. Additionatly, further understanding of recidivisn may
be gained through careful examinalion of past exceptions iists,

Federal facilities make wp 1.5 % of the majors universe and have had SMC rates ranging from 5 -
15 percentage points above the national average since 1997, High and ircreasing SNC rates at
federal facilities may be due in part to the 1 nafty st to address federal Tacility
viplations under the Clean Water Act. Other factors may include Jeienorating infrastructure and
infrastructure fimding. If lack of penalties ie a sigmficani factor, this mught sugpest that
penaliles 4o create a deterrent effect and have a positive impacl on compliance rates. The
workgroup recommends an OC/ORE/FFEQ dialogue to discoss causes of poncompliance at

federal facitities and use of approgriate tools ty improve compliance in the absence of
penaities.

Recommendations

1. Revisit EMS and SNC, Include a policy on when to ssue penaliies, clarification of escalation
policy and timely and appropriate policy. and hew and when 1o establish interim lmits. Track
who 15 following it befors and after revision:

2. Further study the contribution of majors to impainmnent In 3073(F) ksted waters, or sienificant
pallutant Inadings in non-impaired/non-assessed waters, and link to permit limit exceedances.

3. Have senior management focus attention on quality of enforcement aciions {escalation),
penalty amounts, and data quality issues {especially Region 9) during Regional visits,

4. Accalerate the deadline for state reporiing of penalty data to EPA.

5. Harmeonize overlapping efforts such as this analysis, Federal Facilitias Enforcement Office
efforts, and Office of Water study on NPDES Program Health.

6. Incorporate the exceptions list concept into the watchlist concepr.

7 7. Target SNCs with the worst compliance records and without effective enforcement {vse
watchhst sriterta onee established).

B. Utilize scorecard concept to identify regions/states of concern (do not include Region 9 data).

9, Initiate a dialogue with Office of Wastewater Management regarding un-achievable permic
limits.

18, Consult with the FFED to explore root causes of noncompliance and ways lo reduce 7
noncompHlancs at federal facilities, €.g. through dialogue with federal facilities or an increase m
enforcement or compliance assurance activities.

11. Evaluate e need for dara to be reported for NPDES majors for conipliance centives,
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compliance assistance, capacity building, responses to citizen complaints, and resulis from
compliance monitoring given the resource implications for siales,

12. Further study the deterrent impact of CWA enforcement including the impact of
enforcement on recidivisn.

13. Tnitiate subsequent (consecutive) performance analyses for other paris of the water program
such as minors and wet weather. :

Next Steps

OECA and Régional management should decide which recommendations to implernent hased on
their potential for improving the program a8 well as the associated resource coneiderations.

The workgroup recommends that subsequent (consecutive) analyses be done for other peris of
the water program,
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NATIONAL DATA
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Compliance Dzla
NPLES Majors Performance Analysis

Regiens % and 10 have very poor data quality and the data are unreliable,

Appendix A

A1 Complisnee - 3 year Trend 1999 - 2061 (Except for SNC which shows 8 year trepd.}

1994 | 1995 | 1996 | 1997 | 1995 | 1999 2000 2001
Perzeat of majors in SN 16% 15% 1% 2594 6% 25% 26% 24%
in smy guarter during the FY
Percent of prior year SNCe siill in SNC Ll 5% 37%
Perzent of SNCs requrned 1o comptiance in less than 2 Years 1% 1% 824%;,
INC recidivism rate % 4% 30%
Percent in SNC or RNC 0% 5284 3%
Percent of majors with any violatios anvtime during the FY T4k 8% 83%
Percent of BNCs that are effluent related - - 500
Perzent of federal facilities in SNC 3% 32 % 35%

The average number of effluent viclations per major facility in 2001 was 11.2. The avarage
number of SNC effluent violations per major facility in 2001 was 6.4.

Perpetual and Repeat SNCs — FY 2001

Perpetual BNCs are those majors which have been in SNC 8 out of 8 quarters in the last 2 vears.
Four quarter Repeat SNCs are thosc which have been in SNC 4 cut of 8 guarters in the last 2 years.
Two quarter Repeat SNCs are those which have been in SNC 2 out of & quarters in the last 2

Years.

The following list Is based on data pulled from OTIS in 7/02. Regions have since been asked to
verify the number of perpetual SNCs but at the time of this writing ao determination has been
madc as to wha, if any, adjustments wil] be made to the numbers.

A2 Ferpetusal and Re

peat SNCs (OTIS $/30/02)

Number of Facilitics Percent of the Total Ferceat of Al NPDES
Universe of Majors Nnjors in SNC
Perpelugl SNC 93 1% a% .
4Quarter Repeat SNCs 360 R 35% B
1 Quaster Ripeat SNCs | 1334 20% HEE J

Perpetual SNCs are also captured in counts for two and four quarter repeat 8NCs, and two

A-1
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quarter repeat SNCx are also capivred in four quarter repeat SNCs.

Note: Examination of exceplions list shows many are SNC for much longer than 2 years,

A3 Compliance Rates by Facility Type 1997 - 2001
Shaded boxes are those higher than the national average.

#and % ofall | 1987 1998 1395 2000 2001
majors
Natienal £,652 25% 26% 25% 26% 24%
Industrial 2,420 (365} 218,
Mun'cipal 4,118 (62%) 27%
Federal 02 (1.5%) 0%, 359 35%% 334 39%
A4 Compliance Rates by Facility Type - 2041
Shaded boxes are those higher than the national average.
National Avy. Industrial Municipat Federal
Percent SNC 24% 2% P 39%
Percent SNC or 5% 44%% 34% 62%
RNC
Pereent with any B3% 7B B5% 5%
violation .
Peroent SNC - — 16% n
poncgmpliance {up from (2% in
with BOD permit 2000)

lirweits {Statistically
Validy

Percent in SNC
noncompliance
with TSS permit
limits (Statistically
Validy

16%
(up from 13% in
2000

Industrial and municipal major facilities have 2001 SNC rates 3% below znd 3% ghove,
respectively, the national average for all NPDES majors. However, data show that 69% of
repeqt SNCs are municipal sewer systems.

A.5 Perpetval and Repeat SNCs by Facility Type (OTIS 5/20/02)

Facility Fype Percent of 1 # SNCsand | # Perpetual #4 Quarter 2 Quarter Repeat
all Majers | % of total SNCs and % of | Repeat SNCs SNCs and % of
total and % of tota] totai
Federa) Facilities | 2% 43 (%) 3 (3% 13 {2%) 30 (2%}
Mrnicipal 62% 1,547 (66%%) ) 72 {77 %) 393 (HRA) BOG {67%)
Faeilities
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Insfustrial -[ 35% 744 (320 18 (19%) | 154 (2854} 404 {30%
Faciiities
Al Fagility Types | 100% 100%, 3 (100%) 560 (100%:) 1,334 {300%)

Federal facilities have a national average SNC rate of 39%, or 15% above the nationi] average for ail
TEJOLS.

Exceedances
2001 Effluent Violations and Percent Over Limit

A6 Percent of Majors with Average Exceedances over 100% , 500%, and 1,000 %%

Percent of majors with | Pescent of majors with | Percent of majors with
average exceedances average exceedances average cxceedances
abave 100% gbove S00% abave 10005
Toxic Limits | 0% 2% 13% (¥32 facilities)
Conventional | 33% 9% 5% {580 facihilies)
Limits

A7 Number of Majors with Exceedances

<20 % W w | % &% 30 ¥ Lo 100 % o 200% w | 300 % o =1,000 Tnk.
39 % 55 % 4% 98 ¥ 193 4% 4590 % v %% .
Toxie B4E | 798 515 374 485 517 45a 434 232 147
Limits . .
Cenvertio | 2918 2,073 1,263 279 687 1,536 1,234 487 580 57
nal Limits )

Recidivism Rates and Formal Actions 2001

Tke national recidivism rate for all NPDES majors in 2001 was 50%. The recidivism rate for
majors who received an EPA formal action was 59%, for those with a state formal aclion it was
50% and for those with no action it was 49%. Four regions had highest recidivism rates among
facitities with an EPA action, and five regions had highest rates where the state took an action.
Cnly one region had a higher recidivism rate among facilities with 10 action than facilitfes with
an EPA or state action.

MGIONAL AND STATE DATA
Three key metrics of compliance were chosen for examination at the Regional and State Level:
43NC Rates

#Perpetual and Repeat SNCs
#Recidivism Rates
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REGIONAL DATA

Noie: Regious 3, 7, % and 10 have DMR entry rates below 95% (ihe national target). Region 9
has 2 DMR entry rate of 48%. (2001)

Regional SNC Rates

A8 SNC Rates - 4 year Trend
[5haded boxes are at or above national averapet

Reeion 1997 1998 1999 200 I 2001 l Comments

! - 3% 28% 6% 5% congistertly above
averge and increasing
2 - 3394 3% 17% a3 slightiy 2bove average
; . and declinng
3 - 18% 16%% 13% 179
4 - v - hldw | 24w - 25% declining
5 - p: I | 36% consistently shove
A T sverage and increasing
6 - 2%y [sewe [ cunsistendy above
L average and increasing
7 - | 28% % ATe ]31% consistently above
’ . : i | average and intreasing
8 - 18% ™% 19% 19%
9 - &% 8% % 9%
i0 - 15% 1% 1% 2%
Natlgnal 25% 26% 5% 26% 5%
Avp.

The national SNC rate has rematned fairly consistent between 19%7 and 2001 (Regional breakout
of SN rates is not availabie for 1997). Regions 1, 5, 6, & 7 have raies consistently above the
national average and increasing, Regions 9 and 10 have SNC rates far below the national
average but their data is unreliable. This may mean that the national average is actually higher
than these data indicate.

A4
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A9 Regional SNC Rates By Tvpe of Facility - 2001
Shaded boxes are those a1 or above national averape.

Regions Endustyial Municipal Federal
1 26% 38% 50%
2 4% 17% 0%
3 20% 14% 305%
& 21% 2T 50
H Bl 3% i
6 24% 41% Llgs
7 28% 3% 7%
& 23% 1% 14%
4 A% G %
10 5% 13% 0%
Natienal Ava, 21% 27% 30%

Toe highest and lowest SNC rates and the most variation across regions ocours in rates for

federa! facilities,

A1} Regional Percentage of ANl SNCs 1999 . 2001

Shaded baxes are those with 3 highest percentages of all SNCs,

Reglon 1999 2000 2001

I 8% 10% 9%

2 9% 59 6%

3 8% % 7%

4 3" Highest 224 : A 18% 20%
5 2 Highest lare s 235
6 1% Highest 1% I 21%
7 8% 6% 7%

8 1% 1% 1%

o Lowest 2% 1% 2%
10 Lowsst 2% 2% 1%
Total 100 %% 100 % 100 %

A5




78

Regional Perpetua) and Repeat SNC Rates

A1 Percent of Region’s majors that are In SNC ¢ad Percent of SNCs that are Perpetual
or Repeat SNCs - 2001 Shaded boxes are at or above national average.

Region Percent of NPDES Percent of SNCs that are | Percent of SNCs that
Mejors Pacilities in Perpetual 3NCs are Perpetual or
SNC Repeat SNCs

1 34.2% a5 % S3 %

2 16.4 % 1% HE-E

3 16.8 % 1.6% 169 %

4 251% 8% 82 %

H 317 % 6.8 % 91%

4 341 % 132% 89 %

3 308 % 2.5% 2%

H 186 % a4 B6 %

9 0.2% 0% %

10 8.7 % 48 B4 %

National 5% . 3% 86 %

Besional Recidivism Rates

A2 Regional Reeidivism Rates - 3 Year Trand
Shaded boxes are those al or above national average.

Region 2000 240
) : 68%

2 34%

3 a44%

4 A43%

5 57%

6 5%

7 49% 52% 40%

‘8 B% 4% 5i%

9 2T% 3% 24t

10 8% 44% ETEA
National Avg 540 % 4% 50%

A-5
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A.13 Number of Majors with Exceedances by Region 2001

Shaded boxes are regions with high percent of exceedances relative to universe of majors in
SNC,

Tepon | o# o Percern | H'I'oal Yo nf all o Lot Yo ofali  Tamal %o ol whi
Mujore | of All Tozic Taxic Coenventior- | Convention: | “Gther “Oher”
Majers | Limit Limit al _imit a] Limit Lirnit Lxeesdances
inENC | Encesd- Exceed- Exceed- Exeeed- Exceetances |
ances Ances Ances ances i
1 450 9% 58 13 % 1249 11% 1,568 5% _l
2 £05 5% 1,549 II% 2,127 8% 1,117 7% ]
3 738 % i 13% T 69 BE6 %
4 1,393 21% 310 I3% 1,455 1% 2,567 23%
5 L1861 22% | 1,0u¢ 16 % 1,568 16 % 1,544 Lty
6 e 2w [en ww | 168 4% 10 10%
7 390 T4 167 3% 873 7% EL 3%
2 249 3% a4 1 % 179 2% 172 3%
b 6 2% 53] 8% 421 4% 274 a
10 289 1% |64 1% Pl 2% lag 2%
Total | 0,632 164 | 6,221 104 % 1L 714 100 % 10,361 100%
STATEDATA

Note: The following states have DMR entry rates below 95%: DC, AL, OH, WI, NM, TX, MO,
NE, WY, AZ, HI, CA, NV, AK, ID. The following states have DMR entry rates below 91%:
DO, WL MO, NE, WY, A7 HI, CA NV, ID. (FY 2001)

Slate SNC Rates {Unauthorized States are asterisked.}

A4 States with SNC rates in the following ranges tor 2001:
2001 National average = 25.1%

SNC Nuinber of | States

Rate States

0-25% 2 NI, NY, *PR, VI, DE, PA, VA, WV, FL, GA, KY, §C, IL, MN, AK,
L&, *NM, OF, TX, 14, CO, MT, ND, SEt, *AZ, CA, HL, *NV, *AK,

*ID, OR, WA

26-50% [ 19 5, ¥NH, RLVT, MD, AL; MS, NC, TN, IN, MJ, O,

LX)

S0-75%

A-7
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A.15 States with SNC Rates Above National Average Each Year 1998 - 2001
CT, RL VT, VI, TN, IN, M1, OH, OK, K5, NE, UT
(TX and LA were above for 3 of the 4 years.)

A.36 Distribution of SNC Rates Across States for Industrial, Municipal, and Federal
Facilifies - 2001

The highcst SNC rates oocur at federa] facilities. Fifteen states have federal facility SNC rates of
509 or higher. Of those, 6 six siates have 100% SNC rates. They are CT, FL, 8C, AR, TX, LA.

A7 States with Perpetual SNCs - 2002
WC, I, T, LA, KV, MS WY TN, TN, AL, FL, NE, MI, OH, MN, CA, *MA, *NH, PA HI,
NY, 0R, CO

AR State Recidivism Rates 2001
2001 Mational average = 50%

Hecidivism Number of States

Rates States

025" a NI, <PE, GA, *NM, ND, CA

26-50% 19 MD, P&, VA, FL, XY, 8C, IL, MI, MN, AR, 1A, K8, MO, CO,

MT, §D, *ID, OR, WA

51-75 % 20 CT, *MA, ME, *NH, RI, NY, AL, M8, NC, TN, IN, OH, LA,
QK T, NE, UT, WY, *AZ, *AK

T6-100 %0 4 VI, *DC, WV, Wl

Mo data: VI, DE, HIL *NV

Staies with Recidivism Rates Above National Average Each Year 1999 - 2001
RI, VT, NY, AL, TN, OH, LA, OK, UT, *AK

A.19 States with a 100% or 0% Recidivism Rate in FY 1999, 2000, or 2001

100% 0%
FY9% MT *DC, DE, ND, 5D, HI, *NV
YO0 VT, *PR, VL UT, *AZ . | ND, *NV
FY01 VT, *DC, WI ND

In each of the three fiscal years axamined, the range emong the states was from 100% recidivism
to (% recidivism. The list of states with 100% or 0% recidivism changes substantially vear by
year.

A-R
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Febrary 2003 Appendix B
Enforcement Activity:
WPDES Majors Performancs Analysts
NATIONAL DATA
E¥A and State Enforcement Activity for NPDES Majors- 3 Year Trend
Repions % and 1O have very poor dala qualily and the dala are unrelizbls.
B.1 Inspections
Inspections 1499 2600 2001 _ll
MNumiber of lﬁspecnons 5178 35078 4,780 1
Inspection Coverage (Percent of major facilites TR 8% 2%
mspected)
Number of Inspections at Federal Faeilities 140 126
Percent of all Inspections at Federal Facilines 5% 2%
{Mote: Federal Frcilities make up 2% of majors)
B.2 Informa] and Formal Actions
Intormal and Formal Actions 1999 2600 2001
Number af Infornal Actions 530 380 269
Total Number of Formal Actions: 645 6EY 577
- State Formal Actions 410 527 347
- EPA Formal Actions 235 162 130
Percent of SNC Facilities Addressed by Formal Action | 15% 14% 12%
Percent of S5C Facilities Addressed by Formai Action | 13% % 3%
within 9¢ Days - (Timely and Approtiate Acdon} .
Perzent of Perpetual SNC Facilities with One or Mere | - - 33%
Formal dctions (by State and EPA) within 1 years
Percent of Eoforcement Actions Resulfing in 81 % 68 % a0 %
Emprovements in Environmentai Management (Nun-
physieal Complving Actions)
Nuwrbet of Formal Actions at Federa! Facilities 9 12
Percent of all Formai Actions ar Federel Fooilities 146 2%

(Note: Federal facilities make up 2%% of majors)
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B.3 Case Initintions and Settlements

Case Initintions and Setticments 199m 2000 2001
Tera! Case Initrations: 62 a0 64
-ACQs 517 87 380
~ APO Complaints 181 a 131
- DO} Referrals 34 7 53
Total Case Settlements: 712 BaT 557
- ACOs 218 573 358
- APO Settierents 172 205 173
- fdicial Serttements 22 19 23

B.4 Penalties , SEPS. und Injunctive Refief

F_Pm:: alties and SEPs and Injunctive Reliel 1949 2000 2001

Totz] EPA Penalties:(DOCKET) $4.46%,636

- EPA Judicial Penalties 5 139,547

- BPA Adminisirative Penalties $4,268,730
¥Percent of EPA und State Formal Actions with 0% 44% 38%
WNenetary Pecalty (Al Majors) (OT1S)
Average Admimistrative Penalty Size per Formal EPAS 6;205
Action for Majors State § 6,455
Average Civit Judicial Penalty Size per Formal EPA $4,5%
Action for Maiors State § 5,637
*Total Value of SEPs $8,840,340 $10,043,653 52,482,540
*Toml Vale of Injurctive Relief §574,611,491 $657,004,386 §213,594,314
Penaliies at Federa! Fasilities 50 p 3¢ 10

*States are not reguired to report these data , therefore these data are not reliable for meaningful
annlysis,

Formal actions include administrative penalty complains,
Crinting] cases are ot included.
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B.5 Perpeinal and Repeat SNC5 with Actions (OTIS 3/20:/02)

Number of Percent of the Percent of Al Pereent with
Major Facilities | Majors Universe ; Majors in SNC Formal Actian in
(6,637 {1.608) Last 2 Years
Perpotual SNC %3 1% 6% 32 %
4Quarter Repeat 300 &% 5% 33 %
SNCs
2 Quarter Repeat 1,324 20% £1% 27 %
SNCs

Naote: Perpetuat SNCs a1 captured in counts Tor two and four quarter repeat SNCs, and two
quarter repeat SNCs are captured n counts for four quarter repeat SNCe.

Siaty cight percent (6844} of perpetval SNCs have not had a formal action in 2 years.

B.G_Perpetual and Repeat SNCs with Actions by Fucility Type (OTIS 5/30/02)

Facility Percznt || #SNCs | % E] % Fotinal | #4 % #2 “Formal
Type ofafl” Formal Perpetual | Action in Quarter Formal Quener | Action in
Majoes Action SNis Last2 FRrpeat Astien Repeat | Last3

infas 2 Years ENCs inLasi 2l SNCs Yrars
Years : Years

% Faderal | 2% 43 0.i% 3 % 13 3.3% 30 0.2%

Facilities

b 62% 1,547 ['18% 72 28 393 6% 899 2%

Municipal

Facilities

Y 6% 744 6% 13 3% 154 6% 404 %

Industrial

Fagibdes

All 100% § 2,337 | 4% 93 3% 560 33% 1334 [ 27%

Facility

Types

Other 2001 Daia

States inspect 60% - 90% of the population and EPA inspects lees than 20% of the population.

We agre twore Jikely to take actions in arcas with high percentage (>25%) of minoritics. (59% of
repeat SNC facilities in EJ sensitive areas receive no formal action compared to 70% in non-EJ }

Pata Gaps

Data are nid available on the following areas for NPDES Majors:
* capacity butiding

B-3
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+ compliance assiglance aetivity counts and outeomes
« incentives and outcomes from incentives
* responses 1o citizen complaints

REGIONAL DATA

Inspections

Minety seven percent of majors have been inspected nationally between 1397 and 2001, with the
Regicnal rates ranging from 92% and 100%. Ninety one pereent of majors have been inspested
in either 2000 or 2001, with the Repional rates ranging from 75% to 98%. Region 10 has
inspected 75% - ihe olher regions range from §5% to 08%.

Informal and Formal Actions

B.7 EFA and State Formal Actions - 3 Year Trends
Shaded haxes are regions with a low percentage of actions relative to their universe of SNCs.

Regon | Lm0 {Se O Gl aions | Form acons | A o
I 455 1% | 156 (5%) T 3% 3%

2 605 (9%) | 9% (6% 15% 11% 12%

3 7IB(L1%) | 124 (7% Lo 12 % 8%

4 1,293 (21%) { 349 (21%) 1] 11% 15%
5 1,161 (18%) | 368 (22%) 6 2% |ew

6 1,024 (15%) | 388 (21%) 52% 2% 3%

7 0 (6%) | 120 (%) ' B i3 m o law
] 260 (4%) 50 (3%) 3%
5 56050 |30 (2%) 4%

to WO (4%} | 25 (1%) 5% 4% 6%




85

B.8 EPA and State Formal and Informal Actions at Majors- 3 Year Totals 1999-2001

Shaded boxes are Tegions with a low percentage of actions relaiive io their universe of SNCs.
Region | # and % of # and % of Al | Percent of SNC | Percent of all Formal { Percent ol al] info-mal
Al Majors Major SNCs Universe Achions 1599 - 2001 Actions 1990 - 21
: (Ef4 and Seared
L 236 (78 156 19%) 9% 1% an
2 605 {936) W {E%) 6% 1T% 1.8 %
3 TAZ{11%) 124 §7%) 7% 5% 38%
I 4 1303 {2.%) 345 (21%) 2t 1 % prd
3 1LET {18%) 368 (223 1% 3uh 6.9 %
3 1,028 {15%) 349 121%) 2% 44 % 36,7 %
7 360 (6%} 120 (7 T 2% [
5 269 (4%) 6 (3%) 30 2% 2%
2 326 (5% 30 (2% 2% 4% [
10 289 (4%) 25 (1%} 1% 3% 14 %

B.% Addressing SNCs with Formal Actiens (Staie and EPA Actions} - 3 Year Trends
Shaded boxes represent those equal to or less than the national average.

Percent of SNCs Addressed
1994 2000 21
Region § Addressed | Addregsed Addressed | Addressed Addressed | Addressed
with Formal | Timely and | with Timely and with Formal | Timely and
Actions Appropnael | Formal Appropriately | Actions Appropriately
¥ Actions
1 21 % 14 Y% 1E% B% 9% 1345%
2 1% 790 SR |Rw g ag
3 4% 14% 14% 5% in% 1%
4 5% &% fas | 6% % 59
5 9% 13% | s 7% 6% 7%
8 37% % ey 7% 24 % i
7 5% 6% K. 9w 8% 2%
P 3w 12% 2o 2% 2% 0%
9 0% 15% 9% 5% . 3% 0%
10 37y 22 % 8% 14% 17% %
Nadonal | 15 % 13% 14% % 13% 9%

Timely & appropriate applies to those new SNCs with an action OR returned to compliance on

their own.
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Nationally and by Region, the percentage of SNCs addressed has been consistent, but at low
perceriages (15%, 14%, 13%). Regions 2, 4, §, and to a lesser degres, 7 have consistently
addressed & low percentage of their SNCs, and Region & has only addressed 3%, 2% and 2% for
the 3 vears considered.

B0 Perpetual SNCs with Actions 2001
Shaded boxes represent thoge with Tess than <50% addressed with formal action.

Region Number of Percent of Al Percent of Perpetual SNCs
Perpetna) SNCs Perpetual S5Cs (03) with Formal Action in Last 2

Years

1 9 0% 1%

2 H 1% 0%

3 4 4% 50 %

4 34 I374% 41%

3 23 7% 16%

6 11 2% 66 %

7 6 6% 1%

2 ) 2% 50%

9 I 1% 0%.

14 0 4% %

National o3 100 % 3%

Data show that 49% of facilitics nationally recover from SNC status on their own, without an
action from EPA or state.

B.11 Regional Percent of Ail Penalties, SEPS and Injunctive Relief 1999 - 2001
(DOCKET) - :

Shaded boxes are regions with low percentages relative to their percent of the SNC universe.
This table refers to dollar amounts - not number of cases with SEPs or penalties.

Region Percent af | %o of Al % of All SEPs % of All % of All
All Fenalties far for Majors Penatites and Injanerlve
Majors in | Majors -SEP¢ Combined | Relief for
SNC for Majors Majors

1 99 5w | 3y 16% 159

2 6% 10 % 8 % 9 % 1%

k) 7% 15 % 16 % 3% 0%

4 2% 1% 1% 15% 0%
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Region Percent of | % of All % of All SEPs Yo of Al % nT Al
All Penallies for for Majars Fenalies and Injunetjve
Majorsin | Majors SEPs Combined | Relief for
SNC for Majors Magors

3 22 % 17 % 13 % 5% <%

f 2 % 16 % T i3% 2%

7 T 1% <1 % 14 1%

3 3 1% 4 1% {153

o 2% T 4 % 9% 123

1 1 % 3% 8 % 6% 3%

B.12 Averagc Penalty Per Action 1999 - 2001
These data are from IDEA which includes Docket and PCS,
Shaded boxes are those with average penalties below the naticnal average.

Region Average Penaliy per Action Percent of Actions with Penalties
1 sLa1s o 5%
2 § 5,888 21%

3 ‘5 97 17 %

4 §4,441 80 %

3 $1,231

5 §2.009 .

7 32986

g 519,085

9 37178

10 $7.934 3% %
National $3,352 41 %

1g About Penalty Data )
Pecalty data are required in DOCKET. While Lhere are some penalty data available in PCS,

stafes are not required 1o enter it, Data from DOCKET shows netional penalties at $35,828,05%
for 1999-2001. For the same time period, PCS shows national penalties at $12,784,708, PCS
shows average penalty at $14,065 and an OTIS management report for the same time petiod {all

data sources) shows average penalty size of §3,486.
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B.13 Percent of Actions Requiring *Non-Physical Complisnce Actions

Shagled baxes have < 50 % of aclions requiring non-ph

sical compliance actions.

1 Region 1999 2000 200 19952001
1 7% 1y 145 1139
1 984 7% 65 % B4 Y%
1 834 0% 80% T%
. 63 % 100%. 100 % 2%
5 50% 0% 100% 150%
6 £l % 6 % 157% 5%
T 67 % 50% 100 % 63 %
s - N
5 0% 100% 3% 40 %
1 67 % 0% 50% T44%
Total 82 9% 68 % 0 % 7%

> Non-physical compliance actions include: ACC (Provide Site Aceess), AUD (Auditing), INT (Information
Letier Request), LAB {Labeling/Manifesting), MTS (Monitoring/Sampling),- OTH {Other {Please Deseribe]],
PER (Permit Application), REC (Record Keeping), REF (Reporting), SAS (Site Assessmenl], RIF (RLFS), TES
(Testing), TRIN {Trainine), or EMS (Enviranmental MananementRewe“]

STATE DATA

Note: The following states have DMR entry rates below 95%: DC, AL, OH, WI, NM, TX, MO,
NE, WY, AZ, HI, CA, NV, AK, ID, The following ststes bave DMR entry 1ates below 91%:
DC, W, MO, NE, WY, AZ, HI, CA Y, D {FY 20017

Tuspections

Percent of facilitics inspected between 1957 and 2001 is 97% nationally, Allbut 3 states
inspecred 90% or more. MN, AZ and WA inspected 88%, 84% and 30% respectively.

Formal and Informal Actions

The following table highlights states with lower percentage of formal and informa! actions than
their percent of the SNC universe. Mosi states have a low percentage of actions relative to their
_percent of the SNC universe, implying that few states are responsible for & dlspropomonately
large percent of the actions.
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Shaded boxes are states with percent of aetions lower than (heir percent of the SNC universe,

Slate Y of SNC # ol infurmal % of informal | # [ormal %% of formal
Universe actions actiens acrions actions

cT 1 ¢ ] k) 1
A 3l 0 n ] &b
R 13 0 o 1z 4
NH 11 a n i 3
3| 3 1% LA 13 5
VT 1 0 0 3 s
M 5 2] RS 5 E
NY ER 0 ] [TH 4
4104 2 [ o 2 0%
DE oo dats 3 ] oo Gata -
WD 15 2 <% s 1
P4 24 3 =% EE] 1
VR L3 172 6% 31 1.
wy 13 2 [<.1% £ 2
AL 44 ? A% 48 H
EL 24 2] 18% 57 i
GA [ 110 3% 154 6
KY X £3 1.7 % 42 [
MS 1.3 m 45% 0 I
NC 41 3 <% 3 1z
§C 12 529 13% 155 5
TH 14 2 ENE 2 3
IL 1.7 168 [
i 49 39 12
ML L 0 B
MN 17 & BN
aH 64 s e
w1 58 q

AR 13 ] 2
LA 34 2 6.6 % 7 3
MK K] 4 2% ié 53
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Stare Y% al 8N #oF informal | % of informal | #formal o of forimal
Universe actions actions activns actions
i3 14 218 16% 142 s
T 142 1434 TS 262 %
4 18 2ER 6.1% 29 &
KS 13 Q o [ I}
Mo 13 G a b ]
NE 13 o a 2t a
oo 7 3 1% 3 2
T - 2 <.1% 2
ND 1 f [ 3 .
sD 2 2 1% 3 1
ur 5 E 1% 15 3
wy 1 H 1% -
AZ £ o 8 4 .
CA 1 © 0 178 &
Al 1 1] o 4 A
ax 5 2 % i3 &
NV Rl i} 1 -
jua) 1 T 4 A
oR 2 5 1 1
Wa K 6 3 1
Total 100% 4,667 100 % 1,996 B6%
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B.15 Addressing SNCs with Formal Actions (State and EPA Actions) - 3 Year Trends
Shaded boxes represent those equal to or less than the national average.

Percent of SNCs Addressed
19y 0K 2001

e Addressed | Addressad Addressed | Addressed Addressed Addressed

with Timely ané with Timely and with Formul { Timely and

Furma! Appropriately | Formal Apgropriately | Actions Agppropriately

Actons Actions
cT 3% [ 7 578 A7 3]
[E7S 3% 47 8 4 42 8 %% 41
ME 75 [0 15 =R 15 % &0 %
®H 0% % 15 5 @Y% 20 % 47 %
Rt W% 6% 0% 50 % 13 % 5
T 9% % % . . |o% 50 v 108 %
NI S o0 0% 5 % 7% 18 %
oy 6% 60% [ & % TZ% 13 % 5 %
b fi% 0% ' [ 0% A
DE - a% o - -
ML % 50 % 0% 61 % 5 % 1t %
Pt 0% % 0% 5% 16 % HE
va 5% LD 0% % 0% NER
Wy B Th4% 0% 65 % L 51 %
AL a0 eew kT Faw - {2% 57 %
FL 1w e 2% 3z i KD 23 %
G EEL™S 55% 17 % 53 3% 13 % =%
Ky Kk 43 % i% 38 %
M8 8% 5% 4% 48 %
W 14% 5% 0% . . |
¢ 4% 0% e 1% 80 %
™ 0%, 535 % 2% 64 %
I TH 4 % a8 % T % % 86 %
¥ 3% 45 % 3w 52 % 2% 42 %
M1 8% % 0% a2 % 9% 51 %
NN 5% 51% L pawm 3R % 10 % 50 %
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Percent of SNCs Addressed
1948 2000 2001

Stane Addressed | Addressed Addressed | Addressed Addressed Addresged

with Timely and with Timely and with Formal | Timely and

Formal Appropriately | Formal Appropriately | Actions Appropriately

Actions Actions
GH 2% 39 % 4% 4% 1% 5 8
W % 3 % 0% 0% o % EEA
AR 5% 0% 13 % 0% 2% 43 %
La 1% 46 % EEES 5l % 17 % 0 %
NM 13% 100 % W% 3% 13 % £3 %
0K A5 Y 6 % a4 T % 4T % 6% %
TX 1% 71 % Ll % 5 % 105, 64 %
1A 1% 90 % 26% ™ % 7% 44 %
S % 0% o, 65% % 56 %
Mo § % ' 1% 67 % b % 83 %
KE T "% 7% 0% %%
co o 005 0% 58 % 0% h4
MT
sl
sD
uT
WY
AZ
Ch
m - . - - 0% 0%
AK 0% 43 % t % 21 % 0% 40 %
Ny - - - - 0% 100 %
o % 7% <) an%. A e 0%
OR 0% 5 % 50 % 100 % 50 % 50 %
WA 14 % 3% 14 % % 20 % 0 %
Matienal | 13 % 59 % 9 % 49 % 9% 58 %

Timely & appropriate applies to those new SNCs with an action OR reremed to compliance on

thesr ow.
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While there are some penzlty datx available in PCS, steles are not required w coter it. State
penalty data theretors incomplete and unreliable for purposes of meaningful anaiysis.

B.16 Perpetual SNCs (OTIS 9/26/02)

Shaded soxes are those with £65% of Perpetual SNCs addressed with formial action in Just 2 years.

Stale # Perpetual SWCs | % of al. porpetual | # Perpetzal SNCs with %0 Perpetual SNCs with formel
SNCs aclion in ]ast 2 vears action n fast 2 years
MA 7 54 0 0%
H 2 P | 0%
™Y 1 1% Q 0%
PA 1 T4 ) I+ %
I 1 1% 1 100 %
WV 1 1% 1 100%%
AL [ 645 z 3d%
T & 6% 1 17%
Yy 5 5% 1 0%
S 10 15 % 5 0%
NG 4 4% i T5%
™ 3 in 1 33 %
1. 1 % ] 309 %
L ] LR q [
M 10 1% 1 0%
oH 7 &% 2 29%
Wi 1 1% T %
LA H Iu 1 B%
Ok 1 1% I 1{H) %
™ 7 2% 3 %
NE g 6% 1 17%:-
co 1 1% 0 i
B0 1 1% ] 100 %
Hl 1 1% i) 0%

B-13
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February 2003 Appendix C
Environmental Indicators
NEDES Majors Performance Analysis
NATIONAL DATA
Regions ¥ and 10 have very poor data quality and the data are unreliable.
€.1 Environmental Indicator Data FY 1999-2001
1890 2000 2001
*Percent of Enfercement Actions that Result in the | 20 % 35% 46 %
Reduetion, Eliminzgtion ar Treatment of Pollutants
Percent of Effiuent Limit Violations Causing SNC. | - - 25%
Percent of SNCs that are Effluent Related - - 5(%

* These data are reported o docket but there {s no way 10 distingnish which cases are for majars, except
where a link can be made to & permit number in PCS. A total of 364 cases were linked to & mmajor permit
number in PCS {our of 577 majors with enforcement actions). Therefore, this date represents only a 63 %
of cases with pollutant reductions for 2001. Additionally, data quality is low becanse of poor reporting,
These data are not reliable for meaningful anelysis.

C.2 FY 2001 Efffzent Violations for Conventional Parameters and Percent Over Limit
Shaded boxes are the 4 hishest number of exceedances per category.

Pervent Over | <20% | 20% - | 40% - | 0% | 809~ | 10e°6- | 200%- | 50% | »1,00026 | Unk | Total
Limit 9% | 59 | To% | 999 ) 199 | 499% | 999
Nurmber of §79 | 687 B[ 1,234 | 487 | 380 57 11,714
Violations :
Percent of 8% | &% 11% | 4% 5% «<]% | 100%
All
Winlations
.3 2001 Efftuent Violations for Toxic Parameters and Percent Over Limit
Shaded boxes ere the 4 highest aumber of exceedances per category.
PercentOver | <20% | 20%- | 40% | 60%- | 80% | 100%- | 200%- | S00%- | =1,000% | Uik | “oral
Lirit 30% | S50 | 7% ] oo% | 9o | 499% | 999

(SNG

timiii)
Number of 545 9B 515 374 485 | 817 494 154 8§32 107 | 8,221
Yiolations ’
Percent of 6% 8% 13% 16% T4 13% N 10 %
All
Viglations

C-1
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Note: There are an additnonsl 28,286 offluent Tirndt vielations that are for neither conventional or
toxic pellutants, Total efffuent limit violations = 45,231

C.4 FY 2001 Inspection Coverage and Formal Actions at SNCg in 303{d) Listed Water
Segments

#in 303(d) | # in 203{d) #in 303(d) fisted | Percent of SNCs in | Pereent of
listed water | listed water watar sepinents 30300 ligted warers | SNCs in NON
SEETRCALS segments tha! | that had a formal | thet hud 2 fermal 303} listed
' WErt aetien in last 2 action in izst 2 waters that bac a
" inspected in years years Tormal action
* last 2 years
SNCs _ 4568 1473 il 3y 24 4%
Repeal ENCs 100 96 in 0% 7%
Perpetual SNCs | & ] 3 48 % 2%

Many scoments have not vet been characterized, so this probabily undercounts facilities in
PULIItY Waltr segmenns.

REGIONAL DATA

Nate: Regions 3, 7, 9 and 10 have DMR entry rates below 95%, (the nationa] target). Region O
has a2 DMR entry rate of 43%. (FY 2001)

C.5 Percent of Actions Requiring Pollutant Reductions, Elimination or Treatment
(Federal Actiong Only)

Shaded boxes have s 50 % of actions requiring pollutani seductions, elimination, or treatment.
Regiom 1999 2000 2001
1 = '

1160 %

6%

w

.

C-2
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C.6 Effluent Violations for Toxic Parameters and Percent Over Limit 2001
Shaded boxes are regions with higher percent of total 1xic exceedances than percent of all
SMNCs. Diagonal bars arc regions with 213 % of toxic exceedances over 1,0009%.

TRegicn “efall | Total # of # Toxle % of Region's Temic | %of ANl Texic Excerdances
majer Toxiz Exeed Over | Bexceed: over
SNCs | Exceecances | 1,000% 1,000%

1 9% TEE H:3 11% 13%

2 &% | 1349 203 04 S A

3 Kkd 797 i 6% B3

4 21% £10 183 /{%///A 13%

H 2% 1,005 127 . W//// 1o%

& 2% | 642 7 1% 10%
7 ™% 1167 27 A{ﬂl///,/, %
8 % |6 8 :}/ﬁ///// 1%
9 PO 143 /////.9%
10 1% {54 4 6% 1%
Total 100% | 6221 832 13% 100%

C.7 Efftuent Violations for Conventionat Parameters and Percent Over Limi¢ 2001
Shaded boxes are regions with higher percent of tofal conventional exceedances than percent of
SNCs.

Region * of all majer SNCs "l:nl:al ﬁ" Conventianal :{nochl;tal Conventinnal
1 % 1,249

2 % 2,127

2 e 710

4 21% 2,465

5 2% 1868

6 21% 1,618

? e 873

g £ 179

5 2% 421

10 1% 204

Natl. 1% 11,714 100%

-3
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STATE DATA

Nate: The following states have MR entry rates below 95%: DC, AL, OH, WL, NM, TX, MO,
NL. WY, AZ, HI, CA, NV, AK, ID. The following states have DMR eniry rates below 91%:
DC, WE MO, WE, WY, A7, HIL CA, NV, 1D. (FY 2001)

Percent of Actions Requiring Poflutuni Reductions .
This infermation is not cuwrrently tracked or reported by state.

C.§ Number of Effluent Vidations for Toxit Parameters and Percent Over Limit 2601
Skaded boxes are staies with kigher percent of 1oial toxic exceedances than percent of all SNCs,
Driazonal bars are states with =13 % of toxic exceedances over 1,000%.

" Dver Limiy ¥olAll | Total# of #i Toxic %4 af State's vaof Al Texte Excecdanccs

Majar Toxic Excedances Toxic

SNCs | Exceztamces | Over 1.000% | Eacecdanves

- wver L D0

cr i9 214 1 5.3% 34%
MAT {3l 149 ) 2% | 5.6%
ME 13 69 8 129 L1%
ME 1l ) 15 16% L5 %,
RI 7 53 7 /fj}é_/ / / 1% -
VT 1 1 3 27% 2%
Ny R 17 2 12% A%
NY 49 | 295 11 %
PR - 14037 190 M/ / /:.
e |2 o 0 %
DE - 5 o 0%
w e |a : 7777
PA 2.8 21 15 ™ i
va 15 |48 15 % Cq '
W 13 130 17 /1;-ﬁ/ / //‘,
AL 43 &5 9 1%
FL L= 3§ G /3%
G AL 1 12% 15%
KY ™ 15 |3 3 b 6%

Mg g |19 19 2l A

Ced



98

% Cwer Limic Sl sl 3 Totsl# of # Toric Yool Buwe’s %ol All Toxic Exceedances

tajor Toxic Eacedances Toxic

SNCs | Exceedances | Over 1,000% | Exceedances

over 1,000%

NC 41 17 16 14 2%
sC 12 3% 3 . Y% .6 %
™ 39 87 14 [ y//// 14%
1L 1.7 146 15 10% 2.3%
™ 40 209 i % 34%
Ml 39 |w i3 A’/ /13
M v e p Al S/ /] 2
oy ad | 451 80 ;I"Z///// 8%
Wl 50 |6 6 % 11%
AR 13- |3 10 A/p(/// 5%
LA 3.4 169 26 71}4/ / /A 27%
NM 5 i 0 1 0% 2%
oK 14 62 7 1% 1%
TX 14,3 ° | 383 30 3% 58%
1A 19 |sa 3 6% 2%
KS 13 |3 3 Woote/ /A <%
MO 25 &7 14 /124///, 14 %
NE 13 24 7 ’}4‘5/ / // A%
co 7 37 6 /9,((/ / /] sw
MT 5 6 0 0% <1%
ND 1 0 0 0% 0
SD 2 11 2 ﬁ;/ / / "2
uT 6 10 0 % 2%
wY 7 0 0 0% 0
AZ 8 50 5 3
CA 1 440 136
HI 3 40 0
wv 5 1 o
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% Dver Limit Yol All | Totelsof # Toxie % of Soate's 2paf Alf Taxie Execrdaners
Major Toxic Excedanses Toxic
SMEs Exceedances Oheer 1600 Excecdances
over 1,000,
AR -1 id il 1 6% 2%
D 3 ] G F0k% <1%
ORr Z 13 b 04 2%
WA 4 29 14 f(yn/ // ] 5%
Tetal 130% | 6,22] 832 13% 100 %

C.% Distribution of Exceedances 2001 .
Shaded boxes are 3 categories with the most exceedances (Dy state)

Senator CRAPO. I should announce to the folks here that we have

& Owver Lintit <20% [ 2%- 9% | 40N B | 80%- | 100% | 200%- | S00%- =1,0:0 Tink

(SN 9t 7% SOt T AL O b

limd L)
Nurnber of States 22012 2 2 2 11 18 ¥ 12 ]
with 1* or 2" mest ) .
exceedances in this
CaIegory.

C-6

been informed that we are going to have a vote at 11:30 a.m.,
which means in about 5 or 6 minutes, if it occurs as they have pro-
jected it. So what I am going to do is continue the questioning of
this panel for that five or 6 minutes, and then we will come back
after the vote and begin the third panel. If there are no senators
here to switch off, then what we will probably do is just recess for
a short time. I think it is only one vote, and go over and vote and
come back, and then resume the panel.
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In the few minutes that I have to go back into questioning, I
would like to talk for a moment about some of the difficulty we are
facing with regard to getting a handle on what is coming out from
the Agencies as to how we are administering the wetlands pro-
gram. Mr. Dunlop, I have a copy of a Powerpoint presentation that
the Jacksonville District of the Corps is giving on the SWANCC de-
cision and the advance notice of proposed rulemaking. Are you fa-
miliar with that document?

Mr. DUNLOP. No, sir, I am not.

Senator CRAPO. Basically what it does is go through a number
of the issues to try to explain to folks. I assume it is a presentation
to try to help people who are dealing with the issue to understand
where we are today.

Mr. DUNLOP. Yes, sir.

Senator CRAPO. Just to give you a couple of examples, on the sec-
tion entitled “adjacent waters,” it has a little duck talking to ex-
plain the circumstances. It is talking about the fact that the Su-
preme Court has not defined the term “adjacent” or whether the
basis for adjacency is geographic proximity or hydrology. Then it
goes on to talk about the fact that wetlands are jurisdictional only
if they are adjacent to navigable waters, and describes the fact that
the Corps defines “adjacent” as bordering, contiguous or neigh-
boring, and has a little map showing that this could be many dif-
ferent things. In fact, it says that there is no fixed distance that
may be required.

The ultimate conclusion of the section on adjacency is that there
isn’t even a definition of where the measuring point starts, so we
don’t know where the measuring point starts for what is adjacent;
we don’t know what distance we are talking about in terms of bor-
dering, contiguous or neighboring. And the little duck says, “Adja-
cent is what I say it is.” It seems to me that that is about the kind
of clarity that we have in the advance notice of rulemaking and the
status of where we are right now. I just wanted to ask you if you
feel that this is the way that we should be approaching the defini-
tion of what it is that we are getting at under Section 404 of the
Clean Water Act?

Mr. DunLop. Well, sir, I think that the process that we have is
the appropriate process. As we discussed earlier, another option
would be just to not do anything and let the courts litigate these
matters and come up with all these disparate decisions, and maybe
that would provide enough guidance. That could take years and be
totally unsatisfactory.

The other approach could be that maybe a bunch of smart guys
like us could sit around in our various agencies and we could think
up very specific definitions for all these matters and send them
forth top-down from Washington and decree all these things under
the authorities we have. The third option is to go out to the public
and say, gosh, there are a lot of things to think about here, just
as you have described. Can you, Mr. and Mrs. America and people
who have a demonstrated interest in these things, inform the pol-
icy process?

That is what the ANPRM asked them to do, Would you inform
this process? Then ultimately, the obligation does reside, if we go
through a rulemaking, for those people in the executive branch in
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effect to legislate through rulemaking, or there may be other ways
that legislation entails through the legislative branch. The point is
that this process of collecting information and data and comments
from a broad range of the American people seems to us to be the
most prudent and best way to bring all these matters to conclusion.

Senator CRAPO. So you are telling me that as the matter does
come to conclusion, we should seek to get some clarity on matters
as to the definition, for example, of what “adjacent waters” means?

Mr. DUNLOP. Yes, sir.

Senator CRAPO. And that when we are at that point of the con-
clusion, we should have clarity in these definitions?
| Mr. DuNLOP. Yes, sir. I think that is fundamental to the rule of
aw.

Senator CRAPO. I would certainly agree. One of the reasons that
we are having this hearing is to try to figure out whether and if
so and in what way Congress needs to weigh in on this issue. Obvi-
ously, there already has been a piece of legislation introduced to
deal with it in one context. I am sure there are a lot of ideas about
how that should be done.

Do you have any idea, or can you give me a projection as to when
the rule would be proposed and be made available?

Mr. DuNLOP. The reason that it is very complicated to give a rea-
sonable projection is because of the enormous number of comments
that have arrived, as Mr. Mehan was describing, and our sincere
interest in parsing these comments in a way that will have legit-
imacy in terms of fully considering all these matters. I think we
tend to be biased to action at the Army, and we would like to move
sooner than later.

Senator CRAPO. So maybe next week?

Mr. DunLoP. No.

[Laughter.]

Mr. DuNLoP. But I don’t know that we have even done more
than open all those 133,000 envelopes yet. But as we delve into
these matters, we will move with dispatch. It is certainly our intent
to move with dispatch.

Senator CRAPO. You do not have a projected time line?

Mr. DUNLOP. No.

Senator CRAPO. I just want to conclude with one further observa-
tion, and if any of you would like to comment on what I am going
to go through here, you are certainly welcome to. Just to show an
example of the breadth of what we seem to be dealing with here
in terms of the previous interpretation of the Clean Water Act, I
have a copy of a water discharge permit for the San Diego area.
In this document, it defines what are the waters of the United
States. This as previously, and I realize we are in kind of a con-
fused state right now as to what we are talking about. But in here,
it says, as has been stated previously in some of the testimony and
some of the questions, that a municipal separate storm sewer sys-
tem is considered to be a part of the waters of the United States.

Then when you look at the definition of what that storm system
is, I mean, a municipal separate storm sewer system includes a
whole bunch of things. It is a lot of small print here. But one of
the things it includes is everything, including roads with drainage
systems, municipal streets, catch basins, curbs, gutters, ditches,
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natural drainage features or channels, modified natural channels,
manmade channels, or storm drains. We are talking about regu-
lating under Section 404, if it were done the previous way we were
approaching it, regulating gutters in streets.

The question I have as I approach all of this is, as we try to
make sense out of the SWANCC decision and where we go from
here, is whether we intended that under the Clean Water Act in
the first place, and regardless of whether we intended it then or
not, what the sensible approach to regulating the wetlands of the
United States should be.

It seems to me that we are getting pretty far out there as we
start talking about regulating gutters in streets, as opposed to
truly focusing on the wetlands with a regulatory regime. I go back
to my earlier comments about the number of other Federal statutes
that are at play here.

I realize that I am just making a statement, but if any of you
would like to comment on that before we wrap up, I assume those
bells were the votes. Before I toss it to the panel, maybe I should
see if the Chairman or anyone else does.

I will tell you what. Let’s do this. The Chairman wants to ask
one question of one of the panelists on the next panel.

Senator INHOFE. They can go ahead and respond to this, because
we have 10 more minutes; 15 probably.

Senator CRAPO. OK. If any of the members of this panel would
like to respond to my comments, very briefly, you may.

Mr. MEHAN. Just again, I think your question is evidence of the
difficulty of sorting out the 404 issues from the whole Clean Water
Act, since stormwater is regulated in fact in many circumstances
as a point source under the Clean Water Act. We have hundreds
of thousands of general permits regulating those, and CSOs.

Senator CRAPO. So it is not as though it is not already regulated.

Mr. MEHAN. Yes, and it is, and then the watersheds. So in other
words, there may be cases where 404 jurisdiction has been ex-
tended beyond what the science or the law allows. I don’t think
that the stormwater example is a posit, because you are essentially
talking about things all within the same watershed and that have
a hydrological connection.

Senator CRAPO. Good point.

We would like to thank this panel for your attention to this issue
and for coming here today. You are excused.

Mr. DuNnLOP. Thank you for all your courtesy, Senator.

Senator CRAPO. Thank you.

We would like to invite the next panel to come up. What we are
going to do is get you seated. We are not even going to let you
make your opening statements yet. Senator Inhofe is going to ask
a question or two of one witness, and then we will recess.

Senator INHOFE. Thank you. I appreciate that.

Senator CRAPO. While the next panel is coming up, I will intro-
duce them. First is Michael Bogert, who is Counsel for the Gov-
ernor of Idaho, a good friend of mine. Michael, welcome here. Next
is Richard Hamann, Associate in Law at the University of Florida;
Robert J. Pierce, President of Wetlands Science Application, Inc.;
and Scott Yaich, who is the Director of Conservation Programs at
Ducks Unlimited.
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Scott, you are the lucky guy that the Chairman wants to ask a
question or two of before we break and run to the vote.

Senator INHOFE. Mr. Chairman, I appreciate that. That is very
accommodating. As you know, we have some commitments where
I won’t be able to come back.

Mr. Yaich, I just want to get this thing on the record and get
clarified in my own mind the position Ducks Unlimited. I was in
shock when I saw you were going to be here testifying in the testi-
mony that you had. Apparently, Ducks Unlimited has changed con-
siderably in the last few years since my son has been president of
a local chapter and all my kids are very active members. I have
also been. I did not realize you are taking the positions that you
are taking.

Now, in the case of let’s just say my neighboring State of Arkan-
sas, where a lot of us go over there and hunt. We have very cooper-
ative farmers over there. They are rice farmers and they flood their
fields, which they have to do. But in order to accommodate the
hunters, they leave the fields flooded so they can come in and hunt
on their fields.

Now, I would have to ask the question, and maybe the question
should go to Mr. Hamann, if the drainage ditches on rice farms
were considered jurisdictional, would the farmer need a permit be-
fore discharging any water containing pollutants? Let’s see, let’s do
that for Mr. Hamann. Would you have any thoughts on that?

Mr. HAMANN. If they were jurisdictional, yes, it would require
permits. But there is an exclusion for prior converted cropland, and
there is an interpretation of wetlands that excludes areas that are
allowed to go fallow for some period of time, or that are used in
the production process. I think rice fields fall within that exclusion.

Senator INHOFE. Of course, when they have to come and drain
them after this period of time, whatever that is, after the season
is over, and there are pollutants at that point that go in, which
could come from waste from ducks or from any number of things,
could that put at risk a farmer in terms of what he might have of
any types of remedies?

Mr. HAMANN. Well, actually Congress has created an exclusion
from the discharge definition for irrigation return flows and drain-
age from agricultural lands, which has actually caused quite a few
problems, for example, in Florida, where drainage from sugar cane
fields is polluting the Everglades and it is not regulated under the
Clean Water Act. So the rice farmers are basically exempt.

Senator INHOFE. Except that that regulation is for the purpose
of irrigation. If they leave it irrigated for the other purposes, are
you certain that that would not be considered a problem or expo-
sure for that farmer?

Mr. HAMANN. The 11th Circuit recently held that there was no
jurisdiction over those discharges in the case of drainage from
sugar cane areas, which is not irrigation water either. The case is
Fisherman Against Destruction of the Environment v. Closter
Farms, 300 F. 3d 1294 (11th Cir. 2002).

Senator INHOFE. Mr. Yaich, then you don’t think there would be
any reluctance on behalf of some of the farmers with this interpre-
tation to allow people to come in and use that property? Is that
your feeling?
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Mr. YAICH. Yes, there has not been that reluctance.

Senator INHOFE. I am sorry?

Mr. YAicH. There has not been that reluctance.

Senator INHOFE. Well, but this is all fairly new. I mean, we are
talking about now with the changes that we are contemplating and
that are contemplated under some pending legislation. But you
have answered my question and I appreciate it very much. Thank
you.

And Mr. Chairman, thank you for allowing me to ask those ques-
tions before the next vote.

Senator CRAPO. Thank you.

Now that you have gotten seated and we have had a little bit of
questioning, we will go vote and go into recess. We will be back as
soon as we can. Thank you.

[Recess.]

Senator CRAPO. The hearing will come to order. I appreciate
everybody’s patience. I have been informed that they are going to
call another vote at 12:15 p.m., which is 20 minutes from now. So
if you guys all stick to your 5 minutes, we might make it at least
through your testimony.

Let’s start out. Mr. Bogert?

STATEMENT OF L. MICHAEL BOGERT, COUNSEL, GOVERNOR
OF IDAHO

Mr. BOGERT. Mr. Chairman, thank you for the invitation to
speak to the committee today. My name is Michael Bogert. I am
Counsel to Governor Kempthorne. Unfortunately, the Governor
could not join the committee today, but he asked me to extend his
warmest regards to yourself and the other members of the com-
mittee.

Mr. Chairman and members, I appreciate the opportunity to give
you and the distinguished Senators Governor Kempthorne’s per-
spective on the SWANCC decision and what it means to our great
State of Idaho.

As an initial matter, Idaho is mindful that Section 101 of the
Clean Water Act declares that it is the policy of Congress to recog-
nize, preserve and protect the primary responsibilities and rights
of States to prevent, reduce and eliminate pollution and to plan the
development and use of land and water resources.

Mr. Chairman, we are very comforted that Congress has enacted
a statute that has the words “rights of States” in them, and that
is the context by which we view the discussion this morning. This
statutory declaration for Idaho is the ideological lens by which we
will view any attention by Congress to the Clean Water Act in the
aftermath of SWANCC.

However, we would be remiss if we did not acknowledge how
much we appreciate the chance to even offer the State’s perspective
on this important decision by the Supreme Court to the committee
today, as well as to the Federal executive branch agencies wres-
tling with this complex issue.

Through the advance notice of proposed rulemaking, or the
ANPRM, which has been of much discussion this morning, we be-
lieve the President has signaled he is approaching this problem
from a decidedly different direction. Through the ANPRM, the
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Bush Administration has stated that it does not have all the an-
swers up front, but it wants to be sure to ask all the right ques-
tions early. Mr. Chairman, a little bit of humility from the Federal
Government in this regard is greatly appreciated by our State.

The Administration is also saying that it is keenly aware that
the SWANCC decision will have an impact on key partners such
as the States in Clean Water Act implementation, and that even
before a proposed rule is in order, the Federal agencies want an
idea of what looms on the horizons for its administrative decision-
making. Governor Kempthorne appreciates this approach taken by
the President. I have submitted the Governor’s very brief com-
ments on the ANPRM for purposes of today’s record.

To provide the committee with some very brief background, and
as noted in our comments, Idaho does not presently administer a
delegated Clean Water Act program under Section 402 for NPDES
permits. We are presently exploring whether an NPDES program
makes sense for our State and if so, as of this moment, Idaho is
not a participant in this familiar model of cooperative federalism.
But that does not mean that we are not accomplished practitioners
in Idaho of both cooperation and federalism.

Addressing cooperation, just last week the Governor forged a sec-
ond agreement in 3 years with the region’s Governors on salmon
recovery, and in this past legislative session in Boise, we paved the
way under our law for Federal-State wolf management. So Mr.
Chairman, as you are well aware, Governor Kempthorne’s model
very much is cooperation with the Federal Government.

We are also pleased to hear today from the Assistant Attorney
General that the dJustice Department shares the values of
partnering with the States to advance our mutual interests on en-
vironmental protection. Of course, on the federalism side, you will
have no greater champion for States’ rights than Governor Kemp-
thorne.

Indeed, one of the core values we bring to this debate is that the
best achievable results in environmental regulation occur where
the Federal Government not just joins, but partners with State and
local decisionmakers to avoid the consequences of top-down regula-
tion.

Mr. Chairman, as the committee and Congress deliberate over its
response to the SWANCC decision, we think that it is important
to have a better understanding of the backdrop of the case, and I
will briefly describe why the Supreme Court ended up granting cer-
tiorari in the first place.

As has been discussed, the petitioner was a coalition of munici-
palities and they had been trying to secure a permit for a haz-
ardous landfill during a time period beginning from the mid-—
1980’s. They purchased a 533-acre site which once accommodated
gravel and strip mining. They worked on this process, and they had
received all the State and local zoning permits, in addition to a
landfill development permit from the Illinois EPA, as well as pass-
ing review by the appropriate State Department of Conservation.

Mr. Chairman, in the brief that the petitioners filed in the Su-
preme Court, they describe at length the mitigation process and
the negotiations that they entered into. I commend this brief to the
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members of the committee and the Chair as an important compo-
nent of this statement.

Senator CRAPO. Mr. Bogert, could you make a copy of that brief
available for the record?

Mr. BOGERT. I would be pleased to do so, Mr. Chairman.xxx

Senator CRAPO. Thank you.

Mr. BOGERT. The petitioners asked the Army Corps of Engineers
not once but on two separate occasions within a year’s period
whether the court had jurisdiction over this site. Each time, in suc-
cessive occasions, the court responded it did not have jurisdiction
over the landfill.

But after being alerted by an environmental organization that
the site may have been briefly home to some migratory birds, the
Corps changed its mind, and as we all know, it invoked the Migra-
tory Bird Rule, which by the way is neither a rule and barely deals
with migratory birds, but that is for another moment, Mr. Chair-
man.

Along the way, in addition to making its 404 permit applications,
SWANCC obtains two separate water quality permits under Sec-
tion 401 of the Clean Water Act, and then submitted their permit
twice on two separate occasions, and both times the court ended up
denying the permit. Probably believing that this was too much gov-
ernment, SWANCC decided to take their case all the way to the
Supreme Court. There is no question that that fact circumstance
was probably influential in the Court hearing the case in the first
instance.

Mr. Chairman and distinguished Senators, as you consider this
issue it is vitally important that the past sins of the Federal Gov-
ernment in this context that I have just described not be borne on
your progeny. The Governor would advise that the Congress exer-
cise its Commerce Clause authority carefully, and ask if the answer
really is extending the jurisdiction of the Federal Government to
the curbs and gutters of our streets, as we have just described in
the city of San Diego. We in Idaho do not think that is necessarily
the best path forward.

The other question also that lingers in our mind is if the Army
Corps has the appropriate resources to deal with streets and gut-
ters and ponds with birds in them. But it is vitally important that
Congress consider what the Supreme Court actually said in
SWANCC.

One argument that we have heard today is that SWANCC was
merely a regulatory interpretation case and that it is holding
should be narrowly construed by the Agencies and Congress. But
Mr. Chairman, the Supreme Court went out of its way in SWANCC
to dust off its two major Commerce Clause cases, Lopez and Morri-
son, and indicated that by a hair’s breadth, this decision could have
very well gone in that direction as well.

As Congress looks at how to deal with SWANCC, we would ask
that the members be mindful of the Court’s current Commerce
Clause jurisprudence that lurks just closely nearby. From our van-
tage point in the Governor’s office in Boise, the lessons of Lopez,
Morrison and SWANCC are not that Congress necessarily cares
more than the States do about guns in school, violence against
women, or water pollution in general.
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Rather, Governor Kempthorne would submit to his former col-
leagues that real achievement in addressing these noble policy
goals should include those in the framework of our Federal system
of government who bring the most promise to achieving results. In
our view, Mr. Chairman as you well know, those achievers are
States such as Idaho.

Thank you, Mr. Chairman, for my time this morning. I appre-
ciate being here.

Senator CRAPO. Thank you very much, Mr. Bogert. As I men-
tioned briefly before, but I should have introduced you a little bet-
ter. Mr. Bogert is a good friend of mine, a good friend and sup-
porter of Idaho and our great Governor, Governor Kempthorne, and
we thank you for being here.

Mr. Hamann?

STATEMENT OF RICHARD HAMANN, ASSOCIATE IN LAW,
UNIVERSITY OF FLORIDA

Mr. HAMANN. Thank you, Chairman Crapo. I thank you for the
opportunity to speak with you today about the decision in
SWANCC and how it can be reconciled with the goals of the Clean
Water Act. I have submitted written testimony and would ask that
that be accepted into the record.

Senator CRAPO. The testimony of all witnesses will be accepted
in the record.

Mr. HAMANN. SWANCC was a significant setback to the progress
we have made as a Nation in protecting and restoring our water.
It affects not only the protection of wetlands from dredging and fill-
ing, but the discharge of oil, toxics and conventional pollutants. It
is critically important in a State like Florida where many of our
most important wetlands and surface waters are not directly con-
nected to navigable waters. Although Florida does regulate these
so-called isolated waters, Federal regulation is an important back-
stop and supplement. I think that has been the opinion of most of
the other States that apparently have commented on this issue.
Furthermore, the rivers in North Florida come from Georgia and
Alabama, where there are no protections for isolated waters, and
much of our wildlife travels across State lines.

The value of wetlands and the vulnerability of our waters are not
defined by the traditional concepts of navigability. I believe that is
why, although Congress used the term “navigable waters,” it de-
fined it as “waters of the United States”. I believe the majority
opinion in SWANCC gave inadequate weight to that definition, to
the intent of the Clean Water Act, to its legislative history and its
structure. I think it failed to give deference to the views of the ex-
pert Federal agencies, their ecological judgment, and it suggests
the possibility at least of extreme new limits on Federal authority
to regulate our Nation’s waters based on concepts of limitations of
the Commerce Clause and federalism. But it didn’t do it. The ac-
tual holding of the case is much more limited. It held that the rule,
as clarified and applied to the site, pursuant to the Migratory Bird
Rule, exceeds the authority granted to respondents under the
Clean Water Act.

So the issue before the agencies and Congress is how to respond.
The initial response of the agencies was to confine the case to its
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specific holding. Most of the lower courts have been doing that also,
and the Department of Justice has been consistently arguing that
position in litigation. This has significant advantages. There is at
least the possibility that the Supreme Court will not extend this
case beyond its specific holding.

In that case, the regulatory definition of “waters” will have been
weakened, but not critically. It will have been reduced, but not as
significantly as it could be. I think it is important to retain that
definition and related definitions such as “adjacent” because they
have been tested and sustained and applied and used by people in
the field for many years. On that basis, for those reasons I think
it is premature to substantially revise it administratively.

Congress could settle the issue relatively easily by simply remov-
ing this term “navigable” from the statute, and clarifying what the
intent was. I think that would probably be the ideal solution. The
constitutional issues would remain, of course, but it seems clear to
me that the record would support the conclusion that the discharge
of pollutants is an economic activity, and that interstate commerce
depends on clean water, controlling floodwaters, the existence of
wildlife, and other resource values that can be affected by the dis-
charge of pollutants.

There is at least the possibility of the agencies modifying the
definitions to strengthen Clean Water Act jurisdiction. They could
eliminate, for example, the need to show that the degradation of a
particular water affects interstate commerce, and base their juris-
diction on the fact that dredging and filling is an economic activity
that in the aggregate substantially affects interstate commerce.
The current definition draws this need into the definition of those
other waters which are subject to regulation.

The agencies could clarify that tributaries include any system of
artificial or natural streams, ditches, drains, swales, arroyos,
aquifers, or other drainage features that are reasonably likely to
convey water to navigable waters. Senator Crapo, you raised the
issue earlier of the storm drains. There is a case from Florida that
I cited in my written testimony, Eidsen, where a gentleman was
dumping toxic sludge into storm drains that were then flowing into
other waters. There was no jurisdiction under the Clean Water Act
except for the fact that he was discharging to “navigable waters”.
They were able to bring an enforcement action against him based
upon those definitions.

The agencies could expand or clarify the definition of “navigable
waters.” It should include waters that are used or susceptible of
being used for recreational purposes. Perhaps there is an oppor-
tunity to defer to States, many of which utilize a broader definition
of what “navigable waters” means than you see in the Federal defi-
nition. They could define the concept of “adjacency” to ensure that
any waters that bear a significant ecological relationship to navi-
gable waters are regulated. The case law and the developing juris-
prudence supports these definitions, and it may be better to let
that play out a little bit further, and then go into a regulatory
mode.

Thank you, Mr. Chairman.

Senator CRAPO. Thank you, Mr. Hamann.

Dr. Yaich?
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STATEMENT OF SCOTT YAICH, DIRECTOR OF CONSERVATION
PROGRAMS, DUCKS UNLIMITED

Mr. YaicH. Thank you, Mr. Chairman.

My name is Scott Yaich and I am the Director of Conservation
Programs at Ducks Unlimited’s national headquarters in Memphis.

I appreciate the opportunity to speak with you today on behalf
of DU and our more than one million supporters. Our mission is
to conserve, restore and manage wetland and associated habitats
for North America’s waterfowl and for the benefit they provide
other wildlife and the people who enjoy and value them. We are a
science-based conservation organization, so our perspectives on the
issue of this hearing are grounded in the water-related sciences
that we believe provide useful insights.

Of the original 221 million acres of wetlands in the U.S., 53 per-
cent were lost by 1997. DU has long worked with voluntary incen-
tive-based conservation programs such as those provided through
the farm bill’s conservation titles, and the North American Wet-
lands Conservation Act. With our many private and public part-
ners, we have conserved almost 11 million acres.

Despite our successes and those of many others, the Nation still
loses over 100,000 acres of wetlands annually, which has a cumu-
lative negative impact on waterfowl and on the Nation’s water
quality and related Federal interests.

I can use the wetlands of the Prairie Pothole Region, which you
see in this photograph here, the prototypical geographically iso-
lated wetland, to illustrate our concerns. Of the 20 million potholes
that once existed in the northern U.S., only about 7 million remain.
Almost all of these wetlands are small, but the region is the most
important duck breeding area in North America. One analysis sug-
gested that duck production would decline by over 70 percent if all
wetlands less than one acre were lost. Waterfowl are a valuable
interstate resource and wetland losses far less than this would
greatly impact waterfowl numbers and could result in closed water-
fowl seasons with related impacts on the almost 3 million duck and
migratory bird hunters who in 2001 spent $1.4 billion for hunting-
related goods and services. Thus, DU and other sportsmen’s organi-
zations are very concerned about the potential impacts of any
change that would lessen jurisdictional coverage of wetlands such
as these.

The Supreme Court’s SWANCC decision invalidated one facet of
the so-called Migratory Bird Rule as the sole basis for determining
jurisdictional wetlands. This has led to uncertainty regarding
Clean Water Act jurisdiction. However, in their SWANCC decision,
the Court explicitly reaffirmed jurisdiction over navigable waters,
their tributaries, and adjacent wetlands, and re-stated their obser-
vation in the U.S. v. Riverside Bayview Homes decision that, quote,
“Congress’ concern for the protection of water quality and aquatic
ecosystems indicated its intent to regulate wetlands inseparably
bound up with the waters of the U.S.,” further clarifying that, “It
was the significant nexus between the wetlands and navigable wa-
ters that informed our reading of the Clean Water Act in Riverside
Bayview Homes.” With these statements, the Court clearly viewed
connection between wetlands and navigable waters as a critical de-
terminant for Federal jurisdiction.
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In light of SWANCC, focus must be placed on the definitions of
“adjacent” and “significant nexus” for assessing the relationship be-
tween geographically isolated wetlands and navigable waters. The
Court implicitly recognized wetland function as an essential ele-
ment of proximity in Federal jurisdiction, and accepted that adja-
cency presumes functional connections between wetlands and navi-
gable waters.

In light of the Court’s use of these terms, it could be so to inte-
grate them into the single concept of functional adjacency. Adja-
cency from a scientific standpoint cannot be viewed as being lim-
ited to physical proximity. To fulfill the Clean Water Act, there
should be recognition of the direct functional connections of water
and wetlands, groundwater, and flowing navigable waters.

Well-known wetland functions such as surface water storage and
flood abatement, groundwater recharge, and water quality mainte-
nance have significant values. For example, New York City initi-
ated a $250 million program to protect up to 350,000 acres of wet-
lands in the Catskills to protect the quality of its water supply as
an alternative to spending $6 billion to $8 billion constructing
water treatment plants. Boston is acquiring 5,000 acres of wetlands
in the Charles River watershed, rather than constructing a $100
million flood control dam. The Corps of Engineers determined that
flood damages there would increase by $17 million per year if the
8,400 acres of wetlands in the Charles River basin were drained,
a wetland functional relationship was vividly illustrated in the
Midwest floods of the 1990’s.

If functional linkages between wetlands and navigable waters
are recognized when defining “adjacency” and “significant nexus,”
the Clean Water Act could contribute to achieving President Bush’s
goal of no net loss. However, if these terms are not defined in the
hydrologic context, there will be significant negative impacts to
wetlands and waterfowl populations. While DU strongly supports
the use of incentive-based programs for wetland conservation, they
are unlikely to be funded at levels sufficient to offset potential wet-
land losses.

We agree that clarification of jurisdictional wetlands and waters
is important and overdue, and we believe that it should be rooted
in science that can be expeditiously provided through administra-
tive guidance processes. This could at least restore the level of wet-
lands protection that existed prior to SWANCC. In any case, any
changes to the Act or its administration should only be undertaken
if they strengthen protection of the Nation’s wetlands.

We appreciate this opportunity to present our views on an issue
that is so central to our mission.

Senator CRAPO. Thank you, Dr. Yaich.

Mr. Pierce?

STATEMENT OF ROBERT J. PIERCE, PRESIDENT, WETLANDS
SCIENCE APPLICATIONS INC.

Mr. PIERCE. Thank you, Mr. Chairman.

With the concept that a picture is worth 1,000 words, what I
would like to do, and I believe you have a set of color copies of
these up there, is run through a quick slide presentation.



111

For 30 years now, the Federal Government has been educating
the public on what are wetlands and waters of the U.S., why they
should be protected, and their value to society. Normally, they de-
pict areas with standing water on them, lush vegetation, waterfowl,
and wading birds. From the time of our earliest youth, in fact, peo-
ple are indoctrinated that they should view wetlands as being in
many cases exotic vegetation such as bald cypress, beavers, ducks,
and plenty of standing water.

If we go to the Corps’ web sites today, we will find pictures like
this of what the Corps considers to be wetlands. If we go to the reg-
ulated public, though, what we see is a vastly different thing. This
is a shot from Maryland of a regulated wetland. This is a shot from
New Mexico of a regulated wetland. This is a shot from California
that the Department of Justice says is a regulated wetland. It is
loaded with non-wetland plants; does not have hydric soils. It is
loaded with ground squirrel burrows and, if you are wondering,
ground squirrels do not have webbed feet.

This is what the Corps shows on its Web site as being the waters
of the U.S. that need to be regulated, the navigable waters. Here
is another shot from a Corps web site. These are the things that
are actually being regulated today. This is right over in Potomac,
Maryland. On the left you can see the headwaters of this navigable
water. It is Glenn Road, about 60 feet up above that culvert. If we
look downstream toward the natural stream, there is a ditch that
flows on through.

This was about 2 weeks after a 24-inch snowfall, and you can see
that there is no water, even with snow melt occurring in this pic-
ture. But that is a navigable water regulated by the Corps of Engi-
neers.

These, too, are regulated ponds. They are actually constructed
animal waste ponds that have been abandoned. They are in Cali-
fornia. The one on the top has no vegetation. It is still considered
a wetland by the Corps. The reason they are regulated is because
they are approximately 100 feet from, not connected to, but 100
feet from this navigable water, which is a ditch. That navigable
water in fact has been terminated down-slope of the property be-
cause the Corps in another case said it was not regulated, and it
was filled. So there is no actual connection, and yet those two
ponds are jurisdictional today under the Clean Water Act.

Here is the Estrella Fan in Maricopa County, Arizona. This is a
regulated navigable water. In the last 9 years, there has only been
a total of 9.5 hours of flow in Estrella Fan. That is .4 events per
year. In fact, there has only been four times that it has flowed in
the last 4 years; 99.9 percent of the time it is dry. The four events
that did occur never reached the Gila River, let alone the Colorado
River which is a navigable water, which gets to the point of water
crossing States. There are many systems where the water will
never reach another State. There are systems where it will, but
that is something that needs to be taken into account and is not.

Here is a regulated navigable water in Hemet, California. No
gutters on this road, but we have roadside ditches. The ditches are
considered navigable because the Corps says that they will inter-
cept water that would otherwise be regulated. So the ditches be-
come regulated.
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Here is a regulated navigable water in Washington, DC. It was
70-feet long. The headwaters of that is a parking lot, and it was
composed of rubble. It was the drainage from that parking lot. It
took the Corps of Engineers’ headquarters to come out and con-
vince the Baltimore District that that it should not be regulated as
a navigable water.

Here is a navigable water in Nogales, Arizona. The difference be-
tween this and many of the roads that occur in the desert part of
the U.S. is infinitesimal.

Now, one of the issues that needs to be addressed is the concept
of ordinary high water mark. Here are three shots, one from Mary-
land, California and Idaho. The definition that the Corps now uses
for “ordinary high water mark,” part of it says, “a clear natural line
impressed on the bank.” If you notice in each of these, there are
multiple lines clearly impressed by water on the bank. Which is the
natural one? The Corps would regulated to the maximum extent
out at the bank in each of those cases. The courts have said, how-
ever, that the ordinary high water mark is defined by something
less than a 1-year flow.

Another statement in the Corps’ regulations, “in the absence of
wetlands, the upstream limit of Corps jurisdiction also stops when
the ordinary high water mark is no longer perceptible.” In Cali-
fornia, the South Pacific Division ruled that, “I conclude that a Dis-
trict’s policy position that a tributary connection can exist in the
absence of a continuous ordinary high water mark is reasonable.”

This is a navigable water in Eastern California, another shot of
a regulated water in Eastern California. The deposition of the mud
is what makes it constitute an ordinary high-water mark—no bed
and bank—simply a little bit of mud from a 10-year flood event.

The question then, is, how far does adjacency go? Here is a shot
of vernal pools in Northern California. We see a stream going down
through the center of this. The question is, is it connected? By
groundwater, probably not; there is not enough rainfall to flood
these things and have it connected by groundwater.

Here is a situation in Galveston, Texas. In the south-central part
of the United States, many Corps’ districts regulate everything
within the 100-year flood plain. The two areas marked in “A” are
100-year flood plains, so any isolated water body would be regu-
lated there.

This is sheet flow in Maryland. The Migratory Bird Rule has
may have been vacated by SWANCC, but it has been replaced by
the “Migratory Molecule Rule.” The Corps is now regulating when
they say, “follow the drop of water.” If it is theoretically possible
for a drop of water to reach an area, a navigable water, then it
should be regulated.

Why only stop at something that has certain plants? This is a
wheat field. The water is going to get there and potentially pollute.

This slide is from that same set that you referred to earlier. 1
think it sums it all up. That is a Corps of Engineers slide, and they
have as many questions as the public does on what is jurisdic-
tional.

In conclusion, inconsistencies abound within the Corps Districts
themselves and between different Corps Districts. Many definitions
are not codified. They are simply put into the nationwide permit
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program. Ditches, ephemeral drains, waste ponds, ephemeral wet
spots are not navigable waters. The Corps determined that in 1974
and issued a legal opinion on that. Chief Justice Rehnquist reiter-
ated that in his opinion, and rulemaking is essential to clarify this
for both the Corps regulators and the public.

Senator CRAPO. Thank you very much, Mr. Pierce.

As you may have heard, a vote has been called. It is beginning
to look like this may not be just a single vote, but we may be in
a series of this kind of thing. So what I am going to do is to wrap
up with a couple of conclusions. I am not even going to ask any of
you any questions because I just don’t have time.

I apologize for that, because anybody who listened to the testi-
mony here could tell there are a lot of interesting and important
things we need to get into. I am going to submit and give other
members of the committee opportunities to submit to you written
questions which we would have asked had we had time. And I do
want to invite you respond fully to those questions, and encourage
you to give us further submissions in this context.

It seems to me from the evidence and the testimony that we have
taken today that we are very clearly at a point when we need to
make a policy decision here in Congress. That policy decision I
don’t believe is whether we will seek to protect the wetlands of the
United States. At least for myself, I am fully committed to that,
and I think that every member of the Congress is fully committed
to that, as are the American people.

I happen to serve as the Chairman of the Forestry, Conservation
and Rural Development Committee in the Agriculture Committee,
where we put together a lot of the incentive programs that we
have, like the Wetlands Reserve Program, the CRP Program and
the like. As a result of that, I am very committed and aware of the
different approaches that we have to protecting our wetlands. I
can’t remember if it was Mr. Hamann or Dr. Yaich who said that
the incentive approach was great, but maybe not necessarily suffi-
cient to accomplish the protection of our wetlands, which I agree
with.

The point I am getting at here is that we need to determine how
we are going to approach the broad policy decision of how we will
protect wetlands in the United States, both in terms of what types
of and what correlations of Federal statutes are needed, and what
relationship we have with the States in terms of the partnership
that we need, in terms of protecting and managing the waters of
the United States.

To me, any further comments that you might be interested in
making in that context in your written submissions would be deep-
ly appreciated. As I said, we will be issuing you written questions,
which I encourage you to respond to fully as well.

I again want to apologize to you for the fact that because of the
voting schedule, we are not going to be get into the usual give and
take of the question and answer period. But I do want to assure
you that your written testimony is going to be very carefully evalu-
ated, as will be your answers to these questions. This committee
is going to very carefully focus on these issues.
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Senator Jeffords, I have not voted yet, so I am going to have to
wrap this up pretty fast. Did you want to make any final comments
before we proceed?

Senator JEFFORDS. I would like a few. I think we can make the
vote.

Senator CRAPO. You haven’t voted either?

Senator JEFFORDS. No.

Senator CRAPO. Oh, good. We are in the same boat.

Senator JEFFORDS. Don’t worry about it. I will be very fast.

On behalf of Senator Graham, who was necessarily absent today,
I would like to extend my special welcome to Dr. Richard Hamann,
who is here today from the University of Florida in Gainesville. I
am pleased to have you here.

Mr. Hamann, I would like to ask you a question I asked the ear-
lier panel regarding the Migratory Bird Rule. Is there any mention
in the SWANCC decision of the other prongs of the Migratory Bird
Rule, or any statement that supports the legal interpretation made
by EPA and the Corps in their guidance?

Mr. HAMANN. In terms of the application of the Migratory Bird
Rule in the sense that it would allow jurisdiction over isolated wet-
lands simply because they are used as habitat by migratory birds,
I think the SWANCC court ruled that out on that basis. But be-
yond that, they did not address the other issues. They did raise
questions, but I believe that they could not get a majority to an-
swer those questions as perhaps the Chief Justice would have de-
sired in his opinion. So they only ruled that the Migratory Bird
Rule for that site, as it involved the use by migratory birds, was
invalid.

Senator JEFFORDS. Mr. Yaich, so much of the focus of the discus-
sion has been on the term “isolated wetland.” However, aren’t some
of these wetlands connected to groundwater? And could you please
elaborate on how isolated wetlands interact with groundwater?

Mr. YaicH. Yes, that is the gist of the issue in many ways. “Iso-
lated” in the SWANCC decision was usually preceded by “geo-
graphically isolated.” But as I indicate in my full testimony and the
comments to the ANPRM, there is abundant evidence that shows
linkages between geographically isolated wetlands such as those
that were illustrated in that photograph, and groundwater. And
then there is a connection also documented between many of those
connections, between groundwater and clearly navigable flowing
waters. So for purposes of the Clean Water Act and dealing with
water quality, there is a direct connection between many of the
geographically isolated wetland, groundwater, and then the flowing
navigable waters.

Senator JEFFORDS. Isn’t it true that impacts on most isolated
wetlands can have impacts downstream on navigable waters, like
rivers and lakes?

Mr. YAaIcH. Yes, absolutely, because of the connections I just indi-
cated, any pollutants that are in that water can be carried through
there. A good local example might be the category of wetland called
Delmarva Bays here on the peninsula shared by three States.
Those isolated wetlands are connected to groundwater and there
have been studies that show Delmarva Bay serves to reduce nitro-
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gen that goes into Chesapeake Bay, which of course is one of the
major issues with regard to Chesapeake Bay water quality.

Senator JEFFORDS. I would like to defer my other questions.

Senator CRAPO. Before you came in, I indicated that we would
submit written questions to the panel. So anything that you do not
have time to ask now, we can submit.

Senator JEFFORDS. I think our time is up. We have 4 minutes.

Senator CRAPO. Four minutes to get over and vote. So again, I
apologize to the panel. I wanted to get into some really lively dis-
cussion here, but we will continue this discussion in writing. I en-
courage you to continue to give us information as we proceed with
this, because I do believe it is time for Congress to give a serious
look to the overall paradigm within which we approach these
issues.

This hearing is adjourned.

[Whereupon, at 12:30 p.m. the committee was adjourned, to re-
convene at the call of the Chair.]

[Additional statements submitted for the record follow:]

STATEMENT OF HON. JOSEPH I. LIEBERMAN, U.S. SENATOR FROM THE STATE OF
CONNECTICUT

Mr. Chairman and Senator Graham, thank you for holding this hearing. To me
and to the overwhelming majority of Americans, protecting the nation’s waters is
of critical importance. That’s the case for a very simple reason. Fresh, clean water
is a basic need for people and for the planet. Without it, ecosystems are threatened.
Those who use our waters for recreation or business purposes are put in harm’s
way. And ultimately, the public health of all Americans is endangered.

The importance of clean water is what forged a bipartisan consensus for more
than three decades in support of vigorous enforcement of the Federal Clean Water
Act. And in my view, President Bush’s plan to eliminate Federal Clean Water Act
protections for the nation’s isolated waters is just the latest in a series of assaults
on this country’s environment, including its water.

It is certainly no secret that I am a vocal critic of this Administration’s poisonous
policies toward the environment. Over the last 2 years, we have seen President
Bush launch an unprecedented effort to eliminate numerous environmental, health,
and safety protections. We've been at the mercy of a rising tide of anti-environ-
mental policy: to allow drilling in the Arctic Refuge; weaken Clean Air Act new
source review requirements for old, dirty power plants; weakly manage waste from
large-scale concentrated animal feeding operations; exempt the Defense Department
from complying with environmental rules and regulations; resist higher fuel econ-
omy standards and readily available technology that would reduce America’s de-
pendence on oil; thwart efforts to curb global warming; cut the budgets of Agencies
responsible for administering the nation’s environmental and natural resource pro-
tegtion laws; and throw out the core American tenet of “polluter pays”—to name just
a few.

Just last week, we learned of an internal report, prepared by the Environmental
Protection Agency (EPA) in February 2003, that provides irrefutable evidence of the
Agency’s abject failure to enforce the Clean Water Act. The report details extensive,
repeated noncompliance by large industrial facilities, publicly owned treatment
works, and Federal facilities—noncompliance that puts our nation’s waters and pub-
lic health at risk—and next to no Federal action to curb those rampant violations.
According to the report, in fiscal year 2001, these large industrial, municipal, and
Federal facilities discharged more than double their allowed amounts of toxic pollut-
ants about half of the time. Rather than taking action, in the face of these abuses,
government sat on its hands. The Federal Government took formal enforcement ac-
tion in fiscal years 1999-2001 against fewer than a quarter of those deemed to be
in serious violation on various grounds (the term of art is “significant noncompli-
ance”). And when the Federal Government did get around to enforcing the law, it
was toothlessly fewer than half of its enforcement actions even resulted in a fine,
and the fines that were levied averaged less than $6,000.00. Shockingly, EPA formal
enforcement actions declined by 45 percent between fiscal years 1999 and 2001.

Mr. Chairman, that is a murky record indeed—one that shows Washington relax-
ing in a polluted riverbed rather than fighting the current and trying to clean our
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waterways. If the Bush Administration continues at this rate, I fear that before long
we will be back to where we started at the beginning of the environmental move-
ment, with our rivers and streams catching fire from pollution, as they did in the
1{)60’5, before the Federal Government wakes up to the danger caused by its ne-
glect.

When we look closely at the subject of today’s hearing, we see more disturbing
tactics and tendencies on the part of the Bush Administration. In the case of Solid
Waste Agency of Northern Cook County (SWANCC) v. U.S. Army Corps of Engi-
neers, the United States Supreme Court ruled that the Federal Clean Water Act
does not protect isolated waters that are intrastate and non-navigable, where the
only basis asserted for such jurisdiction is the actual or potential use of the waters
as habitat for migratory birds that cross State lines. This is the specific holding in
the case—that the EPA and the Army Corps of Engineers could no longer protect
such waterways under the Clean Water Act solely because they are used as a habi-
tat for migratory birds. The court held that the agencies’ reliance on migratory bird
usage was contrary to congressional intent in the Clean Water Act. At the same
time, it’s important to note that the court’s legal decision does not invalidate any
longstanding regulatory or Constitutional basis for Federal protection of non-navi-
gable, isolated, intrastate waters (isolated waters).

An Administration committed to vigorously protecting our environment would
read the ruling narrowly and continue to aggressively enforce our environmental
laws. But this Administration, predictably, has used the ruling as an excuse. On
January 15, 2003, EPA and the Army Corps of Engineers published guidance to
their field staff and an advanced notice of proposed rulemaking in response to the
SWANCC decision. And not surprisingly, the Bush Administration is considering
using the decision as a rationale to push through a much more radical anti-environ-
ment agenda than the court decision required.

The guidance, which was effective immediately, directed EPA and Corps staff to
stop asserting Federal jurisdiction over any isolated waters on any basis without
first obtaining EPA Headquarters’ approval to do so. Likewise, the rulemaking
sought public comment on what factors should provide a basis for asserting jurisdic-
tion over any isolated waters. In other words, EPA decided to read the court’s ruling
in the broadest possible terms—which, conveniently, would require the EPA and the
Corps to take as passive a role as possible toward these bodies of water.

Mr. Chairman, I am not a pessimist for looking at this set of facts and thinking
that the glass is half empty. With the environmental record of this Administration—
with its penchant for bending over backward to protect industry but lifting little
more than a finger to protect the environment and public health—that is simply a
realistic response.

Fortunately, the American people are wise to this backhanded and, shall we say,
backwater attempt to open our waterways to pollution. The Federal Government
has received more than 130,000 comments in response to the rulemaking notice—
many, many of which, we understand, object to the Agency’s plans to cutoff Federal
Clean Water Act protections for these waterways. Opposition to the expansive rule-
making comes from citizens, public interest groups, environmental organizations,
and such key State organizations as the Environmental Council of the States (Reso-
lution Number 03-6 April 10, 2003) and the Association of State and Interstate
Water Pollution Control Administrators (Letter Comment in EPA’s Docket for the
Rulemaking).

What is at stake if the Clean Water Act does not protect these waters? A lapse
in Federal authority could create a void in environmental protection that many
States would find difficult to fill in these historically tight budgetary times. This
could leave thousands of acres of isolated waters-including what has been estimated
to include 30 percent to 60 percent of this nation’s remaining wetlands—at risk.
Wetlands perform crucial functions for watershed and ecosystem health across the
country, including flood risk reduction, water quality improvement, and filtration
and recharge of surface and subsurface drinking water supplies.

Also, as I believe we will hear more about in today’s hearing, it is clear that so-
called “isolated” waters, including wetlands, are rarely truly isolated because water
moves in hydrologic cycles. This means that failure to protect isolated waters may
have a significant adverse impact on the overall health of the watershed and eco-
system.

In short, if these waters are left unprotected, the floodgates of pollution could, so
to speak, open wide, and that could threaten public health in communities through-
out America.

I am keenly interested in the Bush Administration’s rulemaking plans and re-
sponse to the many public comments urging it to abandon these efforts to narrow
the protections of the Clean Water Act. I urge the Administration to withdraw the
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current guidance and drop these rulemaking plans. Given its shameful record on en-
vironmental protection, however, I don’t anticipate that this will happen.

Congress therefore must reestablish the common and commonsense under-
standing of the Clean Water Act’s scope to protect all the nation’s waters. Earlier
this year, I was pleased to join Senator Feingold, along with Senators Jeffords and
Boxer, as an original cosponsor of S. 473, the Clean Water Authority Restoration
Act. T look forward to working with members of the Senate on a bipartisan basis
to enact this bill to restore the integrity of the Clean Water Act if and when it is
necessary.

Thank you, Mr. Chairman and Senator Graham.

STATEMENT OF HON. BOoB GRAHAM, U.S. SENATOR FROM THE STATE OF FLORIDA

Mr. Chairman, today this subcommittee is holding a hearing of special signifi-
cance. First, it is the first wetlands hearing in our subcommittee since we have uni-
fied Clean Water Act issues under our jurisdiction. Second, the issue of wetlands
under the Clean Water Act is one of national importance.

Wetlands, come in many forms, including swamps, fens, marshes, bogs, sandflats,
sloughs, prairie potholes, playa lakes, to name a few. These areas are priceless re-
sources because each of them performs irreplaceable services for the environment,
and they do it for free. All we have to do is leave them alone and they do their job
flawlessly, 24—7. They nearer ask for a vacation or call in sick. They just work. Man-
kind, with all of our advanced science, cannot build workable substitutes for most
wetlands, not at any cost.

Today’s hearing focuses on a particular type of wetland known as isolated, intra-
state, nonnavigable waters, sometimes referred to as “isolated waters.” Although
they can look insignificant, isolated wetlands perform numerous functions. They
provide habitat for aquatic species of plants and animals and drinking water for
many others, they help recharge aquifers, and they provide stopover points for mi-
gratory birds in transit.

The question before us is whether Federal authority under the Clean Water Act,
as interpreted by Corps of Engineers in the Migratory Bird Rule, protects these iso-
lated waters from destruction. The Supreme Court has said it does not. Therefore,
it is up to us to either help the Environmental Protection Agency and the Corps
of Engineers interpret their authority correctly, or to provide them with the author-
ity they need.

The Supreme Court does not deny that isolated waters perform a variety of impor-
tant functions—that migratory birds travel interstate, that the loss of isolated wa-
ters could imperil the survival of certain species of migratory birds, or that signifi-
cant economic factors rely on migratory birds. The only thing the Supreme Court
has said is that the Migratory Bird Rule goes beyond the authority created by the
Clean Water Act.

I would suggest the reason the Clean Water Act was limited to “navigable waters”
is a function of earlier statutes, and the early Supreme Court rulings on the limita-
tion of the commerce clause of the constitution. As legal historians will tell you, the
first Federal statute dealing with water pollution was the Rivers and Harbors Act.
The principal goal of that statute was ensure that commerce was not hindered by
floating debris in the nation’s rivers and harbors. In the years since the Rivers and
Harbors Act, many new laws have been enacted.

The original Clean Water Act was enacted in 1948 and became the basis for broad
new efforts to address water pollution. That Act has been broadened repeatedly as
additional needs and problems have been identified.

Over the years the Supreme Court’s interpretation of the commerce clause has
also evolved. Of particular importance to this hearing is the concept of “aggrega-
tion”—the idea that acts which are individually immune to Federal authority may
become susceptible to such authority when considered “in the aggregate.” And I
would suggest that the destruction of isolated waters is just such an issue. Indi-
vidual isolated waters are typically intra-state, and destroying any one of them is
unlikely to have a noticeable impact on interstate trade. So, when viewed individ-
ually, isolated waters do not seem to fall under Federal authority under the Com-
merce Clause. However, if enough of them are destroyed it is indisputable migratory
birds will be devastated, and that would damage interstate commerce. For this rea-
son, when viewed “in the aggregate”, isolated waters do seem to be subject to Fed-
eral authority.

I think that we are presented with a significant problem related wetlands protec-
tion in the Clean Water Act—one that this hearing should investigate fully and seek
to remedy. During his election campaign, President Bush promised that there would
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be no net loss of wetlands under his administration. A majority of the States are
in favor of restoring the previous or abiding by the narrower definition enunciated
by the Supreme Court. Very few States are looking for further erosion of wetlands
protection. I look forward to working with the subcommittee to help keep the Presi-
dent’s promise.

STATEMENT OF HON. RUSSELL D. FEINGOLD, U.S. SENATOR FROM THE STATE OF
WISCONSIN

Mr. Chairman, I thank you for the opportunity to appear before you today, and
I want to acknowledge the very generous and forthright assistance provided to me
as I sought an opportunity to testify before the subcommittee on this matter by both
the Chairman of the full committee, Senator Inhofe and the ranking member, Sen-
ator Jeffords, who is a cosponsor of legislation I have introduced to reaffirm Federal
Clean Water Act jurisdiction, S. 473.

I am pleased to be testifying on the topic of Federal jurisdiction over water under
the Clean Water Act, Mr. Chairman, because, this is one of the most fundamental,
most successful, and most popular environmental protection laws in our nation’s his-
tory. In my experience as the lead sponsor of legislation on this issue in both the
107th and the current Congress, I can say that the debate over whether our Federal
law should continue to recognize the interconnected nature of our water systems is
a growing national discussion. I can also say that I believe it is a debate that is
unnecessary, and it is one that Congress should end. We need to be clear that Con-
gress intends to erase any lingering ambiguity; we intend to reconfirm the original
intent of the Clean Water Act and protect our waters, rather than lose them. This
hearing goes a long way to achieving that goal, and I commend you, Mr. Chairman,
for being willing to seek confirmation of the state of Federal law on this matter.

In the U.S. Supreme Court’s January 2001 decision, Solid Waste Agency of North-
ern Cook County versus the Army Corps of Engineers, a 5 to 4 majority limited the
authority of Federal agencies to use what was called the migratory bird rule as the
basis for asserting Clean Water Act jurisdiction over non-navigable, intrastate, iso-
lated wetlands, streams, ponds, and other bodies of water.

This decision, which the committee knows as the SWANCC decision, means that
the Environmental Protection Agency and Army Corps of Engineers can no longer
enforce Federal Clean Water Act protection mechanisms to protect wetlands solely
on the basis that they are used as habitat for migratory birds.

In its discussion of the case, as you will hear from other witnesses, the Court
went beyond the issue of the migratory bird rule and questioned whether Congress
intended the Clean Water Act to provide protection for isolated ponds, streams, wet-
lands and other waters, as it had been interpreted to provide for most of the last
30 years. While not the legal holding of the case, the Court’s discussion has resulted
in a wide variety of interpretations by Federal, State and local officials that jeop-
ardize protection for wetlands, streams, and other waters. Wisconsin is fortunate in
that, for regulatory matters, it falls entirely within the jurisdiction of the St. Paul
District Corps of Engineers though we have three Corps districts: St. Paul, Detroit,
and Rock Island, Il, that service our State. Other States aren’t as lucky, and I have
heard anecdotally that different Districts are giving different answers to questions
about Clean Water Act jurisdiction after SWANNC. I hope the subcommittee will
pursue that issue with the Corps today.

Confusion about the proper scope of the Clean Water Act also exists within EPA.
I noted with interest that, in March of this year, Senator Jeffords received a letter
from EPA in response to a letter he had written asking whether Lake Champlain
and its tributaries are still considered jurisdictional or not under the Clean Water
Act. While EPA replied that Lake Champlain and all of its tributaries would con-
tinue to fall under the Clean Water Act’s jurisdiction, the Agency’s letter raises
questions about whether EPA would assert jurisdiction over streams and other trib-
utaries of major water bodies as well as over so-called isolated, intrastate, non-navi-
gable wetlands. The letter suggests that EPA’s determination of Clean Water Act
jurisdiction in those cases might not be uniform nationwide, but instead would be
dependent upon the holdings of individual courts within a particular region.

The regulated community is also concerned, Mr. Chairman. As you know, when
a developer gets a permit from the Federal Government to destroy wetlands, they
are required to mitigate them elsewhere. National Association of Mitigation Bankers
is an association of businesses that constructs wetlands to meet the mitigation re-
quirements of Corps of Engineers and EPA 404 wetlands permits. Many of the wet-
lands mitigation bankers create, though not all, are isolated, non-navigable wet-
lands. Ironically, the Federal agency response to the SWANNC decision no longer
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provides Federal protection for some of the wetlands that Federal Government man-
dates required developers to construct.

Within days of the SWANCC decision, constituents came to my town hall meet-
ings asking for Congress to respond this decision immediately. Wisconsin became
the first State to pass legislation to assume regulatory jurisdiction over wetlands
left unprotected by the Supreme Court’s decision. Wisconsin has 15,000 named lakes
and ponds, 5.3 million acres of wetlands and approximately 44,000 miles of streams.
Wisconsin estimated that if SWANCC’s holding limits jurisdiction over so-called iso-
lated wetlands, more than 1.1 million acres of wetlands in Wisconsin would no
longer have Federal protection. Our State’s legislation has become the model for sev-
eral States.

The confusion over the interpretation of the SWANCC decision is growing, but
not, I believe, because of the holding SWANNC case itself, but because of the man-
ner in which Federal agencies are implementing the decision. On January 15, 2003,
the EPA and Army Corps of Engineers published in the Federal Register an Ad-
vanced Notice of Proposed Rulemaking raising questions about the jurisdiction of
the Clean Water Act. Simultaneously, they released a guidance memo to their field
staff regarding Clean Water Act jurisdiction.

The agencies claim these actions are necessary because of the SWANCC case. But
both the guidance memo and the proposed rulemaking go far beyond the holding
in SWANCC. The guidance took effect right away and has had an immediate im-
pact. It tells the Corps and EPA staff to stop asserting jurisdiction over isolated wa-
ters without first obtaining permission from headquarters. Based on this guidance
memorandum, waters that the EPA and Corps staff judge to be outside the Clean
Water Act can be filled, dredged, and polluted without a permit or any other long-
standing Clean Water Act safeguard.

The rulemaking announces the Administration’s intention to consider even broad-
er changes to Clean Water Act coverage for our waters. Specifically, the agencies
are questioning whether there is any basis for asserting Clean Water Act jurisdic-
tion over additional waters, like intermittent streams. The possibility for a redefini-
tion of our waters is troubling because there is only one definition of the term
“water” in the Clean Water Act, so any change in the regulatory definition of
“water” will effect the entire law. The wetlands program, the point source program
which stops the dumping of pollution, and the non-point program governing polluted
runoff all depend on the same definition.

If certain wetlands or other categories of water are treated as no longer protected
under Section 404, then the law will fail to protect those same waters from having
toxic waste, trash or raw sewage dumped in them under Section 402, or be protected
against oil spills under Section 311, or be cleaned up under Section 303, or be pro-
tecﬁed from other activities that violate the Clean Water Act conducted in them as
well.

Using administrative action to eliminate a category of waters from Clean Water
Act jurisdiction is contrary to the law and the purpose of the Act. The Clean Water
Act was adopted over thirty years ago to address widespread and severe water pol-
lution problems across the country. Congress determined that it could not be left
solely to the States to ensure that every community in the nations had access to
clean, safe waters. While the Act prohibited discharges of pollutants into “navigable”
waters. Congress defined this term broadly as “waters of the United States.” This
broad definition was referred to repeatedly on the floor and in the relevant commit-
tees and on the floor of the House and Senate. The U.S. Senate reconfirmed the
broad scope of the law again in 1977 when it rejected, by a strong bipartisan vote,
a proposal to remove Federal protections over a smaller category of wetlands and
Wafrs than are included in the Administration’s Advanced Notice of Proposed Rule-
making.

Even while EPA and the Corps consider whether to conduct a rulemaking to re-
write the definition of waters, the U.S. Department of Justice is in Federal court
defending the legal validity of the existing regulatory definition. Indeed, in recent
briefs filed by the Justice Department, the Administration has argued forcefully
that the broad definition of “waters” in the current rules is not only valid, it is nec-
essary in order for the goal of the Clean Water Act to be met to make all of the
nation’s waters safe for fishing, swimming and other uses.

In my view, Congress decided this debate over the scope of the Clean Water Act
in 1972, and the renewed debate should end now. Congress needs to re-affirm the
longstanding understanding of the Clean Water Act’s jurisdiction to protect all wa-
ters of the U.S.—the understanding that Congress held when the Act was adopted
in 1972—as reflected in the law, legislative history, and the regulations, practice,
and judicial interpretations that existed for many years prior to the SWANCC deci-
sion.
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My proposed legislation does that, and it is a very simple bill. It adopts a statu-
tory definition of “waters of the United States” based on the longstanding definition
of waters in the EPA and Corps of Engineers’ regulations. Second, it deletes the
term navigable from the Act to clarify that Congress’s primary concern in 1972 was
to protect the nation’s waters from pollution, rather than just sustain the naviga-
bility of waterways, and to reinforce that original intent. Finally, it includes a set
of findings that explain the factual basis for Congress to assert its constitutional au-
thority over streams, wetlands, ponds and other waters on all relevant Constitu-
tional grounds, including the Commerce Clause, the Property Clause, the Treaty
Clause, and Necessary and Proper Clause.

As the committee knows, I feel that Congress needs to re-confirm the Clean Water
Act’s jurisdiction to protect all waters of the United States. I believe the legislation
I have introduced does no more and no less than that, and I hope this hearing will
provide the committee with justification for moving that measure forward. I thank
you for the opportunity to share my views and those of my State.

STATEMENT OF HON. G. TRACY MEHAN, ASSISTANT ADMINISTRATOR FOR WATER, EN-
VIRONMENTAL PROTECTION AGENCY AND HON. GEORGE S. DUNLOP, DEPUTY As-
SISTANT SECRETARY OF THE ARMY FOR POLICY AND LEGISLATION, DEPARTMENT OF
THE ARMY

Good morning, Mr. Chairman and members of the subcommittee. We welcome the
opportunity to present joint testimony to you today on issues concerning Clean
Water Act (CWA) jurisdiction over navigable waters. In keeping with your May 29,
2003, letter of invitation, our testimony will address the current regulatory and
legal status of Federal jurisdiction in light of the issues raised by the Supreme
Court ruling in Solid Waste Agency of Northern Cook County v. the U.S. Army
Corps of Engineers, 531 U.S. 159 (2001) (“SWANCC”). In particular, our testimony
will provide background information on our agencies’ roles and responsibilities
under the CWA, summarize the SWANCC decision, discuss our recently issued joint
guidance in response to the SWANCC decision as well as our Advance Notice of Pro-
posed Rulemaking (ANPRM), and then address some of the jurisdictional issues re-
lating to the ’ 404 regulatory program.

Overview of EPA and Corps of Engineers Clean Water Act Responsibilities

The Environmental Protection Agency (EPA) and the U.S. Army Corps of Engi-
neers (“Corps”) share responsibility for the §404 program under the CWA, which
regulates discharges of dredged or fill material, helping to protect wetlands and
other aquatic resources and maintain the environmental and economic benefits pro-
vided by these valuable natural resources. In addition, EPA administers or oversees
implementation of numerous other provisions of the CWA. For example, EPA and
approved Tribes or States issue permits under §402 for discharges of pollutants
other than dredged and fill material, and EPA reviews and approves water quality
standards developed by approved Tribes or States under §303.

The §404 responsibilities are extensive. Fulfillment of the Corps day to day re-
sponsibilities in its regulatory program requires a staff of greater than 1200 and a
budget in fiscal year 2003 of $137 million. These resources are required each year
to process more than 80,000 individual and general permit authorizations, including
any associated jurisdictional determinations.

Under §404 of the CWA, any person planning to discharge dredged or fill material
to “navigable waters” must first obtain authorization from the Corps (or a Tribe or
State approved to administer the §404 program), through issuance of an individual
permit, or must be authorized to undertake that activity under a general permit.
Although the Corps is responsible for the day-to-day administration of the §404 pro-
gram, including reviewing permit applications and deciding whether to issue or
deny permits, EPA has a number of important §404 responsibilities. In consultation
with the Corps, EPA develops the §404(b)(1) Guidelines, which are the environ-
mental criteria that the Corps must apply when deciding whether to issue permits.
Under those Guidelines, a discharge is allowable only when there is no practicable
alternative with less adverse effect on the aquatic ecosystem, and appropriate steps
must be taken to minimize potential adverse effects to the aquatic ecosystem and
mitigate for unavoidable impacts.

EPA and the Corps have a long history of working together closely and coopera-
tively in order to fulfill our important statutory duties on behalf of the public. In
this regard, the Army and EPA have concluded a number of written agreements to
further these cooperative efforts in a manner that promotes efficiency, consistency,
and environmental protection. For example, in 1989 the agencies entered into a
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Memorandum of Agreement (MOA) setting forth an appropriate allocation of respon-
sibilities between the EPA and the Corps for determining the geographic jurisdiction
of the §404 program. That MOA was entered into in light of a 1979 U.S. Attorney
General opinion (43 Op. Att’y Gen. 197) determining that EPA has the ultimate au-
thority under the CWA to determine the geographic jurisdictional scope of the Act.
The MOA provides that the Corps will perform the majority of the geographic juris-
dictional determinations in the §404 program using guidance developed by EPA
with input from the Corps. Typically such guidance at the national level has been
jointly issued by our agencies.

SWANCC Decision

SWANCC involved a challenge to CWA jurisdiction over certain isolated, intra-
state, non-navigable ponds in Illinois that formerly had been gravel mine pits, but
which, over time, attracted migratory birds. Although these ponds served as migra-
tory bird habitat, they were non-navigable and isolated from other waters regulated
under the CWA.

In SWANCC, the Supreme Court held that the Army Corps of Engineers had ex-
ceeded its authority in asserting CWA jurisdiction pursuant to §404(a) over isolated,
intrastate, non-navigable waters under 33 C.F.R. §328.3(a)(3), based on their use as
habitat for migratory birds pursuant to preamble language commonly referred to as
the “Migratory Bird Rule,” 51 Fed. Reg. 41217 (1986). At the same time, the Court
in SWANCC did not disturb its earlier holding in United States v. Riverside
Bayview Homes, 474 U.S. 121 (1985) which found that “Congress’ concern for the
protection of water quality and aquatic ecosystems indicated its intent to regulate
wetlands ’inseparably bound up with’ “ jurisdictional waters. 474 U.S. at 134.

“Navigable waters” are defined in §502 of the CWA to mean “waters of the United
States, including the territorial seas.” In SWANCC, the Court determined that the
term “navigable” had significance in indicating the authority Congress intended to
exercise in asserting CWA jurisdiction. After reviewing the jurisdictional scope of
the statutory definition of “navigable waters” in §502, the Court concluded that nei-
ther the text of the statute nor its legislative history supported the Corps’ assertion
of jurisdiction over the waters involved in SWANCC.

In SWANCC, the Supreme Court recognized that “Congress passed the CWA for
the stated purpose of restoring and maintaining the chemical, physical, and biologi-
cal integrity of the Nation’s waters’ “ and noted that “Congress chose to 'recognize,
preserve, and protect the primary responsibilities and rights of States to prevent,
reduce, and eliminate pollution, to plan the development and use (including restora-
tion, preservation, and enhancement) of land and water resources.” Expressing “se-
rious constitutional and federalism questions” raised by the Corps’ interpretation of
the CWA, the Court stated that “where an administrative interpretation of a statute
invokes the outer limits of Congress’ power, we expect a clear indication that Con-
gress intended that result.” Finding “nothing approaching a clear statement from
Congress that it intended §404(a) to reach an abandoned sand and gravel pit,” the
Court held that the “Migratory Bird Rule”, as applied to petitioners’ property, ex-
ceeded the agencies’ authority under §404(a).

Apart from §404, the jurisdiction of many other CWA programs also is dependent
upon the meaning of “navigable waters” as defined in CWA §502. Thus, although
the SWANCC case itself specifically involves §404 of the CWA, the Court’s decision
may also affect the scope of regulatory jurisdiction under other provisions of the
CWA, including programs under ’§303 (water quality standards program), 311 (spill
program, as well as the Oil Pollution Act), 401 (State water-quality certification pro-
gram), and 402 (National Pollutant Discharge Elimination System (NPDES) permit-
ting program). For example, two significant U.S. Circuit Court of Appeals opinions
interpreting SWANCC involved such other programs. Headwaters v. Talent Irriga-
tion Dist., 243 F.3d 526, 534 (9th Cir. 2001) (§402); Rice v. Harken, 250 F.3d 264
(5th Cir. 2001) (rehearing denied) (Oil Pollution Act).

Joint Guidance and Advance Notice of Proposed Rulemaking

On January 10, 2003, following coordination with the Department of Justice, Gen-
eral Counsel from EPA and Army jointly signed clarifying guidance regarding the
Supreme Court’s decision in SWANCC. The guidance states that jurisdictional deci-
sions will be based on Supreme Court cases, including Riverside Bayview Homes
and SWANCC, relevant regulations, and applicable case law in each jurisdiction.
Because it is guidance, it does not impose legally binding requirements on EPA, the
Corps, or the regulated community, and its applicability depends on the cir-
cumstances. The guidance was provided to our field offices and also published as
Appendix A to the Agencies’ ANPRM in order to ensure its availability to interested
persons and to help better inform public comment on the ANPRM.
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The guidance makes a number of key points with regard to assertion of CWA ju-
risdiction, providing that:

e Field staff should not assert jurisdiction over isolated wetlands and other iso-
lated waters that are both intrastate and non-navigable where the sole basis for as-
serting jurisdiction is based on the factors in the preamble language known as the
“Migratory Bird Rule“:

y e Use as habitat by birds subject to Migratory Bird Treaties or which cross State
ines;

e Use as habitat for endangered species; or

e Use to irrigate crops sold in commerce.

e Field staff should seek formal project-specific headquarters approval prior to
asserting jurisdiction over isolated non-navigable intrastate waters based on factors
listed in 33 C.F.R. §328.3(a)(3):

e Use by interstate or foreign travelers for recreational or other purposes;

e Production of fish or shellfish sold in interstate or foreign commerce; or

o Use for industrial purposes by industries in interstate commerce.

o Field staff should continue to assert jurisdiction over traditional navigable wa-
ters (and adjacent wetlands) and, generally speaking, their tributary systems (and
adjacent wetlands).

e The guidance describes traditional navigable waters as waters that are subject
to the ebb and flow of the tide, or waters that are presently used, or have been used
in the past, or may be susceptible for use to transport interstate or foreign com-
merce.

Finally, because case law interpreting SWANCC is still developing, the guidance
supersedes the previous EPA/Corps (January 19, 2001) legal memorandum con-
cerning SWANCC..

In addition to the guidance, we published a joint ANPRM soliciting public com-
ment, information and data on issues associated with the definition of “waters of
the U.S.” in light of SWANCC. 68 Fed. Reg. 1991 (January 15, 2003). Issuance of
the ANRPM was an extra measure, not required by the Administrative Procedure
Act, to provide an early opportunity for public comment on this important issue be-
fore the agencies decide how to proceed. It does not pre-suppose any particular sub-
stantive or procedural outcome.

The ANPRM comment period ran for 90 days, closing on April 16th. It sought
public input on the following regulatory issues:

e Whether factors listed in §328.3(a)(3)(1)-(iii) of the regulations (i.e., use of the
water by interstate or foreign travelers for recreational or other purposes, the pres-
ence of fish or shellfish that could be taken and sold in interstate commerce, the
use of the water for industrial purposes by industries in interstate commerce) or any
other factors, provide a basis for CWA jurisdiction over isolated, non-navigable,
intrastate waters;

e Whether the agencies should define “isolated waters,’
should be taken into account in the definition.

The ANPRM also sought information on the effectiveness of other Federal or non—
Federal programs for the protection of aquatic resources, as well as on the functions
and values of wetlands and other waters that may be affected by SWANCC. In addi-
tion, it sought data and comments on the effect of no longer asserting jurisdiction
over some of the waters (and discharges to those waters) in a watershed on the im-
plementation of Total Maximum Daily Loads (TMDLs) and attainment of water
quality standards. Finally, as is often the case with ANPRMs, we did not seek to
limit comment only to the specific questions raised, but also solicited views as to
whether any other revisions are needed to the existing regulations regarding which
waters are jurisdictional under the CWA.

4

and if so, what factors

Public Response to Advance Notice of Proposed Rulemaking

We received over 133,000 comments on the ANPRM by the close of the April 16th
comment period. As we are still early in the process of reviewing and analyzing the
comments received, the information that follows is at this point of a preliminary na-
ture. Approximately 128,000 of the comments appear to be the result of e-mail or
write-in campaigns producing identical or substantially similar letters. Of the ap-
parent 5,000 unique or individual letters received, approximately 500 letters raise
or discuss specific issues in some detail. The commenters included a number of dif-
ferent types of stakeholder groupings, including Tribes/States and related associa-
tions, local governments, academic, research and scientific associations, industry
and the regulated public, non-profit organizations, and private citizens.

The comments reflect a wide breadth of opinion, ranging from assertions that
SWANCC affects only jurisdiction based solely on use by migratory birds that cross
State lines to assertions that SWANCC limits CWA jurisdiction to navigable-in-fact
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waters and those tributaries and wetlands shown to have an actual effect on navi-
gable capacity. Some commenters supported further rulemaking to clarify CWA ju-
risdiction, some favored clarification through use of guidance instead, while others
supported no action at all or withdrawal of the current guidance. Some commenters
expressed the view that the nature and extent of aquatic resource impacts was irrel-
evant to determining CWA jurisdiction, while others expressed concern for such im-
pacts and the need to consider this when determining how to proceed. We also re-
ceived comments from 4 Tribes and 42 different States on the ANPRM. A large
number of these commenters provided information and data regarding the ecological
value of various aquatic resources, including wetlands and ephemeral and intermit-
tent streams.

Regulatory Status of Federal Jurisdiction Under §404 of the CWA

Although the SWANCC decision did not invalidate any part of the CWA or of the
regulations (the so-called “Migratory Bird Rule” as previously indicated is actually
an excerpt from the preamble to the Corps 1986 regulations), it did have important
implications for the Corps administration of the §404 CWA regulatory program, as
well as implications for other CWA programs whose jurisdiction depends upon the
meaning of “navigable waters.” This is because the Agencies have applied the “Mi-
gratory Bird Rule” criteria since 1986 as a basis of jurisdiction over aquatic area
that were not readily identifiable as jurisdictional on some other basis.

The Supreme Court’s invalidation of the use of the Migratory Bird Rule as a basis
for CWA jurisdiction over certain isolated waters has focused greater attention on
CWA jurisdiction generally, and specifically over tributaries to jurisdictional waters
and over wetlands that are “adjacent wetlands” for CWA purposes as we explained
in testimony before the Subcommittee on Energy Policy, Natural Resources and
Regulatory Affairs of the U.S. House Committee on Government Reform on Sep-
tember 19, 2002. The ANPRM , which solicited input from the public on the nature
of, and necessity for, any change in the existing regulations, is the first step in the
process of addressing the jurisdictional issues arising from the SWANCC decision.

The Joint Guidance that was published as Appendix A of the ANPRM provided
useful information on CWA jurisdiction to the public and regulatory staff, but fur-
ther information is needed to provide the degree of certainty that Agency personnel
and the regulated public deserve, and to ensure the fair and effective administration
of the CWA. Any inconsistencies in §404 jurisdictional determinations highlight our
executive branch responsibility to provide this clarity. Responsible stewardship re-
quires that we ensure that Federal resources are applied effectively and consistently
to maximize environmental protection in a manner consistent with the CWA.

As was previously indicated, the ultimate direction of any proposed rulemaking
has not been predetermined, and will be influenced significantly by the public com-
ment on the ANPRM. Our general goals will be to provide clarity for the public and
to ensure consistency among CWA jurisdictional determinations nationwide.

Conclusion

We wish to emphasize that the agencies remain fully committed to protecting all
CWA jurisdictional waters, including adjacent wetlands, as was intended by Con-
gress. Safeguarding these waters is a critical Federal function because it ensures
that the chemical, physical, and biological integrity of these waters is maintained
and preserved for future generations. We will carefully consider all the comments
and information received in response to the ANPRM. Our goal in moving forward
is to clarify what waters are properly subject to CWA jurisdiction in light of
SWANCC and afford them full protection through an appropriate focus of Federal
and State resources in a manner consistent with the Act.

We also wish to emphasize that although the SWANCC decision and our testi-
mony today focus on Federal jurisdiction pursuant to the CWA, other Federal or
State laws and programs may still protect a water and related ecosystem even if
that water is no longer jurisdictional under the CWA following SWANCC. SWANCC
did not affect the Federal Government’s commitment to wetlands protection through
the Food Security Act’s Swampbuster requirements and Federal agricultural pro-
gram benefits and restoration through such Federal programs as the Wetlands Re-
serve Program (administered by the U.S. Department of Agriculture) grant making
programs such as Partners in Wildlife (administered by the Fish and Wildlife Serv-
ice), the Coastal Wetlands Restoration Program (administered by the National Ma-
rine Fisheries Service), the Five Star Restoration and National Estuary Program
(administered by EPA), and the Migratory Bird Conservation Commission (com-
posed of the Secretaries of Interior and Agriculture, the Administrator of EPA and
Members of Congress). In addition, some States have authority under State law to
regulate activities in waters that are beyond the jurisdiction of the CWA. About 15
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States have had for a number of years programs to protect at least some of these
waters, and Wisconsin and Ohio have expanded their programs since the SWANCC
decision. The President has requested an increase in funding for Wetlands Programs
Grants in the Fiscal Year 2004 budget, which will provide a financial incentive for
other Tribes and States to provide broader and more effective protection for their
waters.

Thank you for providing us with this opportunity to present this testimony to you.
We appreciate your interest in these important national issues that are of mutual
concern.

STATEMENT OF HON. THOMAS L. SANSONETTI, ASSISTANT ATTORNEY GENERAL, U.S.
DEPARTMENT OF JUSTICE

INTRODUCTION

Chairman Inhofe, Senator Jeffords, and members of the subcommittee, I am
pleased to be here today to discuss the Department of Justice’s response to the Su-
preme Court’s decision in Solid Waste Agency of Northern Cook County v. U.S.
Army Corps of Engineers, 531 U.S. 159 (2001), colloquially known as “SWANCC.”
In my testimony today, I will describe our work in connection with the Clean Water
Act (“CWA?”), the interpretation of which was at issue in SWANCC, and the efforts
that we have made to ensure that the positions that we have taken in litigation are
consistent with SWANCC. I will also highlight some of the work that we are doing
with the States to improve State—Federal coordination and cooperation in wetlands
protection and enforcement.

At the outset, I would like to provide the subcommittee with a perspective on the
breadth of our work. The Environment and Natural Resources Division has a docket
of well over 10,000 pending cases and matters, with cases in every judicial district
in the Nation. The majority of our cases are defensive, i.e., where we are defending
the United States or particular Federal agencies when they have been sued. Al-
though some of these defensive cases involve the CWA, many more do not. In fact,
we litigate cases arising from well over 70 different environmental and natural re-
source statutes, including the Comprehensive Environmental Response, Compensa-
tion and Liability Act (‘CERCLA”), the National Environmental Policy Act, the Na-
tional Forest Management Act, the Coastal Zone Management Act, and the National
Historic Preservation Act.

Even if one were to focus only on the affirmative enforcement part of our docket,
wetlands cases form only a very small subset of those cases. We have many other
enforcement actions focusing on violations of other provisions of the CWA, not to
mention of the Clean Air Act, the Safe Drinking Water Act, the hazardous waste
laws and a variety of other environmental laws. This enforcement work has resulted
in significant gains for public health and the environment across the United States.

However, I will focus my testimony today on our CWA cases, in particular those
involving wetlands.

AN OVERVIEW OF OUR CLEAN WATER ACT DOCKET

The Department of Justice’s primary role with regard to the CWA is to represent
the Environmental Protection Agency (“EPA”), the Army Corps of Engineers
(“Corps”), and any other Federal agency that might be involved in litigation that
arises pursuant to the CWA. This litigation can be either defensive or affirmative.

As the word suggests, in defensive litigation we defend Federal agencies that are
being sued in connection with the CWA. Such actions can take a variety of forms.
For example, affected parties will sometimes bring an action against the Corps
when it makes a case-specific decision, such as the grant or denial of a CWA permit.
Regulated entities, environmental interests, and public entities such as municipali-
ties will also seek judicial review when the Corps and EPA make broader policy de-
cisions such as those embodied in a rulemaking. Parties may also sue EPA for fail-
ure to perform a non-discretionary duty under the CWA. Finally, Federal agencies
can also be sued for discharging pollutants into waters of the United States if they
have not complied with the applicable requirements of the CWA. In my Division,
which is the Environment and Natural Resources Division, we have an Environ-
mental Defense Section that specializes in defending the actions of Federal agencies,
iIﬁCh(lj(%\?E EPA and the Corps, when they are challenged in court in connection with
the .

We also bring affirmative litigation under the CWA. By “affirmative litigation,”
I am referring to enforcement cases, which can be either civil or criminal. Three sec-
tions in the Division handle CWA enforcement actions. Civil enforcement cases are
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generally handled by our Environmental Enforcement Section, with the exception of
cases brought pursuant to CWA section 404, which are handled by our Environ-
mental Defense Section or by U.S. Attorney’s Offices. Criminal enforcement of the
CWA is handled by our Environmental Crimes Section, usually in conjunction with
local U.S. Attorney’s Offices.

CWA civil judicial enforcement actions generally begin with a referral or inves-
tigation from another Federal agency, whether it is EPA or the Corps, regarding al-
leged violations of the CWA. Often by the time we receive a referral, the agency
in question has exhausted all avenues for resolving the dispute administratively,
and has carefully considered whether judicial enforcement is the appropriate course
of action. Upon receiving the agency’s recommendation, we conduct our own inter-
nal, independent inquiry and analysis to determine whether there is sufficient evi-
dence to support the elements of the offense and whether the case is otherwise ap-
propriate for judicial action. If we determine that judicial enforcement is warranted,
we also explore possibilities for achieving settlement of the alleged violations with-
out litigation as appropriate.

I refer to “judicial enforcement” for a reason. The vast majority of environmental
violations, including CWA-type violations, are addressed and resolved by State and
local governments. In the wetlands area, most Federal enforcement of the CWA oc-
curs at the administrative level and is carried out by the EPA and the Corps, and
does not involve the Department of Justice. In this regard, I commend the Corps
for implementing an administrative appeals process that allows landowners to seek
further review of jurisdictional determinations. This process helps to ensure nation-
wide consistency in the implementation of the CWA and is yet another means by
which disputes over CWA jurisdiction may be resolved before a matter gets to the
po}ntdof potential litigation, which is when the Department of Justice would get in-
volved.

In sum, the Division’s work is only a small, albeit important, part of CWA imple-
mentation and enforcement more generally. For instance, in the last 5 years, the
United States has filed on average 14 new wetland civil enforcement cases each
year, with half of those cases being settled at the time of filing.

OUR RESPONSE TO SWANCC

SWANCC was an example of defensive litigation. In that case, the Corps of Engi-
neers had asserted jurisdiction over a series of small ponds in Illinois, which the
record indicated were isolated, intrastate, and non-navigable, and determined that
the CWA required that the petitioner in that case, the Solid Waste Agency of North-
ern Cook County, needed to obtain a permit for construction of a solid waste landfill.
The basis for the Corps’ assertion of jurisdiction over the isolated ponds was evi-
dence that the ponds provided habitat for a large number of migratory bird species
that cross interstate lines. However, the Supreme Court ruled that the Corps had
exceeded its statutory authority by requiring a permit for the filling of those ponds.
In particular, the Court held that the Corps’ practice of relying on the so-called “Mi-
gratory Bird Rule” (which is really not a rule but a preamble) to assert jurisdiction
over such non-navigable, intrastate, isolated waters was contrary to Congress’ intent
in the Clean Water Act.

Just as with any other Supreme Court case, we have sought to ensure that the
legal positions taken on behalf of the Federal Government in litigation are con-
sistent with SWANCC, regardless of where a case arises or which agency is involved
in a particular case. Accordingly, after SWANCC was decided, the Division con-
ducted a comprehensive review of its entire docket of Clean Water Act litigation.
We carefully scrutinized any case that involved isolated waters, the Migratory Bird
Rule, or any theory analogous to the Migratory Bird Rule, to determine whether
SWANCC had undermined the basis for asserting Clean Water Act jurisdiction in
that case. If we determined that the basis for jurisdiction in a particular case was
undermined by SWANCC, we took appropriate action. For example, in Borden
Ranch Partnership v. U.S. Army Corps of Engineers, in conjunction with EPA and
the Corps, we re-examined the basis for jurisdiction over the one isolated vernal
pool which had been destroyed and over which the court had determined that there
was jurisdiction, and notified the Ninth Circuit that we were withdrawing our en-
forcement claim regarding that particular vernal pool.

In addition to taking the necessary steps to ensure that our existing cases were
consistent with SWANCC, we established a process for ensuring that the positions
we take in all SWANCC-related litigation going forward are internally consistent
and appropriately coordinated within the Federal Government. Thus, in addition to
the probing review of all of our prospective enforcement cases that I described ear-
lier, we devote particular attention in our Clean Water Act enforcement cases to
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whether there is a factually and legally sound basis, consistent with SWANCC, for
asserting jurisdiction over the aquatic resources in question before deciding to pro-
ceed. We carefully review such referrals or investigations to determine whether to
proceed with judicial enforcement. We have similarly applied careful scrutiny to
SWANCC-related arguments that we make in our defensive litigation.

Since SWANCC was decided in January 2001, the United States has filed briefs
in at least 27 cases in which the scope of geographic jurisdiction under the Clean
Water Act was a significant issue. These cases involve issues arising under the Sec-
tion 402 pollution discharge permit program, the Section 311 program addressing
oil discharges and the Oil Pollution Act, as well as the Section 404 program. We
have made considerable efforts to review and coordinate each and every one of the
briefs filed in those cases. In particular, we have assigned a team of attorneys with
expertise in wetlands issues and the Clean Water Act to review all briefs addressing
important SWANCC-related issues that are filed by the various trial and appellate
sections within the Division. In addition to ensuring that the basic positions taken
in the those briefs are internally consistent, our attorneys have also made great ef-
forts to coordinate our positions with the appropriate agencies, primarily EPA and
the Army Corps of Engineers. Moreover, our attorneys have worked proactively and
cooperatively with U.S. Attorney’s Offices, to share our experiences and expertise,
and to ensure that the United States is speaking with one voice in the Federal
courts around the country.

As I mentioned before, the SWANCC decision clearly precludes reliance on use by
migratory birds as the sole basis for CWA jurisdiction over isolated, non-navigable,
intrastate waters and calls into question whether any of the other factors in the Mi-
gratory Bird Rule is a valid basis for asserting jurisdiction. In addition, the rea-
soning of that decision raised uncertainty as to whether there remains any basis for
jurisdiction under the other rationales in the “(a)(3)” provision in the agencies’ regu-
lation defining “waters of the United States,” particularly the extent to which the
agencies may rely upon the “(a)(3)” factors for purposes of regulating non-navigable,
intrastate, isolated waters. Indeed, the effect of SWANCC on this aspect of the regu-
lations is one of the subjects of the Advance Notice of Proposed Rulemaking and as-
sociated guidance issued by the Department of the Army and EPA on January 15,
2003. My colleagues from the Army and EPA will be addressing their work on this
rulemaking in their testimony. But I can tell you that in none of our post-SWANCC
cases have we relied upon the Migratory Bird Rule or any analogous theory under
the “(a)(3)” provision as a basis for defending CWA jurisdiction over a particular
site. To the extent that SWANCC raised serious doubts about any claims that we
were making in litigation that was pending at the time SWANCC was decided, we
withdrew or modified those claims accordingly, as I noted above.

Our careful examination of our cases has paid off with success in the courts. Of
the 27 cases referred to earlier in my testimony in which we have filed SWANCC-
related briefs, 22 have resulted in judicial decisions, and 17 of those decisions have
been in favor of the United States. However, the post-SWANCC case law remains
unsettled as we are involved in at least nine SWANCC-related cases in the Courts
of Appeals for the Fourth, Fifth, Sixth, Seventh, and Ninth Circuits. With regard
to these cases, I would be pleased to make available to the subcommittee any brief
of the United States that it requests.

I would like to mention another facet of our post—-SWANCC activities: working co-
operatively with the States. One of the basic teachings of SWANCC is that not every
wetland or other aquatic area in the country is an appropriate subject of Federal
regulation under the Clean Water Act. Since the decision in SWANCC, some States,
such as Wisconsin and Ohio, have enacted legislation providing authority to address
aquatic resources not subject to Federal regulatory jurisdiction under the CWA.
Other States are considering such legislation or are exploring ways to use existing
regulatory and non-regulatory authorities and programs to address these aquatic re-
sources. We have made great strides to improve Federal-State cooperation and co-
ordination in environmental protection generally, and in connection with SWANCC,
we are redoubling our efforts in this regard.

In particular, in December 2002, we hosted a national conference and training
course on wetlands protection and enforcement, designed in cooperation with several
State associations, EPA and the Corps, to facilitate Federal-State partnerships in
this important area. The conference, which took place in the Department of Justice
training facility, attracted government officials from approximately two-thirds of the
States, including representatives of State environment and natural resources agen-
cies, State attorneys general offices, and even some State legislatures. As the con-
ference’s keynote speaker, I stressed the importance of Federal-State collaboration
and cooperation in wetlands protection and enforcement in a time of dwindling gov-
ernment resources at both the Federal and State levels. One of the primary pur-
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poses of the conference was to encourage States to take a hard look at their existing
State-law authorities that may be used to protect wetlands not subject to Federal
jurisdiction following SWANCC and other Federal court decisions, and to facilitate
the exchange of information regarding new and innovative methods of addressing
wetlands protection at the State level. We look forward to continuing this dialog
with our State colleagues, and to continue to explore ways that we can work to-
gether to protect this Nation’s wetlands.

CONCLUSION

In closing, I would like to assure the subcommittee that the Department of Justice
takes seriously its obligation to protect public health and the environment and to
enforce and defend the existing laws. As I have described in greater detail above,
we work hard to ensure that the positions we take in litigation with respect to
SWANCC are consistent and coordinated with our client agencies, which is our prac-
tice with all our litigation. I would be happy to answer any questions that you may
have about my testimony.

RESPONSES OF ATTORNEY GENERAL THOMAS SANSONETTI TO ADDITIONAL QUESTIONS
FROM SENATOR INHOFE

Question 1. In the SWANCC decision the Supreme Court stated, “It was the sig-
nificant nexus between the wetlands and “navigable waters” that informed our read-
ing of the CWA in Riverside Bayview Homes. Indeed, we did not “express any opin-
ion” on the “question of the authority of the Corps to regulate discharges of fill ma-
terial into wetlands that are not adjacent to bodies of open water. . . . “Id., at 131—
132, n. 8. In order to rule for respondents here, we would have to hold that the ju-
risdiction of the Corps extends to ponds that are not adjacent to open water. But
we conclude that the text of the statute will not allow this.”

In your testimony you state, “Just as with any other Supreme Court case, we
have sought to ensure that the legal positions taken on behalf of the Federal Gov-
ernment in litigation are consistent with SWANCC, regardless of where a case
arises or which agency is involved in a particular case.”

Since the Supreme Court’s decision in SWANCC, has the Justice Department in
any enforcement or defensive litigation asserted that a Federal agency has jurisdic-
tion over waters or wetlands which are not adjacent to open water?

Response. The relevant regulations of the Environmental Protection Agency (EPA)
and the Army Corps of Engineers (ACE) define “waters of the United States” for
purposes of the Clean Water Act (CWA) to mean (1) navigable-in-fact waters; (2)
interstate waters; (3) all other waters, the use, degradation, or destruction of which
could affect interstate or foreign commerce; (4) impoundments of waters of the
United States; (5) tributaries of any of the above; (6) the territorial seas; and (7)
wetlands adjacent to any of the above. See, e.g., 33 C.F.R. 328.3(a). Only subpart
(3) of this regulatory definition was involved in SWANCC. None of the affirmative
or defensive cases that the Department of Justice has litigated since SWANCC, with
the exception of the matters listed below in response to the last question, have in-
volved subpart (3) waters. Rather, the cases have involved navigable-in-fact waters,
tributaries of navigable-in-fact waters, and wetlands adjacent to each.

Question 2. Traditionally, open waters have meant waters that are free from phys-
ical obstruction and hence open to navigation by the public. In addition to the use
of the term open waters, the Court also emphasized the original interpretation by
the Corps that “[i]t is the water body’s capability of use by the public for purposes
of transportation or commerce which is the determinative factor.” Moreover, the
Court explicitly stated, “The term “navigable” has at least the import of showing
us what Congress had in mind as its authority for enacting the CWA: its traditional
jurisdiction over waters that were or had been navigable in fact or which could rea-
sonably be so made.” Such statements appear to limit Federal regulatory jurisdic-
tion to the same waters which are subject to Federal navigational servitude.

Does the Justice Department believe that the SWANCC decision limits Federal
jurisdiction under Section 404 to waters subject to Federal navigational servitude?

Response. The question before the Court in SWANCC was whether the Corps of
Engineers had exceeded its statutory authority under the Clean Water Act by as-
serting jurisdiction over isolated, non-navigable, intrastate waters based on the use
of those waters as habitat by migratory birds. As discussed above, the Supreme
Court addressed only the “other waters” subpart of the regulatory definition of “wa-
ters of the United States.” See 33 C.F.R. 328.3(a)(3). Moreover, the Court did not
overrule its prior decision in Riverside Bayview Homes, in which the Court held
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that Clean Water jurisdiction extends to wetlands adjacent to other waters. Non-
tidal wetlands, of course, are not typically subject to the navigational servitude.

Question 3. In your testimony you stated that, “in none of our post-SWANCC
cases have we relied upon the Migratory Bird Rule or any analogous theory under
the “(a)(3)” provision as a basis for defending CWA jurisdiction over a particular
site.” This statement coupled with your previous statement regarding the Justice
Department’s role in ensuring that the Federal Governments legal positions are con-
sistent with SWANCC would suggest that the regulations found in 33 CFR &
328.1(a)(3) [sic] are inconsistent with the SWANCC decision.

Does the Justice Department believe that in order to be fully consistent with the
SWANCC decision that Corps regulations defining waters for purposes of jurisdic-
tion under Section 404 must be revised?

Response. What, if any, revisions to the regulations are necessary or appropriate
is a determination for EPA and the Army Corps of Engineers to make in the first
instance. Those agencies issued an advance notice of a proposed rulemaking on that
issue on January 15, 2003, and a decision not to proceed with rulemaking on De-
cember 16, 2003.

RESPONSES OF ATTORNEY GENERAL THOMAS SANSONETTI TO ADDITIONAL QUESTIONS
FROM SENATOR JEFFORDS

Question 1. In the SWANCC Guidance, the Corps and the EPA direct field staff
not to assert jurisdiction over “isolated, intrastate, non-navigable waters” based
upon any of the factors of the migratory bird rule. Your testimony indicates that
the Department of Justice, since the SWANCC case, has not relied upon the Migra-
tory Bird Rule or any analogous theory under the “(a)(3)” provision as a basis for
defending CWA jurisdiction over a particular site. The SWANCC decision only re-
jected one part of the migratory bird rule, and did not discuss the other elements,
including the use of a water by endangered or threatened species or the use of a
water for irrigation of crops to be sold in interstate commerce. On which elements
of the SWANCC decision is the Department of Justice basing its rejection of all ele-
ments of the Migratory Bird Rule and the “(a)(3)” prevision? Where in the SWANCC
decision is there is any mention of the other prongs of the migratory bird rule, or
any statement that supports that legal interpretation?

Response. In none of our post-SWANCC cases have we relied upon the Migratory
Bird Rule, or any analogous theory under the “(a)(3)” provision, as a basis for de-
fending CWA jurisdiction over a particular site. The continued viability of the other
prongs of the Migratory Bird Rule and the elements of (a)(3) following SWANCC are
issues that are appropriately considered by EPA and the Corps of Engineers in the
first instance.

Question 2. In your testimony, you indicate that the Department of Justice con-
ducted a comprehensive review of the entire docket of Clean Water Act litigation
in response to SWANCC. If you determined that the basis for jurisdiction in a par-
ticular case was undermined by SWANCC, you “took appropriate action.” In your
testimony, you provided the Borden Ranch Partnership v. U.S. Army Corps of Engi-
neers example in which you withdrew an enforcement claim regarding a particular
vernal pool. Please provide the committee with a complete list of all other actions
the Department took regarding your docket of Clean Water Act litigation after con-
ducting the comprehensive review described in your testimony.

Response. SWANCC v. Corps of Engineers (7th Cir. and Northern District of Illi-
nois)—On remand to the 7th Circuit, the United States filed a statement that be-
cause the only asserted basis for regulatory jurisdiction was the Migratory Bird
Rule, the Court of Appeals should remand the matter to the District Court for the
entry of judgment in favor of plaintiff. Instead, however, the Court of Appeals ac-
cepted intervenor’s request that the District Court be ordered to consider whether
alternative bases for regulating plaintiff s landfill under the CWA exist. We then
took the position in District Court that the Corps did not intend to assert jurisdic-
tion over the SWANCC landfill and that judgment should be entered in favor of
plaintiff. However, the District Court instead ordered the parties to file briefs re-
garding any remaining bases for CWA jurisdiction. The parties subsequently agreed
to a stipulated dismissal of the lawsuit, and no such briefs were filed.

United States v. Angelo Tsakopoulos (also known as Borden Ranch v. Corps of En-
gineers) (9th Circuit)—This CWA 404 civil enforcement action involved the “deep-
ripping” of wetlands. After trial, the District Court imposed a $500,000 civil penalty
and required mitigation with respect to a number of CWA violations. One set of vio-
lations identified by the District Court involved an isolated vernal pool that served



129

as habitat for the vernal pool fairy shrimp, a threatened species. Upon appeal, after
SWANCC was decided, we withdrew the portion of our enforcement action involving
that vernal pool. Subsequently, upon remand, the District Court revised the civil
penalty down to $486,040 to account for the withdrawal of that vernal pool claim.

United States v. Portrait Homes Construction Co. (District of South Carolina)—
Prior to SWANCC, the parties in this CWA 404 civil enforcement action had lodged
a consent decree requiring the defendant to pay a $10,000 civil penalty, and to con-
duct restoration with respect to the filling of 0.63 acres of isolated wetlands. After
SWANCC, the United States withdrew the consent decree and voluntarily dismissed
the complaint.

Forest Guardians v. United States Army (District of New Mexico)—This CWA cit-
izen suit alleged that the Army violated section 402 by not having an NPDES per-
mit for discharges of treated sewage into an isolated playa on the White Sands Mis-
sile Range. After SWANCC, the parties stipulated to the dismissal of the complaint
with prejudice.

United States v. Cargill, Inc. (Northern District of California)—This CWA 402
civil enforcement action involved the disposal of salt-processing wastes in a bermed
non-wetland area located near Mowry Slough and the San Francisco Bay. After
SWANCC, the United States voluntarily dismissed its enforcement action.

STATEMENT OF L. MICHAEL BOGERT, COUNSEL TO IDAHO GOVEROR DIRK
KEMPTHORNE

Mr. Chairman and distinguished members of the of the committee: My name is
Michael Bogert, and I am Counsel to Idaho Governor Dirk Kempthorne.

Unfortunately, the Governor could not join the committee today, but he asked me
to extend his warmest regards to his good friends in the Senate.

Mr. Chairman and members, I appreciate the opportunity to give you and the dis-
tinguished Senators on the committee Governor Kempthorne’s perspective on the
SWANCC decision and what it means to the State of Idaho.

As an initial matter, Idaho is generally comforted by that section 101 of the Clean
Water Act declares that “it is the policy of Congress to recognize, preserve, and pro-
tect the primary responsibilities and rights of States to prevent, reduce, and elimi-
nate pollution [and] to plan the development and use of land and water resources.”

This statutory declaration, for Idaho, is the ideological lens by which we will view
any attention by Congress to the Clean Water Act in the aftermath of the SWANCC
decision.

However, we would be remiss if we did not acknowledge how much we appreciate
the chance to even offer our perspective on this important decision by the Supreme
Court to the committee today, as well as to the Federal executive branch agencies
wrestling with this complex issue.

Through the advance notice of proposed rulemaking—or ANPR—the President
has signaled he is approaching this problem from a decidedly different direction.

Through the ANPR, the Bush Administration has stated that it does not have all
the answers up front, but it wants to sure to ask all of the right questions. And
Mr. Chairman, a little humility by the Federal Government on this is a good thing.

The Administration is also saying that it is keenly aware that the SWANCC deci-
sion will have an impact on key partners such as the States in Clean Water Act
implementation, and that even before a proposed rule is in order, the Federal agen-
cies want an idea of what looms on the horizon for its administrative decision-
making.

Governor Kempthorne appreciates this approach taken by the President.

I have submitted the Governor’s very brief comments on the ANPR for purposes
of today’s record.

To provide the committee with some very brief background, Idaho does not pres-
ently administer a delegated Clean Water Act program under section 402 for Na-
tional Pollutant Discharge Elimination System (NPDES) permits.

We are presently exploring whether an NPDES program makes sense for our
State, so, as of this moment, Idaho is not a participant in this familiar model of
“cooperative federalism.”

But that doesn’t mean we are not accomplished practitioners of both cooperation
and federalism.

Addressing cooperation, just last week we forged a second agreement in 3 years
with the region’s Governors on salmon recovery, and this past legislative session we
paved the way under our law for Federal/State wolf management.
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We are pleased to hear today from the Assistant Attorney General that the Jus-
tice Department shares the value of partnering with the States to advance our mu-
tual interest on environmental protection.

On the federalism side, you will hear no greater champion for State’s rights than
Governor Kempthorne.

Indeed, one of the core values we bring to this debate is that the best achievable
results in environmental regulation occur where the Federal Government not just
joins, but partners with State and local decisionmakers to avoid the consequences
of top-down regulation.

Our experience in Idaho is that the best results are achieved from the ground up.

Accordingly, our first inclination is to reject the notion that in Idaho, there is sud-
denly a regulatory “void” that must be filled by the Federal Government in light
of the SWANCC decision.

We have often found in discussions with some constituencies that when the topic
of State control over environmental programs is mentioned, there is a fundamental
distrust of putting States in the driver’s seat.

Governor Kempthorne categorically rejects that premise, and if there is any doubt
about the commitment of the Great State of Idaho to controlling water pollution, let
me provide the committee with the following legislative prose from our State water
quality control statute:

“The legislature, recognizing that surface water is one of the State’s most valuable
natural resources, has approved the adoption of water quality standards and author-
ized the director of the department of environmental quality to implement these
standards. [I]t is the purpose of this chapter to enhance and preserve the quality
and value of the surface water resources of the State of Idaho .

In consequence of the benefits to the public health, welfare, and economy, it is
hereby declared to be the policy of the State of Idaho to protect this natural resource
by monitoring and controlling water pollution.”

Governor Kempthorne signed this legislation in 2001, and I doubt a stronger com-
mitment to preventing water pollution can be found in any State statute.

But as the committee and Congress deliberate over its response to the SWANCC
decision, it is important to have a better understanding of the backdrop of the case
and why the Supreme Court ended up taking the case in the first place.

The petitioner, a coalition of municipalities, had been trying to secure a non-haz-
ardous landfill site during the mid-1980’s. They purchased a 533-acre site which
once accommodated gravel and strip mining.

In the decade plus long process of working on the project, the coalition, known
as SWANCC, received all the necessary State and local zoning permits, in addition
to a land fill development permit from the Illinois EPA, as well as passing a review
by the Illinois Department of Conservation, who approved their mitigation plan for
certain bird species.

The petitioners asked the Army Corps of Engineers not once, but on two separate
occasions within a year’s period whether they needed permits under section 404 of
the Clean Water Act. Each time the Corps responded that they had no jurisdiction
over the landfill site.

Then, when alerted by an environmental organization that the site may have
briefly been home to some migratory birds, the Corps changed its mind and asserted
that under the “migratory bird rule,” the landfill site included “waters of the United
States” and that a section 404 permit was necessary.

SWANCC then applied for the section 404 permit and was denied on two separate
occasions. Along the way, the coalition obtained two separate water quality permits
under section 401 of the Clean Water Act from the State agencies with responsi-
bility over those programs.

Nonetheless, the Corps twice denied the section 404 permit even though several
years earlier they believed they had no jurisdiction whatsoever over the land fill.

Those were the facts the Supreme Court had before them when they considered
the migratory bird rule, and the rest is now history in the Supreme Court Reporter.

Mr. Chairman and Distinguished Senators, as you consider this issue, it is vitally
important that the past sins of the Federal Government I have just described not
be born on your progeny.

Exercise your Commerce Clause authority carefully, and ask if the answer is real-
ly extending the jurisdiction of the Federal Government to the curbs and gutters
of our streets, as is apparently occurring in San Diego? We don’t think this is nec-
essarily the part forward.

Also, does the Corps have the resources necessary to implement such a program?

However, it is vitally important that Congress consider what the Supreme Court
said in SWANCC.
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One argument is that SWANCC was merely a regulatory interpretation case and
that its holding should be narrowly construed by the agencies and Congress.

However, the Supreme Court went out of its way to dust off its two major Com-
merce Clause cases, Lopez and Morrison, and indicated that this decision also could
have gone in that direction.

As you formulate a response to the SWANCC decision, you should be mindful that
the Court’s current Commerce Clause jurisprudence lurks nearby.

From our vantage point in the Governor’s Office in Boise, Idaho, the lessons of
Lopez, Morrison and SWANCC are not that Congress cares more than States about
guns in school, violence against women, or water pollution.

Rather, Governor Kempthorne would submit to his former colleagues that real
achievement in addressing those noble policy goals should include those in the
framework of our Federal system of government who bring the most promise to
achieving results.

In our view, those achievers are States such as Idaho.

Thank you Mr. Chairman and members.

ATTACHMENT
DIRK KEMPTHORNE, GOVERNOR

April 16, 2003
The Honorable CHRISTINE TODD WHITMAN, Administrator
Environmental Protection Agency
¢/o Water Docket
Mailcode 4101T
1200 Pennsylvania Ave., NW
Washington, DC 20460

Re: Docket ID No. OW-2002—-0050—Advance Notice of Proposed Rule Making on the
Clean Water Act Definition of “Waters of the United States”
68 Fed. Reg. 1991 (Jan. 15, 2003) and 68 Fed. Reg. 9613 (Feb. 28, 2003)

DEAR ADMINISTRATOR WHITMAN: The State of Idaho! herby submits the following
comments on the Advance Notice of Proposed Rule Making (ANPRM), 68 Fed. Reg.
1991 (Jan 15, 2003), and 68 Fed. Reg. 9613 (Feb. 28, 2003)(extension of comment
deadline to April 16, 2003), on the following issues as posed by the United States
Environmental Protection Agency and the United States Army Corps of Engineers:

1. Whether, and, if so, under what circumstances, the factors listed in 33 CFR
[§8§1328.3(a)(3)(1)—(ii) (i.e., use of the water by interstate or foreign travelers for rec-
reational or other purposes, the presence of fish or shellfish that could be taken and
sold in interstate commerce, the use of the water for industrial purposes by indus-
tries in interstate commerce) or any other factors provide a basis for determining
CWA jurisdiction over isolated, intrastate, non-navigable waters?

2. Whether the regulations should define “isolated waters,” and if so, what factors
should be considered in determining whether a water is or is not isolated for juris-
dictional purposes?

1. Introduction

A. Overview of Regulatory Infrastructure

1. Brief Overview of the Clean Water Act

The Clean Water Act (CWA or Act), was intended to “restore and maintain the
chemical, physical and biological integrity of the Nation’s waters.” 33 U.S.C.
§1251(a). Federal authority to regulate waters of the United States under the CWA
stems from the Commerce Clause of the Constitution and extends to “all waters
which are currently used, or were used in the past, or may be susceptible to use
in interstate or foreign commerce “ See 33 C.F.R. §328.3(a)(1).

Section 404 of the CWA defines “waters of the United States” in detail, based pri-
marily on interstate or foreign commerce connections (which can include use by
interstate or foreign travelers for recreation, among other things). Existing section
404 regulations include as waters of the United States “all other waters such as
intrastate lakes, rivers, streams (including intermittent streams), mudflats,
sandflats, wetlands, sloughs, prairie potholes, wet meadows, playa lakes, or natural

1 For purposes of these comments, the “State of Idaho” consists of Governor Dirk Kemp-
thorne, the Governor’s Office of Species Conservation (OSC), the Idaho Department of Fish and
Game (IDFG), the Idaho Department of Water Resources (IDWR), and the Idaho Department
of Environmental Quality (IDEQ).
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ponds, the use, degradation or destruction of which could affect interstate or foreign
commerce .” 33 C.F.R. §328.3(a)(3).

B. Overview of the SWANCC Decision

1. Facts

In Solid Waste Agency of Northern Cook County v. United States Army Corps of
Engineers, 531 U.S. 159 (2001), (SWANCC), a consortium of 23 suburban Chicago
cities and villages developed plans for a disposal site for baled nonhazardous solid
waste. The location for the site was an abandoned sand and gravel pit operation be-
tween Cook and Kane counties in Illinois.

Before operations could begin, the consortium, SWANCC, had to secure numerous
county and State permits. During this process, SWANCC contacted the Corps to de-
termine whether a Federal landfill permit was necessary since the operation in-
cluded filling some permanent and seasonal ponds. The Corps initially determined
that it lacked jurisdiction under §404(a) of the Clean Water Act, which grants the
Corps “the authority to issue permits ’for the discharge of dredge or fill material
into navigable waters at specified disposal sites.” 33 U.S.C. §1344(a).

The Northern Illinois Nature Preserves Commission informed the Corps that a
number of migratory birds frequently occupied the site. The Corps reversed its pre-
vious jurisdiction decision and asserted jurisdiction under the “Migratory Bird Rule”
(MBR)?2 an attempt by the Corps to clarify the actual reach of 404(a) jurisdiction
to include waters that “are or would be used as habitat by other migratory birds
which cross State lines.” The formal decision by the Corps determined that the sea-
sonally ponded, abandoned gravel mining depressions located on the project site,
while not wetlands, did qualify as “waters of the United States.”

The Corps refused to issue a section 404(a) permit, after determining jurisdiction,
despite the fact that SWANCC secured the required water quality certification from
the Illinois Environmental Protection Agency. The Corps maintained that SWANCC
had not established its proposal as the least environmentally damaging, most prac-
ticable alternative for disposal of nonhazardous solid waste; that SWANCC’s failure
to set aside sufficient funds to remediate leaks posed an unacceptable risk to the
public’s drinking water supply; and that the impact of the project upon area-sen-
sitive species was unmitigatable since a landfill surface cannot be redeveloped into
a forested habitat.

On appeal, the Seventh Circuit Court of Appeals analyzed the constitutional ques-
tion, holding that Congress has the authority to regulate such waters based upon
“the cumulative impact doctrine, under which a single activity that itself has no dis-
cernible effect on interstate commerce may still be regulated if the aggregate effect
of that class of activity has a substantial impact on interstate commerce.” 191 F.3d
845, 850 (7th Cir. 1999).

The Court of Appeals then turned to the regulatory question and held that the
CWA reaches as many waters as the Commerce Clause allows and, relying on an
earlier Commerce Clause ruling, it therefore followed that respondents’ “Migratory
Bird Rule” was a reasonable interpretation of the Act. See id. at 851-52.

2. The Decision in SWANCC

The Supreme Court, in granting certiorari, discussed the contours of the CWA,
including the Corps’ expansive jurisdictional view that section 404(a) extends to wa-
ters that “are or would be used as habitat by other migratory birds which cross
State lines” under the MBR. The Court concluded that the Migratory Bird Rule was
not fairly supported by the CWA.

The Supreme Court refused to follow the Corps expansive interpretation of its ju-
risdiction under section 404(a) the Clean Water Act. The articulated issue before the
Court was “whether the provisions of section 404(a) may be fairly extended to [an
abandoned sand and gravel pit in Northern Illinois which provided habitat for mi-
gratory birds], and, if so, whether Congress could exercise such authority consistent
with the Commerce Clause.” Id. at 162. The Supreme Court answered that the
Clean Water Act could not be so expanded.

The SWANCC decision thus eliminates CWA jurisdiction over isolated waters that
are intrastate and non-navigable where the sole basis for asserting CWA jurisdiction
is the actual or potential use of the waters as habitat for migratory birds that cross
state lines in their migration patterns.

2See 51 Fed. Reg. 41206, 41217 (Nov. 13, 1986). The MBR states that §404(a) jurisdiction ex-
tends to intrastate waters: “a. [wlhich are or would be used as habitat by birds protected by
Migratory Bird Treaties; or b. [wlhich are or would be used as habitat by other migratory birds
which cross state lines . . ..”
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II. Comments

A. The Importance of Isolated Waters

1. Why Are Isolated Waters Important?

In arid and semi-arid regions, isolated waters provide fresh water oases for wild-
life and function as stepping stones for migrating waterfowl, shorebirds and song
birds. Isolated waters are found throughout Idaho from small desert pools and
springs to forest ponds and wet meadows to subalpine lakes.

Isolated waters are important for the same reasons that other wetlands are im-
portant—because they provide crucial habitat for many fishes, wildlife and plant
species. Wetlands are important for water quality renovation, flood water storage,
shoreline stabilization, sediment retention, and as vital habitat for numerous fish,
wildlife and plant species. Some isolated waters are especially important breeding
habitats for amphibians and continental waterfowl populations.

2. What is a “Jurisdictional Wetland?”

Currently, for purposes of jurisdiction under section 404 of the CWA, an area
must meet all three parameters used to define a wetland to be considered a wet-
land. These include (1) presence of wetland vegetation, (2) presence of wetland soils,
and (3) wetland hydrology. 33 C.F.R. §328.3(b). There is no official lower size thresh-
old for jurisdiction (i.e., all wetlands that meet the three parameters may be consid-
ered). For practical purposes, the Corps in Idaho uses 20 feet in diameter as a min-
imum size if the wetland is surrounded by upland or agricultural lands.

If a number of smaller wetlands were found in a mosaic with other types of land
(upland or agricultural land, for example) then the mosaic could be considered for
jurisdictional purposes even if the individual wetlands were smaller than 20 feet in
diameter. Under current guidelines (post-SWANCC), recommendations from the
Corps field offices go to the District office for review before the Corps asserts juris-
diction over isolated wetlands.

B. The Idaho Perspective on the SWANCC Issues

1. The Idaho Department of Environmental Quality

The Idaho Legislature has provided to the Idaho Department of Environmental
Quality (IDEQ) broad authority to develop a system to safeguard the quality of the
waters of the State, including authority to adopt and enforce rules relating to the
discharge of effluent into the waters of the State, and to adopt and enforce State
water quality standards that designate uses and provide criteria to protect those
uses. Idaho Code §39-105(e); §§39-3601—39-3624.

In providing this authority to the IDEQ, the State legislature very broadly defined
“waters or water body” to mean “all accumulations of surface water, natural and ar-
tificial, public and private, or parts thereof which are wholly or partially within,
flow through or border upon this State.” Idaho Code §39-3602(28). See also Idaho
Code §39-103(16) (defining “water” almost identically).

While providing IDEQ authority to regulate water quality with respect to a very
broad definition of waters of the State, the Legislature also expressed the intent for
DEQ to fully meet the goals and requirements of the Federal Clean Water Act, but
through rules not impose requirements beyond those of the Federal Clean Water
Act. It is unclear, in light of the legislative definition of “waters,” whether this pro-
vision in State law limits IDEQ to regulating only those waters that are regulated
under the CWA.

If this provision does limit IDEQ to regulating only within the limits of Federal
jurisdiction under the CWA, the SWANCC decision and its progeny, as well as any
Federal rulemaking that defines CWA jurisdiction, will control the scope of Idaho’s
water quality authority.

2. The Idaho Department of Fish and Game

The Idaho Department of Fish and Game (IDFG) has no statutory authority to
regulate wetlands or the CWA.

However, IDFG personnel review stream alteration permits and section 404 per-
mit applications, including field inspections, and provide recommendations to the
regulatory agency on permit terms and conditions. Although IDFG’s recommenda-
tions are not binding, they often result in reduced impacts to wetlands and water
quality. The SWANCC decision will not directly impact IDFG programs other than
reducing the number of permit applications reviewed and may reduce some benefits
to wildlife in Idaho.

3. The Idaho Department of Water Resources

Any resulting modifications to the Clean Water Act jurisdiction resulting from the
U.S. Supreme Court’s decision in SWANCC will not directly impact any of IDWR’s
programs.
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Under Idaho’s Stream Channel Alteration Act, Idaho Code §§42-3801—42-3813,
IDWR’s jurisdiction is limited by the definition of “stream channel” which means “a
natural watercourse of perceptible extent, with definite bed and banks, which con-
fines and conducts continuously flowing water.” Idaho Code §42-3802(d). This defi-
nition would not be affected by a change in the definition of “waters of the United
States” under the CWA.

The Waste Disposal and Injection Well program, Idaho Code §§42-3901—42-3919,
administered by IDWR, requires the issuance of a permit to authorize the construc-
tion or use of any waste disposal and injection well. The act defines “aquifer” to
mean “any geologic formation that will yield water to a well in sufficient quantities
to make production of water from the formation feasible for beneficial use, except
when the water in such formation results solely from injection through a waste dis-
posal and injection well.” Idaho Code §42-3902(1). This program would not be af-
fected by a change in the definition of “waters of the United States” under the CWA.

C. Question One:

Whether, and, if so, under what circumstances, the factors listed in 33 CFR
328.3(a)(3)(1)—(iii) (i.e., use of the water by interstate or foreign travelers for rec-
reational or other purposes, the presence of fish or shellfish that could be taken and
sold in interstate commerce, the use of the water for industrial purposes by indus-
tries in interstate commerce) or any other factors provide a basis for determining
CWA jurisdiction over isolated, intrastate, non-navigable waters?

Some isolated waters provide important habitat and water sources for some spe-
cies of fish and wildlife and associated recreation.

Migratory birds, particularly shorebirds and waterfowl, use isolated wetlands such
as playa lakes as resting and feeding locations during migrations. Some isolated
wetlands in Idaho are streams and contain sensitive species of fish, amphibians and
in one case bull trout, a fish listed as threatened.

The factors contained in 33 CFR §§328.3(a)(3)(i)-(iii) could be an important indi-
cator of appropriate Federal jurisdiction under the Clean Water Act. The factors de-
scribed in the present configuration cannot be summarily dismissed, but, as noted
by one Federal judge reviewing a CWA case who echoed the theme of SWANCC,
“[t]Ihe Commerce power as construed by the courts is indeed expansive, but not so
expansive as to authorize regulation of puddles merely because a bird traveling
interstate might decide to stop for a drink.” Hoffman Homes, Inc. v. U.S. Envtl.
Prot. Agency, 999 F.2d 256, 263 (7th Cir. 1993) (Manion, J., concurring).

D. Question Two:

Whether the regulations should define “isolated waters,” and if so, what factors
should be considered in determining whether a water is or is not isolated for juris-
dictional purposes?

The determination as to whether the regulations should define “isolated waters,”
and if so, the factors to be considered should be guided by the fact that Congress
in enacting the CWA recognized “the primary responsibilities and rights of States
to prevent, reduce, and eliminate pollution, to plan the development and use (includ-
ing restoration, preservation, and enhancement) of land and water resources .” 33
U.S.C. §1251(b).

In light of Idaho’s current regulatory mechanisms, Idaho recommends that the
EPA and Corps adopt an appropriate regulatory interpretation of the SWANCC de-
cision in determining jurisdictional wetlands. A definition of “isolated waters” is im-
portant because it will provide certainty to the public regarding what conduct is ap-
propriate under the Clean Water Act.

The SWANCC decision dealt with placing of fill in an abandoned gravel and sand
pit, a wetland that was clearly created as a result of mans’ activities. Any regu-
latory gloss to SWANCC should exclude from the CWA those isolated wetlands that
result from mans purposeful or inadvertent activities, for example, gravel pits, con-
structed ponds, leakage from irrigation ditches or canals, water storage facilities or
irrigation ditches, and aquifer recharge sites and wetlands created for treating irri-
gation return water. All naturally occurring isolated wetlands, streams, wet mead-
ows and riparian areas should continue to receive protection and should be accom-
modated in the definition.

IIT1. Conclusion

The U.S. Supreme Court decision in SWANCC specifically eliminated Clean
Water Act jurisdiction over isolated, intrastate, non-navigable waters where the sole
basis for asserting CWA jurisdiction is the actual or potential use of the waters as
habitat for migratory birds that cross State lines.

While SWANCC and the subsequent Federal court decisions raise significant
issues regarding Federal CWA jurisdiction, the CWA clearly recognizes the tradi-
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tional authority of States to control sources of pollution and to plan the use and de-
velopment of State land and water resources. 33 U.S.C. §101(b).

Therefore, the CWA preserves to States the authority to adopt or enforce stand-
ards and limitations respecting discharges of pollutants or requirements respecting
the control or abatement of pollution, as long as State effluent limitations or other
limitations are no less stringent than those effective under the CWA. 33 U.S.C.
§1370. See also 33 USCA §1344(t) (preserving to States the authority to control the
discharge of dredged or fill material in any portion of navigable waters within the
jurisdiction of the State).

As discussed above, Idaho law arguably prohibits Idaho from regulating waters
not regulated under the CWA.

If the Federal agencies eliminate or narrow jurisdiction over certain water bodies
or wetlands, Idaho may be unable to step in and control water quality issues relat-
ing to all of these bodies or wetlands without an additional grant of authority from
the Idaho Legislature.

Sincerely,
DiRK KEMPTHORNE, Governor

RESPONSES OF L. MICHAEL BOGERT TO ADDITIONAL QUESTIONS FROM SENATOR
JEFFORDS

Question 1. How many miles of streams in Idaho are considered “traditionally
navigable?” What percentage of the waters in Idaho does this comprise?

Response. There are approximately 18,116 miles of streams in Idaho considered
“traditionally navigable” by the State. These streams are estimated to comprise 19.7
percent of the waters in Idaho.

Question 2. What role do fishing, hunting, and wildlife watching play in the Idaho
economy in terms of dollars and jobs contributed?

Response. Idaho’s fish and wildlife heritage, present and future, cannot be entirely
summed up in a discussion of financial facts alone.

However, participation by hunters and anglers (not counting citizens whose inter-
est in wildlife is strictly as observers) is among the highest in the Nation. More than
one in every three Idahoans actively hunts or fishes.

Based on the latest reliable information from the Idaho Department of Commerce,
about 197,000 residents and non-residents hunt and 416,000 Idahoans and visitors
fish in Idaho annually. The total is more than the combined populations of Boise,
Pocatello, Idaho Falls, Nampa, and Moscow, Idaho (486,000 vs. 361,141).

Spending by this group adds up to $754 million a year. Wildlife watchers spend
an additional $356 million a year. When combined, the spending on wildlife related
recreation in Idaho exceeds $1.1 billion annually. For the purpose of perspective,
this was almost twice the cash receipts for Idaho’s potato crop in the most recent
year studied—$1 billion vs. $551 million.

State revenue from hunting and fishing alone (sales tax, fuel tax, and income
taxes on related jobs) amounted to $51.5 million, and is the equivalent of 1,511
teachers’ salaries or 9,532 students’ annual education expenses in Idaho. Economists
calculate this “ripple effect” on Idaho’s economy at $1.22 billion annually.

In the management of fish and wildlife, hunters and anglers pay for their own
programs. The Idaho Department of Fish and Game is funded almost entirely by
licenses and fees and through Federal funds which are derived from taxes on the
sales of selected sporting goods. (A small percentage of the Department’s budget
comes form contracts with Federal agencies.) No State general funds are appro-
priated to the Department Fish and Game.

Nonconsumptive use—wildlife watching—also contributes considerably to the
economy of Idaho. About 333,000 Idahoans and 451,000 visitors are estimated to
spend a total of more than $356 million in their pursuits. Many of those visitors
are, of course, also hunters and anglers.

Fish and wildlife contribute to the Idaho economy in another way, although it is
more difficult to quantify. Highly skilled professionals and high tech industry em-
ployees—the kind of citizen most able to choose where they wish to make a living
(and pay taxes)—often cite Idaho’s outdoor lifestyle as the deciding factor in their
choice to live here. I have enclosed additional materials that should provide a deeper
perspective into this answer.

Question 3. As I understand it, Idaho does not have any State level protections
that prevent discharges of pollution or dredging and filling activities in waters not
protected by the Clean Water Act and actually has a law that prevents it from de-
veloping regulations to do so. If this is true, is the State concerned with the poten-
tial impacts to drinking water supplies, and devastation of recreational hunting and
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ﬁshmg if many or most of Idaho’s waters lose protection under the Clean Water
Act?

Response. The State of Idaho is deeply committed to protecting its waters.

Our State’s dedication to controlling water pollution is embodied in the following
legislative prose from the State’s water quality control statute:

The legislature, recognizing that surface water is one of the State’s most valuable
natural resources, has approved the adoption of water quality standards and au-
thorized the director of the department of environmental quality . . . to imple-
ment these standards. . . . [I]t is the purpose of this chapter to enhance and pre-
serve the quality and value of the surface water resources of the State of
Idaho. . . . In consequence of the benefits to the public health, welfare, and econ-
omy, it is hereby declared to be the policy of the State of Idaho to protect this
natural resource by monitoring and controlling water pollution. [Idaho Code §39—
3601 (Michie 2002) (emphasis added).] A brief overview of the State’s water man-
agement infrastructure will provide an appropriate context to answer this ques-
tion.

A. Idaho’s Water Quality and Water Management Framework

In Idaho, the use and management of water is protected within the framework
of the State constitution. For example, appropriated water in Idaho is declared sub-
ject to regulation by the State as a public use, [Idaho Const. art. XV, § 1]; the right
to divert and appropriate unappropriated waters “shall never be denied,” [Idaho
Const. art. XV, § 3]; and the State water resource agency has its organic genesis
in the State constitution. [Idaho Const. art. XV, § 7].

The Idaho Departments of Environmental Quahty (IDEQ) and Water Resources
(IDWR) jointly govern water quality and management through IDEQ’s development
and implementation of State water quality standards and Total Maximum Daily
Load allowances (TMDLs), as well as IDWR’s water transfer authority.

The Idaho Legislature has provided to the IDEQ broad authority to develop a sys-
tem to safeguard the quality of the waters of the State, including authority to adopt
and enforce rules relating to the discharge of effluent into the waters of the State,
and to adopt and enforce State water quality standards that designate uses and pro-
vide criteria to protect those uses. See generally [Idaho Code §39-105(e) (Michie
2002); §§39-3601-to—3624 (Michie 2002 and Supp. 2003)].

In providing this authority to the IDEQ, the State legislature very broadly defined
“waters or water body” to mean “all accumulations of surface water, natural and ar-
tificial, public and private, or parts thereof which are wholly or partially within,
flow through or border upon this State.” [Idaho Code §39-3602(28) (Michie 2002)].
[Sﬁe )]also Idaho Code §39-103(16) (Michie 2002) (defining “water” almost identi-
cally)].

While providing IDEQ authority to regulate water quality with respect to a very
broad definition of waters of the State, the Idaho Legislature also intended “that
the State of Idaho fully meet the goals and requirements of the Federal clean water
act and that rules promulgated under this chapter not impose requirements beyond
those of the Federal clean water act.” [Idaho Code §39-3601 (Michie 2002)]. This
is commonly referred to as the “stringency” requirement under State law, but it does
not limit other State agency authority on activity protecting water quality.

As authorized by Congress through the Clean Water Act, Idaho has developed
water quality standards and Total Maximum Daily Loads (TMDL). [See Idaho Code
§839-3601 to—-3612 (Michie 2002 and Supp. 2003)]. Under State law, “and as re-
quired by the Federal Clean Water Act,” the IDEQ is required to develop a total
maximum daily load to control point source and non-point sources of pollution.
[Idaho Code § 39-3611 (Michie 2003) (emphasis added)].

Inherent within this authority is the power to identify pollutants impacting the
water body; [Idaho Code §39-3611(1) (Michie 2003)]; to inventory all point and non-
point sources of the identified pollutant, [Idaho Code §39-3611(2) (Michie 2003)];
and to develop pollution control strategies for both point sources and non-point
source]zs for reducing those sources of pollution, [Idaho Code §39-3611(5) (Michie
2003)].

After the TMDL process provided by State law is completed, the Director of IDEQ
shall “integrate such processes into the State’s water quality management plan de-
veloped pursuant to the Federal Clean Water Act.” [Idaho Code §39-3612 (Michie
Supp. 2003)].

Accordingly, Idaho’s authority to analyze, adopt, and implement water quality
standards and TMDLs—activities which complement the goals of the Federal Clean
Water Act—are vigorously pursued within the State’s statutory construct. All of
these activities may be undertaken in areas where Idaho’s environmental values
have its highest levels of interest by our State’s outdoor recreationalists.
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B. An Additional Tool to Aid Water Quality: House Bill 284

During the 2003 legislative session, Idaho enacted House Bill 284, which was
signed into law by Governor Kempthorne. H.B. 284, 57th Leg. 1st Sess., 2003 Idaho
Sess. Laws 806 (enclosed).

House Bill 284 amended the definition of the “local public interest” criterion used
to evaluate certain administrative decisions, including basin water transfers, within
Idaho’s statutory water management infrastructure. The “local public interest” is
“the interests that the people in the area directly affected by a proposed water use
have in the effects of such use on the public water resource.” [Idaho Code §42—
202B(3) (Michie 2003)].

House Bill 284 also added a new separate “economic effects” criterion intended to
apply in the event of an out of-basin transfer of water from one watershed or local
area to another. Under Idaho law, such movement of water may not “adversely af-
fect the local economy of the watershed or local area within which the source of
water for the proposed use originates, in the case where the place of use is outside
of the watershed or local area where the source of water originates.” [Idaho Code
§42-202B (Michie 2003)].

The Director of IDWR may consider trans-basin transfers if it will not adversely
affect the local economy of the original source of the transfer, which is a new ele-
ment enacted as a part of House Bill 284.1

Accordingly, even in Idaho’s water management infrastructure, protection of the
types of recreational values identified in the question above is appropriately consid-
ered under State law.

Question 4. If the jurisdiction of the Clean Water Act is narrowed, mining compa-
nies, heavy industries and others, could discharge pollution directly into wetlands
and streams that will flow into groundwater or downstream surface waters. What
will Idaho do to combat this pollution?

Response. Any narrowing of Federal Clean Water Act authority will not affect
State laws and rules that are not derived from the CWA.

The State Legislature has provided IDEQ and other State agencies with broad au-
thority to maintain and protect the quality of the State’s groundwater. [See, e.g.
Idaho Code §§39-102(2), (3); 39—-120 to 39-127].

The State regulates mining and other specific activities in the State to ensure pro-
tection of natural resources and will continue to use these laws and its CWA author-
ity to combat water pollution. The State has great confidence that it has ample au-
thority to protect the environment from the activities set forth in the question.

1That part of the statute provides in pertinent part that: “The director of the department of
water resources shall examine all the evidence and available information and shall approve the
change in whole, or in part, or upon conditions, provided no other water rights are injured there-
by, the change does not constitute an enlargement in use of the original right, the change is
consistent with the conservation of water resources within the State of Idaho and is in the local
public interest as defined in section 42-202B, Idaho Code, the change will not adversely affect
the local economy of the watershed or local area within which the source of water for the pro-
posed use originates, in the case where the place of use is outside of the watershed or local area
where the source of water originates, and the new use is a beneficial use, which in the case of
a municipal provider shall be satisfied if the water right is necessary to serve reasonably antici-
pated future needs as provided in this chapter.” [Idaho Code §42-222(1) (Michie 2003) (emphasis
added).]
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Bill Text
bl LEGISLATURE OF THE STATE OF IDAHO (AR
Fifty-seventh Legislature First Regular Session - 2003
IN THE HOUSE OF REPRESENTATIVES
HOUSE BILL NO. 284
BY WAYS AND MEANS COMMITTEE
1 AN ACT
2 RELATING TO WATER RIGHTS; AMENDING SECTION 42-202B, IDAHO CODE, TO PROVIDE FOR
3 CERTAIN APPLICATION OF DEFINITIONS AND TO DEFINE A TERM; AMENDING SECTION
4 42-203A, 1IDAHO CODE, TO REVISE CRITERIA TO BE CONSIDERED BY THE DIRECTOR
5 OF THE DEPARTMENT OF WATER RESOURCES ASSOCIATED WITH THE DETERMINATION OF
6 APPLICATIONS FOR THE APPROPRIATION OF WATER AND TO CLARIFY THE MANNER IN
7 WHICH MINIMUM STREAM FLOW WATER RIGHTS MAY BE ESTABLISHED AND TO MAKE
8 TECHNICAL CORRECTIONS; AMENDING SECTION 42-222, IDAHO CODE, TO REVISE CRI~
9 TERIA TO BE CONSIDERED BY THE DIRECTOR ASSOCIATED WITH THE DETERMINATION
10 OF APPLICATIONS TO CHANGE THE POINT OF DIVERSION, PLACE OF USE, PERIOD OF
11 USE OR NATURE OF USE OF WATER UNDER ESTABLISHED RIGHTS AND TO CLARIFY THE
12 MANNER IN WHICH MINIMUM STREAM FLOW WATER RIGHTS MAY BE ESTABLISHED;
13 AMENDING SECTION 42-240, IDAHO CODE, TO REVISE CRITERIA TO BE CONSIDERED
14 BY THE DIRECTOR ASSOCIATED WITH THE DETERMINATION OF APPLICATIONS TO MAKE
15 CERTAIN EXCHANGES OF WATER; AND AMENDING SECTION 42-1763, IDAHO CODE, TO
16 REVISE CRITERIA TO BE CONSIDERED BY THE DIRECTOR ASSOCIATED WITH THE
17 DETERMINATION OF PROPOSED RENTALS OF WATER FROM THE WATER SUPPLY BANK.
18 Be It Enacted by the Legislature of the State of Idaho:
19 SECTION 1. That Section 42-202B, Idaho Code, be, and the same is hereby
20 amended to read as follows:
21 42-202B. DEFINITIONS. Whenever used in this ehepses title, the term:
22 (1) "Consumptive use” means that portion of the annual volume of water
23 diverted under a water right that is transpired by growing vegetation, evapo-
24 rated from soils, converted to, nonrecoverable water vapor, incorporated into
25 products, or otherwise does not return to the waters of the state. Consumptive
26 use does not include any water that falls as precipitation directly on the
27 place of use unless the precipitation is captured, controlled and used under
28 an appurtenant water right.
29 {2) "Digital boundary” means the boundary encompassing and defining an
30 area consisting of or incorporating the place of use or permissible place of
31 use for a water right prepared and maintained by the department of water
32 resources using a geographic information system in conformance with the
33 national standard for spatial data accuracy or succeeding standard.
34 (3) "Local public interest" is defined as the interests that the people
35 in the area directly affected by a proposed water use have in the effects of
36 such use on_the public water resource.
37 (4). "Municipality” means a city incorporated under section 50-102, Idaho
38 Code, a county, or the state of Idaho acting through a department or institu-
39 tion.
40 (45) "Municipal provider" means:
41 (a) A municipality that provides water for municipal purposes to its res-—
42 idents and other users within its service area;
43 (b) Any corporation or association holding a franchise to supply water
2
1 for municipal purposes, or a political subdivision of the state of Idaho
2 authorized to supply water for municipal purposes, and which does supply
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water, for municipal purposes to users within its service area; or

(c) A corporation or association which supplies water for municipal pur-

poses through a water system regulated by the state of Idaho as a "public

water supply" as described in section 39-103(10), Idaho Code.

($6) "Municipal purposes" refers to water for residential, commercial,
industrial, irrigation of parks and open space, and related purposes, exclud-
ing use of water from geothermal sources for heating, which a municipal pro-
vider is entitled or obligated to supply to all those users within a service
area, including those located outside the boundaries of a municipality served
by a municipal provider.

(67) "Planning horizon" refers to the length of time that the department
determines is reasonable for a municipal provider to hold water rights to meet
reasonably anticipated future needs. The length of the planning horizon may
vary according to the needs of the particular municipal provider.

(#8) "Reasonably anticipated future needs" refers to future uses of water
by a municipal provider for municipal purposes within a service area which, on
the basis of population and other planning data, are reasonably expected to be
required within the planning horizon of each municipality within the service
area not inconsistent with comprehensive land use plans approved by each
municipality. Reasonably anticipated future needs shall not include uses of
water within areas overlapped by conflicting comprehensive land use plans.

(89) "Service area" means that area within which a municipal provider is
or Dbecomes entitled or obligated to provide water for municipal purposes. For
a municipality, the service area shall correspond to its corporate limits, or
other recognized boundaries, including changes therein after the permit or
license is issued. The service area for a municipality may also include areas
outside 1its corporate limits, or other recognized boundaries, that are within
the municipality's established planning area if the constructed delivery sys-
tem for the area shares a common water distribution system with lands located
within the corporate limits. For a municipal provider that is not a municipal-
ity, the service area shall correspond to the area that it is authorized or
obligated to serve, including changes therein after the permit or license is
issued.

SECTION 2. That Section 42-203A, Idaho Code, be, and the same is hereby
amended to read as follows:

42-203A. NOTICE UPON RECEIPT OF APPLICATION -- PROTEST ~- HEARING AND
FINDINGS -- APPEALS. (1) Upon receipt of an application to appropriate the
waters of this state, the department of water resources, shall prepare a
notice in such form as the department may prescribe, specifying: (a) the num-
ber of the application; (b) the date of filing thereof; (c) the name and post-
office address of the applicant; (d) the source of the water supply; (e) the
amount of water to be appropriated; (f) in general the nature of the proposed
use; (g) the approximate location of the point of diversion; and (h) e=d the
point of use. The department shall also state in said notice that any protest
against the approval of such application, in form prescribed by the depart-
ment, shall be filed with the department within ten (10) days from the last
date of publication of such notice.

(2) The director of the department of water resources shall cause the
notice to be published in a newspaper printed within the county wherein the
point of diversion lies, or, in the event no newspaper is printed in said
county, then in a newspaper of general circulation therein. When the applica-

3

tion proposes a diversion in excess of ten (10) c.f.s. or one thousand (1,000

acre feet, the director shall cause the notice to be published in a newspaper
or newspapers sufficient to achieve statewide circulation. Any notice shall be
published at least once each week for two (2) successive weeks.

(3) The director of the department shall cause a copy of the notice of
application to be sent by ordinary mail to any person who requests in writing
to receive any class of notices of application and who pays an annual mailing
fee as established by departmental regulation.

(4) Any person, firm, association or corporation concerned in any such
application may, within the time allowed in the notice of application, file
with said director of the department of water resources a written protest,
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together with the statutory filing fee as provided in section 42-221, Idaho
Code, against the approval of such application, which protest shall state the
name and address of protestant and shall be signed by him or by his agent or
attorney and shall clearly set forth his objections to the approval of such
application. Hearing upon the protest so filed shall be held within sixty (60)
days from the date such protest is received. Notice of this hearing shall be
given by mailing notice not less than ten (10) days before the date of hearing
and shall be forwarded to both the applicant and the protestant, or
protestants, by certified mail. Such notice shall state the names of the
applicant and protestant, or protestants, the time and place fixed for the
hearing and such other information as the director of the department of water
resources may deem advisable. In the event that no protest is filed, then the
director of the department of water resources may forthwith approve the appli-
cation, providing the same in all respects conforms with the requirements of
this chapter, and with the regulations of the department of water resources.
(5) Such hearing shall be conducted in accordance with the provisions of
section 42-1701A(1) and (2), Idaho Code. The director of the department of
water resources shall find and determine from the evidence presented to what
use or uses the water sought to be appropriated can be and are intended to be
applied. In all applications whether protested or not protested, where the
proposed use 1is such (a) that it will reduce the quantity of water under
existing water rights, or (b) that the water supply itself is insufficient for
the purpose for which it is sought to be appropriated, or (c) where it appears
to the satisfaction of the director that such application is not made in good
faith, is made for delay or speculative purposes, or (d) that the applicant
has not sufficient financial resources with which to complete the work
1nvolved therein, or (e) that it will conflict with the local publ1c 1nterest7
S i DG t—is ag defined &

B i s byisla <k in section 42-202B, Idaho Code,
or (f) that it is contrary to conservatlon of water resources within the state
of Idaho, or (g) that it will adversely affect the local economy of the. water-—
shed or local area within which the source of water for the proposed use orig-
inates, in the case where the place of use is outside of the wat hed or
local area where the source of water originates; the director of the depart-
ment of water resources may reject such application and refuse issuance of a
permit therefor, or may partially approve and grant a permit for a smaller
quantity of water than applied for, or may grant a permit upon ‘conditions.
Provided however, that minimum stream flow water rights may not be established
under the local public interest criterion, and may only be established pursu-
ant to chapter 15, title 42, Idaho Code. The provisions of this section shall
apply to any boundary stream between this and any other state in all cases
where the water sought to be appropriated has its source largely within the
state, irrespective of the location of any proposed power generating plant.

(6) Any person or corporation who has formally appeared at the hearing,

4

aggrieved by the judgment of the director of the department of water
resources, may seek judicial review thereof in accordance with section
42-1701A(4), Idaho Code.

SECTION 3. That Section 42-222, Idaho Code, be, and the same is hereby
amended to read as follows:

42-222. CHANGE 1IN POINT OF DIVERSION, PLACE OF USE, PERIOD OF USE, OR
NATURE OF USE OF WATER UNDER ESTABLISHED RIGHTS —-- FORFEITURE AND EXTENSION --—
APPEALS. (1) Any person, entitled to the use of water whether represented by
license issued by the department of water resources, by claims to water rights
by reason of diversion and application to a beneficial use as filed under the
provisions of this chapter, or by decree of the court, who shall desire to
change the point of diversion, place of use, period of use or nature of use of
all or part of the water, under the right shall first make application to the
department of water resources for approval of such change. Such application
shall be wupon forms furnished by the department and shall describe the right
licensed, claimed or decreed which is to be changed and the changes which are
proposed, and shall be accompanied by the statutory filing fee as in this
chapter provided. Upon receipt of such application it shall be the duty of the
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director of the department of water resources to examine same, obtain any con-
sent required in section 42-108, Idaho Code, and if otherwise proper to pro-
vide notice of the proposed change in the same manner as applications under
section 42-203A, Idaho Code. Such notice shall advise that anyone who desires
to protest the proposed change shall file notice of protests with the depart-
ment within ten (10) days of the last date of publication. Upon the receipt of
any protest, accompanied by the statutory filing fee as provided in section
42-221, 1Idaho Code, it shall be the duty of the director of the department of
water resources to investigate the same and to conduct a hearing thereon. He
shall also advise the watermaster of the district in which such water is used
of the proposed change and the watermaster shall notify the director of the
department of water resources of his recommendation on the application, and
the director of the department of water resources shall not finally determine
the action on the application for change until he has received from such
watermaster his recommendation thereof, which action of the watermaster shall
be received and considered as other evidence.

When the nature of use of the water right is to be changed to municipal
purposes and some or all of the right will be held by a municipal provider to
serve reasonably anticipated future needs, the municipal provider shall pro-
vide to the department sufficient information and documentation to establish
that the applicant qualifies as a municipal provider and that the reasonably
anticipated future needs, the service area and the planning horizon are con-
sistent with the definitions and requirements specified in this chapter. The
service area need not be described by legal description nor by description of
every intended use in detail, but the area must be described with sufficient
information to identify the general location where the water under the water
right 1is to be used and the types and quantity of uses that generally will be
made .

When a water right or a portion thereof to be changed is held by a munici-
pal provider for municipal purposes, as defined in section 42-202B, Idaho
Code, that portion of the right held for reasonably anticipated future needs
at the time of the change shall not be changed to a place of use outside the
service area, as defined in section 42-202B, Idaho Code, or to a new nature of
use.

The director of the department of water resources shall examine all the

5

evidence and available information and shall approve the change in whole, or
in part, or upon conditions, provided no other water rights are injured
thereby, the change does not constitute an enlargement in use of the original
right, the change is consistent with the conservation of water resources
within the state of Idaho and is in the local public interest as defined in
section 42-2032+(5) 42-202B, Idaho Code, the ch will not adversely affect
the local economy of the watershed or local area within which the source of
water for the proposed use originates, in the case where the place of use is
outside of the watershed or local area where the source of water originates,
and the new use is a beneficial use, which in the case of a municipal provider
shall be satisfied if the water right is necessary to serve reasonably antici-
pated future needs as provided in this chapter. The director may consider con-
sumptive use, as defined in section 42-202B, Idaho Code, as a factor in deter-
mining whether a proposed change would constitute an enlargement in use of the
original water right. The director shall not approve a change in the nature of
use from agricultural wuse where such change would significantly affect the
agricultural base of the local area. The transfer of the right to the use of
stored water for irrigation purposes shall not constitute an enlargement in
use of the original right even though more acres may be irrigated, if no other
water rights are injured thereby. A copy of the approved application for
change shall be returned to the applicant and he shall be authorized upon
receipt thereof to make the change and the original water right shall be pre-
sumed to have been amended by reason of such authorized change. In the event
the director of the department of water resources determines that a proposed
change shall not be approved as provided in this section, he shall deny the
same and forward notice of such action to the applicant by certified mail,
which decision shall be subject to judicial review as hereafter prewided set
forth. Provided however, minimum stream flow water rights may not be estab-
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pursuant to chapter 15, title 42, Idaho Code.

(2) All rights to the use of water acquired under this chapter or other-
wise shall be lost and forfeited by a failure for the term of five (5) years
to apply it to the beneficial use for which it was appropriated and when any
right to the wuse of water shall be lost through nonuse or forfeiture such
rights to such water shall revert to the state and be again subject to appro-
priation under this chapter; except that any right to the use of water shall
not be lost through forfeiture by the failure to apply the water to beneficial
use under certain circumstances as specified in section 42-223, Idaho Code.

(3) Upon proper showing before the director of the department of water
resources of good and sufficient reason for nonapplication to beneficial use
of such water for such term of five (5) years, the director of the department
of water resources is hereby authorized to grant an extension of time extend-
ing the time for forfeiture of title for nonuse thereof, to such waters for a
period of not to exceed five (5) additional years.

(4) Application for an extension shall be made before the end of the five
(5) year period upon forms to be furnished by the department of water
resources and shall fully describe the right on which an extension of time to
resume the use 1is requested and the reasons for such nonuse and shall be
accompanied by the statutory filing fee; provided that water rights protected
from forfeiture under the provisions of section 42-223, Idaho Code, are exempt
from this requirement.

(a) Upon the receipt of such application it shall be the duty of the

director of the department of water resources to examine the same and to

provide notice of the application for an extension in the same manner as
applications under section 42-203A, Idaho Code. The notice shall fully

6

describe the right, the extension which is requested and the reason for
such nonuse and shall state that any person desiring to object to the
requested extension may submit a protest, accompanied by the statutory
filing fee as provided in section 42-221, Idaho Code, to the director of
the department of water resources within ten (10) days of the last date of
publication.
(b) Upon receipt of a protest it shall be the duty of the director of the
department of water resources to investigate and conduct a hearing thereon
as in this chapter provided.
(c) The director of the department of water resources shall find from the
evidence presented in any hearing, or from information available to the
department, the reasons for such nonuse of water and where it appears to
the satisfaction of the director of the department of water resources that
other rights will not be impaired by granting an extension of time within
which to resume the use of the water and good cause appearing for such
nonuse, he may grant one (1) extension of five (5) years within which to
resume such use.
(d) In his approval of the application for an extension of time under
this section the director of the department of water resources shall set
the date when the use of water is to be resumed. Sixty (60) days before
such date the director of the department of water resources shall forward
to the applicant at his address of record a notice by certified mail set-
ting forth the date on which the use of water is to be resumed and a form
for reporting the resumption of the use of the water right. If the use of
the water has not been resumed and report thereon made on or before the
date set for resumption of use such right shall revert to the state and
again be subject to appropriation, as provided in this section.

(e) In the event the director of the department of water resources deter-—

mines that a proposed extension of time within which to resume usé of a

water right shall not be approved as provided in this section, he shall

deny same and forward notice of such action to the applicant by certified
mail, which decision shall be subject to judicial review as hereafter pro-
vided.

(5} Any person or persons feeling themselves aggrieved by the determina-
tion of the department of water resources in approving or rejecting an appli-
cation to change the point of diversion, place, period of use or nature of use
of water under an established right or an application for an extension of time
within which to resume the use of water as provided in this section, may, if a



39
40
41
42
43
44

45
46

47
48
49
50
51
52
53

WL WA WD

144

protest was filed and a hearing held thereon, seek judicial review pursuant to
section 42-1701A(4), Idaho Code. If no protest was filed and no hearing held,
the applicant may request a hearing pursuant to section 42-1701A(3), Idaho
Code, for the purpose of contesting the action of the director and may seek
judicial review of the final order of the director following the hearing pur-
suant to section 42-1701A(4), Idaho Code.

SECTION 4. That Section 42-240, Idaho Code, be, and the same is hereby
amended to read as follows:

42-240. APPLICATION FOR RIGHT TO EXCHANGE WATER —- FILING FEE -— NOTICE
—~- PROTEST -- HEARING -- APPROVAL OR DENIAL -- APPEAL. (1) Any person holding
a right for the use of surface water may make application to the director of
the department of water resources to exchange water authorized to be diverted
under the right with the same or a different source, or with water authorized
to be diverted under one (1) or more other rights from the same source or
another surface water source. If the application proposes an exchange with

7

water under another water right, the application shall be accompanied by an
agreement in writing subscribed by the person proposing the exchange and each
person or organization owning rights to water with whom the exchange is pro-
posed to be made.

(2) The application shall be upon forms furnished by the department and
shall contain such information as shall enable the director to determine the
nature of the proposed exchange, and shall be accompanied by the statutory
filing fee provided under section 42-221, Idaho Code, for an application to
change a vested water right.

(3) Upon receipt of the application, it shall be the duty of the director
to examine the same and, if otherwise proper, to cause notice of the proposed
exchange to be published in the same manner as applications under section
42-203A, Idaho Code. The notice shall fully describe the nature of the pro-
posed exchange of water and shall advise that anyone who wishes to protest
shall file notice of protest in accordance with the provisions of section
42-203A, Idaho Code.

(4) Upon the receipt of any protest it shall be the duty of the director
to investigate the same and to conduct a hearing thereon. The director shall
also advise the watermaster of the district in which the exchange is proposed,
if a district exists, and the watermaster shall notify the director of the
watermaster's recommendations on the application. The director shall not take
final action on the application or exchange until the director has received
the recommendations of the watermaster, including recommended conditions nec-
essary for the exchange of water to be properly administered and regulated.

(5) The director shall examine all the evidence and available information
and shall approve the exchange in whole, or in part, or upon conditions, pro-
vided no other water rights are injured thereby, the exchange does not consti-
tute an enlargement in use of the original right or rights, the exchange 1is
consistent with the conservation of water resources within the state of Idaho,
asd the exchange is in the local public interest as defined in section 42-29334
42-202B, Idaho Code, and the exchange will not adversely affect the local
economy of the watershed or local area within which the source of water for
the proposed use originates, in the case where the place of use is outside of
the watershed or local area where the source of water originates. Unless
otherwise provided in a written agreement between the applicant and other
right holders, the director shall condition approval of an exchange so that
the exchange will not be operative during times when water is not available to
satisfy the exchange, and that during these times the right to use water auto-
matically reverts to the place of use authorized under the water rights. A
copy of the approved application for exchange shall be provided to the appli-
cant and the watermaster, and the applicant shall be authorized upon receipt
thereof to make the exchange in accordance with the conditions set forth by
the director. Should an approved exchange thereafter be discontinued, the
applicant or the applicant's successor in interest must so notify the director
and the district watermaster.

(6) In the absence of a contrary agreement by the parties to an exchange,
when the director has approved a right to exchange storage water for the natu-
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48 ral flow of a stream or other water supply, the storage water shall be

49 ered in preference to any exchange rights subsequently approved using the same
50 storage water right.
51 (7) Any person or persons feeling themselves aggrieved by a final order
52 or final action of the director under this section may, if a protest was filed
53 and hearing held thereon, seek judicial review pursuant to i
54 42-1701A(4), Idaho Code. If no protest was filed and no hearing held, the
55 applicant may request a hearing pursuant to section 42- -1701A(3), Idaho
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1 for the purpose of contesting the action of the director and may seek judicial
2 review of the final order of the director following the hearing pursuant to
3 section 42-1701A(4), Idaho Code.

4 SECTION 5. That Section 42-1763, Idaho Code, be, and the same is

5 amended to read as follows:

6 42-1763. RENTALS FROM BANK -- APPROVAL BY DIRECTOR. The terms and condi-
7 tions of any rental of water from the water supply bank must be approved by
8 the director of the department of water resources. The director of the depart-
9 ment of water resources may reject and refuse approval for or may partially
10 approve for a less quantity of water or may approve upon conditions any pro-
11 posed rental of water from the water supply bank where the proposed use is
12 such that it will reduce the quantity of water available under other existing
13 water rights, the water supply involved is insufficient for the purpose for
14 which it is sought, the rental would cause the use of water to be enlarged
15 beyond that authorized under the water right to be rented, S the rental
16 will conflict with the local publlc 1nterest & e

17 48 as defined 2 £ Sk it i &t

18 the—proposed—ise in section 42-202B Idaho Code, or the rental will adversely

19 affect the local economy of the wa d or local area within which the

20 source of water for the proposed use originates, in the case where the place

21 of us

is outside of the watershed or local area where the source of water

22 originates. The director shall consider in determining whether to approve
23 rental of water for use outside of the state of Idaho those factors enumerated
24 in subsection (3) of section 42-401, Idaho Code.

Statement of Purpose / Fiscal Impact

REPRINT REPRINT REPRINT REPRINT REPRINT REPRINT REPRINT REPRINT
STATEMENT OF PURPOSE
RS 13046

This legislation clarifies the scope of the "local public
interest" review in water right applications, transfers and water
supply bank transactions. This legislation is intended to ensure
that the Department of Water Resources has adequate authority to
require that diversions, transfers and other actions affecting
water resources do not frustrate the public's interest in the
effective utilization of its water resources. The "local public
interest"” should be construed to ensure the greatest possible
benefit from the public waters is achieved; however, it should
not be construed to require the Department to consider secondary
effects of an activity simply because that activity happens to
use water. For example, the effect of a new manufacturing plant
on water quality, resident fish and wildlife and the availability
of water for other beneficial uses is appropriately considered
under the local public interest criteria. On the other hand, the
effect of the manufacturing plant on the air quality is not
within the local public interest criteria because it is not an
effect of the diversion of water but rather a secondary effect of
the proposed plant. While the impact of the manufacturing plant
on air quality is important, this effect should be evaluated by
DEQ under the E P H A. As noted by the Idaho. Supreme Court in
Shokal v. Dunn, 109 Idaho 330 (1985), "[ilt is not the primary
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job of Water Resources to protect the health and welfare of
Idaho's citizens and visitors that role is vested" in other
agencies.

Water Resources role under the "local public interest™ is to
ensure that proposed water uses are consistent with securing "the
greatest possible benefit from [the public waters] for the
public.” Thus, within the confines of this legislation, Water
Resources should consider all locally important factors affecting
the public water resources, including but not limited to fish and
wildlife habitat, aquatic life, recreation, aesthetic beauty,
transportation, navigation, water quality and the effect of such
use on the availability of water for alternative uses of water
that might be made within a reasonable time. This legislation
contemplates that "[t]he relevant impacts and their relative
weights will vary with local needs, circumstances, and
interests." "The determination of what elements of the public
interest are impacted, and what the public interest requires, is
committee to Water Resources' sound discretion."

In recent years, some transactions have been delayed by
protests based on a broad range of social, economic and
environmental policy issues having nothing to do with the impact
of the proposed action on the public's water resource.
Applicants have experienced costly delays and have been required
to hire experts to respond to issues at-an agency whose propose
has nothing to do with those issues.

This legislation also clarifies that the effect on the local
economy of a watershed or local area that is the source of a
proposed use of water but not the place of use for the proposed
use shall be considered. The purpose of this criteria is to
ensure that out of basin transfers do not deprive a local area of
use of the available water supply.

FISCAL IMPACT

This legislation should remove significant financial burdens
on the Department of Water Resources and on private parties.
This legislation should impose no fiscal burden on any agency or
unit of government.
Contact
Name: Rep. John A. "Bert" Stevenson
Phone: (208) 332-1000
Sen. Laird Noh

STATEMENT OF PURPOSE/FISCAL NOTE Bill No. 284

STATEMENT OF RICHARD HAMANN, ASSOCIATE IN LAW, CENTER FOR GOVERNMENTAL
RESPONSIBILITY, LEVIN COLLEGE OF LAW, UNIVERSITY OF FLORIDA

RECONCILING SWANCC WITH THE CLEAN WATER ACT

Chairman Crapo, Senator Graham and members of the committee, thank you for
the opportunity to speak to you today about how the decision of the Supreme Court
in Solid Waste Agency of Northern Cook County v. U.S. Army Corps of Englnegrs
(SWANCC)3, can be reconciled with the goals of the Clean Water Act. I have studied

1531 U.S. 159 (2001).
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and taught the law and policy of wetlands regulation for over 20 years and am hon-
ored to be here.

So-called isolated wetlands and waters are seldom truly isolated. As Congress cor-
rectly recognized in 1972, water moves in hydrologic cycles, pollution must be ad-
dressed at the source and pollution is more than adding chemicals to water2. De-
grading the physical or biological integrity of water is pollution3. Discharging pollut-
ants, whether they are oil, sewage or clean fill dirt, into bodies of water that are
not navigable in the traditional sense can have severe adverse impacts on human
health and aquatic ecosystems.

A substantial part of the State of Florida, like many other States, is covered by
streams, lakes, ponds, swamps and marshes that do not meet the traditional tests
of navigability? and are not tributary to waters that meet those tests. Even the Ev-
erglades, often characterized as a “River of Grass,”® has many areas of wetlands and
shallow, seasonal waterbodies that are geographically remote from traditional navi-
gable waters and may be hydrologically connected only during high water condi-
tions. Nevertheless, these areas are essential to the conservation of the larger
aquatic ecosystem and to the quality and availability of the water on which the Ev-
erglades and everyone in South Florida depend. In the part of Florida where I live,
we have numerous lakes and streams that sustain abundant fish and wildlife re-
sources and provide recreational opportunities for residents and visitors from
throughout the world. They are also resources of national importance and are vul-
nerable to every kind of pollution. In many cases they discharge to groundwater
through sinkholes. Streams and lakes simply flow into the ground carrying pollut-
ants and become part of our drinking water supply and the source of our springs.
In many cases they are not navigable or directly connected to traditional navigable
waters and under some interpretations of SWANCC would not receive the protec-
tions of the Clean Water Act or other Federal environmental legislation. Florida il-
lustrates why Congress defined “navigable waters” as “waters of the United States”.

Prior to 2001, there had been strong judicial support for comprehensive water pol-
lution control including restrictions on the discharge of dredged or fill material to
wetlands. The term “waters of the United States” had been given the expansive in-
terpretation necessary to implement the intent of Congress.6

The decision in SWANCC was a setback to the protection of water quality, not
only from dredged or fill materials, but also from oil, toxics and conventional pollut-
ants. SWANCC has been soundly criticized as an example of conservative judicial
activism. 7 Those of us who study and implement the Clean Water Act have strug-
gled to interpret the opinion and to reconcile it with previous decisions that were
not overturned and with the language, structure and intent of the Clean Water Act.
The lower Federal courts have diverged in their interpretations. Most courts have
interpreted SWANCC as being of very limited application, eliminating Federal juris-
diction only over those waters that are hydrologically isolated and subject to Federal
regulation only through use by migratory birds.® That is the interpretation origi-
nally favored by the Federal agencies® and consistently advocated by the Depart-
ment of Justice in the briefs filed in appeals of many of the lower court rulings. 10
Other courts have gone beyond the specific holding in SWANCC and ruled that the

2S. Rep. No. 92-414, p.77 (1972), U.S. Code Cong. & Admin. News 1972, pp. 3668, 3742.

3The goal of the Clean Water Act is “to restore and maintain the chemical, physical and bio-
logical integrity of the Nation’s waters.” Clean Water Act §101, 33 U.S.C. §1251. According to
the House Report, “the word ’integrity’ . . . refers to a condition in which the natural structure
and function of ecosystems is maintained.” H.R. Rep. No. 92-911, p. 76 (1972).

4The 11th Circuit has redefined navigability in the narrowest possible terms, holding that
Fisheating Creek was not navigable for regulatory purposes because it was not part of a contin-
uous, interstate highway for waterborne commerce. Lykes Bros. v. U.S. Army Corps of Engi-
neers, 64 F.3d 630 (11th Cir. 1996).

5Marjory Stoneman Douglas, THE EVERGLADES: RIVER OF GRASS (1947).

6U.S. v. Eidson, 108 F.3d 1336 (11th Cir. 1997); U.S. v. Holland, 373 F. Supp. 665 (M.D. Fla.
1974).

7See e.g., Richard J. Lazurus, Environmental Law and the Supreme Court: Three Years
Later, 19 Pace Envtl. L. Rev. 653 (2002).

8See e.g., U.S. v. Krilich, 303 F.3d 784 (7th Cir. 2002), cert. denied 123 S. Ct. 1782 (2003);
Headwaters v. Talent Irrigation District, 243 F.3d 526 (9th Cir 2001); U.S. v. Interstate General
Co., 152 F. Supp. 2d 843 (D. Md. 2001), affd 2002 U.S. App. WL 1421411 (4th Cir. 2002); U.S.
v. Buday, 138 F. Supp. 2d 1282 (D. Mont. 2001).

9Gary S. Guzy, General Counsel, U.S. Environmental Protection Agency and Robert M. An-
derson, Chief Counsel, U.S. Army Corps of Engineers, Memorandum: Supreme Court Ruling
Concerning CWA Jurisdiction over Isolated Waters (January 19, 2001).

10See e.g., United States Brief in Response to Defendant’s Motion for Reconsideration and in
Preparation for Site Visit, p.7, United States of America v. James S. Deaton, Civil No. MSJ—
95-2140, U.S. District Court, Maryland.
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Clean Water Act does not regulate the discharge of pollutants in areas that are not
directly and closely connected to traditional navigable waters. 11 Most of these rul-
ings are by lower courts and on appeal by the Department of Justice. The Corps
of Engineers and Environmental Protection Agency have issued new guidance on
the interpretation of SWANCC and initiated rulemaking on the definition of navi-
gable waters. 12 Some development interests believe rulemaking is warranted to re-
strict Clean Water Act jurisdiction. 13

Conservation organizations are concerned that the notice of rulemaking implies
too broad an interpretation of SWANCC and that the guidance memorandum is
more restrictive of jurisdiction than is warranted.l* Because the guidance memo-
randum only requires referral to headquarters when asserting jurisdiction, they fear
that decisions to refrain from regulation are encouraged. Because there is no process
to document the decision not to regulate an area, there is no way to know how many
acres of wetlands are being lost through Federal inaction, by what rationales, and
with what ecological consequences.

The Court in SWANCC said navigable waters cannot be read completely out of
the Act. It supported regulating those waters that have a “significant nexus” to nav-
igable waters and wetlands that are “inseparably bound up with waters of the
United States.” It did not specify, however, how close the connection to navigable
waters must be. In U.S. v. Riverside Bayview Homes!?, the Court indicated a will-
ingness to defer to the “ecological judgment” of the Federal agencies in assessing
the importance of specific areas to the overall integrity of aquatic ecosystems?6.

Rather than overreacting to SWANCC and adopting the most expansive interpre-
tation of the case, the Federal agencies should continue to argue for a narrow inter-
pretation of SWANCC. The Supreme Court has demonstrated a willingness to re-
treat from the language in opinions authored by some of its more extreme members.
For example, in Palazzolo v. Rhode Island!?, the Court resurrected long-standing
tests for determining regulatory “takings” that had seemingly been rejected in the
earlier opinion authored by Justice Scalia in Lucas v. South Carolina Coastal Coun-
cil.1® The limitations on citizen suits of Steel Co. v. Citizens for a Better Environ-
ment!9, were subsequently retracted in Friends of the Earth v. Laidlaw Environ-
mental Services20.

Rather than unnecessarily accepting unwarranted limits on the jurisdiction of the
Clean Water Act, the agencies should develop the case to protect waters that are
vital to the integrity of aquatic ecosystems and defend it in the Federal courts. That
process is, to some degree, now occurring, and should not be preempted by pre-
mature regulatory action.

The “ecological judgment” of the agencies must be well-grounded in science. Nu-
merous studies have supported the ecological value of “isolated” waters and wet-
lands. Congress should support the agencies in continuing to develop sound science
and apply 1t making regulatory decisions.

Florida is better able than many States to withstand a curtailment of Federal
wetlands jurisdiction. Most States have no authority for regulating isolated wetland
and all States depend on the Federal programs. Wetlands are best protected when
State and Federal agencies support each other?l. Florida regulates most so-called
isolated waters and wetlands under State law, but there are significant adverse con-

11See e.g., Rice v. Harken Exploration Co., 250 F.3d 264 (5th Cir. 2001); U.S. v. Rapanos,
190 F. Supp 2d 1011 (E.D. MI, 2002), appeal pending No. 02-1377 (6th Cir.); U.S. v. Newdunn
Assoc., 195 F. Supp 2d 751 (E.D. Va. 2002), appeal pending, No. 02-1594 and 02-1480 (4th Cir.).

12Corps of Engineers and Environmental Protection Agency, Advance Notice of Proposed
Rulemaking on the Clean Water Act Regulatory Definition of “Waters of the United States”, 68
Fed. Reg. 1991, January 15, 2003. Appendix A of the ANPR is a guidance document for inter-
preting SWANCC issued by Robert E. Fabricant, General Counsel, Environmental Protection
Agency and Steven J. Morello, General Counsel, Department of the Army.

13For the view that SWANCC is based on a correct interpretation of congressional intent, see
Virginia S. Albrecht and Stephen M. Nickelsburg, Could SWANCC Be Right? A New Look at
the Legislative History of the Clean Water Act, 32 ELR 11042-11058 (Sept. 2002).

14See National Wildlife Federation et. al, Comments for the EPA Water Docket, OW—-2002—
0050, Advance Notice of Proposed Rulemaking on the Clean Water Act Regulatory Definition
of “Waters of the United States”, April 16, 2003; Jay Austin, No Need for EPA to Act After
Court Ruling, The Environmental Forum 52-53 (May/June 2003).

15474 U.S. 121 (1985).

16474 U.S. at 134-135.

17533 U.S. 606 (2001).

18505 U.S. 1003 (1992).

19523 U.S. 83 (1998).

20528 U.S. 167 (2000).

21Jon Kusler, “Impinging on the States”? We Don’t Think So, The Environmental Forum, 55—
56 (May/June 2003).
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sequences to losing the Federal participation in protecting all of our nation’s waters.
Florida has failed to implement a wetlands regulatory program in the Panhandle,
where promoters have begun hyping the “Great Northwest” and development is
booming. Many thousands of acres of our rarest wetlands in that area have no pro-
tection without Federal regulation. In other parts of the State, Federal regulation
is a critical supplement and backstop to the system of State wetland protections.
The protection provided under Florida law to the wetlands habitat of endangered
and threatened species is much less than that of the Endangered Species Act. Flor-
ida has nothing similar to the National Environmental Policy Act (NEPA) and
therefore no requirements to comprehensively consider and disclose the direct, indi-
rect and cumulative impacts of development decisions. Florida has weaker require-
ments for the use of practicable alternatives and is in the process of adopting a rule
to weaken wetland mitigation requirements.

Finally, Florida’s natural resources are affected by the decisions made in other
States. Much of our wildlife migrates between Florida and other States and depends
on the integrity of wetlands outside our borders. Many of Florida’s rivers flow from
Georgia and Alabama. The Suwannee and the St. Marys, for example, have their
origins in the Okeefeenokee Swamp. A company is proposing to mine 300 acres of
“isolated” wetlands adjacent to that National Wildlife Refuge that are not regulated
under State law and will not be regulated by the Corps of Engineers. If the
Okeefeenokee is degraded?2, two of Florida’s most famous rivers are at risk.

Congress could act to clarify the extent of Clean Water Act jurisdiction. Simply
deleting any reference to navigability as a jurisdictional constraint would resolve the
issue of statutory interpretation. Indeed, S. 473, The Clean Water Authority Res-
toration Act, introduced in February 2003, would accomplish this result and is the
ideal solution.

Even without new legislation, the Environmental Protection Agency and the
Corps of Engineers could clarify the definition of “waters of the United States” in
several important respects. They could eliminate, for example, the need to show that
the degradation of a particular water affects interstate commerce. Dredging and fill-
ing are economic activities with substantial effects on interstate commerce and
should be regulated as such. The agencies could clarify that tributaries include any
system of artificial or natural streams, ditches, drains, swales, arroyos, aquifers or
other drainage features that is reasonably likely to convey water to navigable wa-
ters. They could define navigable waters to include waters that used or susceptible
of use for recreational purposes. They could define the concept of adjacency to en-
sure that any waters or wetlands that bear a significant ecological relationship to
navigable waters are regulated.

Substantially revising a regulatory definition that has worked effectively and
withstood many legal challenges, however, seems premature, especially if the effect
is to reduce the geographic scope of the Clean Water Act beyond that specifically
required by the narrow holding of SWANCC. The importance of the nation’s waters
is not defined by navigability. That fact was clearly recognized by Congress in 1972
and again in 1977. The discharge of oil, toxic substances or untreated sewage into
an “isolated” wetland or body of water, or a remote stream, can have devastating
consequences for human health and the environment. When the Supreme Court is
presented with a case involving more ecologically compelling facts than an aban-
doned gravel pit, it may recognize the importance of upholding the intent of Con-
gress to protect the integrity of all of the nation’s waters. It may also choose to fur-
ther curtail Federal authority, but it has not done so yet and we should not assume
that it will do so in the future.

RESPONSES OF RICHARD HAMANN TO ADDITIONAL QUESTIONS FROM SENATOR
GRAHAM

. Qdug)stion 1. In your opinion, do we adequately recognize the value of our wet-
ands?

Response. I believe the public recognizes the great value of wetlands for water
quality enhancement, water storage and flood attenuation, groundwater recharge,
fish and wildlife habitat, aesthetics and recreation. Some interests see them pri-
marily as obstacles to land development. In my opinion, our political institutions do
not adequately recognize the value of our wetlands. If they did, the debate in Con-
gress would be about how to strengthen and improve the protection of wetlands by
encouraging the development of watershed plans and clearly regulating drainage ac-

22The Department of Interior has expressed significant concern over the hydrologic impact of
mining adjacent to the Okeefeenokee National Wildlife Refuge.
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tivities; we would not be losing on average 58,000 acres of wetlands every year to
dredging, filling and drainage.

Question 2. In your testimony you said Congress could clarify the intended scope
of the Clean Water Act by simply removing the word “navigable” from the statute.
If Congress did that, what would prevent the Corps from asserting jurisdiction over
every puddle, or every crease in the ground that catches rainwater during a storm?

Response. By removing the word “navigable” from the statute Congress would be
simply restating the congressional intent that it expressed in 1972 by defining “nav-
igable waters” as “waters of the United States”, a definition that excluded any ref-
erence to navigability. 33 U.S.C. §1362(7). In applying that definition, the Corps of
Engineers (Corps) and Environmental Protection Agency (EPA) have carefully delin-
eated those kinds of waters that would be subject to regulation, including all navi-
gable and tidal waters, their tributaries and adjacent wetlands. They have asserted
jurisdiction over “other waters “ whose use, degradation or destruction could affect
interstate or foreign commerce. 33 C.F.R. §328.3(a). Jurisdiction is limited by the
commerce clause and the purposes of the Clean Water Act (CWA).

In some cases the agencies have attempted to regulate ponds and wetlands that
are seasonally wet or streams that flow only intermittently. They have sometimes
regulated streams and waterbodies that are not directly and continuously connected
to navigable waters. The reason they have done so is that in many cases these kinds
of waters are critically important parts of the aquatic ecosystem. They may serve
as wildlife habitat during critical portions of a species life cycle. Many waterfowl
and amphibians, for example, breed in isolated or seasonal ponds and wetlands.
Wading birds, such as the endangered wood stork feed in such areas. In other cases,
seasonal or intermittent waters are vital to maintaining the quality of larger waters
that receive drainage from those areas. EPA and the Corps consider the specific
facts relative to a specific body of water before determining whether there is juris-
diction over that particular place as provided for in the agency rules. They have
never asserted jurisdiction over “every puddle, or every crease in the ground”. In
the event they did, there is an administrative process for reviewing the jurisdic-
tional determination and having it reversed. 33 C.F.R. Part 331.

Question 3. Could you please explain what aspects of the CWA will be affected
by the SWANCC decision, and what those effects might be?

Response. The decision in Solid Waste Authority of Northern Cook County vs.
United States, 531 U.S. 159 (2001) (SWANCC) limits the jurisdictional reach of the
CWA. Although there is some debate over the extent of the limitation, the geo-
graphic extent of regulatory jurisdiction is not an extensive as it was before the Su-
preme Court’s decision. To the extent that SWANCC limits the extent of CWA juris-
diction, it does not do so only for the Section 404 wetlands regulatory program. It
also limits CWA jurisdiction over the discharge of toxic chemicals, feedlot wastes,
stormwater runoff and other kinds of pollutants. It limits the authority of EPA to
require States to develop and implement water quality standards and Total Max-
imum Daily Loads for point and nonpoint sources of pollutants. Because many State
programs are dependent on Federal definitions or are implemented through Section
401 certifications, State wetlands and water quality programs are limited. Because
jurisdiction under the Oil Pollution Act (OPA) is the same as that under the Clean
Water Act, discharges of oil to surface waters may not be remedied or punished. The
unregulated discharge of pollutants may now occur in new areas.

Question 4. Are there currently CWA exemptions covering normal agricultural
practice, and would those exemptions be affected by the Clean Water Authority Res-
toration Act, as proposed?

Response. The CWA currently contains extensive agricultural exemptions. For the
purposes of Section 404, normal farming practices have a very broad exemption, pro-
vided they do not have the affect of reducing the reach of navigable waters. 33
U.S.C. §1344(f). Return flows from irrigated agriculture and agricultural stormwater
drainage are exempt from the same kinds of regulation as are other discharges of
pollutants. 33 U.S.C. §§402(1), 502(14).

The proposed Clean Water Authority Restoration Act of 2003 (S. 473) would have
no affect whatsoever on any of the agricultural exemptions. It merely codifies the
regulatory definition of waters of the United States that EPA and the Corps have
been using for many years.

Question 5. During the hearing, Mr. Pierce presented photographs of what he said
were instances where the Corps asserted Sec. 404 jurisdiction. Those photos gen-
erally depicted water management structures related to working farmland, or arid
areas. Could you help us understand why it might have be reasonable for the Corps
to assert jurisdiction in the cases such as those presented by Mr. Pierce?
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Response. It is often possible to portray regulation as unreasonable by presenting
images or other information that fails to convey an accurate impression of the cir-
cumstances. It would be necessary to objectively review the case studies presented
to determine whether they were accurately portrayed and to understand the ration-
ale for asserting jurisdiction. Several images, however, raised questions in my mind.
There was one image of a forested area over which the agencies had asserted juris-
diction. It appeared very dry. One could clearly see, however, the distinctive water
lines on the trunks of the trees that indicate the site is regularly inundated for ex-
tensive periods of time. It appeared that a misleading impression was created by
showing dry season conditions. There was at least one image of a dry wash in a
desert area. It appeared bone dry at the time the photograph was taken but one
could plainly see the effects of flowing water in the distribution of sand in the chan-
nel, the cutting of banks etc. An experienced person would understand how water
flowing in that channel, however intermittently, could transport pollutants, threaten
flood damage, and otherwise affect the interests of the Nation in the waters of the
U.S. Because they tend to retain moisture, such areas are often among the most im-
portant areas of wildlife habitat in the desert environment.

There were also views of farmland over which the agencies had allegedly asserted
jurisdiction. Approximately 80 percent of our wetland losses have occurred due to
agricultural conversions, so these areas may have been more functional and rec-
ognizable as wetlands before farming practices began. In addition, farmers some-
times plant areas that are infrequently wet, hoping for a dry year or to harvest be-
fore the water returns. Such practices can damage wetlands that are valuable wild-
life habitat and cause pollution of other waters. In other cases, unregulated drain-
age activities may have degraded wetlands. A closer examination of the facts is
needed.

Question 6. During the hearing, panel members mentioned three ways to resolve
the confusion about CWA jurisdiction: 1) Leave it to the courts; 2) EPA/Corps rule-
making; and 3) legislation. Could you summarize the pros and cons of these three
options? Which of these options makes the most sense?

Response. Congressional or administrative action would, presumably, be intended
to resolve any uncertainty or regulatory gaps created by the SWANCC decision.
Leaving the issue to the courts would reduce the chances of premature and unneces-
sary legislative or administrative action premised on incorrectly predicting the
course of judicial interpretation. By allowing the courts to further define the issues,
the real scope of the problem to be addressed would be more apparent. However,
there would be uncertainties and litigation expenses for both resource protection
and development interests for some period. Rulemaking by EPA and the Corps could
alleviate some of the uncertainty, but seems certain to introduce additional confu-
sion over the meaning of new rules. Rulemaking also risks overreacting to the
SWANCC decision and administratively eliminating jurisdiction over important
areas based on reading the case too broadly and going beyond what is required by
the courts. Because SWANCC was decided on legislative interpretation, legislation
is the easiest way to correct a mistaken interpretation. If Congress cannot act sim-
ply and directly, however, the issue is likely to become further confused.

Enacting the Clean Water Authority Restoration Act of 2003 (S. 473) would make
the most sense for those interested in maintaining pre-SWANCC jurisdiction. Rule-
making makes the most sense for those interested in limiting jurisdiction because
they have the opportunity to adopt rules that extend the ruling in SWANCC. To
those who are concerned with maintaining wetlands protection, continued interpre-
tation and application of the existing rules make the most sense, assuming they
have little confidence in the commitment of Congress or the administration to
strengthen or maintain existing levels of environmental regulation.

Question 7. Under the Corps’ current policy, field offices must consult with HQ
before asserting Sec. 404 jurisdiction under certain circumstances, but not when
they choose not to assert jurisdiction. What are the possible impacts of that policy?

Response. That policy creates an obvious bias against asserting jurisdiction. The
staff who make these determinations in the field are generally overworked, under-
paid and subject to intense political pressure. By asserting jurisdiction, the staff
member instantly creates the additional work of compiling whatever information is
required to justify the decision, writing a report to that effect, and responding to
questions and requests for additional information. By making it more difficult to as-
sert regulatory jurisdiction than not, the agency is effectively discouraging staff
from fully implementing the authority of the CWA. Perhaps more importantly, the
staff member may be subtly pressured to “back down” on jurisdictional determina-
tions due to concerns about job tenure or advancement. The informal decision of a
staff member to not assert jurisdiction does not carry similar penalties.
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Question 8. During your testimony you mentioned that when the Corps declines
jurisdiction there is no record of an action taken, and therefore no record of the ef-
fects of those decisions. Could you elaborate on what this means?

Response. When jurisdiction is asserted a file is created and the agencies collect
data about the acreage and locations of wetlands, the specific areas where dis-
charges may be allowed and any mitigation that is required. It is thus possible to
gain some understanding of whether the goal of “no net loss” is being achieved in
the regulatory process. If an agency staff member learns about an activity occurring
in wetlands through observation, citizen complaints or reports from other agencies
and informally determines that there is no jurisdiction, that decision is not similarly
documented and reported. Therefore, there is no way to review the agency files to
determine how many thousands of acres of wetlands are being lost, with what con-
sequences and on what basis. There is no record of a final agency action for review
by Congress, citizens groups or anyone else who may be concerned the agencies are
not fully implementing the statutes.

Question 9. With respect to the protection of our nations waters, could you com-
pare CWA protections prior to the SWANCC decision, what may occur under the
a narrow interpretation of SWANCC and a broad interpretation of SWANCC?

Response. The most extensive protection of our nation’s water existed prior to the
SWANCC decision. Relying on Riverside Bayview and numerous decisions by lower
courts, the EPA and Corps of Engineers regulated tidal waters, navigable waters,
tributaries to those waters and adjacent wetlands. Generally, groundwater was not
regulated. Relying on the intent of Congress to regulate to the extent permitted by
the Commerce Clause, the agencies also regulated “other waters” whose use or de-
struction could affect interstate commerce. The class of “other waters” included:

(3) All other waters such as intrastate lakes, rivers, streams (including intermit-
tent streams), mudflats, sandflats, wetlands, sloughs, prairie potholes, wet mead-
ows, playa lakes, or natural ponds, the use, degradation or destruction of which
could affect interstate or foreign commerce including any such waters:

(i) Which are or could be used by interstate or foreign travelers for recreational
or other purposes; or

(i) From which fish or shellfish are or could be taken and sold in interstate or
foreign commerce; or

(ii1) Which are used or could be used for industrial purpose by industries in inter-
state commerce. 33 C.F.R. §§328.3(a)(3)

In the preamble to a major rulemaking in 1986, the Corps also stated its intent
to include within the list of examples of “other waters”, waters

a. Which are or would be used as habitat by birds protected by Migratory Bird
Treaties; or

b. Which are or would be used as habitat by other migratory birds which cross
State lines; or

c. Which are or would be used as habitat for endangered species; or

d. Use)d to irrigate crops sold in interstate commerce. 51 Fed. Reg. 41206 (Nov.
13, 1986).

The jurisdictional determination that was overturned in SWANCC specifically re-
lied on the use of hydrologically isolated, abandoned gravel pits by migratory birds
as the basis for regulation i.e. parts a and b of the so-called “Migratory Bird Rule”.
The Supreme Court specifically stated,

We hold that 33 CFR §328.3(a)(3) (1999), as clarified and applied to petitioner’s
balefill site pursuant to the “Migratory Bird Rule,” 51 Fed. Reg. 41217 (1986), ex-
ceeds the authority granted to respondents under §404(a) of the CWA. 531 U.S. at
174.

The narrow reading of SWANCC would apply that holding literally and, under
that interpretation, only jurisdictional determinations based on the use of “other wa-
ters” by migratory birds would be invalid. Given the importance of prairie potholes,
playa lakes, vernal pools and other “isolated” waters to waterfowl, migratory birds
and other protected birds, even the narrowest interpretation of SWANCC will result
in a significant curtailment of regulatory protection. Jurisdiction could still be based
on use by endangered species, use for irrigation of crops sold in interstate com-
merce, or any of the other factors listed as examples of how a waterbody affects
interstate commerce. A slightly broader reading would eliminate jurisdiction based
on any of the examples given in the 1996 regulatory preamble. The elimination of
jurisdiction for “other waters” used as habitat for endangered species could have se-
vere adverse effects on the protection of habitat for many species.

An even broader interpretation would eliminate jurisdiction over any of the “other
waters” based on effects on interstate commerce. This interpretation is based on lan-
guage in the majority opinion emphasizing use of the term “navigable”. For exam-
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ple, the Court noted there was a “significant nexus” between the wetlands at issue
in Riverside Bayview and navigable waters. 531 U.S. at 167-168. Although it de-
clared that the term “navigable” might have “limited effect”, the Court stated con-
cern for “reading the term ’navigable waters’ out of the statute.” 531 U.S. at 172.
It thus might be argued that unless some connection can be shown to “navigable
waters” as traditionally defined, the CWA does not provide jurisdiction. An impact
on interstate commerce would not suffice. An even larger class of wetlands and
waterbodies that are not contiguous, adjacent or tributary to traditional navigable
waters would thus be excluded from the regulatory reach of the CWA. In this con-
nection is should be noted that waters that are useful for navigation may not be
considered “navigable” by certain Federal courts. Lykes Bros. v. U.S. Army Corps
of Engineers, 64 F. 3d 630 (11th Cir. 1996).

The impact of eliminating jurisdiction over so-called isolated, non-navigable wa-
ters would be extremely severe. The State of Florida has estimated that 806,728
acres of wetlands in the Panhandle would be eliminated from regulatory jurisdiction
through application of that interpretation. Other States report similar effects. The
Public Speaks Out: Comments from the Federal Docket, 25 NATIONAL WET-
LANDS NEWSLETTER 13 (July August 2003).

The broadest and most limiting interpretations are based on the notion that there
must be a “significant nexus” between the regulated area and navigable waters.
They specifically reject the regulation of wetlands, ponds or streams that are not
adjacent to open, navigable waters or directly, naturally and continuously connected
to navigable waters. Connections by intermittent streams or other seasonal waters
would not suffice. See e.g. Rice v. Harken, 250 F.3d 264 (5th Cir. 2001) (no jurisdic-
tion over discharge of oil to a small, seasonal tributary to navigable waters); U.S.
v. Newdunn Assoc., 195 F. Supp. 751 (E.D. Va. 2002), rev’d Treacy v. Newdunn
Assoc., 344 F.3d 407 (8th Cir. 2003) (wetlands connected to navigable waters by
intermittent flow through 2.4 miles of natural streams and manmade ditches held
nonjurisdictional by District Court).

The implications of such interpretations are staggering. The only jurisdiction that
would be left is over navigable and tidal waters and their perennial, natural tribu-
taries, and wetlands that are contiguous to those bodies of water where they are
“open”. EPA Region III has reportedly concluded that such an interpretation would
threaten over one million acres of wetlands in just five mid-Atlantic States. BNA,
U.S. Law Week, Vol 72, No. 9, p 2138 (Sept. 16, 2003). Ephemeral or intermittent
streams are of vital importance to the functioning of larger river networks. Judith
L. Meyer, Small Streams Are Indispensable Waters, 256 NATIONAL WETLANDS
NEWSLETTER 7 (July August 2003).

STATEMENT OF ROBERT J. PIERCE, PH.D., WETLAND TRAINING INSTITUTE, INC.

Mr. Chairman and members of the subcommittee, thank you for this opportunity
to speak today on this very important topic. In January, 1989, after 14 years with
the Corps of Engineers (Corps), the last seven in the Regulatory Branch at Corps
Headquarters, I and a group of other wetland resource professionals and a former
Department of Justice attorney left Federal service and formed the Wetland Train-
ing Institute, Inc. (WTI) to provide both the public and private sector with water
resource training and reference tools.

While with the Corps, I was principal technical monitor for the Wetlands Re-
search Program and two research programs dealing with contaminated dredged ma-
terial, was proponent for two wetland training courses, routinely taught in two other
courses on regulatory policy, was responsible for the continued development of the
Corps’ wetland delineation procedure and was one of the three Corps representa-
tives on the committee which developed the 1989 Manual for Identifying and Delin-
eating Jurisdictional Wetlands (1989 Manual). In addition, I drafted many policy
documents, provided technical and policy guidance to its districts and divisions and
represented the Corps at numerous meetings within the government, professional
societies and the general public.

During the last dozen years, I have taught wetland delineation and jurisdictional
policy to thousands of individuals in both the public and private sectors. In addition,
as a consultant with Wetland Science Applications, I have applied the delineation
and permitting process to real life projects proposed by the regulated public. I am
a Professional Wetland Scientist and Certified Wetland Delineator. I have conducted
wetland work in 37 States and the Territory of Guam. I have seen the wide variety
of areas that technically qualify as true wetlands as well as the types of areas which
often are regulated as wetlands but that differ little functionally from uplands of
similar habitat type and, in my opinion, do not actually satisfy the 1987 Delineation
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Manual. Increasingly in recent years, I have been called upon to provide expert wit-
ness testimony for citizens being prosecuted under the Clean Water Act (CWA). I
have spent my entire professional career working with the Federal wetland permit-
ting program.

The Section 404 program has become more draconian as time has matured it. Pre-
vious Congresses have been unwilling to make meaningful changes and the execu-
tive branch has continuously expanded its jurisdiction onto private lands and at the
same time reduced the effectiveness of the permitting program by making it so con-
voluted and complex that it is a full-time job to sort it out. Until the recent Supreme
Court Ruling on SWANCC and the DC Circuit Ruling on Tulloch, the Judicial
Branch has most often “given deference” to the executive branch and furthered
tightened the noose around the public’s collective neck.

As the SWANCC decision has correctly pointed out, under the CWA and the Con-
stitution, there are limits to what the Federal Government can regulate. Ours is a
three-branch government. It is not for the executive branch to write laws or ignore
judicial rulings. Yet for years, the executive branch has continuously and inconsist-
ently altered its jurisdictional limits and regulation of private lands without any
change in mandate from Congress. The Judicial took the Executive to task in its
decision on the “Tulloch Rule:”

In a press release accompanying the adoption of the Tulloch Rule, the White
House announced: “Congress should amend the Clean Water Act to make it con-
sistent with the agencies’ rulemaking.” White House Office on Environmental Pol-
icy, Protecting America’s Wetlands: A Fair, Flexible, and Effective Approach 23
(Aug. 24, 1993). While remarkable in its candor, the announcement contained a ker-
nel of truth. If the agencies and NWF believe that the Clean Water Act inad-
equately protects wetlands and other natural resources by insisting upon the pres-
ence of an “addition” to trigger permit requirements, the appropriate body to turn
to is Congress. [American Mining Congress v. United States Army Corps of Engi-
neers, 951 F.Supp. 267 (D.D.C. 1997); aff'd sub nom, National Mining Association
v. United States Army Corps of Engineers, 145 F.3d 1339 (D.C. Cir. 1998)].

Since the “migratory bird rule” was shot down by the Supreme Court, the “migra-
tory molecule rule” has risen to take its place. The new mantra for many Corps dis-
tricts is “follow the drop of water.” If the ordinary high water mark (OHWM) is no
longer perceptible—follow the drop of water. If sheet flow might occur over upland
areas—follow the drop of water. If water flows through a roadside ditch—follow the
drop of water. If the water flows through a stormwater system (or what EPA might
euphemistically call an “underground ditch”)—follow the drop of water. If an old
aerial photograph or topographic map gives the slightest hint that a natural channel
might have been located anywhere in the vicinity—follow the drop of water.

There are those that argue that there are virtually no isolated wetlands—most
are connected either by infrequent sheet flow across the surface or by groundwater.
The technically correct statement, however, is that there are virtually no isolated
“lands,” whether wet or not. Technically, it is well-established that all water is
interconnected on the earth. The “hydrologic cycle” has been recognized by hydrolo-
gists for decades and constitutes the starting point for every published general dis-
cussion of hydrology (e.g., Dunn and Leopold 1978, Heath 1982, and Leopold 1994).
Winter et al. (1999) provides a simplified diagram (Figure 1) and discussion of the
interactions of the various “pools” of water that comprise the cycle. They state:

The hydrologic cycle describes the continuous movement of water above, on, and
below the surface of the Earth. The water on the Earth’s surface-surface water-
occurs as streams, lakes, and wetlands, as well as bays and oceans. Surface water
also includes the solid forms of water—snow and ice. The water below the surface
of the Earth primarily is groundwater, but it also includes soil water.

The hydrologic cycle commonly is portrayed by a very simplified diagram that
shows only major transfers of water between continents and oceans, as in Figure
1. However, for understanding hydrologic processes and managing water re-
sources, the hydrologic cycle needs to be viewed at a wide range of scales and as
having a great deal of variability in time and space. Precipitation, which is the
source of virtually all freshwater in the hydrologic cycle, falls nearly everywhere,
but its distribution is highly variable. Similarly, evaporation and transpiration re-
turn water to the atmosphere nearly everywhere, but evaporation and transpira-
tion rates vary considerably according to climatic conditions. As a result, much
of the precipitation never reaches the oceans as surface and subsurface runoff be-
fore the water is returned to the atmosphere. The relative magnitudes of the indi-
vidual components of the hydrologic cycle, such as evapotranspiration, may differ
sign(ilflica(riltly even at small scales, as between an agricultural field and a nearby
woodland.
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At the Federal level, groundwater is regulated through the Safe Drinking Water
Act. The Corps has consistently and correctly taken the position that it does not reg-
ulate groundwater. Since sheet flow can occasionally occur over almost every land
surface (slide 24 attached), and water flowing over any surface can accumulate sedi-
ment which can then be carried into channels and on to navigable waters. If the
Corps is trying to regulate all surface flows of sediment into waterbodies, then it
should not only regulate those areas called “wetlands” that are connected by sheet
flow. If we call all areas where water may occasionally sit or flow on the surface
of the land “navigable waters” then Section 404 should apply uniformly across vir-
tually every square foot of the United States and its territories. This would be far
more logical than regulating some ditches but not others and some plant commu-
nities but not others.
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EXAMPLES OF INCONSISTENT OR ERRONEOUS APPLICATIONS OF CORPS POLICY

There are two sources of concrete examples of the inconsistency that abounds in
the Corps regulatory program that I have tapped: decisions in cases that have been
finalized under the Administrative Appeal process codified at 33 CFR 331 and other
cases that may not have been appealed formally, but which were the subject of
strong debate between property owners, their consultants and local Corps districts.

I reviewed all (50) of the jurisdictional decision (JD) Administrative Appeal (AA)
decisions that were posted on the Corps web sites as of the date of the Advanced
Notice of Proposed Rulemaking (ANPRM). The Corps AA review officers’ (RO) deci-
sion documents demonstrate “in their own words” the inconsistencies of interpreta-
tion of the regulations from district to district that have resulted from the lack of
sound foundation and structure related to jurisdiction. Tables 1 is a list of the loca-
tion and nature of the AA examples. Table 2 is a list of other cases that I have com-
piled. The following are some examples of the numerous inconsistencies that are
common within the 404 Program.

Adjacent vs. Isolated Wetlands

The most obvious issue arising from SWANCC and one of the most common rea-
sons for jurisdictional AAs is the argument whether a morphologically disconnected
landscape feature is isolated or adjacent. Long distances, sheet flow and proximity
to subsurface drain tiles have all been used to claim that a wetland is adjacent to
a tributary water of the U.S.

A very disturbing trend is seen in a number of AA related to the issue of what
constitutes a connection to a tributary—connection by sheet flow. In Continental 127
Fund, LLC (Table 1, AA19) and Baccarat Fremont Developers (Table 1, AA8), the
Corps used sheet flow from disconnected wetlands to claim jurisdiction even though
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the Corps recognized that there was neither an OHWM or continuous wetland con-
nection.

Similarly, in CS 7 and CS 8 (Table 2), the only connection to a tributary was by
sheet flow into a ditch. In CS 8 (Table 2) the Corps went on to say that the
hydrologically disconnected wetland was “contiguous . . . irrespective of any past or
existing permanent man-made changes in landscape features . . .” based on the
presence of hydric soils. The Corps did not care that the hydric soils may have been
naturally relict, whether the soils actually supported wetlands within the life or the
CWA and whether 33 CFR 328.5 had any meaning. “Once 404, always 404,” seems
to be the current motto of the COE in many locations.

The distance separating “adjacent wetlands” from tributaries varies greatly, but
in many cases goes beyond the fundamental concepts encompassed in the definition
of “adjacent” at 33 CFR 328.3 (c), which was intended to capture those wetlands
separated from tributaries by narrow features. Several districts have over the years
established local policies on separation. Wilmington and Buffalo Districts considered
200—300 ft and 200 ft, respectively, as the inclusion zone for adjacency. The then
New England Division (1991) established an 800-ft inclusion zone.

Many of the Corps districts operating in the lower Mississippi Valley utilize the
entire width of the 100-year floodplain as the inclusion zone for adjacency. Gal-
veston District, as clarification after the U.S. v Wilson decision, issued guidance on
February 13, 2001, stating that on the mainland, the 100-yr floodplain generally
constitutes the inclusion zone, although they also have a “two-barrier” policy which
states that a wetland is isolated even within the floodplain if there are two barriers
separating it from a tributary.

Galveston District employed the “two-barrier rule” in the Reaves Administrative
Appeal (Table 1, AA44). The RO upheld the use of the “rule” when he decided that
the appeal did not have merit in part because the property was separated from Gal-
veston Bay by only one barrier—a road.

Jacksonville District has recently taken the position that a wetland is jurisdic-
tional if it will overflow from storm of 10-year recurrence frequency; it is connected
if no more than one foot of relief exists between wetlands; or if it is within 500 ft
of a tributary. Jacksonville District is still undecided about an isolated wetland that
is more than 1000 ft from the Atlantic Ocean, 8 months after a request for a “no
permit required” verification (Table 2, CS 10).

Jacksonville District, in a public presentation entitled “SWANCC Update and
Aftermath,” redefined the term “isolated” to be “ Those wetlands whereby the wa-
ters could not reach navigable waters via surface flow or are not in close physical
proximity to other waters of the United States.” It clarified that adjacent waters
which only can be wetlands and explained that “adjacency is a physical relationship,
nesar, bordering, neighboring that needs to be relatively close to ’parent’ water of the
U .,7

In Golden State Developers (Table 1, AA6) two “adjacent wetlands” one, 1950 feet
and other 3,400 feet distant from an intermittent stream were jurisdicitonal al-
though the Corps did not assert jurisdiction over 100-ft wide, concrete-lined water
supply canal. The RO found that the appeal had merit because of insufficient docu-
mentation. The Corps claimed jurisdiction over one wetland which was 3400 feet up-
stream on a nonjurisdictional drainage because flow could travel down the nonjuris-
dictional tributary to a jurisdictional tributary. A second wetland was determined
to be close enough at 1950 feet distance and “with sufficient precipitation Wetland
EW-2 could form a continuous surface water connection with Stream W-1” to claim
jurisdiction. After the AA decision, the District modified JD, however, the details are
not on the Web.

In Baccarat Fremont Developers (Table 1, AA8), the San Francisco District based
it jurisdictional call in part on the fact some wetlands were adjacent to other wet-
lands not tributaries. The district argued that sheet flow ties the wetlands together.
The Administrative Appeal RO determined that the appeal had merit since the Dis-
trict decision was not supported by substantial evidence and that only wetlands that
form a “wetland continuum or complex” can be considered adjacent to the major
waterbody. The RO cited the preamble discussion from the 1991 NWP publication
(56 FR 59113, 1991). The District subsequently supplemented its documentation but
the substance of which was not provided on the Web.

In Leavell/Grey (Table 1, AA9), Sacramento District claimed jurisdiction over two
physically separated wetlands that were in proximity to two ditches. The RO deter-
mined that the appeal had merit and directed the District to reconsider and docu-
ment if the wetlands are adjacent to any jurisdictional water body. Corps decided
that a 13.79 A wetlands was adjacent to a ditch that had replaced a historical tribu-
tary even though the ditch had been filled downslope and their remained no
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connectivity. A similar scenario existed at Sun City Lincoln Hills in California

(Table2, CS2).

Tributary

The issue of “what is adjacent” cannot be separated from the concept of “what is
tributary.” Natural tributaries that currently exist on the landscape in more or less
unaltered form (that is not radically channelized) generally can be readily recog-
nized. The decision related to such natural tributaries is whether the stream chan-
nel is jurisdictional to the full longitudinal extent of a perceptible OHWM or wheth-
er Federal jurisdiction stops at some point short of the channel head. While the an-
swer to this question is a legal issue, there are technical rationales explaining why
the answer to the question should be that in many inland cases it stops short the
full length of a perceptible OHWM as currently defined. They are discussed in a
technical report provided electronically.

There are a number of concepts that must be addressed related to the issue of
what is tributary. These concepts occur as recurring themes within the universe of
the case studies that I have reviewed and within the realm of the Administrative
Appeal decisions that have been finalized. Heading the list is the term OHWM. I
have prepared a report on the science relative to the concept and made it available
electronically.

What, if anything, constitutes a tributary in a less-than-natural form is the sub-
ject of numerous disagreements between land-owners and the Corps. Both cases
that have been submitted to the AA process (Table 1) and those that have not
(Table 2), reveal much about the lengths to which some Corps districts will go to
claim jurisdiction. These cases are just the tip of the iceberg.

Jacksonville District, in a public presentation entitled “SWANCC Update and
Aftermath,” summarized the practicable application of Corps policy as “follow the
drop of water.” Contiguous wetlands are those which are physically connected to
navigable waters by a surface water connection with an OHWM or a continuum of
wetlands. If there is evidence of a former stream, now in culverts, then a feature
is tributary, not isolated.

Ordinary High Water Mark

One of the most fundamental problems with determining jurisdiction is the use
of the term ordinary high water and OHWM to define the upstream or longitudinal
limit of 404 jurisdiction. The term OHWM was “borrowed” from the Section 10 pro-
gram where it was only used to define the lateral limits of a traditionally navigable
waterway—the longitudinal limit under Section 10 is defined by the limit of naviga-
tion. There is no independently defined, longitudinal limit for the Section 404 Pro-
gram. The term OHWM may be an acceptable lateral limit in waters that are other-
wise found to be jurisdictional if it is redefined to be quantitatively determinable
and consistent with court rulings, but it is not an appropriate concept for defining
the upstream limit of Section 404 jurisdiction.

33 CFR Part 328.3 (e) defines the OHWM as:

(e) The term ordinary high water mark means that line on the shore established
by the fluctuations of water and indicated by physical characteristics such as
clear, natural line impressed on the bank, shelving, changes in the character of
soil, destruction of terrestrial vegetation, the presence of litter and debris, or other
appropriate means that consider the characteristics of the surrounding areas.

In Molycorp (Table 1, AA7), the Los Angeles District determined that a desert
wash that discharges into an isolated, ephemeral lake was jurisdictional because the
wash was “hydrologically connected but not morphologically connected.” The District
said that it considered the OHWM in a “watershed context.” The District did not
describe the size or timing of the annual or seasonal surface flow representing the
hydrologic connection that it asserted was present. The primary evidence of this sur-
face water connection provided by the District in the Administrative Record and at
the appeal conference is that the Molycorp Inc. property is at a higher elevation
than Ivanpah Lake, and that the water must flow down gradient and therefore must
reach the lake. The AA Review Officer determined that the District in determining
if an OHWM existed must consider:

. . concentrated surface and subsurface flow (not groundwater) and biological re-
sponses of plants and animals to concentrated flow..

But “subsurface flow” is groundwater and groundwater is regulated under the
Safe Drinking Water Act. Furthermore, plants/animal response has no bearing on
jurisdiction. The fact that plants grow better in a riparian zone is not determinative
with regards to jurisdiction.
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Most disturbingly, the Review Officer concluded that an OHWM was not nec-
essary to continue jurisdiction through a 1000—1500 ft distance to capture the
desert wash upstream of the isolated dry lake. The RO opined:

However, in this specific instance, I conclude that the District’s policy position
that a tributary connection can exist in the absence of a continuous ordinary high
water mark is reasonable.

How can it be reasonable when the regulations at 33 CFR 328.4, unambiguously
state:

In the absence of adjacent wetlands, the jurisdiction extends to the ordinary high
water mark [51 FR 41251, November 13, 1986].

Even more explicit is the statement in the Preamble to 33 CFR 328.4:

Section 328.4(c)(1) defines the lateral limit of jurisdiction in non-tidal waters as
the ordinary high water mark provided the jurisdiction is not extended by the pres-
ence of wetlands. Therefore, it should be concluded that in the absence of wetlands
the upstream limit of Corps jurisdiction also stops when the ordinary high water
mark is no longer perceptible [561 FR 41217, November 13, 1986].

Furthermore, the Corps used the presence of surface water that extended 20 feet
into Nevada after a storm event with a 10-year recurrence frequency to conclude
that the morphologically isolated dry lake bed was subject to interstate commerce
and, thus, Section 404.

The OHWM should be described as that elevation on the bank where water flows
during the wetter part of the year but not during storm or flood flows—certainly
not a storm with a 10 year recurrence frequency. This harkens back to the 1972
definition that the Corps promulgated. Thus it would describe the channel in which
water flows after a storm surge has passed and the water has receded and is flow-
ing clear. The Corps Regulatory Guidance Letter (RGL) 88-06, issued June 27, 1988
(now expired but still applicable), discussed the ordinary high water mark (OHWM)
as follows:

OHWM: The OHWM is the physical evidence (shelving, debris lines, etc.) estab-

lished by normal fluctuations of water level. For rivers and streams, the OHWM

is meant to mark the within-channel high flows, not the average annual flood ele-
vation that generally extends beyond the channel [emphasis added].

This concept is elucidated in the ruling in U.S. v Pend Oreille Public Utility Dist.
No. 1, 926 F.2d 1502 (9th Cir. 1991) which held that the ordinary high water line
marked the boundary between riparian land and riverbed, and that the line cor-
responded with the highest level normally reached each year, excluding the annual
spring rise:”

In calculating ordinary high water line, both Federal and Washington State law

mandate exclusion of annual spring floods and,

“High water line” for a river did not include annual spring flood; right of State

to riverbed was limited to line of ordinary high water level and not line of highest

water that could be proved [emphasis added].

The ruling in Pend Oreille also cited back to U.S. v. Claridge, 416 F.2d 933, 934
(9th Cir. 1969) and followed the Howard v. Ingersoll, 54 U.S. (13 How.) 409, 14
L.Ed. 189 (1851) Supreme Court ruling rejecting:

the mistaken assumption that the annual spring floods of the river determined the
ordinary high water line [emphasis added].

The ruling in U.S. v. Harrell, 926 F2.d 1036 (11th Cir. 1991) found that:

Evidence failed to establish that tributary of navigable river was below “ordinary
high water mark,” for purposes of determining whether tributary was within
“bed” of river and subject to Government’s navigational servitude . . . and

Debris and litter left from temporary and unpredictable floodwaters, unlike that
left from ordinary high water, was not evidence of ordinary high water mark of
navigable river, for purposes of determining whether tributary was subject to Gov-
ernment’s navigable servitude . . .

Thus, a history exists in both regulation and case law, which can be used to quan-
tifiably defineOHWM. Unfortunately, since 1977, the Corps has never revised the
definition of OHWM to reflect these legal positions that can in fact be measured em-
pirically in the field. To this day it relies upon subjective language to implement
the concept.

The flow, which most accurately depicts what the courts have expressed concep-
tually as the OHWM, is the width of the channel that carries the mean annual dis-
charge (or flow). As Leopold (1994) points out, “the mean annual flow of a river is
equaled or exceeded 25 to 30 percent of the time, or about 91 to 109 days a year,
so about 265 days a year the discharge is less than the average value. In other
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words, the average discharge is a rather large flow.” The mean annual flow is rou-
tinely computed for all gaged streams in the United States and can be derived from
regression equations that the USGS has developed over the last several decades for
ungaged streams. The term OHWM should be redefined to specify the width of the
channel, which carries the mean annual flow.

In dryland landscapes that lack the dense vegetative cover characteristic of the
humid climes, debris lines and small orientations of soil particles resulting from
water movement are more readily obvious than where dense vegetation prevails.
Furthermore, many dryland channels do not have flow on an annual basis. There-
fore, regulation (which has increased dramatically in recent years) of small rills and
other ephemeral manifestations of overland flow in the dryland southwest is an in-
equitable and arbitrary extension of jurisdiction based upon climatic conditions that
are dramatically different between east and west. From a regulatory standpoint, a
landowner would be unable to complete any project in this desert landscape without
authorization from the Corps—this though it is virtually certain that little if any
of the precipitation that does fall will ever reach a navigable water hundreds of
miles away. Neglecting to consider these differences in trying to reach a consistent,
defensible policy on jurisdictional limits for the 404 program will doom the effort
to assured failure.

In the King Ranch AA (Table 1, AAl), the appellant argued just the point made
in all of the legal decisions, i.e, that jurisdiction should be based on “ordinary or
annual flow” not on an OHWM based on water flows during floods or extreme condi-
tions. The RO dismissed the appeal as having no merit and ruled:

The USACE recently addressed using an “ordinary flow” to establish jurisdiction
in place of an ordinary high water mark in the response to public comments in
the preamble to the “Final Notice of Issuance and Modification of nationwide Per-
mits,” Federal Register Vol. 65, No. 47, March 9, 2000, page 12823. Public com-
menters had asserted that ephemeral waters lacked sufficient flows to establish
an ordinary high water mark and that using peak flows and/or flood stages in lieu
of ordinary flows, or using cut banks, shelving, or debris that was influenced only
by peak flows or flooding, was inappropriate. The USACE rejected using an “ordi-
nary flow” to establish jurisdiction in place of an ordinary high water mark (FR
Vol 65, No. 47, page 12823) and stated that ephemeral streams are waters of the
United States, provided they have an ordinary high water mark meeting the defi-
nition in 33 CFR 328.3(e). The USACE stated that the frequency and duration at
which water must be present to develop an ordinary high water mark has not
been established for the USACE regulatory program. The USACE further stated
that district engineers are to use their judgment on a case-by-case basis to deter-
mine whether an ordinary high water mark is present [emphasis added].

In Sunrise Office Park AA (Table 1, AA3) near Tuscan, Arizona, a situation simi-
lar to Molycorp, the Los Angeles District claimed jurisdiction of an ephemeral wash
that empties into a water detention basin of a new residential housing development.
This 200 feet long by 60 to 120 feet wide basin is drained by a 60 foot long, 6 inch
diameter underground culvert. The 6 inch culvert then connects to an approximately
1 foot wide channel. This 1 foot wide channel connects to a concrete channel, which
then reconnects to a natural channel with an ordinary high water mark, which me-
anders southwest through several single-family home residential areas to Magee
Road. The ordinary high water mark becomes indistinct at several locations between
the project site and Magee Road where the desert wash follows or crosses paved sur-
faces. These road crossings act as conduits of the water and maintain the tributary
connection. There was no indication that the Corps even attempted to find out the
frequg)ncy and duration that the roads had to be closed to traffic because of flowing
water?

The Appeal was found to have no merit and the RO citing 33 CFR 328.4 (c)(1),
concluded that:

[t]he evidence in the administrative record as clarified by the site visit and appeal
conference clearly support the District’s conclusion that there is a tributary con-
nection between the desert wash on the Appellant’s project site and waters of the
United States.

In the Valley Vista AA (Table 1, AA5) in Arizona, the owner argued that a wash
and man-made impoundment lack current jurisdiction because there was no OHWM
downstream of impoundment. The Corps claimed that prior to 1952 there was a 2-
mile long wash with an OHWM that connected it. The RO found the appeal had
merit and ruled that the impoundment could not be ruled jurisdictional based upon
a connection that only existed prior to the CWA. The final action of the District is
still pending.
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Highly permeable soils and high evapotranspiration (ETo) in dryland environ-
ments means that many channels which display a morphologically continuous
OHWM, may not be connected except during very infrequent, high-flow events.
Thus, “marks” are not necessarily “ordinary.”

Constructed Drainage | Irrigation Ditches
In the preamble to the 1986 Corps regulations, the Corps stated that:

. . . we generally do not consider the following waters to be “Waters of the United
States.” However, the Corps reserves the right on a case-by-case basis to deter-
mine that a particular waterbody within these categories of waters is a water of
the United States. EPA also has the right to determine on a case-by-case basis
if any of these waters are “waters of the United States.”(a) Non-tidal drainage and
irrigation ditches excavated on dry land. (b) Artificially irrigated areas which
would revert to upland if the irrigation ceased [51 FR 41217, November 13, 1986].
In the 2000 Notice on NWPs (FR) the Corps amended that policy (without benefit
of the APA process) to indicate that “ditches cut entirely in upland. . . .” Further-
more, the Corps stated that ditches that connect one water of the U.S. to another
water of the U.S. may be jurisdictional.

Ever since the SWANNC decision there has been an ever increasing reliance upon
ditches excavated in upland conditions to be the tributary that results in a deter-
mination of jurisdiction. In some cases, the districts have determined that the
ditches themselves are not jurisdictional, but the wetlands that are either connected
to them or only adjacent are. In the Krejci AA (Table 1, AA38), the Omaha district
permitted the State highway department to divert a stream into a roadside ditch
and then several years later, the district found that a nonconnected wetland on an-
other property was adjacent to the roadside ditch which was now a “tributary” and
therefore, jurisdictional. In this case the Corps approved one action that increased
the jurisdictional limits on another property.

The fact that the Corps regulates some ditches and not others, immediately forms
a venue for arbitrary and capricious behavior from individual regulator to regulator
and from district to district across the Nation. The arbitrary application of ill-de-
fined policies and definitions feeds the “it’s jurisdictional because I say it’s jurisdic-
tional” syndrome. The fact that the Corps does not regulate all ditches denigrates
any argument that it must regulate some to prevent pollution of navigable waters.

In the Leavell/Grey AA (Table 1, AA9), Sacramento District claimed historic con-
nection by a natural tributary that was replaced by two ditches. In doing so, the
District reversed its own jurisdictional determination that it had taken on one of
the ditches on an adjoining piece of property. Because the ditch had been deter-
mined nonjurisdictional for the earlier project on the adjoining property, it had been
filled, removing all connectivity with any natural waterbody. The RO determined
that the appeal had merit and directed the District to reconsider why regulation of
these two ditches is an exception to the general rule that ditches aren’t regulated.
The Corps decided one ditch and 1.196 acre wetland were not jurisdictional, but the
other ditch, the one with severed connectivity, was jurisdictional and the 13.79 acre
wetland near it was adjacent and jurisdictional.

In the Kukal AA (Table 1, AA10), the Sacramento District determined that an ir-
rigation channel that also served as a drainage channel during storm events was
a tributary. The District agreed that much of the runoff in the watershed above the
ditch had been diverted but that it did not alter its jurisdictional status. The RO
determined that the appeal did not have merit.

Piped Flow

Districts have taken the concept of piped flow of a natural stream to the extreme.
In the Pal Group AA (Table 1, AA15), the Chicago District found that drain tiles
under a farm field where sufficient connection to make an adjacent property juris-
dictional because the Corps found a blueline channel indicated on a 1923 topo-
graphic map in the vicinity of the project. Chicago District reasoned that the sub-
surface drain tiles replaced the blueline stream. The AA Review Officer determined
that the appeal had merit because the District’s administrative record was inad-
equate.

In the Lundstrom AA (Table 1, AA18), the Chicago District used 1925 and 1940
USGS topographic maps to determine that a blueline channel was in the vicinity
of the project and had been replaced by drain tiles. Since the appellant had not pro-
vided evidence that the underground pipes did not replace the stream, the Review
Officer determined that appeal did not have merit. Furthermore, because present
day topography might be expected to differ from past, the Review Officer did not
find merit with the argument that there is a two-ft topographic rise between the
wetland and the tributary isolating it.
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Use of Historic Maps and Photographs

It is very evident from a review of cases, that districts are basing an ever increas-
ing number of questionable decisions on what they perceive to be present after re-
viewing very old topographic maps and in some cases old aerial photographs. This
trend is subverting the concept of normal circumstances. In regulatory Guidance
Letter 86-9, the Corps stated:

. it is our intent under Section 404 to regulate discharges of dredged or fill
material into the aquatic system as it exists and not as it may have existed over
a record period of time.

Districts, in their quest for maximum land use authority, assume that there is
jurisdiction even if there is no factual basis to support it. In a case in Ohio that
I worked on, the tributary status of a roadside ditch was called into question. The
Corps regulator indicated that he would check early topographic maps and aerial
photographs to determine if an historic channel existed in the vicinity of the ditch.
When asked what his default position would be if he found no evidence of an his-
toric channel, he indicated that he would assume that there was one. I told him not
to bother looking at old documents? It was clear that he would conclude that the
ditch was jurisdictional irrespective of what could be seen on the old aerial photo-
graphs.

Old topographic maps do not need to depict a channel or even contour lines to
be sufficient “proof” that an historic channel existed. In CS 5 (Table 2), the Sac-
ramento District relied upon a 1909 USGS Quadrangle to decide that a natural
ephemeral channel existed for an additional half mile up to the property under con-
sideration prior to the excavation of an ephemeral irrigation/drainage ditch. The
Quadrangle depicted neither contours nor a channel to support their contention.
Even after the connection through the ditch had been severed on a downslope neigh-
boring property, Sacramento District asserted that the animal waste holding ponds
physically isolated but adjacent to this ditch were jurisdictional. To take jurisdiction
over two constructed, animal waste treatment ponds even though they are 100-feet
away from and not connected to an excavated ditch because the ditch might have
replaced a hypothetical ephemeral channel that has not if ever existed for decades
and which had since been partially filled, severing all connectivity, is an arbitrary
and absurd abuse of Federal authority.

Two fundamental flaws exist with the Corps’s propensity to justify all jurisdiction
as a tributary. First, blue lines on USGS Quads are unreliable. Leopold (1994),
Emeritus Professor of Geology at UC Berkley and former Chief Hydrologist for the
USGS writes:

I tried to devise a way of defining hydrologic criteria for the channels shown on
topographic maps and developed some promising procedures. None were accept-
able to the topographers, however. I learned that the blue lines on a map are
drawn by nonprofessional, low-salaried personnel. In actual fact, they are drawn
to fit a rather personalized aesthetic.

Thus, the Corps should not be giving great weight to old maps, which used far-
less accurate mapping procedures than are currently available today and personal-
ized aesthetics to depict stream courses, to assert Federal jurisdiction over private
property.

Second, even if an historic channel existed, the principle of “once navigable, al-
ways navigable” does not apply to nonnavigable waters under Section 404 of the
CWA. Corps regulations at 33 CFR 328.5 states:

Permanent changes of the shoreline configuration result in similar alterations of
the boundaries of waters of the United States. Gradual changes which are due
to natural causes and are perceptible only over some period of time constitute
changes in the bed of a waterway which also change the boundaries of the waters
of the United States. For example, changing sea levels or subsidence of land may
cause some areas to become waters of the United States while siltation or a
change in drainage may remove an area from waters of the United States. Man-
made changes may affect the limits of waters of the United States; however, per-
manent changes should not be presumed until the particular circumstances have
been examined and verified by the district engineer. Verification of changes to the
lateral limits of jurisdiction may be obtained from the district engineer.

In CS 5 (Table 2), Sacramento District decided that a permit was not needed to
fill a ditch, presumedly because it had already been legally filled downslope and,
thus, disconnected from any natural waterbody. Defying all logic, however, Sac-
ramento District determined that a permit would be needed to fill the animal waste
ponds that were 100 feet distant from a nonjurisdictional, isolated, excavated ditch.
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Ephemeral Channels

Ephemeral channels in all climes generally form under the same landscape condi-
tions—sparse or no vegetative cover. The presence of a dense cover of vegetation on
the land surface, softens the impact of raindrops (the initiator of erosion) and binds
the soil in place through the network of roots and generally prevents the formation
of channels. When the vegetative cover is sparse as naturally occurs in dryland con-
ditions (e.g., the southwest) or onsites that have been filled with subsoils low in or-
ganic matter and nutrients, or bare soils resulting from clear-cutting of mature for-
ests or scraping or rutting of the land surface, erosion can occur at a rapid rate.
The channels that form generally are deeply incised and carry runoff water only
during and immediately after rain events or snowmelt.

Under dryland climatic conditions, and absent any other perturbation, the vegeta-
tion cover remains sparse and erosion continues at rates determined by such factors
as intensity of storm event, soil characteristics and slope. Channels that form under
dryland conditions may not be in response to surface erosion, but may actually re-
sult from the collapse of subsurface tunnels and debris slides among other causes.
Once formed, however, such ephemeral channels will continue to carry water (and
high loads of eroded sediment) during and shortly after storm events until obliter-
ated by some more catastrophic event.

In the more humid climes, in most cases, a depauperate land cover is usually
transient. Unless chemical contamination or very steep slopes are present, weed
species rapidly colonize the bare soil and the landscape passes through a well-docu-
mented progression of serial stages until a climax forest (100-years or more distant
from the bare soil condition) results in a stable plant community. Generally, it is
only during the very early stages of such succession, that ephemeral channels that
formed during bare-soil conditions actually carry water except under the most se-
vere events.

CS1, CS6, CS8 and CS13 (Table 2) and AA7 (Table 1), identify situations where
barely definable flow-paths have been regulated by the Corps. In CS13, two chan-
nels were regulated that exist only because channelized runoff from a road has been
directed across private property. Natural drainage ways would not have existed ex-
cept for the “artificial” source of water.

Impoundments

Impoundments usually are formed by constructing a dam across a channel, con-
structing a berm across a swale or valley and/or excavating a depression. The Corps
has long held that constructing a dam across a water of the U.S. expands jurisdic-
tion to the entire impoundment [33 CFR 328.3 (a)(4)]. On the other hand, the Corps
also holds that:

. . we generally do not consider the following waters to be “Waters of the United
States.” However, the Corps reserves the right on a case-by-case basis to deter-
mine that a partlcular waterbody within these categories of waters is a water of
the United States. EPA also has the right to determine on a case-by-case basis
if any of these waters are “waters of the United States.”

(c) Artificial lakes or ponds created by excavating and/or diking dry land to collect
and retain water and which are used exclusively for such purposes as stock water-
ing, irrigation, settling basins, or rice growing.

(d) Artificial reflecting or swimming pools or other small ornamental bodies of
water created by excavating and/or diking dry land to retain water for primarily
aesthetic reasons.

(e) Water-filled depressions created in dry land incidental to construction activity
and pits excavated in dry land for the purpose of obtaining fill, sand, or gravel
unless and until the construction or excavation operation is abandoned and the
resulting body of water meets the definition of waters of the United States (see
33 CFR 328.3(a)) [61 FR 41217, November 13, 1986]

With regards to (e) above, the Coprs, in it 2000 Notice (65 FR 12860) on NWPs,
indicated that with regards to mining activities, a 10-year period was an appro-
priate length of time until a wet, mined feature is considered abandoned and thus,
jurisdictional. This raises the legal issue of whether the Corps has any authority
to regulate any body of water or wetland that arises from intentional or incidental
human activities that alter the landscape.

The manner in which Corps districts treat impoundments varies through a wide
spectrum of actions. In Valley Vista (Table 1, AA5), the AA RO found that a stock
pond appeared to be constructed in the upland and was connected by a ditch cut
in the upland and, therefore, lacking a special reason, the impoundment should not
be regulated. Conversely, in CS 3 (Table 2), the Jacksonville district determined
that a borrow pit dug in uplands that drains through an upland outfall ditch, to
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roadside ditch, to second roadside ditch, to third roadside ditch and finally to San
Carlos Bay (a distance of ? one mile) was jurisdictional, presumably because a drop
of water entering the borrow pit could reach navigable waters.

In Memphis Stone & Gravel (Table 1, AA36), the Review Officer concluded that
the purpose of ponds (in this case erosion control and livestock watering) was imma-
terial. The pond that had an OHWM was jurisdictional and the one that did not
was not. Vicksburg District adjusted the JD to conform with the ruling.

Similarly, in both Laycom, Inc. (Table 1, AA13) and Desert Moon Shadow Estates
(Table 1, AA4), the AA RO upheld the Chicago and Los Angeles Districts’ deter-
minations, respectively, that the presence of an OHWM, whether the result of his-
torical or current conditions, was adequate that both an intentionally constructed
flood retention pond and a bermed impoundment were part of a tributary system
and as such the appeal had no merit.

In CS 5 (Table 2), the Sacramento District determined that two constructed, ani-
mal-waste impoundments were jurisdictional because they were located within 100-
ft of a ditch that may have been an ephemeral drain (based upon a 1909 topographic
map that showed neither contours nor a blueline channel) that they concluded was
tributary to a jurisdictional water. The ditch was determined to lack jurisdiction
under current conditions because an legal fill severed connectivity slope from the
ponds. Nevertheless, the waste ponds remained jurisdictional.

In CS 6 (Table 2), the Los Angeles District, originally asserted jurisdiction over
two completely isolated, constructed in upland stormwater ponds whose drainage
basins consisted of 20 acres of abandoned airfield runways and whose inflow was
regulated by a valved inlet structure. After considerable negotiation on the legality
of the JD determination, the Corps decided to only regulate vegetated patches in
one of the basins and authorized the discharge of fill into the vegetated patches
under a NWP.

In Jacksonville District, the Corps has found that stormwater ponds are jurisdic-
tional, or in the case were the ponds were constructed in uplands, that jurisdiction
can pass from the outfall ditch, through the ponds and through upslope ditches to
wetlands. Thus, even if the pond itself is not regulated, the Corps will capture iso-
lated wetland if a ditch is constructed from the wetland to the pond.

New Theories and [or New Terminology

A review of jurisdictional determination, indicates that since the U.S. v. Wilson
decision and subsequent guidance (May 29, 1998) distributed by EPA and Corps
headquarters, many Corps districts have become much more “creative” in the rea-
sons that they use for asserting jurisdiction under Section 404. The trend is to find
connection through any means possible. If connectivity is the key to Corps jurisdic-
tion, then scientifically a reasonable argument can be made that 100 percent of the
landscape is jurisdictional because all water is connected. For a program where the
rules have not been overhauled in 17 years, it is amazing the number of new theo-
ries or terms that continuously creep into Corps decisions. Here are a few new con-
cepts that were prominent in my review.

In Molycorp Inc. (Table 1, AA7), the Los Angeles District considered the OHWM
in a “watershed context.” The RO directed the District to consider OHWM in terms
of annual and seasonal flow, concentrated surface and subsurface flow (not ground-
water) and biological responses of plants and animals to concentrated flow.

In Baccarat Fremont Developers (Table 1, AA8), the San Francisco District based
it jurisdictional call in part on the fact some wetlands were adjacent to other wet-
lands not tributaries. The district argued that sheet flow ties the wetlands together.
The Administrative Appeal RO determined that the appeal had merit since the Dis-
trict decision was not supported by substantial evidence and that only wetlands that
form a “wetland continuum or complex” can be considered adjacent to the major
waterbody. The RO cited the preamble discussion from the 1991 NWP publication
(56 FR 59113, 1991).

The insertion of the word “complex” into the consideration of adjacency is inappro-
priate, NOT consistent with the 1991 NWP publication and contravenes the lan-
guage of 33 CFR 328.3(a)(7). The context of the 1991 Federal Register discussion
was related to whether a continuous wetland should be subdivided from the major
waterbody to attempt to determine where the flow is less than 5 cfs and thus, head-
waters. The pertinent passage is:

In systems where there is a broad continuum of wetlands, all are considered adja-
cent to the major waterbody to which it is contiguous. This type of broad system
should not be dissected for purposes of determining where the 5 cfs point does
or does not exist as it is hydrologically and ecologically part of the same system
and should be treated as a whole [66 FR 59113, 1991].
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The use of the term “continuum” was simply an attempt to change the accusative
form of the word “contiguous” to the nominative case. Perhaps the grammatically
better choice of terms would have been “contiguity,” however, “continuum” is the
more common expression of the concept. A “complex,” however, as commonly used
ecologically and in the context of landscapes, means a grouping of different but re-
lated features. An area that is a mix of intermingled wetlands and uplands could
be referred to as a “complex” or more correctly a “wetland/upland complex.” Thus,
the justification for regulating a wetland that is adjacent to another wetland that
is separated by upland because it is a “complex” is totally inconsistent with the
meaning and I believe the intent of the Federal Register statement.

The “complex” theory also was the basis in part for the Buffalo District’s decision
in NEC Transit/Williams, LLC (Table 1, AA41) which was upheld by the Adminis-
trative Appeal RO. The RO’s decision was based in part on:

The District observed that Wetland F had no discernible outlet for water flow and
no evidence that water ever flows from the wetland. However, Wetland F is in
close proximity to Wetland A and the other wetlands, and contains similar vegeta-
tion and soils. Wetland F is determined to be in the same ecosystem and adjacent
to other wetland areas.
The non-hydric soil area between Wetland A and B was disturbed before the July;
5, 2001 site visit.The brush and trees had been cut and removed by large equip-
ment The earth and soils were partiallydisturbed, tracked., and scuffed by the ac-
tivity However, coupled with past site visit reports and maps there was enough
of the area remaining undisturbed to determine the soils were not hydric. Wet-
land A has a location where water flowed from the lowest point in its rim but
had no discernable channel or wetland soils in the area where water overflows.
Water overflows rarely or with such low velocities that it leaves no evidence of
flow through erosive forces. The length of time the flow occurs is so short that
no saturated soils are created. However, since the Corps representatives and oth-
ers observed water flowing at that location, the district determined that wetland
A is not isolated but a tributary to the wetland complex. Also Wetland A is a
closely related part of the same ecosystem complex. The character and relation-
ship of Wetlands A and F with the other wetland areas is strongly influenced by
the geomorphology and climate of the area. The area is relatively flat with a land
type that contains similar wetlands, some functioning continuously as feeder
streams and some nearly isolated so that they flow only in heavy rainfall events
where water accumulates and overflows to lower areas. From an ecological stand-
point, there is no separation of any of the wetland areas on the project site. As
noted above, the Corps’ ecological judgment about the relationship between waters
and their adjacent wetlands is a sufficient basis for making a jurisdictional deter-
mination regarding adjacency.

Ecologically, ground and surface-water form a “continuum” throughout the land-
scape. The “complex” theory taken to an ecological limit justifies regulating the en-
tire watershed of each jurisdictional tributary. The regulatory program, however, is
not an ecological study, but the implementation of policy based on law and sup-
ported by science. Regulation of private property is not based upon ecology but upon
the police powers of the State granted by the constitution and balanced by socio-
economic considerations. The jurisdictional limit expressed at 33 CFR 328.3(a)(7) is
based upon policy considerations and any alteration of it should be based upon APA
rulemaking.

In Hemet, California (Table 2, CS7), the Corps claimed jurisdiction over roadside
ditches because they “intercept water that otherwise would be jurisdictional.”

In Desert Moon Shadow Estates (Table 1, AA4), the Corps used the “vitality of
plants in the vicinity” to assert jurisdiction over ephemeral desert washes.

In Golden State Developers (Table 1, AA6) the Corps determined that a wetland,
which was 3400 feet upstream on a nonjurisdictional drainage, was jurisdictional
because flow could travel down this nonjurisdictional tributary to a jurisdictional
tributary.

Interstate, Intrastate and Commerce Clause Connections

The nature of commerce is discussed at 33 CFR 329.6. What constitutes interstate
commerce is a legal issue that is addressed by the Corps at 33 CFR 328.3(a)(3) and
the preamble to this part at 51 FR 41217. It is in essence, the fundamental issue
that has driven this Advanced Proposed Rulemaking. The Supreme Court in
SWANCC has told us that at least the use by migratory birds is NOT interstate
commerce. The issue of what constitutes interstate commerce was the subject of sev-
eral administrative appeals.

In the Potlach Corp. AA (Table 1, AA11), Walla Walla District ruled that a wet-
land that had grown up in an abandoned, isolated, intrastate, nonnavigable pond
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used in the past to hold logs at a mill was sufficient nexus to interstate commerce
to be jurisdictional even though, the process currently used in the mill did not per-
mit logs to be held in a pond. The RO ruled that the appeal had merit because the
District provided no reasonable evidence that the wetland could be used in the fu-
ture for holding logs related to interstate commerce.

What constitutes interstate waters is the subject of several of the cases evaluated
for this report. At 33 CFR 328.3(a)(2), the Corps simply states that “All interstate
waters including interstate wetlands” are waters of the U.S. The Corps discusses
the extent of its jurisdiction under Section 10 of the RHA relative to crossing State
lines at 33 CFR 329.7:

A waterbody may be entirely within a State, yet still be capable of carrying inter-
state commerce. This is especially clear when it physically connects with a gen-
erally acknowledged avenue of interstate commerce, such as the ocean or one of
the Great Lakes, and is yet wholly within one State. Nor is it necessary that there
be a physically navigable connection across a State boundary. Where a waterbody
extends through one or more States, but substantial portions, which are capable
of bearing interstate commerce, are located in only one of the States, the entirety
of the waterway up to the head (upper limit) of navigation is subject to Federal
jurisdiction.

Three important facts arise from this statement: first there must be the capability
of navigation in the waterbody, second there must be interstate commerce conducted
and third, that Federal jurisdiction stops at the head of navigation.

In Molycorps Inc. (Table 1, AA7), the Los Angeles District ruled that Ivanpah
Lake, an ephemeral waterbody and all washes flowing into it was jurisdictional be-
cause water from it extended 20-30 feet into Nevada from California at one point.
The entire basis for jurisdiction of this physically isolated feature was that the land-
scape features consistent with the current definition of OHWM extended across a
State boundary. However, it is unknown what the recurrence frequency of inunda-
tion is in this desert playa lake associated with the landscape features attributed
to the OHWM.

More fundamental, however, in Molycorp, Inc. is the lack of any actual commerce
attributed to navigation on Ivanpah Lake in any portion, in either State. Interstate
commerce was determined to exist solely on the basis of the OHWM crossing the
State boundary.

In CS1 (Table 2) the Santa Cruz River in Arizona was determined to be an inter-
state waterbody because it headwaters which originate in southeastern Arizona flow
south into Mexico for a short distance and then turn back north and continue flow-
ing only in Arizona. Topographically, the defined channel of the Santa Cruz River
ends on the large alluvial plain known as the Santa Cruz Flats. The Corps main-
tains that water can continue to flow from the Santa Cruz River, into the Gila River
(an intrastate waterbody) and then to the Colorado which flows south through Mex-
ico and discharges into the Gulf of California.

The nature of the interstate connection on the Colorado River and the upper reach
of the Santa Cruz River is very different from that on the lower reach of the Santa
Cruz River. In the case of the Colorado River and the upper reach of the Santa Cruz
River, a very reasonable case can be made that pollutants that are discharged in
the United States could cross an international boundary and adversely effect the
waters of another country. In the case of the lower Santa Cruz River, i.e., from the
point at which the River reenters the United States, there can be no effect on an-
other country of a pollutant discharged into it, since the flow remains entirely with-
in Arizona. Absent any effect on interstate commerce, can the lower Santa Cruz
River be legitimately defined as an interstate water or is their an upper limit to
‘{{h}el Xommerce connection similar to the head of navigation under Section 10 of the

Compounding the issues associated with the lower Santa Cruz River is the fact
that after the River reenters the United States, it flows through the Tohono
O’odham Indian Reservation prior to reaching the Tucson metropolitan area. This
raises the issue of whether water that flows entirely within one State but through
tribal lands can legally be deemed to be interstate waters with an effect on inter-
state commerce.

Conflicting Determinations

As discussed above, in Molycorp Inc. (Table 1, AA7), the Los Angeles District
maintained that washes which don’t have a continuous OHWM for the last 1000—
1500 feet before reaching the ephemeral Ivanpah Lake were jurisdictionally con-
nected. However, in the same time period at Moorpark, California (Table 2, CS8),
the same reviewer for the Corps found that “Nearly all of these ephemeral drainage
courses exhibit an ordinary high water mark (OHWM) at higher elevations, but the
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OHWM for each disappears at lower elevation, presumably because of insufficient
hydrology in light of the porous substrate, onsite vegetation, and reduced slopes”
and declined to take jurisdiction. In the Molycorp Inc. project, the Corps would have
lost control over a large tract of land, whereas in the Moorpark project, where the
owner wanted the Corps to assert jurisdiction, the District avoided having to deal
with the Endangered Species Act (ESA) by declining jurisdiction and left the owner
having to go through the more arduous ESA Section 10 permit process, than Section
7 consultation.

Wetlands

The single-most debated issue throughout the long and often-volatile history of de-
ciding what is a “wetland” for regulatory purposes, is the issue of the frequency, du-
ration and proximity to the land surface of water. In 1991, when Congress prohib-
ited expenditure of funds (through the Water Resources Appropriation Bill of 1992)
in reliance upon the 1989 wetland delineation manual, the Corps reverted to its
1987 delineation manual. Since only wetlands (not open water bodies) that are sim-
ply neighboring (i.e., no surface connection through a wetland or a channel) can be
regulated as “adjacent” (33 CFR 328.3), it is also crucial to a reasoned interpretation
of SWANCC to specify the frequency, duration and proximity to the land surface
of water necessary to constitute a jurisdictional wetland.

The “official” requirement on paper that is in effect today is elucidated in the 1987
manual and in the guidance questions and answers published by the Corps head-
quarters in 1991 and 1992. In pertinent part they provide the following:

For an area to accurately be characterized as having wetlands hydrology, it must
be frequently inundated or saturated to the surface for long duration. The require-
ment that a site be inundated or saturated to the surface either permanently or
periodically is stated in Part I: Technical Guidelines of the 1987 Manual:

The following definition, diagnostic environmental characteristics, and technical
approach comprise a guideline for the identification and delineation of wetlands:
Diagnostic environmental characteristics:

Hydrology. The area is inundated or saturated either permanently or periodi-
cally at mean water depths < 6.6 ft. or the soil is saturated to the surface at some
time during the growing season of the prevalent vegetation [p.9].
The 1987 Manual defines the term “saturated soil conditions,”

taken directly from the definition of wetland (33 CFR 328.3b), as:

A condition in which all easily drained voids (pores) between soil particles in the
root zone are temporarily or permanently filled with water to the soil surface at
pressures greater than atmospheric [page A11].

Thus, saturated soil conditions only exist from the water table down. The cap-
illary fringe above the water table, being caused by surface tension, i.e., negative
pressure, does not meet the definition. The water table is defined in the 1987 Man-
ual as:

The upper surface of groundwater or that level below which the soil is saturated
with water. It is at least 6 in. thick and persists in the soil for more than a few
weeks [p. Al4, emphasis added].

The 1987 Manual contains numerous other statements clarifying what constitutes
wetland hydrology including:

The term “wetland hydrology” encompasses all hydrologic characteristics of areas
that are periodically inundated or have soils saturated to the surface at some time
during the growing season. . . . Such characteristics are usually present in areas
that are inundated or have soils that are saturated to the surface for sufficient
duration to develop hydric soils and support vegetation typically adapted for life
in periodically anaerobic soil conditions” [p.34].

Although the length of time that an area must be inundated or saturated to the
surface can vary according to the hydrological/soil moisture regime, the 1987 Man-
ual provides guidance as to the duration of saturation required for a site to have
wetlands hydrology at Table 5 [p. 30]. In summary, Table 5 indicates that areas
that are saturated more than 12.5 percent of the growing season have wetland hy-
drology while those that are saturated for less than 5 percent of the growing season
do not. It further states that many areas that are saturated between 5 and 12.5 per-
cent of the growing season are not wetlands [emphasis added].

The term ‘Duration (inundation/soil saturation)’ is defined as:

The length of time during which water stands at or above the soil surface (inun-

dation), or during which the soil is saturated. As used herein, duration refers to

a period during the growing season [p. A4].

a term which is
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On October 7, 1991, Corps headquarters issued Questions and Answers on 1987
Corps of Engineers Manual (Studt 1991) to further clarify the concept. The answer
to Question 8 in pertinent part states:

Generally speaking, areas which are seasonally inundated and/or saturated to the
surface for more than 12.5 percent of the growing season are wetlands. Areas satu-
rated to the surface between 5 percent and 12.5 percent of the growing season are
sometimes wetlands and sometimes uplands. Areas saturated to the surface for less
than 5 percent of the growing season are nonwetlands. . . . If an area is only satu-
rated to the surface for a period of between 5 percent and 12.5 percent of the grow-
ing season and no clear indicators of wetland hydrology exist (i.e., recorded or field
data; also see answer #7 above), then the vegetation test should be critically re-
viewed. . . . The actual number of days an area is inundated and/or saturated to
the surface for an area to be called a wetland varies [p. 4].

The presence of surface water or near-surface groundwater for short duration at
frequent intervals or at infrequent intervals for long duration during the growing
season, does not constitute wetland hydrology. In fact, the definition of nonwetlands
in the 1987 Manual specifically addresses this point:

Nonwetlands include uplands and lowland areas that are neither deepwater
aquatic habitat, wetlands, nor other special aquatic sites. They are seldom or
never inundated, or if frequently inundated, they have saturated soils for only
brief periods during the growing season [p.15].

The 1987 Manual defines “Frequency” (inundation or soil saturation) as:

The periodicity of coverage of an area by surface water or soil saturation. It is
usually expressed as the number of years (e.g., 50 years) the soil is inundated or
saturated at least once each during part of the growing season per 100 years or
as a 1-, 2-, 5-year, etc., inundation frequency [p. A5].

Thus, the three “official” documents that specify the hydrology requirements for
a jurisdictional wetland can be stated as on average, an area must be inundated
or the soils saturated to the surface in more than half the years (1 out of 2, 5 out
of 10, or 50 out of 100) for more than 12.5 percent of the growing season to conclude
with reasonable certainty that the area has wetland hydrology.

Unfortunately, when the Waterways Experiment Station placed an electronic
version of the 1987 manual on the World Wide Web in the late 1990’s which pur-
portedly included the 1991 and 1992 question and answer guidance, it subverted the
hydrology “criterion.” In an apparent effort to retain as much of the philosophy that
engendered the 1989 Manual’s inclusiveness, the hydrology “criterion” was summa-
rized as and government-sponsored training courses are based upon the following
statement:

. an area has wetland hydrology if it is inundated or saturated to the surface
continuously for at least 5 percent of the growing season in most years (50 percent
probability of recurrence).

In practice today, many Corps regulators in routine matters and EPA and DOJ
in enforcement matters maintain that all that is required for an area to be deemed
to have wetland hydrology (and thus, almost invariably be called a wetland) is that
saturation be present anywhere within the top 12 inches of the soil for 5 percent
of the growing season every other year—concepts very similar to those set forth in
the 1989 Manual. For example, Lichvar et al. (2002) incorrectly attributes a 1—2
week duration (5 percent of the growing season) to Corps headquarter’s guidance
from March 1992. (See also Administrative Appeal Decisions: Mr. Allen Gordon,
Table 1, AA48; Tammany Holdings, Table 1, AA28.)

It defies credulity to believe that an area that is saturated at say 11 inches below
the surface for 7 days out of 730 days (every other year) will function in any manner
different than the surrounding landscape that is nonwetland. Certainly no credible
research has ever shown such to be the case. The practical application of these
mythical “thresholds” subverts the provision of the 1992 Water Appropriations Act
which prohibited the Corps from spending any of its regulatory budget in reliance
upon the 1989 Manual until it had been subjected to the APA process—which has
never occurred.. While it can be debated whether water present every other year
is consistent with the judicial rulings in Pend Oreille and Howard v. Ingersoll, at
least such a “criteria,” in theory, is quantifiable, although in practice, the vagaries
of annual precipitation patterns often require a complicated analysis.

DISINGENUOUS PROMISES AND LACK OF RESPONSIVENESS

While the Corps and EPA are very quick to propose rulemaking that has an ex-
pansive impact on Section 404 jurisdiction, they continuously make then disregard
promises made to the public as well as actions mandated by the Congress that
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would have a limiting effect on jurisdiction. On January 24, 1990, the Corps dis-
seminated a joint EPA/Corps memorandum entitled Clean Water Act Section 404
Jurisdiction over Isolated Waters in Light of Tabb Lakes v. United States. In it they
stated:

“Instead, the EPA and Corps intend to undertake as soon as possible an APA
rulemaking process regarding jurisdiction over isolated waters.”

They never did.

On May 29, 1998, in a memorandum entitled Guidance for Corps and EPA Field
Offices Regarding Clean Water Act Section 404 Jurisdiction Over Isolated Waters
in Light of United States v. James J. Wilson they stated:

In the near future, EPA and the Corps intend to promulgate a rule addressing
the jurisdictional issues discussed in this guidance, with full opportunity for pub-
lic review and comment.

They never did.

The Water Resources Appropriations Act of 2001 provided over $125 million dol-
lars for the Corps Regulatory program. Expenditure of that money required eight
specific tasks of the Corps:

For expenses necessary for administration of laws pertaining to regulation of navi-
gable waters and wetlands, $125,060,000, to remain available until expended: Pro-
vided, That the Secretary of the Army, acting through the Chief of Engineers, is di-
rected to use funds appropriated herein to:

(1) by March 1, 2001, supplement the report, Cost Analysis For the 1999 Proposal

to Issue and Modify nationwide Permits, to reflect the nationwide Permits actu-

ally issued on March 9, 2000, including changes in the acreage limits,
preconstruction notification requirements and general conditions between the rule
proposed on July 21, 1999, and the rule promulgated and published in the Federal

Register;

(2) after consideration of the cost analysis for the 1999 proposal to issue and mod-

ify nationwide permits and the supplement prepared pursuant to this Act and by

September 30, 2001, prepare, submit to Congress and publish in the Federal Reg-

ister a Permit Processing Management Plan by which the Corps of Engineers will

handle the additional work associated with all projected increases in the number
of individual permit applications and preconstruction notifications related to the
new and replacement permits and general conditions. The Permit Processing

Management Plan shall include specific objective goals and criteria by which the

Coré)s of Engineers’ progress toward reducing any permit backlog can be meas-

ured;

(3) beginning on December 31, 2001, and on a biannual basis thereafter, report

to Congress and publish in the Federal Register, an analysis of the performance

of its program as measured against the criteria set out in the Permit Processing

Management Plan;

(4) implement a 1-year pilot program to publish quarterly on the U.S. Army Corps

of Engineer’s Regulatory Program website all Regulatory Analysis and Manage-

ment Systems (RAMS) data for the South Pacific Division and North Atlantic Di-

vision beginning within 30 days of the enactment of this Act; and

(5) publish in Division Office websites all findings, rulings, and decisions rendered

under the administrative appeals process for the Corps of Engineers Regulatory

Program as established in Public Law 106—60;

(6) Provided further, That, through the period ending on September 30, 2003, the

Corps of Engineers shall allow any appellant to keep a verbatim record of the pro-

ceedings of the appeals conference under the aforementioned administrative ap-

peals process;

(7) Provided further, That within 30 days of the enactment of this Act, the Sec-

retary of the Army, acting through the Chief of Engineers, shall require all U.S.

Army Corps of Engineers Divisions and Districts to record the date on which a

section 404 individual permit application or nationwide permit notification is filed

with the Corps of Engineers; and

(8) Provided further. That the Corps of Engineers, when reporting permit proc-

essing times, shall track both the date a permit application is first received and

the date the application is considered complete, as well as the reason that the ap-
plication is not considered complete upon first submission.

To the best of my knowledge the Corps has complied with only three of the eight
requirements and has otherwise not complied with the deadlines established in the
2001 Appropriations Act for Cost Analysis Supplement (1), Permit Processing Man-
agement Plan (2), Report to Congress (3), Publish Data Pilot (4), and Complete Ap-
plication Determination (8). Item 2, the Permit Processing Management Plan, would
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contain guidance on interpretations that would bring some consistency to the Sec-
tion 404 Program.

As of this Hearing, we still do not have an APA rule that defines clear and concise
policies with regard to isolated waterbodies or for that matter any of the other juris-
dictional issues that I have raised above. The Corps and EPA simply make promises
and then procrastinate with the hope that no one will ever call them to task. The
best we have to date is an “Advanced Notice of Proposed Rulemaking” published in
the Federal Register on January 15, 2003. We have already had at least two ad-
vanced notices—one in 1990 and one in 1998. Now the agencies are hoping that they
can again procrastinate and not actually go forward with rulemaking.

In the May 29, 1998 joint memorandum, the Corps and EPA also wrote:

Although Tabb Lakes, Ltd. v. United States, (715 F. Supp. 726, affd without opin-
ion, 885 F.2d 866 (4th Cir., 1989)), concluded that EPA/Corps guidance could not
be cited as the legal basis for interstate commerce nexus using migratory birds
because that guidance had been issued without notice and comment, the decision
did not prohibit the use of migratory birds to establish a connection to interstate
commerce under the Clean Water Act. Consequently, notwithstanding the Fourth
Circuit’s decision in Tabb Lakes, Corps and EPA field offices should continue to
assert CWA jurisdiction over all isolated, intrastate water bodies that serve as
habitat for migratory birds.

The agencies were put on notice as early as in 1989 that the use of migratory
birds as a test for interstate commerce was illegal. They chose to ignore it. While
the SWANCC decision has eliminated the future use of the “migratory bird rule,”
to my knowledge no one has addressed the millions of dollars that the public spent
during the period from 1984 to 2001 when it was implemented, and the Corps ille-
gally regulated isolated, intrastate, non navigable waterbodies. Moneys spent to
work though the complex permit process. Moneys lost because of time delays in
projects. Money spent to defend against alleged violations. Moneys spent for mitiga-
tion, restoration and as penalties. How many people were incarcerated because of
violation of the CWA jurisdiction based upon the “migratory bird rule?” All of which
occurred as the result of an uncodified “rule” instituted by the EPA, ignoring the
APA and with the power to compel the Corps to adopt it. The agencies have run
rough-shod over the public with no real accountability.

CONCLUSIONS

The Corps and EPA, indeed the entire body of Federal water-resource agencies,
for years has been telling the public what wetlands and waterways are, why they
are important and why they must be regulated and protected by the Federal Gov-
ernment. Yet there is a duplicity in what the public is being led to believe are the
landscape features for which ever-increasing, millions of dollars in tax revenues and
private funds are expended each year to regulate.

Slides 1-5 and 9-10 in the attached presentation convey the images that the
agencies portray to the public as regulated wetlands: lush and often exotic vegeta-
tion, plenty of water and colorful waterfowl, wading birds and wildlife. How could
anyone but the most callous despoiler of the environment not agree that protection
and regulation is important. Yet, few of such landscape features, are impacted any-
more. The regulated public has recognized their value and generally, except for occa-
sional transportation crossings, avoids impacting them.

The battles today between landowners and the Federal Government generally are
waged over the type of landscape features depicted in slides 6-8, 11-17, 20 and 21.
They are the roadside ditches, the stormwater ditches, the drainage ditches and irri-
gation ditches excavated in dry land. They are the borrow pits, the stormwater man-
agement ponds, the sewage treatment lagoons and animal feed lot waste holding
ponds that are no longer actively used for the original purpose for which they were
constructed. They are natural landscapes that may have near-surface groundwater
during the winter until leaf-buds open and then the plants rapidly dewater the
landscape early in the spring and for the rest of the year. They are the meadows
and woods where the water table need only reach to within 12 inches of the surface
for as little as 7 days every other year, i.e., 7 out of 730 days.

Section 101(b) of the CWA states in pertinent part:

It is the policy of the Congress to recognize, preserve, and protect the primary re-

sponsibilities and rights of States to prevent, reduce and eliminate pollution, to

plan the development and use (including restoration, preservation and enhance-

ment) of land and water resources . . .

It is my experience, that many individuals in EPA and the Corps, see Section 404
as the best game in town when it comes to side-stepping the rights of the States



170

as specified in our Constitution and implementing land management decisions by
the Federal Government. The 404 Program as currently implemented is in many
cases abusive to the public and decisions rendered are often arbitrary and capri-
cious. Because the jurisdictional limits of the 404 Program are so poorly defined,
there are as many different concepts of what constitutes waters of the United States
as there are regulators.

Probably the single most important reason, that confusion and inconsistencies
exist in the Section 404 Program is the fact, that there are two Executive agencies
attempting to implement it. Each has its own views and perspectives. Each has a
view of the correct role of the Federal Government in what, Constitutionally, should
be the primary responsibility of the respective States.

While the Corps is supposed to implement the permit program, since 1979, when
Attorney General Civiletti determined that EPA has the ultimate authority to deter-
mine what is jurisdictional under all Sections of the CWA including Section 404,
there have been major disagreements, often very acrimonious, between the staff of
the two agencies. It is quite possible that the full extent of the animosity that has
existed is not even known to the representatives of the agencies that are testifying
at this hearing.

The public has suffered with inconsistent and often arbitrary and capricious deci-
sions that have had dramatic effects on their lives and the use of their private prop-
erty because the lead agencies, the Corps and EPA, have differing perspectives as
do the review agencies, FWS and NMFS. To compound the inconsistencies, the
Corps boasts that its decentralized management style is a benefit to the public.
What it fails to recognize is that there is a vast difference between decentralized
and inconsistent management.

It is inconsistent management that pervades the 404 Program and plagues the
Nation. A year ago, a colleague of mine and I decided that there was a need to pro-
vide a training course on the limits of Corps jurisdiction. We saw that this was espe-
cially needed in the dryland West. Despite the fact that we are both highly versed
in Corps regulatory policy, we came to the conclusion that we could not offer such
a course because there was no consistent policy being implemented. What the public
is told by the Corps in one part of the Nation is not necessarily what can be found
in its regulations or what it is likely to be told in another.

It is crucial that all of the terms, which the Corps uses to specify the limits of
its jurisdiction, be accurately and unambiguously defined. They must be promul-
gated, to the extent that the limits specified are consistent with the CWA and the
Constitution, through the formal procedures developed for implementation of the
Administrative Procedures Act (APA). Many of the Corps definitions related to juris-
diction have not been promulgated through the APA process.

The most fundamental technical issue that must be addressed through rule-
making in light of SWANCC is what is the necessary frequency, duration and rela-
tion to the land surface of water to constitute a “navigable water” consistent with
the language of Section 404 of the CWA. It is the same issue that has needed to
be addressed for decades. This issue applies to how far from traditionally navigable
waters, natural streams should be regulate, which and how far distant drainage and
irrigation ditches should be regulated and what areas should be called wetland navi-
gable waters.

The longitudinal limit of Corps jurisdiction under Section 404 must be defined in
relation to the effect that the discharge of dredged or fill material may have on
interstate and/or foreign, commercial navigation in traditionally navigable waters.

Other definitions need to be addressed as well. The “neighboring” part of the defi-
nition of the term “adjacent” must be redefined to specify that it includes those
morphologically disconnected wetlands that receive surface flow from a jurisdic-
tional tributary (what ever that is) on a predictably, frequent basis. Today, districts
of the Corps, might determine that wetlands miles from a stream in the 100-year
floodplain are adjacent. Others have found that 200—3500 feet defines the limit.
Each regulator seems to make it up on the fly.

For a wetland to be deemed “adjacent” and, thus, jurisdictional under Section 404,
the wetland should be dependent for its existence, at least in part, upon water re-
ceived from the tributary. Thus, the predictably regular inundation from the tribu-
tary should have a recurrence frequency of no less than every 2 years, and perhaps
more in keeping with court rulings on OHWM, it should be at less than a 1-year
recurrence frequency, i.e., ordinarily occur.

Water movement by sheet flow or as groundwater TO a jurisdictional tributary
should NOT be determinant. Water on virtually all landscapes moves toward stream
channels either as overland flow or as ground-water discharge. There is no scientific
or legal basis to separate-out morphologically disconnected wetlands from the rest
of the nonwetland landscape and regulate them. It has been a long-standing failing
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of the 404 Program by its fixated emphasis on wetlands, to suggest that they are
inherently more valuable or have greater function than the nonwetland landscape.
By so doing, many acres of nonwetlands have been destroyed that have had higher
overall ecological function and more value to society than the wetlands that were
avoided.

There is no definition of the term “tributary” within the context of Section 404,
this despite its central role in the definition of “waters of the United States.” It
must be defined and its upper limits determined by factoring frequency and dura-
tion of flow and distance to a traditionally navigable water, such that there can be
a demonstrated effect on navigation from a discharge of dredged or fill material. Not
by the mere presence of an OHWM. The public should not have to rely upon discus-
sions of the limits of jurisdiction found only in uncodified preambles to Corps regula-
tions to determine what is and is not a water of the U.S. For almost two decades
the public was subjected to the uncodified agency whim concerning migratory birds
until the Supreme Court struck it down. The Corps and EPA Memorandum of
Agreement on mitigation, contains similarly illegal concepts that have not been pro-
mulgated in accordance with the Administrative Procedures Act (APA). Mandatory
compensatory mitigation is now spoken of as a codified rule (much as the migratory
bird rule was) as opposed to a concept without basis in the CFR.

The terms “perennial”, “intermittent” and “ephemeral” are defined in the Corps
nationwide Permit Notice from 2000, but are not codified. All definitions related to
jurisdiction must be defined and/or redefined through application of the Administra-
tive Procedures Act and codified, not simply instated through a permit notice. The
Corps should redefine these terms so that they can be determined using flow data.
The USGS has standard definitions of each that have been in place since 1923
(Meizner, O.E. 1923). These should be adopted.

The term “isolated” is defined in the Corps nationwide Permit Notice from 2000
but not codified. All definitions related to jurisdiction must be defined and/or rede-
fined through application of the APA and codified, not simply instated through a
permit notice. As currently defined, isolated is simply the absence of direct connec-
tion or the absence of adjacency. If the Corps would produce an adequate definition
of the limits of its jurisdiction under Section 404, then there would be no need for
any definition of the term isolated.

Many of the landscape features that the Federal Government regulates today do
not meet the definition of wetlands promoted by the National Research Council
(1995) in Wetlands: Characteristics and Boundaries, and in fact, do not meet an
honest reading of the 1987 Wetland Delineation Manual (Environmental Laboratory
1987). My reading of the NRC report is that it would not classify as wetlands most
areas where the water table infrequently or never reaches closer to the surface than
12 inches for 7 days during the spring.

As for “tributaries,” cases across the country reveal that every roadside ditch, cul-
vert and storm sewer is likely as not to be called tributary. The Corps should not
regulate any constructed ditches that are excavated in upland landscapes, nor
should it regulate storm drains, sewers, pipes, agricultural drain tiles, gutters and
other artificial conveyances, whether they potentially carry water to a traditionally
navigable water or not. Ditches and other such conveyances are point sources and
any pollutant arising from them that reaches a traditionally navigable waterbody
should be regulated under the NPDES program. The Corps jurisdiction under Sec-
tion 404 is limited. The Corps recognized this in 1974 and Chief Justice reaffirmed
it in the SWANCC decision.

In a recent addition to the Corps Headquarters’ Regulatory Branch Web site enti-
tled Information on West Nile Virus, the discusses the question Should wetlands be
drained to control mosquitoes? The Corps answer was:

Because the Culex mosquito can breed in very small amounts of water, elimi-
nating temporary standing water in plastic containers, discarded tires, or other
water-holding containers around one’s property can greatly reduce breeding areas.
Any stagnant water in rain barrels, irrigation ditches, clogged gutters, backyard
home septic systems, and road-side ditches can serve as breeding sites. The dif-
ference between these water-holding places and wetlands is the presence of mos-
quito-eating predators. Wetlands are home to a host of mosquito-eating beetles,
backswimmers, water striders, dragonfly larvae, etc. making them significantly
less ideal breeding sites for Culex mosquitoes.

Thus, on the one hand the Corps defends natural wetlands by condemning
ditches, etc., while across the Nation, ditch after roadside ditch is being identified
as wetlands and other navigable waters under Section 404 and gives the regulatory
protection afforded natural waterbodies through the requirements to obtain permits
to fill them and to compensate for their loss.
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There are many thousands of miles of conveyance that transport sediments into
natural waters including traditionally navigable waters, that the Corps chooses not
to regulate. They do not regulate all roadside ditches—only selective ones. The do
not regulate all culverts and piped conveyances—only selective ones. This empha-
sizes the point that water pollution cannot be prevented by simply calling some
channeled conveyances “waters of the U.S.” as has been the trend in the last several
years. Which channels are regulated and which are not, generally are not based
upon technically defensible criteria, but more often upon the personal aesthetic of
the individual regulator.

The fact that so many administrative appeals result in a decision that districts
did not adequately document their position supports our contention that “it’s juris-
dictional because I say it’s jurisdictional” is frequently used by Corps regulators.
The fact that in many cases, after an appeal is found to have merit, districts simply
bolster their records and make the same decision again points to the ineffectiveness
of the appeal process itself. The rules governing appeals eviscerate the role of Re-
view Officer (RO). In many of the Administrative Appeal (AA) decisions, the RO ap-
peared to make reasonable and fair decisions. However, as written, the rules allow
the districts to amend case files and in many instances retain the same dubious ju-
risdictional determinations.

With regards to technical points of jurisdiction, too often the RO indicates that
the rules do not allow for the RO to independently make judgment decisions. In
such cases, it would be more appropriate for the RO to seek technical advice from
an “independent” third party [the logical choice is the Environmental Laboratory
staff in Vicksburg, Mississippi through the Wetland Research Assistance Program
(WRAP) [although the independence might be questioned] rather than simply giving
deference to the districts opinion.

In the final analysis, Congress must dictate that an APA rulemaking proceed
promtly and encompass the full breadth of jurisdictional issues that exist. Congress
must follow-up on the agencies’ performances. The Corps and EPA must not be al-
lowed to slide for another decade without clarifying the limits of Federal jurisdic-
tion. Furthermore, Congress would serve the needs of the public if it would state
clearly and concisely in the law, the maximum extent of jurisdiction through amend-
ment of the Clean Water Act.
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RESPONSES OF ROBERT J. PIERCE TO ADDITIONAL QUESTIONS FROM SENATOR
JEFFORDS

Question 1. In Your testimony, you state, “Congress would serve the needs of the
public if it would state clearly and concisely in the law, the maximum extent of ju-
risdiction through amendment of the Clean Water Act.” In your oral testimony, you
state,“. . . rulemaking is essential to clarify this [whether ditches, ephemeral
drains, waste ponds, ephemeral wet spots are navigable waters.]” Can you describe
this apparent contradiction?

Response. I see no contradiction in the two statements. First, and in general
terms, the executive branch must always comply with the Administrative Proce-
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dures Act (APA) and conduct rulemaking to implement any new or changed legisla-
tion.

At a more practical level, however, the history of Section 404 of the CWA makes
it clear that the public cannot count on any, one branch of the Federal Government
to make reasoned reforms. In fact, without any change in legislation since 1977, and
with only minor APA changes in the Code of Federal Regulations (CFR) since 1986,
the Environmental Protection Agency (EPA) and the Corps of Engineers (COE) have
continuously increased the geographic extent of Section 404 navigable waters juris-
diction while at the same time reducing the utility of nationwide Permits (NWPs)
which are the only mechanisms that provide the public with a rapid permit re-
sponse. The result is that the public spends ever-increasing time and money to
crawl through a permit process that is protecting roadside ditches, animal waste
ponds and so-called “wetlands” that need only have water within 12 inches of the
surface for as little as 7 days (five percent of the growing season) out of 730 days
(frequency of one out of 2 years).

Indeed, the EPA and COE response to Solid Waste Agency of Northern Cook
County. v. Army Corps of Engineers (SWANCC) has not been to retract jurisdiction
as would be expected by the plain reading of the decision, but to ignore their own
written policies and to construct any and all “connections” to navigable waters to
retain jurisdiction over isolated waterbodies and to further extend Federal jurisdic-
tion. Thus, today we see “tributary” status assigned to roadside ditches excavated
in uplands, “underground ditches” or storm sewers, irrigation ditches, and agricul-
tural drain tiles and connectivity established by sheet flow over nonjurisdictional
lands and water flowing below ground and through nonjurisdictional, stormwater
ponds. Some district and circuit courts have upheld these jurisdictional extensions
while others have not. Judicial resolution of the issues apparently must await Su-
preme Court rulings.

While I believe that Congress is ultimately responsible for the ambiguous nature
of the 404 Program and should take the initiative to correct inconsistencies, Con-
gress apparently lacks the will to do this as witnessed by its failure to act on nu-
merous efforts since 1977 to reform Section 404 of the CWA. Indeed, it is my opinion
that for Congress to redraft Section 404 consistent with the Constitution, it would
have to limit jurisdiction to the “navigable waters” defined under the Rivers and
Harbors Act (RHA) of 1899. Section 9 of the RHA of 1899 establishes the full scope
of Federal jurisdiction under the Commerce Clause of the Constitution by prohib-
iting certain activities in the first sentence of the Section and then limiting that pro-
hibition in the last sentence:

That it shall not be lawful to construct or commence the construction of any bridge,
dam, dike, or causeway over or in any port, roadstead, haven, harbor, canal, navi-
gable river, or other navigable water of the United States until the consent of Con-
gress to the building of such structures shall have been obtained and until the
plans for the same shall have been submitted to and approved by the Chief of En-
gineers and by the Secretary of Army: Provided, That such structures may be built
under authority of the legislature of a State across rivers and other waterways
the navigable portions of which lie wholly within the limits of a single State, pro-
vided the location and plans thereof are submitted to and approved by the Chief
of Engineers and by the Secretary of Army before construction is commenced: And
provided further, That when plans for any bridge or other structure have been
approved by the Chief of Engineers and by the Secretary of Army; it shall not be
lawful to deviate from such plans either before or after completion of the structure
unless the modification of said plans has previously been submitted to and re-
ceived the approval of the Chief of Engineers and of the Secretary of Army. The
approval required by this section of the location and plans or any modification of
plans of any bridge or causeway does not apply to any bridge or causeway over
waters that are not subject to the ebb and flow of the tide and that are not used
and are not susceptible to use in their natural condition or by reasonable improve-
ments as a means to transport interstate or foreign commerce. [Emphasis added].

By extension, such Constitutional limitation on jurisdiction applies to all subse-
quent sections of the RHA including Section 10. Apparently, the 56th Congress was
more concerned about usurping State’s rights under the Constitution than have
been those since the 95th Congress last amended the CWA and stated:

It is the policy of the Congress to recognize, preserve, and protect the primary re-
sponsibilities and rights of States to prevent, reduce, and eliminate pollution, to
plan the development and use (including restoration, preservation, and enhance-
ment) of land and water resources . . . [Section 101(b), CWA]

The COE reached the conclusion that Section 404 “navigable waters” coincided
with RHA “navigable waters” in 1974. On April 3, 1974, the COE published final
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regulations after review of comments received on the May 10, 1973 proposal. In the
Preamble to the final regulation, the following statements were made:

Section 209.120(d)(1). Several comments and questions were received concerning
the different definitions which were assigned to the terms “navigable waters of
the United States” and “navigable waters”. In this regard, it is noted that the
Corps regulatory authority under the River and Harbors Act of 1899 (33 U.S.C.
401 et seq.) speaks in terms of “navigable waters of the United States”. This term
has received the benefit of over 100 years of judicial definition and interpretation
which has largely been based on the constitutional extent to which the authority
of the United States can extend over the nation’s waterways. Recognizing that the
extent of Federal authority over the nation’s waterways has been an evolutionary
one and that recent judicial decisions have provided additional guidance and di-
rection as to the scope and extent of this jurisdiction, the Corps recently under-
took an extensive review of all of the judicial decisions in this area, and substan-
tially revised and refined its administrative definition of this term to more accu-
rately reflect and incorporate this judicial guidance. This revised definition, which
was published in the Federal Register on September 9, 1972 (37 FR 18289) and
has been subsequently included in the Code of Federal Regulations (33 CFR
209.260) asserts regulatory authority over many heretofore unregulated water-
ways, as well as establishing the geographical limits of this jurisdiction.

Section 404 of the FWPCA uses the term “navigable waters” which is later de-
fined in the Act as “the waters of the United States.” The Conference Report, in
discussing this term, advises that this term is to be given the “broadest possible
Constitutional interpretation unencumbered by agency determinations which have
been made or may be made for administrative purposes.” We feel that the guid-
ance in interpreting the meaning of this term which has been offered by this Con-
ference Report—to give it the broadest possible Constitutional interpretation—is
the same as the basic premise from which the aforementioned judicial precedents
have evolved. The extent of Federal regulatory jurisdiction must be limited to that
which is Constitutionally permissible, and in this regard, we feel that we must
adopt an administrative definition of this term which is soundly based on this
premise and the judicial precedents which have reinforced it. Accordingly, we feel
that in the administration of this regulatory program both terms should be treat-
ed synonymously.

In the final regulation (April 3, 1974), one definition of Navigable waters appears
and reads:

(1) The term “navigable waters of the United States” and “navigable waters” as
used herein mean those waters of the United States which are subject to the ebb
and flow of the tide, and/or are presently, or have been in the past, or may be
in the future susceptible for use for purposes of interstate or foreign commerce
[See 33 CFR 209.260 for a more complete definition of these terms].

In support of and as a means of further clarification, the COE simultaneously
(April 3, 1974) released a Legal Review of Corps Regulatory Permit Laws which
originated in the Office of Counsel at COE Headquarters.

In the majority opinion for the Supreme Court ruling in SWANCC, Chief Justice
Rehnquist wrote:

(a) In United States v. Riverside Bayview Homes, Inc., 474 U. S. 121, this Court
held that the Corps had §404(a) jurisdiction over wetlands adjacent to a navigable
waterway, noting that the term “navigable” is of “limited import” and that Con-
gress evidenced its intent to “regulate at least some waters that would not be
deemed ’ navigable’ under [that term’s] classical understanding,” [Id., at 133]. But
that holding was based in large measure upon Congress’ unequivocal acquiescence
to, and approval of, the Corps’ regulations interpreting the CWA to cover wetlands
adjacent to navigable waters. [See Id., at 135 139]. The Court expressed no opin-
ion on the question of the Corps’ authority to regulate wetlands not adjacent to
open water, and the statute’s text will not allow extension of the Corps’ jurisdic-
tion to such wetlands here.

(b) The Corps’ original interpretation of the CWA in its 1974 regulations—which

emphasized that a water body’s capability of use by the public for transportation

or commerce determines whether it is navigable—is inconsistent with that which
it espouses here, yet respondents present no persuasive evidence that the Corps

mistook Congress’ intent in 1974.

Chief Justice Rehnquist makes two important points. First, the COE conclusion
(which was based at least in part on interpretations of the Commerce Clause) that
Section 404 of the CWA and Section 10 of the RHA have identical limits of jurisdic-
tion (with the exception that 404 extends to adjacent wetlands), was and is the cor-
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rect interpretation. Second, that the language of the CWA will not allow the COE
to assert jurisdiction over wetlands that are not adjacent to open water. In using
the term “open water”, I assume that the Chief Justice was referring to “open navi-
gable water” as is used in the previous sentence of the opinion and in other Su-
preme Court rulings.

In conclusion, it is my view that the public cannot rely upon any one branch of
government to rectify the inconsistencies and erroneous interpretations of law and
regulation that currently plague the Section 404 Program. It must seek remedies
from all three branches. Thus, Congress should state clearly and concisely in the
law, the maximum extent of jurisdiction through amendment of the CWA and rule-
making is essential to clarify whether ditches, ephemeral drains, waste ponds,
ephemeral wet spots are navigable waters.
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Technical Principles Related To Establishing the
Limits of Jurisdiction for
Section 404 of the Clean Water Act

1 Introduction

The Corps of Engineers (COE) uses a number of definitions and policies to define its jurisdictional
limits under Section 404 of the Clean Water Act (CWA). Key to all inland determinations is the
term “ordinary high water mark™ (OHWM), which is used to define the *“limit of jurisdiction,” sug-
gesting that 1fa waterbody has an OHWM it is a “tnbutary™ to navigable waters, and therefore, sub-
ject to CWA jurisdiction. The COE defines the term as:

...that line on the shore established by the Mucteations of water and indicated by physical
charactenstics such as clear, natural line impressed on the bank, shelving, changes in the
character of soil, destruction of terrestrial vegetation, the presence of litter and debris, or
other appropriate means that consider the characteristics of the surrounding areas [33 CFR
328.3(e)].

The purposes of this study are to: a) identify and evaluate the reliability of the use of the term
“OHWM™ and other terms that the COE uses to determine the limits of its jurisdiction in inland
landscapes; and b) identify any possible technically-based alternative concepts that would be more
appropriate and defensible.

The Corps of Engineers (COE) has been regulating activities in the Nation's waterways for more
than a century. Initially, its authorized oversight was confined to navigable waters pursuant to Sec-
tions 9 and 10 of the Rivers and Harbors Act (RHA) of 1899, The COE has had many decades to re-
fine its jurisdictional limits through thoughtful process and periodic intervention by the courts,
Thus, the jurisdictional limits under the RHA are seldom challenged - they are clearly defined and
readily identified by logical means.

In 1972, Congress passed the Federal Water Pollution Control Act Amendments which in 1977 be-
came known as the Clean Water Act (CWA). In 1974, the COE adopted regulations to define its ju-
risdiction under the CWA. Those regulations were challenged by environmental groups (VEDC v
Callaway) and in 1975 the district court for the District of Columbia held that the regulations de-
fined Section 404 of the CWA too narmowly and ordered the COE fo adopt new regulations. The
Callaway decision was rejected by the Supreme Court in 2001in SWANCC, but in the intervening
26-year period, the COE followed Callaway and other court decisions that adopted the same expan-
sive definition of CWA jurisdiction,

Being forced to expand, the COE simply wtilized existing definitions, without careful consideration
of the consequences, In particular, the term ordinary high water mark (OHWM), which previously
had been used simply to identify the lateral extent of jurisdiction in nontidal, navigable waters, was
emploved to determine, in the absence of wetlands, both the lateral and longitudinal reach of tribu-
taries under section 404, The COE itself in various situations has acknowledged the inadequacies of
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the definition. For example in 1975, the COE, apparently in an attempt to be more quantitative, de-
fined OH'WNM in its interim final regulations as: *... the point on the shore that is inundated 25% of
the time and is derived by a flow-duration curve for the particular water body that is based on avail-
able water stage data. (40 FR 31325, July 25, 1975). Unfortunately, that attempt at a quantifiable
definition was short-lived, and to date, never repeated.

The COE did set a quantitative hydrology threshold which it applies both in tidal and nontidal
wetlands. Specifically, the documents that specify the hydrology requirements for a wetland can be
stated as on average, an area must be inundated or the soils saturated to the surface in more than half
the years (1 out of 2, 5 out of 10, or 50 out of 100) for more than 12.5 percent of the growing season
o conclude with reasonable certainty that the area has wetland hydrology { Environmenial Labora-
tory 1987, Studt 1991, Williams 1992). While often difficult to determine in practice, the limit of
Jjurisdiction can be empirically identified. Unfortunately, the COE has not applied scientific process
to define either the lateral or longitudinal limits to inland channel networks. The further from tradi-
tionally navigable waters that the term OHWM is applied to identifying the jurisdictional limits of
the COE, the less technically valid, the more open to inept and capricious interpretation and the
more subject to rancorous dispute with landowners those limits have become.

2 Background
2.1 Hydrelogic Cycle
Technically, it is well-established that all water is interconnected on the earth. The “hydrologic cy-

cle” has been recognized by hydrologists for decades and constitutes the starting point for every
published general discussion of hydrology

[

{e.g.. Dunn and Leopold 1978, Heath 1982, e
and Leopold 1994). Winter et al. {1999} pro- T
vides asimplified diagram (Figure 1) and dis- Pesdehabe ey
cussion of the interactions of the various ol N
o (...pmu.

“pools” of water that comprise the cycle. II

They state: L
A ﬂ”‘“ {nw/
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The hydrologic cycle describes the
continuous movement of water above,
on, and below the surface of the Earth.
The water on the Earth’s surface-surface
waler-pccurs as  sireams, lakes, and

sy are v gl reabes

wetlands, as well as bays and oceans.
Flunag s in gubic siies pur o

Surface water also includes the solid

forms of water - snow and ice. The water
below the surface of the Earth primarily
is ground water, but it also includes soil
water.

The hydrologic cycle commonly is
portrayed by a very simplified diagram

Figure 1, Ground water is the second smallest of the four,
main pools of water on Earth, and river flow to the oceans
is one of the smallest fluxes, vet ground water and surface
water are the components of the hydrologic system that hu-
mans use most (From Winter ¢t al. 1999, modified from
Schelesinger, W.H., Biogeochemisiry - An analysis of
global change: Academic Press, San Diego, California.)
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that shows only major transfers of water between continents and oceans, as in Figure 1.
However, for understanding hydrologic processes and managing water resources, the
hydrologic cycle needs to be viewed at a wide range of scales and as having a great deal of
variability in time and space. Precipitation, which is the source of virtually all freshwater
i the hydrologic cyele, falls nearly everywhere, but its distribution is highly variable.
Similarly, evaporation and transpiration refurn water (0 the atmosphere nearly
everywhere, bul evaporation and transpiration rates vary considerably according to
climatic conditions. As a result, much of the precipitation never reaches the oceans as
surface and subsurface runofl before the water is returned to the atmosphere. The relative
magnitudes of the individual components of the hydrologic cycle, such as
evapolranspiration, may differ significantly even at small scales, as between an
agricultural field and a nearby woodland.

According to Leopold (1994) when precipitation falls on land, it separates into that which infiltrates
the ground, that which immediately evaporates, and that which runs off the ground surface. The av-
erage amount of water that falls as precipitation over the United States annually is 30 inches. Of this
total, 21 inches are returned to the atmosphere in the form of water vapor through the processes of
evaporation and transpiration from planis. The excess of precipitation over evapotranspiration
(ETo} loss to the atmosphere is a small percentage of the average precipitation. The balance of 9
inches contributes to the maintenance of groundwater and the flow of rivers. The terms “groundwa-
ter” and “surface water” refer merely to the location of water at a given moment.

Water on the land surface will either infiltrate at a rate determined by physical features of the soil
and water or run off, Runoff has been described as three forms: Horton overland flow, subsurface
stormflow and saturation overland flow {Dunne and Leopold 1978). When the rate of precipitation
exceeds the rate of infiltration, runofT occurs as Horton overland flow. Infiltrated water during a
storm can raise the level of the water table near streams and, thus, increase subsurface stormflow. If
this subsurface stormflow interdicts the land surface, then, return flow results. Finally, direct pre-
cipitation onto saturated surface results in saturation overland flow. Surface runoff will continue
down slope until it encounters the first defined rill { Dunne and Leopold 1978). Carter (1996) recog-
nizes such flows from headwater wetlands as a contributing factor to downstream lood flows.

The rate of transmission of the fraction of the precipitation that infiltrates the soil surface through
the soil is called hydraulic conductivity. Hydraulic conductivity is determined by the physical prop-
erties of both the soil or materials below the soil and the water that is moving through the soil. Thus,
in the same soil, the hydraulic conductivity of water is much slower when the water is cold than
when it is warm. The rate of movement of water through the soil is determined by Darcy’s Law.

The average precipitation amount is simply an arithmetic mean of the extremes that often differen-
tiate the various climatic regions that can be found within the United States. The National Oceanic
and Atmospheric Administeation (NOAA), through its National Climatic Data Center (NCDC), has
established nine broad climatic regions based upon the scheme used by the Bureau of Census. The
states included in each of the nine regions are specified in Table 1. Graphic depictions of the annual
precipitation fluctuations by region are provided in Exhibit 1 for data collected between January
1931 and December 1987,
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Table 1. NOAA Regions based upon Bureau of Census
Region ! | Region2 | Region 3 R’if,':: | Regions | Region6 | Region? Region® | Tegion 9
Mew biddle | East North Nash South East South | West South Mountain | Pacific
England Adlantic Central Adlantic Central Central
Ceniral
Long M1 Ilinois | Towwa | Dhelaware | Alabama | Arkansss  Avizona  Califomia
Ifaine MY Indiana | Kansas Flogida Eentucky | Lonisiana | Colorads Cregon
| Mdass Eenn hdich hinn. | Ceorgia [ Miss | Oklshoma | Idsho  { Wash, |
MH DOhis Bdisgone | D & DC | Tenn Texas Adontana
Rl Wiseonsin | Nehracks N Nevadn
| Vermont M a0 1L |
30 Yirginia Lliah
Wy Wapiing

At amore refined level, NOAA has divided each state into regions that are considered to be climati-
cally homogeneous (NCDC 1988). Figure 2 depicts the climatic divisions that exists jusit within the
contiguous United States. The numbered polygons in each state identify recognized regions (Ex-
hibit 1) that are considered 1o be climatically homogeneous.

Region 6 has the highest mean annual precipitation at ~53 inches per vear as well as the

intra regional fluctuation in annual precipitation from year to year (Exhibit 1, NCDC 1988). Region
8. on the other hand, has the lowest mean annual precipitation at ~12.5 inches per year as well as the
lowest intrea regional fluctuations in annual precipitation from year to year (Exhibit 1, NCDC 1988).
In other words, Alabama, Kentucky, Mississippi and T all have predictably high levels of

Figure 2. State-by-state climatic divisions as defined by NCDC (1988)

4
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Figure 3, Lake evaporation for the period 1946-1955, Numbered isopleths indicate
the mean annual evaporation in inches of water, (From Kohler et al. 1959)

precipitation with some years being much wetter than others, while Arizona, Colorado, Idaho,
Maomtana, Nevada, New Mexico, Utah and Wyoming have consistently low levels of precipitation
every year.

The large regional differences in the input (precipitation) side of a water balance equation is further
exacerbated by the single largest output factor — evapotranspiration (ETo). While ETo values in
practice can be difficult to measure, the national trend in values is similar to the evaporation from
lake surfaces that has been measured across the contiguous United States. Dunne and Leopold
(1978) present a graphic representation of lake evaporation taken from Kohler, et al. {1959) which

is presented as Figure 3.

Not only does Region B consistently have low levels of precipitation, but it generally has the highest
levels of evaporation and ETo. In fact, the distinguishing factor that identifies arid, semiarid and
subhumid drylands, is the fact that ETo exceeds precipitation (Bull and Kirkby 2002).

Bull and Kirkby {2002} provide a clear explanation of the characteristics of dryland environments
such as are found in the southwestern U.S.:

The essence of a warm dryland environment is its sparse vegetation cover resulting from
aridity. Vegetation cover shows dryland adaptations when the rainfall is less than the

3
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potential evapotranspiration for all or part of the year, creating a permanent or seasonal
soil moisture deficit. Many dryland areas show a strong seasonal variation in moisture
deficil, or a seasonal alternation between deficit and surplus. One important seasonal
dryland regime is the Mediterranean environment. Iis definition follows that of the
"Mediterranean climate’ adopted by the Study Group on Erosion and Desertification in
Regions of Mediterranean-type Climate (MED) from the International Geographical
Union {established 1994) and discussed in Conacher and Sala (1998). Summer drought is
taken as the distinguishing characteristic of mediterranean type environments, but regions
tend to have similar climates, vegetation and landscape forms (Conacher and Sala, 1998).
Climates are chatacterized by hot, dry summers and cool, wet seasons although variability
results in periods of seasonal drought and torrential rains. Relief, aspect and altitude
modify local climates. Drylands as a whole include arid, semi-arid and dry subhumid
regions... Warm drylands, which share aridity and sparse and unevenly distributed
vegetation are most widespread around 30 North and South latitudes, but can occur locally
elsewhere in rain shadow areas.

And and semi-arid climates produce a characteristic balance of hillslope and channel
processes which give dryland rivers their special features. Many arid climates are
associated with intense rainstorms which, over sparsely vegetated surfaces, generate
locally high rates of overland flow runoff that lead to hillslope erosion by wash processes.
RunofT tends to be patchy however, and much of it re-infilirates before reaching a channel.
Little subsurface flow is available for solute removal, so that soils tend to weather only
slowly, and younger dryland areas are characteristically coarse grained with little
formation of ¢lay minerals [Bull and Kirkby, p. 3].

Few landscapes have such highly permeable soils that runofl never occurs. Sand dunes or land-
scapes that have formed over sand dunes are a notable exception. In most landscapes, however, pe-
riodic, high intensity precipitation events do occur that discharge rain at rates that will exceed the
infiltration rate of the soils. When infiltration rate is exceeded in both humid and arid climes, water
will flow if there is any slope to the landscape. In the characteristically densely-vegetaied, humid
landscapes, examination on hands and knees would reveal the “flows among the grass roots™ dis-
cussed by Tarboton ef al. (1988). However, in dryland climes, where vegetative cover is typically
sparse, water can flow over the surface with less resistance than in humid climes where the vegeta-

tive cover is typically greater.

As velocity increases in overland flow {which will occur when less resistance is met), shear stress
will also increase. All other factors (e.g., soil permeability, slope and intensity of rainfall} being
equal, the likelihood of sediment loading of overland flow will be greater in dryland landscapes
than in more humid, densely-vegetaied landscapes. Rills and debris lines are more evident and sur-
face changes that are cawsed by the processes that act in overland erosion formation of channel
heads are more likely to be manifested in drylands than in humid lands.

A good deal of the water that appears as river flow is not transmitted into the river channels immedi-
ately afler falling as precipitation. A large percentage is infiltrated into the ground and Oows under-
ground to the river channels. Water ofien moves between surface and subsurface depending on
local conditions {Winter er «f.1999). This process provides, then, a form of storage and thus,

6
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through subsequent, slow discharge, sustains the flow of streams during nonstorm or dry periods off
bright, sunny weather. The discharge represents water that has fallen during previous storm periods
amd has been stored in the rocks and the soils of the drainage basin (Leopold 1994).

2.2 Stream Ordination

Horton {1945} was the first to formally describe an ordering system for siream networks. In his
scheme, the lowest order streams (1, 2 ete) are the most minor tributaries and the highest order (9,
10, etc) are the main trunk fivers — synonymous with the COE definition of a primary tributary.
Strahler (1952) refined the Horton method so that stream segments became the order unit. Today,
many hydrologists refer to and utilize the Horton-Strahler ordering method which increases the or-
der by combining two or more segments of the lower order to form a segment of the next higher or-
der (Figure 4). For example, where two first-order segmenis join they form a second-order segment;
where two second order segments join they form a thied order, and so on. The Shreve Magnitude
{1966, 1967) ordering scheme sums the number of 1 * order streams ahove agiven point. Thus, at a
point where there are three 1% order streams upstream, the segment is labeled with a 3. When the
next 1" order stream is added it becomes a 4 and so on.

This report will use the Horton-Strahler ordering method. Some COE districts use a similar ordina-
tion method (e.g.. Charleston District’s Regulatory Division - Standard Operating Procedure 02-01,
Issued Sepiember 19, 2002). The size of the segmenis defined as the 1% order is normally dependent
upon the scale of the map being used by the investigator with large-scale maps depicting smaller 1"
order streams. As discussed later in this report, the further the distance that low order streams (1%,
2™ 3™ ete) are from a navigable water, the less likely that water that flowed in them will ever reach

Figure 4. Horton-Strahler stream ordering system.
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the navigable water and even less likely that sand, rock or cellar dirt that might arise from a dis-
charge of dredged or fill material into a low-order stream will be present in detectable quantities in
the navigable waterbody at the high-order end of the channel network.

2.3 COE Definition of Stream Types

The definition of waters of the United States at 33 CFR 328.3(a), uses the term “tributary.” The
COE has never defined the term “tributary,” although in 1975 it did define, for purposes of the
three-phase expansion of Section 404 jurisdiction in response to Callaway, the term “primary tribu-
tary:”

{e) “Primary tributaries”™ means the main stems of tributaries directly connecling to
navigable waters of the United States up to their headwaters and does not include any
additional tributaries extending ofT of the main stems of these tributaries. [p. 31315,
July 25, 1975, emphasis added)

On March 9, 2000, in the Nationwide Permit Notice (65 FR 12818-12899), the COE defined three
stream types:

Ephemeral stream has flowing water only during, and for a short duration afler,
precipitation events in a typical year. Ephemeral siream beds are located above the water
table year-round. Groundwater is noi a source of water for the stiream. Runoff from rainfall
is the primary source of water for stream fow;

Intermittent stream has flowing water during certain times of the yvear, when groundwater
provides water for siream flow. During dry periods, intermitient sireams may not have
flowing water. RunofT from rainfall is a supplemental source of water for stream flow; and

Perennial stream has flowing water yvear-round during a typical year. The waier table is
located above the stream bed for most of the year. Groundwater is the primary source of
water for stream flow. Runoff from rainfall is a supplemental source of water for stream
fow.

2.4 Channel Formation

Dietrich and Dunne { 1993) define a channel head as the upstream boundary of concentrated water
flow and sediment transport between definable banks_ The bank must be recognizable as a morpho-
logical feature independent of flow. The edge of overland flow conveyed in a broad swale is not a
bank. Not is the edge of overland flow between micro topographic high-spots. Such flow may leave
physical manifestations that flow has occurred (e.g., debris or oriented sediment lines or surface de-
posits). Upstream of the channel head, one may observe ephemeral concentrations of sediment and
oriented or trapped organic debris stranded by the declining runoft, but as the flow becomes con-
fined between banks, the vegetation cover (if any) of the hillslope or swale is breached and the up-
stream end of the channel bed can usually be recognized from the presence of wash marks, small
bedforms, an armored surface, or other signs of concentrated sediment transport. In sum, the
Dietrich and Dunne definition of a channel head is a morphological one, which is useful 1o identify

8
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the upstream limit of a channel, even in the absence of flow. The Dietrich and Dunne formulation
agrees with that of Calver (1978, p. 233}, who defined a fluvial channel as “an incision into the
ground surface such that, if water ceased to flow, morphological evidence of its former course
would, at least initially, remain apparent.™

The “channel head”™ is not synonymous with the “stream head™ which simply indicates the upstream
extent of concentrated surface runofT at a particular time {Dietrich and Dunne 1993}, A stream fed
by overland flow may occasionally extend up an unchanneled swale above a channel head during
precipitation events. Conversely, in dry weather, the onset of streamflow may shifi progressively
down channel as the discharge point of the water table shrinks (Hewlett and Hibbert, 1967; Gregory
and Walling, 1968; Blyth and Rodda, 1973; Day, 1978: Dunne, 1978; Wilson and Dietrich, 1987).
Regardless of these fluctuations in streamflow, the channel head persists as a morphological fea-
ture, whereas the stream head varies from day to day depending upon the hydrologic conditions. As
Tarboton ef af. {1988) has noted, “if we regard a channel network as paths where water flows, it is
possible to imagine ... with higher and higher resolution, getting lower and lower orders of streams
until we are literally looking at flows among the grass roots.”

Many ephemetal drains have micro bed-and-bank features. Some arid systems have literally thou-
sands of small rills that can be identified as carrying water during infrequent storms. They can blan-
ket a landscape. But such micro-features are not “channels” Schumm’s (1956) work on
drainage-network evolution on badland slopes demonstrated that channels are permanent features
having recognizable drainage areas lying within visually distinct valleys. Rills, distinet troughs in-
cised in a smooth, planar surface with straight contours, were shown o be short-lived features, re-
moved each winter by frost action and formed again - not necessarily in the same location - by
summer runofl

While a defined, morphological channel-head concept is a technically defensible measure of the
upslope start of a definable stream network, the fact is that channel heads can forim for a variety of
reasons other than surface-water flow and thus, may not be indicative of the existence of a jurisdic-
tional stream. The question is, what happens to flow and sediment transport in the vicinity of the
channel head to create an incision with well-defined banks that will persist and convey the water
and sediment downstream (Dietrich and Dunne 1993). Three problems demand a quantitative un-
derstanding of the processes which form channel heads: first, what controls the location of chanmnel
heads within hollows or valleys; second, what controls the upslope advance and downslope retreat
of the channel head; and third what controls the size and shape of the channel head. This last issue
gets to the heart of the problem with using the OHWM as defined by the COE even for the lateral
extent of Section 404 jurisdiction in inland stream systems.

Dietrich and Dunne (1993} point out that on a qualitative level it is easy o describe the processes
that act to erode the channel head and therefore control form and location. A distinction can be
made between erosion from runoff caused by Horton overland flow and runoff due entirely to
subsurface flow. Overland flow causes erosion either by net transport due to the shallow surface
flow or by plunge-pool activity undermining the base of steps and headeuts leading to their mass
failure. Subsurface flow, frequently concentrated by root, rodent and insect unnels or other

causes erosion by seepage forces that cause soil and water to mix and become fuid
(liquefaction) or shear-off in slabs {Coulomb failure), or by scouring particles from the insides of

El
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macropores, or by lowering effective strength 1o trigger mass failure. Dissolution and a number off
physico-chemical processes termed “slaking™ may contribute to these processes. In some environ-
ments, overland flow and subsurface flow combine o erode channel heads. Erosion of the step and
head cut is also partly accomplished through raveling and sloughing associated with drying. The
following categories of channel-head formation have been identified by Dietrich and Dunne (1993)
and are graphically depicted in Figure 5 :

+ Channel-head formation by overland flow - overland flow can cause a shear stress field
that when perturbed can alter the local sediment

transport field and cause incision and channel Channel-Head Formation
formation. Leopold (1994) discusses the concept of
overland flow as it relates to the formation of
identifiable rills or channels: i.e., if you start at a
minor watershed divide, how far downslope do you
need to go before you reach a definable rill or
rivulet. The distance from headwater divide to the
upper end of the first rill may be great or small. The
hydraulic conditions that lead to rill formation
involve raindrop impact, erosion by raindrop
splash, and depth of the overland flow. Rainfall
impact on a film of water flowing overland splashes
up sediment, which tends to fill and obliterate
incipient rills or channels, a concept developed and
measured by Thomas Dunne. Downslope, where
the depth of overland flow is sufTicient to shield the
soil surface from the direct impact of falling rain,
and where the intensity of sediment transport in the
flow may be high, rills or small channels begin.

+ Erosion by Horton Owerland Flow [Figure
S{a)<(e}] - when sediment transport increases at
a rate greater than overland flow, the surface
becomes susceptible to lateral perturbations and
as the water converges on the head of an
incision, the local gradient causes the head to
migrate up slope.

Owerland and szepage erosion, tunneling.
Sides depict results of Coulomb failure. Calif.

Erosion by Saturation Overland Flow [Figure
S(0-(g) and (h)-(j)] - when sediment-paor flow,
{usually} over a densely vegetated surface, has a
total shear stress high enough to disrupt the root
mat, or to incise bare areas between plants,
especially where ground-water interdicts the
surface because of decreased transmissivity,

Mass Failure. Calif.
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+ Channel-head formation by Seepage Erosion [Figure S(e), (I} & (g)] - water Nowing
through and emerging from a porous soil entrains soil or rock causing local increases in
flow rate which trigger seepage erosion and channel initiation through liquefaction
andfor Coulomb failure. The channel head can retreat up-valley as seepage erosion
undermines the headcut and triggers toppling, slab failure and water erosion of the
steepened margins of the channel.

+ Channel-head Formation by Mass Failure - on steep slopes the axes of unchanneled
valleys (called hollows) may be unstable because colluvinm is continuously tansported
to the hollow until it reaches a critical mass. Narrow debris landslides occur when
subsurface, storm-generated pore pressures exceed the cohesive strength of the unstable
colluvium. Once the landslide oceurs then erosion and gullying of the channel may
continue.

+ Channel-head Formation by Tunnel Failure [Figure 5(i}] - In locations where a
substantial portion of subsurface flow travels in cracks, large root holes, animal burrows
(Figure 6) and similar conduits, surface channels can result from high soil pore pressures

SCALE OF CHAMNEL HEAD

Geadual Small ilep Lings #bép
<nim [RETT

Contantited
=m 1
Warnpan

DOMINANT AUNOFF PROGESS
Hiztlemn swiilind o
Saturathen averland Mow

Figure 5. Typology of channel heads on the basis of incision depth and dominant mnofT process.
Sketches illustrate flow paths fior Horton overland flow and subsurface flow. The smooth arrows in-
dicate saturated flow, and the wiggly arrows [e.g, in ()] indicate unsaturated percolation, including
flow through macropores. Even in areas with significant Horton overland flow, the deep face of a
large step or headcut can allow the emergence of erosive seepage. Saturation-overland flow drives
erosion that incorporates features from both of the other mnofT types. Plunge-pool erosion and
slope-stability constraints become more important as the height of the feature increases (From
Dietrich and Dunne 1993},
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Figure 6, Rodent burrows may funnel water dur-
ing heavy downpours and Nood events. These not
only increase the rate at which the soil drigs, but
can lead to channel-head formation with time,
Mote the water “mark™ leading from the burrow,
down slope to the: stream channel,

which result in colluvium landslides and/or by the erosion of the sides and roof of the
conduit 1o the point of collapse. Enlargement of the tunnels and thinning of the roof lead
to lines of pits where collapse has occurred and eventwally a continuous channel.
Channels heads formed in this manner tend to be vertical with steep sides, sharp edges
and some overhangs Channels generally are straight for long reaches and have low
gradients. They may also have steps in the beds, sinkholes, hanging tributaries and
natural bridges.

Thus, channel formation may occur in some landscape settings even in the absence of surface flows
sufficient to produce a channel. A well-defined channel network with classical bed and bank ap-
pearance may exist on the landscape where flows are too infrequent to constitute an annual recur-
rence.

A few data are available elucidating the frequency of formation of definable networks from some
areas of mixed grass and trees, including oak-grassland associations in the San Francisco Bay re-
gion, pinon-juniper woodland in New Mexico and grass areas in west central Wyoming (Leopold
1994). They are shown in Table 2.

A peview of Tables 2 and 3 reveals that for typical, small, western drainage basins with a variety of
slopes and typical ranges of annual precipitation, the distance from the top of the divide to the tip of
a definable rill is very short: generally ranging from tens to a few hundreds of feet. Examination of
the topography in the Santa Fe, NM area (Figure 7) for the Arroyo del los Frijoles drainage basin
listed in Table 2, reveals the high density of mapped stream channels. Each mapped channel further
subdivides into smaller and smaller ordered segments until the smallest rills remain evident on the
landscape and approach close to the divide in each subbasin. As evidenced from Table 2, little of the
sloped hillside remains free of a definable “channel.”

12
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Table 2. Distance from upstream divide to tip of identifiable channel (Leopold 1994).
Distance 10 Drainage Mean slope
closest divide area from rill

Location (i) {5q mi) head to divide

Contra Costa and Marin Counties, California

Briones No. 1 400 0.00074 0.20

Olema No. 1 65 0.00003 1.00

Olema No. 2 50 0.00033 0.27

Olema No. 3 90 000033 0.27
Sublette County, Wyoming

Cora Hill Al 70 000017 017

Cora Hill A2 115 0.00020 0.16

Cora Hill A3 200 0.00045 01z

Cora Hill A4 275 0.00056 0.11

Cora Hill A5 365 0.00064 0.08

Cora Hill BI 200 0.00012 0.09

Cora Hill C1 200 000018 011
Arroyo del los Frijoles, Santa Fe, New Mexico

Caliente Arroyo N.A. 0. 0.14 {approx)

Big Sweat 30 0.0057 0.045

Big Sweal 200 0.0057 0.045

Big Sweat 1940 00057 0.045

Big Sweat ol 0.0057 0.045

Little Sweat 220 0.0013 0.045
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Table 3. Precipitation Normals {1970-2000) for counties identified in Table 2.

Loc (Jan |Feb |Mar |Apr (May |Jun [Jul |Aug |Sep |Oct |MNov |Dec |}

Cal f4.76 | 449 | 383 | 146 [ .85 A5 [0S |08 | e | L3 3T | 335 | 2396

Ca2 |541 [531 (385 |140 |62 A5 A5 |08 |29 137|352 |3B0 | 25.B3

Wy |77 68 B6 71 156 | 1L03 1101 | 11 | 149 | &7 .13 63 11.28

LG R A0 | R4 72 127 | 124|225 | 203 | 16T | 130 | 105 |6 14,22

Cal: Contra Costa County, Ca., Mount Diablo Junction
CaZ: Marin County, Ca., Petaluma Fire Sta 2

Wy: Sublette County, Wy, Daniel Fish Hatchery

MM: Santa Fe, NM, Santa Fe 2

Another example of the density of ephemeral channels can be seen in Figure 8 which is an a¢rial
photograph of desert terrain 10 km from Peach Spring, Arizona, The normal annual precipitation
for Peach Spring is only 10,53 inches (Table 4), Because such and conditions prevail over the ter-
rain, the density of ground cover is low and channels form readily. The vast network of channels
visible from the air represents only a small fraction of the minor rill features that can be observed on
the ground,

Table 4. Precipitation Motmals (1970-2000) for Peach Speings, AZ,

Loc [Jan |Feb |Mar |Apr [May |Jun |Jul [Aug [Sep |Oct |[Nov [Dec |¥

P |87 Log | 121 | .55 A4 s 142 | L&T A5 174 R .78 10.53

Thus, it can be expected that in many western landscapes that are not completely flat, “marks™ will
be discemnable on the landscape. Such marks extend through virtually the entire length and breadth
of the catchment.
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Figure 7, Topography of Armroya del los Frijoles in the Santa Fe, NM, area,
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2.5 Data Availability

A wealth of hydrologic technical information is available at the touch of ones fingertips on the
World Wide Web. The United States Geological Survey (UISGS) maintains a web-site from which
one can download historic and in many cases real-time stream gape data from all over the United
States (hitp:/fwater usgs.gov,).

The National Climatic Data Center (NCDC) (http: /IwEnede noaa. gov/oa/nede. himl) as well as the
Regional Climatic Data Centers (hitp./met-www cit.cornelleduwother_rec html) have web-sites
from which climatic data including precipitation and in many cases ETo can be downloaded . Many
states have their own network of climatic data stations that are also available on the intermet.

Allen and Malanchuk {2001} opine that:

In studying rainfall and runoff patterns in dryland fluvial systems, the paucity of available
data presents substantial problems. Inaddition, the high spatial and temporal variability in
rainfall and runofl requires an especially long period of record for observations, which is
not available for many dryland areas (Allen 1999; Graf 1988a). Typically, reliable climate
stations are widely separated and observations usually only cover a small fraction of
existing arid regions. Due to the high spatial variability in rainfall patterns in arid areas,
extrapolation of rainfall data even a short distance from a rainfall gage can result in
substantial error (Geaf 1988a). Similar problems with data availability also complicate
studies of discharge and water yield in devland fluvial sysiems.

While this may be true ifone considers the southwest in its entirety, it does not recognize that there
are notable regional exceptions that are sufficiently common that very good general extrapolations
could be established if the effort was made to do so. The California Data Exchange Center (CDEC)
currently has over one hundred and sixty (160} agencies provide data to it. The CDEC cooperative
database contains information collected by:

« One hundred and twelve (112) remote data stations that have seven hundred and
forty-three (743) sensors transmitting over the California State microwave system.
Real-lime data include river stages, precipilalion amountis, snow waler content,
temperature, and water quality;

+ Seven hundred and twenty-eight (728) remote data stations that have 3 886 sensors
transmitting via the GOES satellite; and

+ Three hundred and ten stations (310) that have 1,041 sensors which are transmitted via
network from Federal and State agencies via an automated data exchange program.

Similar systems are established in Reno and Las Vegas, Nevada, and in Maricopa, Pima and
Yavapai Counties in Arizona. As an example of the level of detail and scope of information and
conclusions that could be reached if the COE expended the effort to derive a technically-based and
defensible approach to its determination of the jurisdictional limits under Section 404, we have ex-
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amined data from Maricopa County, Arizona which has an extensive network of stream and rain
gage stations.

3 Does Flow Reach Navigable Waters?

If we assume that there must be a reasonable likelihood that a pollutant will affect a navigable water
in order for the CWA to be applicable to a discharge, then there are two issues that must be factored
into the consideration of the longitudinal limit of Section 404 jurisdiction: transmission losses and
pollutant dilution. To the best of my knowledge, these have never been considered or at least dis-
cussed publically by the agencies in reaching decisions on the longitudinal limits of Section 404 of
the CWA. The issue is whether water originating in a distant, ephemeral stream actually would
reach a navigable water in the former and whether rock, sand and/or cellar dirt will reach a naviga-
ble water either in a concentration that exceeds a water quality standard or even is detectable in the
latter.

3.1 Flow Data for Ephemeral Waters in Central Arizona - an Example

The Flood Control District of Maricopa County (FCDMC) has been collecting rainfall and runoff
data for many washes within this central Arizona county. It started the ALERT system in 1980 after
the late 1970 floods. Gages were first placed to monitor the major rivers; later they were installed
o FCDMC dams and flood control structures. After the 1993 floods, the FCDMC started placing
more gages in washes. Currently, the FCDMC has 275 automatic rain gages, 118 automatic stream
gages, and 19 automatic weather sta-
tions  throughout Maricopa  and
neighboring counties (see Figures
9-11).

The stream gages have been placed
oft natural washes as well as on
man-made channels with water-
sheds that range from one half
square mile to hundreds of square
miles. The watersheds for the gages
can be natural undisturbed desert,
urhanized, or agricultural. Most of
these washes are ephemeral and are,
therefore, dry the vast majority of
the time {Table 5). These washes
typically flow for a very brief period
only once or twice a vear and only in
direct response o a substantial rain-
fall event.

Each stream gage has a rain gage sta-
tion associated with 1t (Table &).
Small rainfall events can and ofien

Figure 9. Gage locations in Maricopa County, Az,
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Figure 11. Locations of Casandro, Hartman , and Powderhouse Washes
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Table 6. Precipitation records for stations associated with each siream gage.

Yeur Fstrella Fan | " :‘;"”“"” Hartman Powderhouse | Casandro
2002 ERT 190 217 194 374
2001 870 9,09 13.27 9.41 1051
2000 394 429 634 6.06 543
1999 768 941 917 9.49 957
1998 10,00 827 jaal 13.27 13.78
1997 425 174 951 677 988
1996 642 186 484 438 614
1995 874 803 1264 Tncomplete 1272
1964 .10 B.5% Incomplete Incomplets
1993 10.75% Incomplete

Mean 697 6.57 9.06 7.69 897
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Five gages on small, natural watersheds with at least seven years of data were selected as represen-
tative examples. Two of the gages are at lower elevations, less than 1500" above mean sea level
(msl) in central Maricopa County, south of the Phoenix area. The average annual precipitation in
this area is less than seven inches (Table 6). These gages are on the Estrella Fan Wash (1D #6893)
and the South Mountain Fan Wash (1D #6563} (see Figure 10). The other three washes are at higher
elevations above 25007 msl. They are located in the Northwest portion of Maricopa County, near
the Town of Wickenburg. The average annual precipitation in this area is approximately nine
inches or less (Table 6). These gages are on Casandro Wash (ID #7093), Hartman Wash (ID
#7063}, and Powderhouse Wash (ID #7113) (Figure 11).

The statistics for all five washes studied are shown in Table 5. The washes in the lower elevations
average less than one flow event per year. The Estrella Fan Wash had the fewest number with four
flow events in the nine years of record. This 40-foot wide wash (Figure 12) carried water for a total
of 9.5 hours in the nine years of record. This equates to the wash flowing approximately one
one-hundredths of one percent (0.01%) of the time. Conversely, the wash was dry 99.99% of the
time. This is far less than the frequency of occurrence of surface puddles and sheet-flows in the
yards of people that live and work in and around Washington, DC, following the frequent, high- in-
tensity rain events that occur in the eastern United States.

The washes in the higher elevations averaged flow events approximately two times per year.
Powderhouse Wash had the greatest frequency of flow events with 16 events in seven years, 9
months. This equates to 2.1 flow events per year. The wash flowed for a total of 106.5 hours over
the seven year, 9 month period. This means the wash Towed for slightly more than one tenth of one
percent of the time (0.12%). Conversely, the wash was dry for 99.88% of the time.

These channels all exhibit the typical characteristics of washes that are claimed to be “Waters of the
11.5.” and taken under jurisdiction by the Corps. The washes generally range in widths from 20 feet
to 50 feet (Figures 13 - 16). However, the Corps frequently takes jurisdiction over washes as nar-
row as three feet wide (Figure 17) or less.

Observations by FCOMC employees showed that the water in the four events on the Esirella Fan
Wash never reached the Gila River (Waters 2003), let alone the Colorado River at the point that it
becomes navigable. In fact, there is no indication that water from Estrella Fan Wash has ever
reached the Gila River. Data on peak discharge and total annual flow volume are presented in Table
7. For Estrella Fan Wash, the total volume from the two events that occurred in 1998 was only 41
ac-fit of water.

Three of the five washes had similarly low {less than 50 ac-fi'vear) volumes of discharge (Table 7).
Only Hartman and Powderhouse Washes had annual flows that exceeded 100 ac-fi/vear and those
wetre based on the cumulative total flows ol more frequent events (Table 6). Despite the morpholog-
ical presence of what the COE would characterize as an OHWM and the theoretical possibilities off
asurface water connection from these and other similar ephemeral sireams, it is unlikely that the in-
frequent, low-volume flows in these small washes will reach the nearest navigable waterbody - the
Colorado River, approximately 200 miles away. The COE needs to assess what a reasonable level
of flow is necessary to have an effect on a navigable waterbody before it concludes that any partic
ular landscape feature that exhibits an OHWM is jurisdictional.
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Figure 12. Estrella Fan Wash.
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Figure 14. Hartman Wash.
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Figure 15. Powderhouse Wash,
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Figure 16. Casandro Wash. At the time of the photo, water was flowing at 5 cfs (Figure 16 insert).
The 9-day event generated only 3% ac-it of water through the gage. Note that it had rained 1.38” on
827 and 1.30" on 8/29, 49 % of the entire rainfall for 2000 (see Table 6.
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Tuble 7. Maximum discharge (efs) and total annual volume {Ac-ft) for each of the cxomple washes.

Estrella Fan South r;unlnin Hartman Powderhouse Casandre
Yeur | Moxcfs | Acft | Maxefs | Ac-ft | Maxcfs | Acft | Moxefs | Acft | Maxefs | Acfi
2002 1] 1] 155 f 1] 1] 232 19 30 1
2001 1} 1] 14 T 1547 200 Tal 181 118 13
2000y 1} 1] 0 0o E1E] 16 514 2 147 L]
1999 1] 1] Ta% 36 o7 12 40 2 % 1
1998 B2 41 ] ] 11240 it 258 147 151 5
1997 1} 1] 0 0o 1253 138 1425 570 177 31
1994 1 ] 349 12 A 2 1] o 35 2
1995 34 1 121 2 110 9 5 1 19 2
1994 1} 1] 1] o 1} 1] 1} 1]
1993 1} 1] 1] o

The stream/precipitation network |
data for Maricopa County can be
found on the World Wide Web at
http:/iwww. fod maricopa.gov/,

Figure 17. Regulated ephemeral stream in Nogales, Az,
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3.2 Transmission Losses

Water is lost through three natural mechanisms as it travels down stream: (1) evapotranspitation
(ETo} {in streams, most of which lack vegetation, evaporation plays a greater role than transpira-
tion, with the opposite being true in wetlands); (2) surface storage in depressions in the channel
and‘or floodplain; and (3} ground storage of water that infiltrates into the channel, its banks and/or

the floodplain.

Streams or stream segments can be described as a “losing stream™ o a “gaining stream™ depending
ot whether they “lose”™ water into the ground as the flow passes downstream or “gain” water from
ground-water discharge (Heath 1989). The gains and losses of water in a stream channel are often
depicted by flow nets which show lines of equal ground-water potential and directional How lines.
Equipotential lines are formed by connecting all the points where the various pressures acling on

ground water bring it to the same altitude below
the ground surface. Flow lines indicate the direc-
tion of movement of ground water and are pener-
ally perpendicular o the equipotential lines.
Figure 18 from Heath (1989} depicts the flow lines
in the vicinity of a siream that gains water in the
headwaters and loses water as it flows down-
stream.

Water that infiltrates into the bed and banks of a
channel is known as “transmission loss.” In
dryland channels, flow is rarely continuons
throughout the whole catchment. Thotne (1977)
described three flow regimes that commonly oc-
cur in dryland fluvial networks: (1) asynchronous
flow, i€, low order segmenmts flow but the
higher-order, main channel remains dry due to
transmission losses; (2) axial flow, i.e., the
higher-order channel flows but the low-order seg-
ments do not; and (3) fully integrated flow, i.e., all
seginents in the catchment flow.

Allen and Malanchuk {2001) summarized some of
the literature related to loss of water from dryland
channels, In part the report stated:

Due to  high air temperatures and
characteristically coarse bed material, surface
water in dryland fluvial systems is lost
through  both  evapotranspiration  and
infiltration into the stream banks and channel
bed. During flood events on small and
medium sized dryland basins, flow duration is
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rarely long enough for evapoiranspiration to result in substantial reduction in surface
water; however, in larger through-flowing rivers, evapotranspiration can result in a
downstream reduction in discharge (Grall 1988a). In ephemeral streams, transmission
losses throuph seepape cause flood peaks and wotal discharge values to decline in the
downstream direction. These losses are so large that eventually most surface flows
decline to zero (Graf 1988a). The presence of large amounts of alluvium beneath the
majority of dryland rivers resulis in the loss of runofl volumes at the surface, but does
contribute o substantial groundwater recharge. In the Salt River in central Arizona, a peak
flow of 1,900 m’s™ flowed over a period of several weeks in its previously dry channel,
Based on an analysis of discharge records, approximately 29% of the surface flow that
entered the basin ended up as groundwater due to transmission losses (Gral 1988a).
Because of the large amounts of flow involved in transmission losses, accounting for
seepage is an imponiant requirement for predicting flood Mows and water yield in dryland
fuvial systems (CGral 1988a) [emphasis added).

Transmission losses in any segment of a stream are influenced by a complex of physical features re-
lated to the soils, the underlying geologic base, groundwater movement, surface water hydraulics
and temperature. The movement of water into soil is known as infiltration. The rate at which water
can enier the soil at a given set of temperature and soil moisture conditions is known as infiliration
capacity, When this maximum rate is greater than the rate at which rain falls, all of the rainfall will
entet the soil. When the rate of rainfall or stream Mow exceeds the infiltration capacity, runofT will
oceur of, in the ease of a stream, the streatn will flow.

Water that infilirates is available for use by plants. Depending on the season, soil, and vegetation, a
portion of the infilirating water is returned to the atmosphere by transpiration. Water that is present
on the surfaces of plants, debris, the soil surface, and open water returns to the atmosphere by evap-
oration. The combination of these two processes is known as evapotranspiration. Because the vis-
cosity and surface tension of water are temperature-dependent, to some degree, the rate al which
evaporation and transpiration takes place is related to wind speed, humidity, soil temperature and
water temperature. Most people are aware water evaporates more rapidly at higher temperatures,
and thai plants consume water in greater volume and at a more rapid rate during daylight hours.
Yet, few of us are aware that warm water infiltrates more rapidly into warm soils than cold water
it cold soils. As water is warmed, its surface tension and viscosity decreases, it becomes more
fluid, and its tendency to adhere to (stick to) soil particles is diminished. Because of these changes
the infiltration rate is greater for warm water than for cold. In addition, for the movement of water
through a given soil, the rate of flow is as much as three {3) times as rapid when the soil is fully satu-
rated as it is when the same soil contains both air and water (Dingman 1994, p. 220-226.).

The size of the openings between pores, the pore throats, governs the rate at which water flows
through a porous medium. These openings connect the voids formed between adjacent soil parti-
cles, or grains of sand. The percentage of a given volume ofsoil, e.g., a cubic foot, that is void space
commonly ranges from 25 to 70 percent (Freeze and Cherry, Table 2.4, p. 37, 1979). The size and
shape of individual voids and the pore throats that connect them in a soil are mainly controlled by
the size and shape of the particles that form the soil. The pores or voids in a sandy or gravelly soil
{e.g. Figure 19) are much easier to visualize than those in soils composed of platy-grained particles,
and are commonly much larger. Soils composed dominantly of sand generally have larger,
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andbetter connected voids than soils
composed of smaller particles such
as silt grains or clay particles. All
other factors being the same, water
will infiltrate soils with large pores
such as those in sand and sandy soils
more rapidly than those with small

openings.

Accumulations of sand prains that
are all about the same size tend to
have more pore space than soils in
which sand grains are mixed with " . .
silt andfor clay. Consequently, mate- Figure 19. Coarse-grained substrate in ephemeral stream bed in
rials that have accumulated in the MNogales, Az,

bottoms of streams, on sloping soil

surfaces, or as sand dunes composed almost entirely of sand grains commonly have an abundance

of large, well-connected pores.

n,

Although infiltration rates at the beginning of a rain can be up to six times greater than the saturated
hydraulic conductivity (the rate at which water moves through a porous material at unit head and at
25 degrees centigrade), the rate generally stabilizes after approximately the first 5 minutes that the
soil is at or just below the saturation point. Thus the saturated hydraulic conductivity rate is also re-
ferred to as the minimum infiltration rate (Dingman 1994, p. 235). Although values of hydraulic
conductivity are sometimes equated to permeability, the latter term applies only to properties of the
porous media such as soil or the bed material of a stream, and does not take into account changes in
waler viscosity because of changes in temperature.

Infiltration of water into a soil or the substrate of a stream is driven by gravity, and in the initial
phases, by capillary attraction. After a soil or other material is saturated, water movement is driven
solely by gravity. Water flow through porous material such as sand can be explained by Darcy’s
Law, which states that flow is proportional to the hydraulic conductivity of the fluid and the gradi-
ent or slope between the point where flow begins and the point where the water exits the porous ma-
terial.
Darcy’s Law can be stated in equation form as:
V=Ki

Where:

V is the velocity of flow expressed as length per time, for example in feet per hour;

K is the hydraulic conductivity of the water, again in units of length per time, and
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i is the gradient. Which can be stated as W1, where h is the height of fluid, and 1 is the
distance through which flow occurs. Because both “h™ and “1™ have the same units of
length, this parameter is “unitless.”

To determine the volume of transmission losses using Darcy’s Law, one need only add the area
theough which fow oceurs, as follows:

Q = (Kh/hA

0 being the “discharge™ measured in units of volume per time, as in cubic feet per second
or gallons per minute,

K has the unit length per time,
k1= i which is unitless, and
A or area has the units of length squared, as in square feet or acres.
Asaconsequence, () has uniis of: length cubed per time, or as an example, cubic feet per second.

Darcy’s Law describes water movement in any environment - dryland or humid. Since precipitation
is a major force in erosion processes, drylands soils generally tend to be less finely eroded than in
more humid climates. This coarseness of texture often leads to very high rates of hydraulic conduc-
tivity and accordingly, high rates of transmission losses.

Chapter 19 of Part 630 of the National Engineering Handbook (Lane 1983) is devoted to describing
a method for estimating transmission losses in ephemeral streams in drylands. More recently Rao
and Maurer {1996} developed a method for estimating transmission losses for low and average flow
conditions by development of a seepage function based on measured flow data only. Both methods
have the potential to be used o extrapolate from gaged streams to ungaged streams.

Lane {1983} and Shannon et al., (2002) present data for dryland streams aggregated from a variety
of sources. Lane employed the data to develop regression relations while Shannon et al. present the
data as generalized examples. The data from both compilers are presented in Table 8. While the
transmission loss per mile of stream varies, it is clear that a great deal of water can be lost through
infiltration. Using the average loss (3.74 ac-ft'mile) for Walinut Gulch in Arizona, the highest vol-
ume of water (41 ac-f in Aug-Sept, 199%) recorded during the last 10 years in Estrella Fan Wash
{Table 7) would have completely dissipated within 11 miles of the gage (~190 miles short of the
Colorado River). Even if the total antal volume (570 ac-it) for Powderhouse Creek in 1997 had all
occurred in one event, the water would have dissipated based on the average transmission loss rate
it 152 miles - still short of the Colorado River.
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Tuble 8. Transmission loss data compiled from various authors as presented by Lane (1983} and Shannon, et al.

(2002),
Location m ‘-:vr:: ru.;::;-r tuL::n :;T iul-';s-i} Refierence
G;VI::TL 41 K 1 7.8 473 190 1
Walnut Gleh 04 - 3 2.3 16,8 2.56 1
Walnut Gleh | 7.8 - 3 147 90,2 188 1
Walnut Gleh | 2.7 107 30 15.2 02 563 1
Walnut Gleh | 6.9 121 19 3.2 64,6 452 1
Walnut Gleh | 4.2 132 32 249 50,1 593 1
Queen Cr Az 20,0 77 n 1625 7.9 B1.25 2
T:rlll':lll:liﬁ'x 9.6 - 3 13 29 135 3
Elm Fork 213 - 3 17 18 .40 3
Elm Fork 0.9 120 3 £ 66 0.7 3
Kansas-Nebraska
Prairic Dog | 26,0 17 5 550 29,1 2115 4
Beaver 39,0 14 7 936 425 24 4
Sappn 35.0 b3} 6 2338 E3X 6.5 4
smokey Hill] 47,0 72 4 568 46,8 12.1 4

1 - Lane et al, 1980; 2 - Baboock and Cushing 1941; 3 - Texas Bd. Of Water Eng, 1960; 4, Jordan 1977
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4 Do Pollutants Reach Navigable Waters?
4.1 Natural Soils and Sediments

Sediment as a pollutant {e.g., suspended sediment) is discharged into water bodies through convey-
ances such as storm sewers which are not regulated as waters of the U.S., although the discharge is
regulated under the National Pollution Discharge Elimination System (NPDES) when it reaches
navigable waters. The Environmental Protection Agency (EPA), Office of Water, April 1999, Na-
tional Recommended Water Quality Criteria (EPA 822-Z-99-001) contain the standards for sus-
pended sediments.

For example, in Washington, DC, there are over 600 miles of storm sewers with 8200 catch basins
and 400 separate storm sewer discharges - many directly into the Potomac River. The stornvwater
system captures urban runoff from all the streets, paved driveways and parking lots and impervious
roof surfaces, carrying high loads of soils and sedimenis eroded during storm events, accumulated
from wind-blown dust off of bare soil and washed from vehicles as they pass through the city, not o
mention petrolenm products, cadmium from brake linings and assorted other pollutants, directly
into traditionally navigable waters.

Furthermore, in one-third of the city (the older parts of DC), there are miles of combined sewers
which carry both sanitary and storm water. During normal flows, the combined flow travels to the
Blue Plains Wastewater Treatment Plant. However, during storm events, the flow exceeds the ca-
pacity of Blue Plains and the combined efTluent discharges directly into traditionally navigable wa-
ters through 60 combined sewer outfalls. As little as 0.3 inches of rain will cause bypass flow of
combined sewage directly into the Potomac River and as little as 0.2 inches of rain will cause by-
pass flow of combined sewage directly into the Anacostia River

(http/www.dewasa. com/education/ess/default.cfim, 2003).

Neither the storm sewers nor the combined sewers are considered waters of the U.S., although both
discharge sediments directly into navigable waters. Ditches are simply the open (unenclosed)
equivalent of a storm sewer. Ditches are the precursor and “poor country cousin™ version of what
society has advanced to in the management of storm water in an urban environment. EPA has estab-
lished a two-phased NPDES Storm Water Program. The Phase 1T Final Rule, published in the Fed-
eral Register on December 8, 1999, requires NPDES permit coverage for storm water discharges
from: (1) Certain regulated small municipal separate storm sewer systems {MS4s); and (2) Con-
struction activity disturbing between 1 and 5 acres of land (i.e., small construction activities). Thus,
Phase 1T covers sediment discharges that might eventually enter navigable waters.

4.1.1 Nature of Dredged and Fill Material

The idea that the discharge of dredged or fill material into isolated waters, ephemeral drains or
non-tidal ditches will pollute navigable waters located any appreciable distance from them lacks
credibility. The discharge of fill material as has been classically regulated by the COE, results in the
“discharge” of a “pollutant” that is far different from any other regulated by the CWA. Congress
recognized the difference in the nature of discharges of dredged and fill material when it specifi-
cally carved-out Section 404 and named the Secretary of the Army to administer it.
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The CWA [Sec 502 (6)] defines “rock, sand and cellar dirt” as pollutants. Being of natural origin,
these materials rarely contain toxic substances in toxic amounts. The COE by its own policies re-
quires that the fill material normally be from a clean, upland source, that it may not consist of un-
suitable material (e.g., trash, debris, car bodies, asphalt, ete), that it be free from toxic pollutants in
toxic amounts (65 FR 12896) that it be maintained in good condition (33 CFR 325 Appendix A,
General Condition 2; 65 FR 12893) and that appropriate soil erosion and sediment controls be
maintained in effective working order during construction (65 FR 12893). That is, the material is
put in place to stay, not as a form of waste to be carried away.

Citizens who typically have the need to discharge fill material do so with the intent that the material
will remain in place in perpetuity. Furthermore, in many locations throughout the nation, land use
controls, a responsibility of state, not federal government, typically have requirements to minimize
erosion and sediment runofT during and afler construction as well as requiring the conirol of both
quantity and quality of runofl from constructed facilities. Thus, the likelihood that a discharge of
fill material will result in the addition of a pollutant to navigable waters located at any appreciable
distance from the discharge is highly unlikely.

Furthermore, because of the sparse vegetative cover, drylands may naturally produce very high
concentrations of suspended sediment loads (Bull and Kirkby 2002, Reid 2002). Concentrations as
high as 68 percent solids have been documented in flash flood flows in ephemeral channels (Reid
2002). Record levels of bedload flux during in-bank flows that exert only moderate levels of bound-
ary shear stress occur because of the lack of an armor layer on the stream bed which is common in
the sediment poor conditions typical of the vegetated terrain in humid regions. These levels may be
six orders of magnitude greater than streams of similar size in humid environments and at least an
order of magnitude higher than that in perennial streams of similar size (Reid 2002). This being the
case, the likelihood of a detectable quantity of suspended sediment being eroded from an intention-
ally placed and protected fill in an ephemeral channel in drylands is exceedingly small.

Agsume, for argument’s sake, however, that we could detect suspended sediment originating from
an intentional {ill above the natural background levees. The fate of suspended sediment that was
discharged into an ephemeral channel will depend upon the physical characteristics of the channel
and the storm event that has initiated the Nlow as well as the distance from origin to final disposition.

4.2 Transport of Pollutants

It has been said that “the solution to pollution is dilution.™ In fact, if the volume of pollutant is small
enough in comparison to the volume of dilutant, this is true. We can pick as the threshold for a deter-
mination of pollutant conveyance to a navigable water, either the water quality standard for that
pillutant or the level of detectability. To avoid debate, the threshold to select is detectability. In
general, most known pallutams can be detected by modern instrumentation at levels below those set
for water quality standards.

Construction practices virtually never entail discharges of fill material into flowing waters. The dis-
charges are either timed 1o coincide with dry periods in the vear, or colferdams are constructed to
dewater the receiving area before the fill is placed. Even if there were minor flows in an ephemeral
drain or non-tidal ditch when the fill was discharged, the idea that clean earthen material (and espe-
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cially gravel and rock that is normally the base for construction in wetter environments) that is pro-
tected from erosion and used as the foundation for some facility could travel in detectable amounts
the tens and in many cases hundreds of miles from ephemeral channels o navigable waters is tech-
nically indefensible.

As the size of a particle increases, so does the velocity of water necessary to initially sheer it and
then transport it downsiream (Leopold 1994). Materials travel as either suspended load or bedload.
Because of their size, neither rock nor sand will be transported any appreciable distance in ordinary
flow conditions. Under Mood events of high enough magnitude, these coarse particles can be
moved, but likely as bedload which will setile-out as soon as velocities decrease which typically
happens when a stream widens or when small streams connect 1o larger ones and on the inside of
bends on streams typically forming bars or shoals, Thus, bedload normally does not transport great
distances and is unlikely to reach a traditionally navigable water it is far distam from the origin.

The finer fractions of the sediment remain suspended with a lower velocity and, thus, can wravel fur-
ther. Of the pollutants listed in the CWA, rock, sand and cellar dirt are the three likely to be involved
it a Section 404 fill activity. The finer fraction, i.e., the silts and clays which may be a part of cellar
dirt, have the potential for being transported the preatest distance. Yet as discussed above, the sim-
ple fact that transmission losses are often extremely high in low-order streams espeeially in
drylands, means that even the fine feactions of the soils will settle-out long before they can reach a
navigable water i it is far distant from the origin.

The situation where the water-bome, suspended sediments would never reach a navigable water be-
cause of transmission losses is discussed above. However, there are some situations where water
may not completely infiltrate through transmission losses but be so diluted by inflow from other
tributaries by the time it reaches a traditionally navigable water, that it would be undetectable. The
Potomac River network is an example.

The COE considers the Potomac River to be navigable upstream to Wills Creek in Cumberland,
Maryland. The USGS maintains a gage station (01603000) on the North Branch Polomac River a
short distance downsiream from its confluence with Wills Creek (Figure 20). USGS has been col-
lecting peak stream-flow data at the station since 1889 and daily Mow data since 1929, Between
1906 and 1994, TISGS also collected water quality data at varying intervals.

The mean annual flow at the North Potomae station is approximately 1,293 cfs. The forth highest
peak discharge since 1889 (59,200 ¢fs) occurred on January 19, 1996. The mean daily fow for this
event was 29,400 efs.

Since 1980, the USGS has maintained gage 01594936 (Figure 21) on the Notth Fork Sand Run (a
small, perennial stream) near Wilson, Maryland. Sand Run is located approximately 75 miles up-
stream of navigable waters (Figure 22}, The mean annual flow on Sand Run is approximately 4.51
cfs. The highest recorded Mow (400 cfs) occurred on January 19, 1996,

For my example, 1 postulate that a developer, constructing a residential subdivision in January
1996, graded 100 ft of an ephemeral stream at the upstream end of the North Fork Sand Run. The
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Figure 20. North Branch Potomae River USGS stream gage station 01603000.

ephemeral channel averaged 3 feet wide and 0.5 feet deep. Thus, a total of 150 ft* of soil filled the
channel.

The following “worst case”™ assumptions are made:

1. During the storm on January 19, 1996, all of the 150 ft of soil was washed downstream
and flowed through the gage and into the North Fork Potomac River;

2. The water from Sand Run can flow unimpeded to navigable waters at Cumberland,
Maryland;

3. All of the fill material will remain suspended for the entire 75-mile trip to Cumberland

The mean daily flow in Sand Run on January 19, 1996, was 140 cfs which equates to a volume of
12,096,000 ef (277.69 acre-ft) during the entire day. The concentration of the suspended solids
originating from the fill in the ephemeral channel would have averaged 12.4 ppm. The average
daily flow in the Potomac River at Cumberland, Maryland on January 19, 1996, was 2,540,160,000
cf (58,314.05 acre-1t). Based on the above assumptions, the concentration reaching navigable wa-
ters wonld be 0.06 ppm. Thus, even under a worst case scenario, the concentration would be below
detection limits for instruments routinely used to measure suspended sediment.

To place concentrations into perspective, historic data relating suspended sediment concentrations

to discharge at USGS gage station 01603000 can be reviewed. From 1966 to 1993, 61 suspended
solids measurements were made during a range of flow conditions. The data are presented as Figure
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Figure 21. North Fork Sand Run
USGS stream gage 01594936,

Figure 22. Locations of Sand Run [ §7

75 miles upstream of navigable

waters  at  Cumberland, Md. ">
Jennings Randolph Lake is an im- -
poundment of the Potomac River

located between the two.
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23, While no measurements were made in mean daily discharges exceeding 18,000 cfs, the maxi-
i observed concentration of suspended sediment was 1,980 ppm. Assuming that this or a higher
concentration of suspended sediment occurred in 1996 when the mean daily discharge was 29,400
cfs, then the concentration of suspended sediment that reached navigable waters was no more than
0.0003 percent of what was in the water from other sources.

While the extremely low concentration that I have described might theoretically reach navigable
waters under the assumptions I have made, albeit in undetectable concentrations, an assessment of

the validity of the assumplions is important.

1. Ttis highly improbable that all of the material would have washed downstream because
of state and NPDES requirements for construction erosion control and best management
practices routinely employed in Maryland,

2. Water from Sand Run does not flow unimpeded to navigable waters in Cumberland. In
actuality, the Jennings Randolph Lake is located between Sand Run and Cumberland
{Figure 22). Because of the stilling action of the reservoir, it is highly unlikely that any
suspended sediments that might have originated in the ephemeral stream at the upstream
end of Sand Run and remained in suspension to the reservoir would have passed through
the dam and reached navigable waters at Cumberland, Maryland.

5 Sediment
uspended Sediment (ppm)
2000 w
n
1500
1000 | -
-
300
P [ ]
o ! e T T T
27 453 230 4470 TOS0 10400 18000
15015, e Discharge (cfs)

Figure 23, A comparison of suspended sediment concentrations to stream flow at the North Branch
Potomac River USGS stream gage station measured durning the period from 1966 (o 1993,
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3. It is highly improbable that all of the soil in the ephemeral stream would have been of
small-encugh particle size that it would have remained suspended. Based upon the
decrease in velocity when the flow from Sand Run met the flow in the North Branch, a
large amount of the sediment would have been deposited immediately. Even if the river
was free-flowing, there are numerous eddies and backwaters in any river that would have
caused much of the sediment to settle-out of the water as it flowed downstream and before
it reached navigable waters.

This example demonsirates that in many small streams that are ephemeral, intermitient and even
perennial, discharges of dredged or fill material, even if unprotected and subject to total erosion,
reasonably may never reach navigable waters in detectable amounts. This fact increases in likeli-
hood in direct proportion to the distance from the navigable water. The likelihood of detectable con-
centrations reaching navigable waters if an impoundment structure exists between the source and
the navigable reach of the river in most cases becomes essentially zero.

5 Problems with Existing Terms and Science-Based Alternatives
5.1 Adjacent and Isolated
As currently defined the term “adjacent™ means:

bordering, contiguous, or neighboring. Wetlands separated from other waters of the
United States by man-made dikes or barriers, natural river berms, beach dunes and the like
are “adjacent wetlands™ [33 CFR 3283 (c)];

and the term “isolated™ means:

those non-tidal waters of the United States that are: {1} Not part of a surface tributary
system to interstate or navigable waters of the United States; and (2) Mot adjacent to such
tributary waterbodies [33 CFR 330.2 (e}].

Thus, the definition of isolated is simply a double negative - not adjacent and not tributary. In fact, if
the limits of COE jurisdiction in terms of what is a tributary and what is adjacent to a tributary were
hased upon technically defensible premises, there would be no need to define isolated. Clearly, any-
thing that is not jurisdictional, is not jurisdictional, irrespective of its landscape characteristics.

The issue of “what is adjacent™ cannot be separated from the concept of “what is a tributary.” Natu-
ral tributaries that currently exist on the landscape in more or less unaltered form (that is not radi-
cally channelized) generally can be readily recognized. The decision related to such natural
tributaries is whether the stream channel is jurisdictional to the full longitudinal extent of a percep-
tible “mark,” or whether federal jurisdiction stops at some point short of the channel head (or be-
vond) excluding many low-order streams. Furthermore, what constitutes a tributary in a
less-than-natural form is the subject of numerous disagreements between landowners and the COE.
Both natural and modified channels will be discussed separately below.
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The term adjacent has three elements. Bordering and contiguous, by their plain meaning involve a
direct connection to a tributary and can be considered simple extensions of the tributary concept.
Thus, if a defined channel is otherwise jurisdictional, bordering and contiguous wetlands are simply
extensions of that channel. The technical issue associated with bordering and contiguous wetlands
center on whether the landscape is actually a wetland. At the center of the technical debate on what
constituies a wetland is the issues of frequency, duration and proximity to the land surface of water.
For the purposes of this sudy, T will simply note that there is a vast difference between the guidance
that is contained in the original 1987 Manual { Environmental Laboratory 1987) and the guidance
questions and answers (Studt 1991 and Williams 1992} and what today is commonly practiced by
many COE districts and the EPA.

Where the definition of adjacent must be more clearly elucidated is with regard to the concept of
“neighboting”, i.e., nearby but not physically connected on the land surface. On February 13, 2001,
the COE Galveston district issued a memorandum entitled ddiacenifsolated Criteria, Galvesion
District Policy Number 01-001 (attached as Exhibit 2). That document provided that:

+ PROXIMITY: The actual physical closeness of a wetland to a navigable water, or water
that is a pant of a surface tributary system, is the overriding factor in determining
adjacency.

+ Proximity should not be used alone, but in consideration with a hydrological connection.
For example, it is possible, but not common; to have a water situated close to navigable
water, and be isolated if it is “perched™ and has no hydrologic connection.

+ HYDROLOGICAL CONNECTIONS: Relationships between navigable water, or a
surface tributary system, must exist to be considered adjacent. Examples of hydrologic
connections include surface tributary systems, surface water connections such as a
stream, continuous wetland system, ditch, or watercourse that carries water from a water
body to navigable waters, or waters that are a part of a surface tributary system, during
normal expected flows or predictable flood events.

+ It is reasonable to consider wetlands/waters that lie within the 100-year floodplain as
adjacent.

+ Sheet flow over land, outside a food plain is not considered a sufficient hydrologic
connection.

+ Groundwater connections ... have not been relied upon in making determinations of
whether an area is adjacent/isolated.

+ TWO-BARRIER. RULE: When at least two natural or man-made upland barriers or
berms separate a wetlands/water from other waters of the 1.3, it is isolated, not adjacent,
even within floodplain situations.

Galveston’s guidance makes several good points but also raises some questions about its jurisdic-
tional decisions.
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Areas within the 100-year floodplain are denoted by a blue “A" Any morphologically
disconnected wetland within the 100-year floodplain is considered adjacent.
Disconnected wetlands in the 300-year floodplain (X500) may be considered isolated.

Maost importantly, Galveston recognizes that “[R]elationships between navigable water, or a sur-
face tributary system, must exist to be considered adjacent.” Furthermore, Galveston acknowledges
that “it is possible, but not common; 1o have a water situated close to a navigable water, and be is0-
lated ifit is “perched’ and has no hydrologic connection.” In other words, a wetland, that is horizon-
tally in close proximity to a jurisdictional
network channel but is vertically elevated suffi-
ciettly that water from the tributary never or
only on exireme occasions reaches the wetland,
is not adjacent.

Thus, proximity alone is not sufficient to deter-
mine that a wetland is adjacent. Instead, water
must frequently and predictably flow from the
Jurisdictional network channel TO the morpho-
logically isolated waterbody to make it adjacent.
A recurrence frequency of once in 100 years is
not frequent enough. Galveston’s jurisdictional
determination specified above (and adopted by .
some other OOE Districts), that a wetland How far distant from a channel is adjacent?
within the 100-year floodplain (unless separated Califoraia
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by two barriers), can in many cases encompass miles of land laterally from a jurisdictional channel.
While the 100-year floodplain can be specified technically with some degree of accuracy, consider-
ing such a recurrence frequency as sufficient to constitute a sufficient, direct connection to cause a
wetland within it to be considered adjacent is not technically defensible.

The frequency of interaction between a jurisdictional channel and a morphologically isolated wet-
land should be such that the existence of the wetland, at least in part, should be dependent upon flow
from the channel. A 100-year recurrence frequency will have no ecologically identifiable influence
on the continued existence of the wetland. Furthermore, the mere presence of grey soils with bright
splotches and the presence of vegetation with an equal probability of growing in the uplands or a
wetlands {Facultative), is often the determinant on whether a feature is called wetlands. Many such
morphologically isolated features have little technical difference from the surrounding floodplain.

Frequent, periedic flow must be from a jurisdictional channel TO the morphologically isolated
wetland for it to become adjacent. Flow in the opposite direction, i.e., from the morphologically iso-
lated to the junisdictional channel by sheet flow should NOT be a determinant in the decision on ad-
jacency. This is in keeping with the original intent of the term which was to capture those features
that were an integral part of the tributary system and would have direct and regular interaction with
it. Since overland runofl from all landscapes may ultimately flow into a network channel,
sheet-flow in the direction from a morphologically isolated wetland to the channel is no different
than sheet-flow from any other part of the landscape and should have no bearing on adjacency.

As is documented in many of the case studies discussed in these comments on the Advance Natice
of Proposed Rulemaking, the distances that COE regulators specify that may separate a wetland
from a jurisdictional channel and remain adjacent vary greatly. The COE needs to more explicitly
define with a technically sound rationale what constitutes an adjacent wetland in the context of
neighboring.

5.1.1 Ephemeral Streams

Perhaps mosi crucial of the three siream
types to evaluate in this current rule-making
process is the concept of “ephemeral
stream.” The definition that was noticed
with the NWPs in 2000 (65 FR
12B18-12899) is deficient in several re-
spects. First, there is no quantification of
frequency or duration; second, it does not
address snow-melt at all; and third, it has an
absolute restriction against ground-water in-
flow. It is physically impossible to have any
channel that is depressed below the sur-
rounding land surface that does not act to
some extent as a line sink for water percolat-

ing through the vadose zone. Spring sheet flow in o wheat fizld,
Maryland
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In the December 13, 1996, Federal Register, the Comps published its final notice of issuance,
reissuance, and modifications of nationwide permits. Within this notice, the first national, written
discussion of “ephemeral streams™ was presented to the public. In the context of a linear footage
limitation recommended by a few commenters for NWP 26, Corps headquarters provided the fiol-
lowing statement.

One cominenter suggested ... that it may be appropriate to raise the acreage limitations for
projects that affect only ephemeral drainage areas. A few other commenter similarly
recommended that the term “headwaters™ include all naturally ephemeral streams
regardless of their mean annual flow, in that they only exceed the average annual flow
criteria becanse of high peak flows during the winter months, which antificially skew the
average flow rates. We believe the existing definition for headwaters, as currently written
in 33 CFR 330.2(b), adequately provides for the consideration of ephemeral tributary
systems and accommodates this comment. In addition, headwaters whether vegetaied or
not provide important flood storage and water quality values to the overall aquatic system.
If some ephemeral drainage areas are truly low value, the districts can develop and issue
regional general permits to expand coverage. [6] FR. 65894

The 61 FR 65894 discussion of the ecological value of ephemeral drains for the most part is simply
erroneous. Ephemeral drains come in all sizes but they increase the speed at which water reaches
real streams thereby exacerbating flooding problems, often carry high sediment loads and generally
decrease the available water for recharge into the ground. They generally do not provide flood stor-
age or beneficial water quality values as siated by Corps headquariers in December, 1996,

As discussed above, ephemeral channels in all climes generally form under the same landscape
conditions - sparse or no vepetative cover because the presence of a dense cover of vegetation on
the land surface soflens the impact of raindrops (the initiator of erosion) and binds the soil in place
through the network of roots and generally prevents the formation of channels. When the vegetative
cover is sparse as naturally occurs in dryland conditions {e.g., the southwest) or on sites that have
been filled with subsoils low in organic matter and nuirients, or bare soils resulting from
clear-cutting of mature forests or scraping or rutting of the land surface, erosion can oecur at a rapid
rate. The channels that form may be shallow or deeply incised but carry runofl water only during
and immediately afier rain events or snowmelt.

In the more humid climes, in most cases, a depauperate land cover is usually teansient. Unless
chemical contamination or very steep slopes are present, weed species rapidly colonize the bare soil
and the landscape passes through a well-documented progression of serial stages until a climax for-
est (100-years or more distant from the bare soil condition) results in a stable plant community.
Generally, it is only during the very early stages of such succession, that ephemeral channels that
formed during bare-soil conditions actually carry water except under the most severe events.

Under dryland climatic conditions, and absent any other perturbation, the vegetation cover remains
spatse and erosion continues at rates determined by such factors as intensity of storm event, soil
characteristics and slope. Channels that form under dryland conditions may not be in response to
surface erosion, but may actually result from the collapse of subsurface tunnels and debris slides
among other causes. Once formed, however, such ephemeral channels will carry water {and high
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loads of eroded sediment) during and shortly after storm events until oblilerated by some more cata-
strophic event.

Prunuske {1999 in a letter to the San Francisco District of the COE stated:

Most of the ephemeral channels we find in Marin and Sonoma Counties were created by
human-induced disturbances, particularly grazing. Ranch road drainage, or soil
compaction combined with the conversion to annual grasses have focused flow into
channels in the upper watersheds, instead ol allowing it to slowly sheet or flow below the
surface into established streams. Many of these recent channels are aclively eroding. By
draining the surrounding soil, they significantly reduce the ecological function of the
rangeland. In addition, they deliver rainfall and sediment to downstream channels at an
accelerated rate which contributes to the degradation of habitat in the main stem and in
critical tributaries. The San Francisco District’s current interpretation of the regulations
discourages landowners from eliminating such drainages and thereby restoring upper
watershed areas. Protecting these channels just doesn’t make ecological sense, and it
creates a tremendous burden on landowners and Corps stafl.

Jurisdictional definitions need to be as specific and as quantifiable as possible. They need to be pro-
mulgated through proper rulemaking procedures and not be adopted simply as part of a permit no-
ticing process. COE Districts and others have attempted to use science-based factors to distinguish
hetween ephemeral and other types of streams for many vear. Baltimore District Branch Guidance
Letter 95-01 specified features that indicated that a stream was intermittent:

5. The following, criteria are suitable for identifying intermitient sireams. The presence of
at least one of these criteria is adequate to make an intermittent stream determination and
establish Federal regulatory jurisdiction. Although this information is for regulatory
purposes only, an attempt has been made to base the criteria on current scientific

knowledge.

a. An ordinary high water mark as defined in item #3 above.

b. Designation on official maps, such as USGS, SCS and county” topographic maps.
Clearly, the fact that a stream is not shown on one or all of these maps is not
conclusive evidence that the channel is not an intermittent stream. However, if the
channel is not designated on at least one of these maps, the presence of one of the
other criteria is necessary to make an intermittent stream determination.

¢. Sediments which exhibit some hydric soil characteristics, such as evidence of
oxidation/reduction reactions (e.g. redoximorphic features). Obviously, if the
channel subsirate is not sediment/soil (e.g. gravel, cobble, bedrock), hydric soil
characteristics will not develop and the presence of one of the other criteria will be
needed 10 make an intermittent stream determination.

d. Evidence of aquatic life, such as insects, bivalves, crustaceans, ete. The types of
aquatic life present may be dependent on the channel substrate [e.g., mayflies
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(Ephemeroprera) with bedrock, fingernail clams
(Psiclfam) with rubble, snails (Physa) with
cobble-gravel, snails (Lymnea) with sand,
crayfish  (Procambarus)  with  mud, and
oligochaete worms with organic material]. The
species present may also be influenced by water
quality, and for at least some species, their
presence may be seasonal and periodic.

e. Data from monitoring wells to determine
whether the stream receives at least seasonal
contributions  from  groundwater, However,
monitoring wells should be used ONLY in the
MI0SL extrenme Circumstances.

In 1998, Wilmington District developed the Intermittent
Channel Evaluation Form with science-based criteria
similar to those developed by the Baltimore District. The
Morth Carelina Division of Water Quality has developed

Pevennial Stream Reconnaissance Protocols (2000, Crayfish may burrow 3 meters deep to
Version 2.0) and Fairfax County, Virginia has built upon find water (Pennuck1989).

all of these o develop its Perennial Stream Field Identi-

fication Pratocol (2002).

The definitions of perennial, intermitient and ephemeral streams that were first identified by
Meizner (1923} and subsequently adopted with modification by Hedman and Osterkamp (1982)
and others in the scientific community are technically-based and have withstood the test of time.
They could serve as suitable replacements for those put forth in the NWP Notice. These definitions
read as follows:

A perennial stream or stream reach, has measurable surface discharge more than 0
percent of the time. Discharge is at times parily to totally the result of spring-flow or
ground-water seepage because the streambed is lower than surrounding ground-water
levels.

An intermittent stream or stream reach, has surface discharge generally between 10 and 80
percent of the time. Because an interminent stream channel is at or near the water-1able
surface, discharge can be the result of a discontinuous supply from springs or
ground-water seepage, a discontinuous supply from surface sources, including runofl of
rainfall and seasonal snowmelt, or both. If a channel has sustained periods of no
streamflow interrupted by a seasonal period of continuous streamflow, at least 1 month in
length, the stream or streams is intermittent.

An ephemeral stream or stream reach, is one that flows only in direct response to

precipitation; measurable discharge generally occurs less than 10 percent of the time. It
receives no long-continued supply from melling snow or other surface sources. Because
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ati ephetneral stream channel is at all times above the water table, it also receives no water
from springs or sustained ground-water seepage.

Each definition specifies a duration that is quantifiable based upon stream gage data or that can be
extrapolated regionally to ungaged streams based upon climatic conditions and the size of the
catchment necessary to support a flow of specified duration. Each also provides a conceptual
framework based upon the origin of flow. Setting a specified, quantitative definition for each will
allow the field observation-based methods of Baltimore and Wilmington Districts to be refined.

Of course, characterizing streams as perennial, intermittent or ephemeral should not be the indica-
tor of whether they are subject to Section 404 jurisdiction. A jurisdictional determination should be
independently derived and based upon the distance to navigable waters and whether water or pollut-
ants in detectable concentrations would actually reach navigable waters and the frequency and du-
ration of such occurrences.

5.2 Ordinary High Water Mark (OHWM)

As discussed in the Channel Formation section of this study, a “mark™ on the landscape may form
from other than surface water processes. In dryland fluvial systems, channel geometry is more
likely to be influenced strongly by a large event of low recurrence frequency. Utilizing the charac-
teristics which currently define OHWM, in dryland systems is likely to yield lateral jurisdictional
decisions that extend well beyond a recurrence frequency identified by the courts as appropriate.

Lichvar et al., (2002}, research scientists with the Waterways Experiment Station (WES} of the
COE, observed that the criteria for frequency and duration for OHW have not been defined under

the CWA or any guidance from the Corps for
field delineators’. Lichvar ef al., note that in an
effort to provide background information con-
cerning physical characteristics of xeric fluvial
systems, Corps Districts in the southwestern
United States have provided guidelines for
making jurisdictional determinations for waters
of the United States but have not provided any
guidance for the requirements of frequency or
duration of ponding or flowing waters, Spe-
cifically, they refer to guidance issued by the
V.S, Army Engineer Division, South Pacific
and authored by Allen and Malanchuk (2001). ¥ A ah
Allen and Malanchuk summarized some of the Is the OF'WM where the water is or behind the tree?
{Arizona}

1 Being researchers, it is understandable that they were probably unaware that the courts
have addressed the frequency issue.
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literature related to the formation of OHWM in the drier climes of the southwest.

Due to the general lack of soil development and vegetation coverage in arid areas, peak
discharges for very high magnitude storim events are larger for dryland basins than similar
sized humid basins; however, this generalization is usually only valid for basins that are
less than 2,600 km’. In basins larger than 2,600 km®, increased precipitation results in
highet magnitude flood evemts in humid areas (Gral 198Ba). The general lack of
developed soils and vegetation also results in reduced lag times between precipitation and
surface flow in dryland river channels (Graf 1988a). These dryland channels can be
several hundred feet in width and, in many cases, there are portions of the year in which
they may be completely dry. However, in years with above average precipitation, the
entire channel width is often inundated with flow (Bull, 1991; Cooke 1984). To illustrate
the dramatic variations in surface flow, for the Gila River in Arizona the peak discharge
for a 50-year flood event is 280 times the annual flood. In contrast, the 50-year flood for a
watershed in Pennsylvania is only two and one-half times as large as the annual flood
{Gral 1988b). Because braided rivers are subject to very wide fluctuations in discharges
over a short period of time, their channels frequently change configuration to
accominodate these large variations in surface flow. Since sporadic large flow events
characterize braided channels, dryland fluvial systems usually exhibit long periods of little
morphologic change imterspersed with short-term dramatic changes in channel
configuration (Allen 1999 Graf 1988a; Lustig 1963).

Horizontal instability, resulting from changes in discharge, sediment load and riparian
vegetation, is ofien present in dryland braided river systems. On large alluvial fans, the
plugging of channels with sediment and debris results in dramatic changes in the location
of active channels (Cooke e al. 1993; Graf 1988a; Mount 1995). Rates of channel
migration are highly variable and depend on the magnitude of storm flows and the
resistance of channel substrate.

Allen and Malanchuk (2001) identify the fundamental problem with attempting to use the concept
of OHWM as currently defined in dryland networks - channels are generally formed by large, infre-
quent events and do not represent the “ordinary™ evenis that the courts have said are subject to regu-
lation. They continue:

Large alluvial fans are also a typical landscape feature in dryland watersheds (Graf
1988a). Alluvial fans serve as transfer systems for materials eroded from mountain
masses and destined for deposition in adjacent basins. Individual alluvial fans are variable
in size depending on their age and the supply of sediment available for their construction
(Graf 1988a). The location of fans in arid regions is influenced by several factors
including the lack of vegetation that results in the position of drainage channels being
unfixed, the distinctive topography in the transition area between mountain slopes and the
valley floor and areas where the percentage of highland is greater than the bordering
lowland area. Fans in drylands tend to be larger than those in humid regions, probably
because continually flowing streams typical of humid areas remove materials relatively
quickly from distal parts of the fans. Alluvial fans originate where confined streams issue
from mountain fronts onto open basin floors. In general, alluvial fan development can be
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linked to a combination of stream channel
widening and channel migration (Graf 1988a).

As a result, alluvial fans are characterized by
braided channels with many threads that reduce
flow velocity and increase deposition on the
alluvial fan surface (Graf 1988a). The form of
fans has three basic elements consisting of the
channels, elevated or old fan surfaces and recent
depositional areas down slope of the channels.

The overall shape of a fan system includes a
caichmeni area, the feeder channel and the fan.

The feeder channel connects the catchment area
to the fan and is usually constricted as a result of
confinement within a tight valley. The channels
below the feeder channel are the distributaries
and the local braided discharges on the fan itself
(Cook ef al. 1993). Based on the above physical
characteristics, alluvial fans in arid areas will
include some channels subject to Section 404 of
the Clean Water Act. However, due to channel
migeation, alluvial fans will also  support
numerous historic channels, which only convey
flow during extremely large storm events. Based
on the above, Corps jurisdiction over channels
occurring on alluvial fans will usually be
confined to the fieeder channel, the current main
distributary channels for the alluvial fan and their
direct tributaries.

On alluvial fans, a common landscape feature where
mountains transition to plains, Allen and Malanchuk

Alluvial Fans

Upslope channel disappears on this alluvial fan, Calif,

Small alluvial fan in lower lefi at base of small channel,
‘Water flows by gheet flow to channel on the right. Does
Jjurisdiction continue in absence of contimuous OHWM?

(2001} identify that there are many channels that are historic and should not be regulated under Sec-
tion 404, Furthermore, and depending upon the size of the caichment, there are numerous ephem-
eral channels in drylands which completely terminate on alluvial fans due to small volumes
discharged and high rates of transmission losses. Such channels do not form a conduit to navigable
waters and, thus, should not be jurisdictional. They continue:

Since jurisdictional determinations in dryland river systems will, by necessity,
emphasize “ordinary” storm evenis, a relatively large climatic data set is required o
capture an adequate number of flood events to analyze changes in discharge over time. As
part of any jurisdictional determination for dryland river systems, limitations of the
available climatic data must be recognized and extrapolation of recorded data should be

minimized.

Allen and Malanchuk (2001} almost hit the nail on the head when they observe that the key to juris-
dictional determinations is “ordinary™ storm events. Had they omitted the word “storm,” they
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would have been consistent with the courts. In prac-
tice, the COE headquarters, at least, generally de-
sctibes the OHWM as that elevation on the bank
where water flows during the wetter part of the year
but net during storm or flood flows. Thus, it would de-
seribe the channel in which water flows after a storm
surge has passed and the water has receded and is
flowing clear. This concept is elucidated in the ruling
in U8, v Pend Oreille Public Utility Dist. No. 1, 926
F.2d 1502 (9" Cir. 1991) which held that:

In calculating ordinary high water line, both
federal and Washington state law mandate
exclusion of annual spring floods.

“High water line” for a river did not include
annual spring fload; right of state to riverbed
was limited to line of ordinary high water level
and not line of highest water that could be

proved.

The ruling in Pend Oretlle also cited back to U8 v
Clartdge, 416 F2d 933, 934 (9" Cir. 1969) and fol-
lowed the Howard v. Ingersoll, 54 U.S. (13 How.)
409, 14 L.Ed. 189 (1851) Supreme Court ruling rejeci-
ing:

the mistaken assumption that the annual
spring floods of the river determined the
ordinary high water line.

I have discussed their statements concerning the avail-
ability of data above. In general, there are far more
data available than anyone has ever examined in an at-
tempt to define OHWM from scientifically valid
standpoint. Allen and Malanchuk (2001) continue:

In general, the OHWM for a stream is usually
determined through an examination of the recent
physical evidence of surface flow in the stream
channel. In dryland fluvial systems typical of the
desert areas, the most common physical
characteristics indicating the OHWM for a
channel usually include, but are not limited to: a
clear natural scour line impressed on the bank;
recent bank erosion; destruction of native

Which Mark is Ordinary High?

Is it where the water is7

Is it the first ¢lear, natural ling?

Is it the second clear, natural line?
Is it where the vegetation staris?
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terrestrial vegetation; and the presence of litter and
debris. For many small desert wash systems, the
presence of continuous well-developed upland
vegetation in the stream channel is a good indicator
that it only conveys surface flow during extremely
large storm events and, as a result, would not
usually constitute a jurisdictional water of the
United States. However, the presence of native
riparian species in a dry wash is usually a good
indicator that the stream channel usually exhibits
surface flow during both small and moderate storm
evenis.

In their analysis of jurisdictional waters of the
United States at Edwards AFB [Air Force Base] in
southern  California, WES also  utilized the
following indicators as physical evidence of an
ordinary highwater mark: the type and shape of
mud cracking, surface staining (faint to dark
reddish-brown stains from ponded water), algal
crusts and algal flakes [cyanophytes (blue green
algae), Qseillartoria sp. and Microcolens sp. and
other types of bacteria undergo  ecological
SUCCEsSioN in response 1o variations in moisture].
By identifying the species of algae/bacteria present
in a low-lying area, WES was able to determine the
amount of surface moisture that was ordinarily
present in the given water body. In addition o the
standard indicators for the ordinary highwater
mark, the above physical indicators were used to
delineate the extent of waters of the United States
for playas, clay pan complexes and dry washes at
Edwards AFB in Los Angeles County, California
(U5, Army Corps of Engineers 1996).

The above discussion by Allen and Malanchuk (2001)
could lead one to believe that a whole host of indicators
is now available to determine OHW in dryland lentic
systems. This is not the case. The “indicators™ of
OHWM atiributed to the study conducted by WES at
Edwards AFB as well as at other locations and those de-
rived from the general literature were reviewed by
BrostofT et al. (2001). They concluded:

A review of the technical literature on playas has
identified unambiguous morphological features
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associated with inundation and/or shallow saturation. However, none of this material
addresses sequential episodes of inundation for use in establishing the duration or
frequency of flooding needed to establish OHW. Further, the longevity of these features is
questionable; there are no data to suggest that the absence of such features may be used as
evidence for the absence of inundation or saturation, and some features may be greatly
confounded by factors such as soil chemistry. Consequently the delineation of playas is
currently based on a mixture of meager technical data, best professional judgement, and
site-specific inferential study, While some site-specific work will probably always be
required because of the inherent variability among playas, productive lines of research that
would contribute greatly to the consistency and cost effectiveness of playa delineation do
exist. Laboratory work on playa sediments specifically investigating the relation between
hydrology and (1} surface crack formation, (2} crust formation {both biotic and abiotic),
and (3) possible layering phenomena, would produce readily usable information for playa
delineation in the field. Further laboratory work on the chemical and microstructural
responses of playa sediment to inundation and saturation would yield tools for instances in
which other indicators were unreliable. Swudies on the effect on vegetation of the
relationship between salt accumulation and hydrology would alse produce useful
indicators.

While some of the concepts may hold promise, a great deal more research must be conducted before
the more esoteric of these indicators should be adopted as COE policy. What can and should be
done immediately, however, is a thorough analysis of readily available precipitation data correlated
to satellite imagery along the lines of study by Lichvar et al. (2002). However, as identified by
Lichvar et al., a firm policy decision must be made concerning duration and frequency of events
that establish an OHWM before any meaningful analyses can be completed.

Allen and Malanchuk (2001) continue:

Because braided rivers are subject 1o very wide fluctuations in discharges over a short
period of time, their channels frequently change configuration to accommaodate these
extremely larpe variations in surface flow. As a result, dryland fluvial systems usually
exhibit long periods of little morphologic change interspersed with shori-term dramatic
changes in channel configuration (Allen 1999; Graf 1988a; Lustig 1965). When
conducting jurisdictional determinations in arid areas, Regulators and environmenial
consultants should be cognizant of the above physical characteristics of dryland fluvial
systems and insure that the horizontal extent of our jurisdiction includes small to moderate
siorm evenis, but is not so expansive that it incorporates field evidence from the 25-year,
S0-year or 100-year storm event. Tn addition, braided streams can exhibit a small low flow
channel from shori-term recessional flows; however, any jurisdictional determination for
waters of the United States should incorporate physical evidence associated with small to
moderate siorm events not evidence from recessional flows. Based on the above, the
horizontal extent of Section 404 jurisdiction will usually include the active stream
channel(s) and flood terraces immediately adjacent to these active braids. However, flood
terraces that are several feet higher than the active stream channel may not be inundated by
small or moderate storm events and, as a result, may not be regulated as waters of the
United States. Alluvial fans in arid areas will also include channels subject to Section 404
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of the Clean Water Act. However, due to channel migration, alluvial fans will also support
numerous historic channels, which only convey fow during extremely large storm events,
As a result, Corps jurisdiction over channels occurring on alluvial fans will usually be
cotfined to the feeder channel, the current main distributary channels for the alluvial fan
and their direct tributaries.

While the Allen and Malanchuk (2001) review of dryland fluvial conditions highlights many of the
important issues associated with the extent of COE jurisdiction in such climes, the end result of its
effort - a Jurisdictional Checklist - essentially negates the technical discussion by reverting back to
the physical manifestations of an OHWM as defined in COE regulations including * litter, debris, a
natural scour line impressed on the bank, absence of native vegetation and eroded stream banks.”
Thus, the frequency and duration of an event play no part in the determination of COE jurisdiction.
This fact becomes clear in the guidance for use of the Jurisdictional Checklist which provides that:

For the purposes of this document, factors for determining waters of the United States in
arid and semi-arid regions were grouped into three general categories including fow
regime, peomorphic feature and general indicators of surface Mlow. For the flow regime
category, valid indicators of waters of the United States include intermittent or ephemeral
surface fow with channel vegetation, intermittent or ephemeral surface fow with no
channel vegetation or adjacent vegetation, intermittent or ephemeral surface flow with
surrounding vegelation, but no channel vegetation, perennial surface flow and perennial,
intermittent o ephemeral standing water. For the geomorphic feature category, various
types of water bodies were included from lakes and depressional wetlands to arroyos and
desert washes. The purpose of this category is o identify the general type of water body
present and to ensure that the selected flow regime and geomorphic feature are consistent.
Furthermore, this category also allows delineators 1o characterize the general channel
morphology present and indicate the general geomorphic setting for the water body.

Indicators of surface flow include litter, debris, a natural scour line impressed on the bank,
ahsence of native vegetation and eroded stream banks. The above three categories forma
5 by 10 matrix and, for a water body to be considered jurisdictional, it must match one of
the indicators for ow regime, geomorphic feature and surface Mlow (e.g. vou must be able
to check at least one of the boxes in the matrix). The greater the number of boxes that can
be marked in the attached matrix, the more physical evidence that is present to support
taking jurisdiction over the given water body. When utilizing the attached matrix, users
should be aware that the flow regime and peomorphic features opposite from each other in
the matrix are roughly representative of each other. Although perennial streams are
included in the attached matrix, this methodology assumes that these types of stream
systems will be relatively rare in arid areas and, without the presence of adjacent wetlands,
exhibit much clearer evidence of an ordinary highwater mark when compared 1o braided
ephemeral and intermitient siream channels.

As part of the above methodology, there are a number of assumptions that the user must
consider when utilizing the attached matrix. First, a basic assumption for the above
methodology is that accurate jurisdictional determinations can be made in arid regions
utilizing the physical manifestations of flow regime, geomorphic features and/or general
indicators of surface flow, Furthermore, given a similar set of physical data, this
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Debris Line - Broadwell Lake, California

Station 4 F M A M 1 J A 8§ O N D X
Baker 53 5% 66 08 13 0T 0% 48 25 0 M4 25 371
Barstow Fire 82 B 61 4 07 08 23 22 35 18 3T 4T 433
bzan 72 6B 63 16 10 06 21 35 25 18 30 36 402

ETo Barstow 224 301 518 644 B26 920 952 B16 6.37 469 283 208 6798

Any precipitation falling in this arid climate would evaporate almost immediately, Annually,
ETo excesds precipitation by more than 15 times, In January and February, ETo exceeds precip-
itation by 3 times. Even if the average rainfall for any month fell in one event, there likely would
ot be any surface water that did not soak into the soil. Itis only an infrequent clowdburst that can
cause water to pond on the surface even for a brief period. Yet a debris line can “mark™ the edge
and last for months to be misinterpreted as “ordinary,”

methodology assumes that experienced delineators would reach similar conclusions
regarding the presence or absence of waters of the United States and the location of the
ordinary highwater mark. Another basic assumption of this methodology is that the
greater the number of boxes checked in the matrix, the more physical evidence available to
justify the presence of'a water of the United States. Given that dryland fluvial systems are
dominated by dynamic flow events, the physical evidence in stream channels is subject to
large-scale changes over a short period of time. As a result, jurisdictional determinations
based on the above methodology have a finite life span and may need to be updated after
very large storm events. Furthermore, since the Regulatory Program is based on federal
regulations that can be modified both by Congress and case law, any jurisdictional
determination based on the above methodology may need to be modified to be consistent
with the current definition for waters of the United States.
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Even in the absence of wetlands, some COE districts have concluded that an OHWM is not always
necessary Lo asseri jurisdiction over channels and morphologically isolated weilands. Numerous
cases that have been subjected to the Administrative Appeals Process and others that have not are
discussed in the comments responding to this rulemaking and indicate that the COE policy ex-
pressed at 31 FR 41217 (1986) - “_.. that in the absence of wetlands, the upstream limit of Corps ju-
risdiction also stops when the ordinary high water mark is no longer perceptible™ - is no longer true,
but subject to local interpretation and modification.

The U.5. Army Engineer Division, South Pacific, through the work of Allen and Malanchuk
{2001), has recognized the need for a science-based determination of jurisdiction under Section
404

To improve the consistency of jurisdictional determinations in arid and semi-arid areas,
Regulators and environmental consultants should try to uiilize available hydrologic
information for the given water body, including estimates of runoff associated with the
l-year through 100-year storm events. The SCS Direct Runofl Method is a relatively
simple technique that has been developed to estimate the volume of runofT associated with
a given precipitation event in a watershed {Ward and Elliot 1995). The SCS Direct Runofl
Method only requires data for the depth of rainfall, runoff potential for the soils, estimates
of antecedent soil moisture and a land wse description. The Rational Method is a common
equation that is used o estimate the peak flows associated with various storm events in a
watershed and its sub-basins {Dunn and Leopold 1978 and Ward and Elliot 1995). The
Rational Method requires estimates for the average rainfall intensity for the given
magnitude of the storm event (e.g. 1-year, S-year or 100-year), the catchment area and the
longest flow path in the basin (hydraulic length). Using Manning’s Equation, the velocity
of flow in a given stream channel (feet per second), based on the channel bed slope, the
Iydraulic radius of the stream channel and the roughness of the channel, can be calculated.
With basic information concerning the channel geomeiry, Manning’s Equation can be
used 1o estimate the area of a stream channel that is inundated by a variety of storm events,
including the 2-year or S-year storm event (Ward and Elliot 19935). Detailed information
concerning the above methods for estimating discharge in stream channels is available in
most hydrology text-books (Dunn and Leopold 1978 and Ward and Elliot 1995). Using
available hydrologic information and reliable estimates for storm flows, Regulators and
environmential consultanis should ensure that the horizontal extent of Corps jurisdiction is
consistent with reliable discharge data and/or estimated storm flows for the given fMuvial
SYSlemm.

While this statement suggests that a storm-event flow should define jurisdiction, it is clear that the
flow must be more “ordinary™ that even a storm event with a 1-year recurrence frequency. Never-
theless, the general approach described above is moving in the correct direction for the establish-
ment of a technically defensible means of defining COE jurisdictional limits. Rather than utilizing
the vast amount of data available to determine peak flows or storm event of 1, 5 or 10-year recur-
rence frequencies, the COE should utilize the data to examine frequency and duration of flow and
the mean antnal fow record.
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The Federal Register Notice reissuing NWPs in 2000 discussed some aspects of the technical basis
for determining points on streams with specific flow regimes:

One of these commenters recommended using drainage area as a substitute. Another
commenter suggested that the guidance in the preamble to the final rule for the NWP
regulations (33 CFR part 330) published in the November 22, 1991, Federal Register (56
FR 39112) should be used 1o establish where the 1 efs point of a stream is located. That
guidance described how to determine the geographic location of the limit of headwaters
for perennial, intermittent, and ephemeral streams. District engineers will utilize the best
methods available to identify where the average annual flow of a stream is 1 efs. Although
the guidance published in the November 22, 1991, Federal Register was intended to assist
district engineers and the regulated public in identifying the geographic location of
headwaters (i.e., where the average annual flow is less than 5 cfs), this guidance can also
be used to locate the 1 cfs point on a stream, District engineers can utilize the median flow,
rather than the average flow, to establish where the 1 ¢fs point on a stream is located. This
approach recognizes that streams with highly irregular flows, such as those occurring in
the western portion of the United States, could be dry at the 1 ¢f% point for most of the year
and still average, on an annual basis, a flow of 1 ¢fs because of high volume, flash fMood
type Mows which greatly distort the average. Furthermore, we recognize that using the
median flow for an entire vear in streams that have no stream flow for over half the year
but with flows greater than 1 cfs for several months would also distort the average. It
should also be noted that precision is not required in establishing the 1 efs point. The
definition allows the district engineer to use approximate means to compute it The
drainage area that will contribute an average annual flow of 1 cfs can be estimated by
approximating the proportion of average annual precipitation that is expected to find its
way into the stream. Knowing the amount of area that will produce this flow in a particular
region, the 1 cfs point can be approximated from drainage area maps. For example, in most
areas of the eastern United States (i.e., east of the Mississippi River), one square mile of
drainage area produces 1 cfs of stream flow annually [65 FR 12829, March 9, 2000].

There are other well-established, technically-based methods for estimating flow regimes. The Soil
Conservation Service (now NRCS) has for decades reported on methods to predict runofl and vari-
ous flow regimes based upon such factors as the size of the drainage basin (or catchment), the slope
of the land, the nature of the soils and the vegetative cover , the climate, and the morphology of the
channels, In 1975, the Soil Conservation Service (SCS) first issued its Technical Release 55
{TR-55) Urban Hydrology for Small Watersheds (SCS 1975) to calculate, among other elements,
storm runoff. In June 1986, Major revisions were made to TR-535. In 1998, Tr-35 was again revised
and the computer software was updated. The fundamental concept of the process is found in Part
630 of the National Engineering Handbook (NRCS). SCS also explains the calculations in Agricul-
tural Handbook Number 590 (SCS 1982),

Fundamental in the computation of runoi¥ is the development of runoff curve numbers. These num-

bers are dependent upon two natural landscape features: the infiltration and transmissivity of water
into and throngh soils and the type of surface covering the soils (NRCS 20032).
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Soils are classified into Hydrologic Soil Groups (HSG) to indicate the minimum rate of infiltration
obtained for bare soil after prolonged weiting as well as the transmission rate - the rate at which wa-
ter moves in the soil (SCS 1986). The four soil groups are defined as follows:

Group A soils have low runoff potential and high infiltration rates even when thoroughly
weiled. They consist chiefly of deep, well to excessively drained sand or gravels and have
a high rate of water transmission (greater than 0.30 in/hr).

Group B soils have moderate infiltration rates when thoroughly wetted: chiefly soils that
are moderately deep to deep, moderately well drained to well drained, with moderately
fine to moderately coarse textures. These soils have a moderate rate of water transmission
(0.15-0.30 in/hr).

Group C soils have low infiltration rates when thoroughly wetted and consist chiefly of
soils with a layer that impedes downward movement of water and soils with moderately
fine to fine texture. These soils have a low rate of water transmission (0.05-0.15 in/hr).

Group D soils have high runoff potential. They have very low infiltration rates when
thoroughly wetted and consist chiefly of clay soils with a high shrink-swell potential, soils
with a permanent high water table, soils that have a claypan or clay layer at or near the
surface, and shallow soils over nearly impervious material. These soils have a very low
rate of water transmission (0-0.05 inhr).

The USGS has been collecting siream gage data for almost a century in some locations and has a
broad network of gaging stations throughout the United States. The USGS produces annual reports
for all of its gaging stations providing not only daily (and in many cases 15-minute and real-time)
data, but summary statistics for various metrics.

A5 a general concept according to Leopald (1994), it is the mean annual fow that inundates a chan-
nel 25 to 30 percent of the time (91 to 109 days). Mean annual fow is routinely reported for all
gaged stations in the United States. Since about 265 days a year the flow will be less, the mean an-
nual flow represents a rather large flow. This discharge will typically fill the channel to approxi-
maitely 1/3 bank full. Generally, bankiull discharge will occur only one or two days a year and has a
recurrence interval that averages 1.5 years (Leopold 1994).

Mean anmual flow is routinely estimated on ungaged streams by using the relationship of drainage
basin size to discharge characieristics of gaged streams in the same region; i.e., the number of
square miles of caichment necessary to produce a certain mean annual flow. The mean annual flow
{or runofT) can then be related to the duration of Mlow and thus, channels can be classified as peren-
ial, intermittent or ephemeral.

Various anthors have taken the process even furiher through directed research on gaged streams
with various llow durations. Hedman {1970) studied channel geometry of 48 gaged streams in Cali-
fornia and found that the average annual runofT in ungaged streams can be estimated from replicate
field measurements of the width and average depth of cross sections between bars or berms in the
channel by application of equations developed using regression analyses of physical characteristics
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for gaged streams. Separate equations are necessary for perennial and ephemeral streams and the
accuracy of estimates is greater for ephemeral streams (SE = 299%) than for perennial streams
(SE=38%).

Hedman et al. (1972) related mean annual runofT and peak discharges with selected recurrence in-
tervals 1o width and average depth of cross sections between channel and point bars on perennial
streams in the mountains of Colorado. Using regression analyses, they developed formulae that
could be used 1o estimate streamflow on ungaged streams in Colorado.

Hedman and Osterkamp {1982) continuing this line of research, collecied data on width of active
channel, active-channel depth and sediment characteristics of the bed and channel in association
with 151 gage stations located throughout the western ULS. (All states from North Dakota to Texas
and west). Using regression analyses, they determined a series of equations for determining mean
annual runofT (as well as flood frequency) from simple field measurements in various climatic re-
gimes.

Thomas and Benson (1975) developed similar regression equations to estimate streamflow in four
regions of the United States: eastern, central, southern and western. They found that medium flows
can be estimated with the greatest accuracy and that estimates were more accurate in the humid
easteril and southern regions than in the more arid western and central regions.

Hayes (1991) used 715 gaged sites in Virginia to caleulate regression equations to predict low-flow
characteristics at ungaged siations. He found that a simple drainage-area proration can be satisfac-
torily used to estimate flows on ungaged streams if there are no major tributaries between gaged and
ungaged sites. A more complex transfer method must be used when major tributaries intervene.

Lichvar ef al., {2002) at the request of the COE in the southwest, conducted a pilot study to identify
the OHWM in a closed, nonflowing system (lentic). In an effort to provide supporting evidence for
the frequency and duration of surface hydrology of playas in the arid Southwest, case studies were
performed for several playas in the western Mojave Desert, California. The purpose of their study
was 1o estimate the frequency of playa inundation lasting 16 days (typical Landsal frequency) or
more by coupling available Landsat images from the past 21 years with precipitation data from the
last 50 years.

The playas are contained within the boundary of the Pleistocene Lake Thompson. They observed
that the majority of the vegetation located on the Pleistocene lakebed is composed of members of
the chenopod family with several phases of saltbush plant communities, however, the playa sur-
faces are devoid of vegetation. Being devoid of vegetation (thus, not wetlands), the jurisdictional
test is the OHWM. However, as they correctly observed, there is o quantitative threshold defining
the OHWDM.

Using satellite imagery, Lichvar, ef al., demonstrated a correlation between precipitation and inun-
dation. Lacking a quantitative standard for OHWM, they conceptually compared frequency and du-
ration to the requirements for wetland hydrology. They found that the frequency of inundation was
0.51, Le., more frequently than every other year and concluded that duration satisfied the wetland
hydrology requirement of 5 percent duration (note that 5 % does not correctly identify wetland hy-
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drology duration especially in the absence of hydrophytic plants) but could not say whether it repre-
sented an OHWM.

Despite the fact that Lichvar, et al. (2002) used the wrong duration for wetland hydrology, did not
present error coefTicients for their statistics and only found it necessary that “some part of the playa
surface was inundated for at least 14 days during the growing season,” they did demonstrate that
there are technologically advanced methods that can be used to determine jurisdictional limits.
They also demonstrate the need for well-defined, quantitative definitions and rules, but such do not
exist today. The needed rules must be based upon frequency and duration - concepts that are used on
a daily basis in the COE Section 404 regulatory program.

5.3 Specifyving Frequency and Duration - An Example

To elucidate this concept, consider the situation where a hypothetical wetland in Virginia borders
the traditionally navigable Potomac River as it passes Washingion, DC. The National Ocean Ser-
vices maintains tide gage 8594900 located at the Washington Boat Lines facility at Pier 4 in a
10-foot by 10-foot rooim located in the interior of the maintenance area near the south end of the pier
{Figure 24). The daily range in tides averages 3.18 fi. The COE will likely terminate its Section 10
jurisdiction at the mean high water line which can be caleulated accurately because of the existence
of records from November 10, 1924, Under Section 404, the COE would likely extend its jurisdic-
tion to the high tide line (which can also be accurately identified) and beyond if the landseape quali-
fies as wetland. Jurisdiction over this wetland would be fully consistent with the situation addressed
by the Supreme Court in Riverside Bayview. At some point on the landscape, however, the COE
will determine that there is no longer water present frequently for sufficient duration and in proxim-
ity to the surface 1o call that point “wetland.” The COE’s jurisdiction will completely terminate at
that point.
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Ifan entity proposed to fill a portion of the wetland landward of the mean high water to build a res-
tawrant, it would need a permit from the COE under Section 404 of the CWA. The COE would eval-
uate the effect of the fill on the wetland and the Potomac River and decide if a permit should be
granted. IT the same entity, however, decided rather than placing any fill inio the wetland, it would
use the soils to fll the nonwetland inimediately upslope of the wetland boundary 1o construct its
restaurant, the COE would have absolutely no awthority to regulate the action.

The likelihood of sand, rock or cellar dirt eroding from the stabilized fill, entering the wetland and
the navigable Potomac River and “polluting™ in either case is low and essentially the same whether
the fill is placed in the wetland or immediately upslope of the jurisdictional limit. In the latter case,
however, the COE would have no jurisdiction over the discharge of the fill and no ability to evaluate
or regulate any potential pollution.

5.4 Frequency, Duration and Distance

The discussion above, highlights the fact that the upslope termination of COE jurisdiction at a point
based upon insufficient hydrology is, in fact, a daily-practice and something that can and should be
determined empirically . The concept can as easily and appropriaiely be applied to the longitudinal
limits of jurisdiction. However, unambiguous, logical standards must be established. It is far more
logical and less arbitrary to apply quantitative thresholds to determine the upper limits of jurisdic-
tion in a tributary system than to rely upon the parting of leaves or presence of wrack lines.

Frequency and duration of flow must be assessed in relation o distance from a navigable water in
determmining the upstream extent of COE jurisdiction on channel networks. A criteria established
upon a combination of these factors would be a reasonable, technically-defensible metric for defin-
ing the longitudinal limits of Section 404 waters. A 1" order stream that is close to a navigable water
body (e.g., the D River in Oregon) could logically be regulated since a discharge of a pollutant into
the stream could very reasonably be expecied to polluie a navigable waler - in this case the Pacific
Ocean. On the other hand, a pollutant discharged into a low-order, ephemeral stream in the deserts

of Arizona which has a very low fre-
quency of flow and a discharge (when
it does fMow) that lasis for such briel
duration that the flow dissipates be-
cause of transmission losses, can 1ot
reasonably be expected o ever reach
a navigable water body which would
be hundreds of miles distant. Regula-
tion as water of the TS, of such an
ephemeral stream techmnically can not
be justified.

Onee the longitudinal limit of a Sec-
tion 404 stream is defined, then the
lateral limits must be established as
well. In perennial streams, as in tradi- Mean anmual flow ean be determined by application of known
1ianally M\rigahle waters, using the regression equations to simple strenm measurements,

L)



263

current definition of OHWM can provide an acceptable “eveball” estimate. However. the actual lat-
eral limits should be specified by a technically defensible method. One such approach that appears
o be consistent with the courts”™ view of OHW, can be readily established in the field by simple
measurements and can be computed through application of established formulae and methods, is
the portion of the channel that is sufficient to carry the mean annual flow.

Thus, defining the OHWM based upon the mean annual flow, which is routinely determined on all
gaged streams and which can be extrapolated to ungaged streams, is both logical and utilitarian, f.e.,
there are quantitative data readily available to make the determination. It is a reasonable approach
o defining the lateral limits of COE jurisdiction. These and other quantitative and logical metrics
provide a technically sounder basis than the current policy which allows essentially any manifesta-
tion of fowing water of unknown frequency and duration to invoke jurisdiction.
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6 Findings, Conclusions and Recommendations
6.1 Findings
1. All water on earth is interconnected at some level or in some time frame.

2. Inthe arid regions of the country, particularly the southwest, evapolranspiration exceeds precipi-
tation. Many arid climates are associated with intense rainstorms which, over sparsely vegetated
surlaces, generated locally high rates of overland flow runof¥ that lead to hillslope erosion by wash
processes. Runoff tends to be patchy, however, and much of it infiltrates before reaching a channel
or as it progresses down channel to a higher-order stream segment.

3. The existence of a mark on the ground is not necessarily indicative of the presence of a siream; a
mark may form from other processes. Sheet flow may leave traces of oriented debris or soil parti-
cles from minor rivulets that are difficult to observe in densely vegetated landscapes but may be
more readily apparent in arid elimes with sparse vegetation. On a larger scale, unnel collapse and
mass failure may result in channels that are not derived from surface Mow. A defined, morphologi-
cal channel head, however, may indicate the existence of a stream.

4. There is a wealih of hard data on flow regimes throughout the MNation, and particularly in the
southwest where local governments have supplemented USGS and NCDC stations with dense net-
works of gages to provide early wamning of potential flood events.

5. As it travels downstream, water is lost to evapotranspiration, infiliration, and, surface storage in
depressions in the channel and/or floodplain. Nationwide on average, only 30 % of the rainfall is
ot returned to the atmosphere through ETo and is available to replenish ground water and streams.
In the arid and semiarid southwest, only high intensity, low frequency events provide any recharge
to ground water or surface flow in stream courses because ETo exceeds precipitation.

6. Transmission losses are often extremely high in low-order channels, especially in drylands,
which means that even the fine fractions of the soils will settle out long before they can reach a navi-
gable water that is any distance away. Depending upon the volume of water and the duration of dis-
charge, ordinary flows may completely dissipate in hundreds to thousands of feet as they travel over
coarse-grained alluvium. Both the presence of surface water in a channel and the transport of sus-
pended sediments in it can be modeled to determine how far it is likely to travel in a given rain
avetil,

7. Many small channels in drylands only receive adequate runoff to flow on less than an annual ba-
5i5. By defimition, they do not flow ordinarily.

B. Many small channels that do flow on an annual basis do not carry sufficient discharge that the
flow can reach traditionally navigable waters or deliver detectable levels of pollutants. In factoring
in distance, the COE must account for transmission losses from remote channels, and dilution fac-
tors that will occur as pollutants flow through intrastate waterbodies before they can possibly reach
a traditionally navigable waterbody.
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9. The mere fact that a morphological connection exists in a channel network does not mean that
any ordinary flow is connected to navigable waters.

6.2 Conclusions and Recommendations

1. The COE definition of OHWM, which arose in relation to traditionally navigable waters and was
conscripted into the Section 404 program as a readily available rule, is based on subjective features
and lacks technical reliability to determine whether the mark is the product of “ordinary™ flow. The
inclusion of such nebulous factors as “the presence of litter and debris™ might be acceptable later-
ally in a traditionally navigable water, but is not scientifically supported for the longitudinal limit of
an inland stream network.

2. The COE needs to redefine the longitudinal limit of Section 404 jurisdiction. The longitudinal
limit of COE jurisdiction over a channel network should be based upon three factors: Frequency of
inundation, duration of flow and distance to a traditionally navigable waterbody.

3. In factoring in distance, the COE must account for transmission losses from remote channels, and
dilution factors that will oceur as pollutants flow through intrastate waterbodies before they can
possibly reach a traditionally navigable waterbody.

4. The mere fact that a morphological connection exists in a channel network does not mean that
any ordinary flow is connected to navigable waters. Many channel features arise from infrequent,
high intensity storm events and should not be used to determine jurisdiction.

5. Conversely, the lack of a morphological connection is strong evidence that ordinary flows dissi-
pate and do not reach a downslope, disconnected channel.

6. The COE should not be regulating morphologically isolated wetlands simply because water
could sheet-flow to a channel. Sheet flow over the landscape occurs at some point in time in almost
all environmental settings.

7. The Corps needs to redefine the concept of adjacency as it relates to “neighboring™ wetlands. It
must define reasonable distances and frequencies (100-year recurrence frequency is nol reason-
able) and specify that the hydrologic connection must be FROM a jurisdictional channel TQ the
wetland and not be based on sheet fNlow from the wetland to the channel. The COE should not be
regulating morphologically isolated wetlands simply because they are physically near a constructed
ditch.

8. The COE should not regulate constructed ditches that are excavated in upland landscapes, nor
should it regulate storm drains, sewers, pipes, agriculiural deain tiles, gutters and other artificial
conveyances, whether they potentially carry water o a traditionally navigable water or not. There
are other legal mechanisms to control pollution from such sources. Consistent with 51 FR 41217, it
should be the rare exception that an artificial conveyance is determined to be a water of the United
States.
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9. The sciences of hydrology and hydeaulics have advanced greatly since the concept of OHWM
was first coined in 1972. Today, there are computer models that allow prediction of flow events to a
great degree of accuracy. In addition, there is a wealth of data available on flow regimes throughout
the Mation and particularly in the arid West. The COE Hydrologic Engineering Center is a world
leader in developing computer models for making predictions of flow regimes. The COE must uti-
lize this capability to develop a technically defensible means of designating both the lateral and lon-
gitudinal extent of its jurisdiction under Section 404 of the CWA.
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STATEMENT OF DR. SCOTT YAICH, DUCKS UNLIMITED, INC.

Mr. Chairman, members of the committee, my name is Dr. Scott Yaich. I am the
Director of Conservation Programs at Ducks Unlimited, Inc.’s (DU) National Head-
quarters in Memphis, Tennessee. I am certified as a Professional Wetland Scientist
and Certified Wildlife Biologist by the Society of Wetland Scientists and The Wild-
life Society, the professional organizations of these respective scientific disciplines.
I have worked for DU since 2001, and previously served as Wetlands Program Coor-
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dinator and Assistant Director for the Arkansas Game and Fish Commission for 13
years. My current duties include responsibility for overseeing DU’s scientific review
and response to issues related to the Clean Water Act.

I appreciate the opportunity to speak with you today on behalf of Ducks Unlim-
ited. Our organization was founded in 1937 by concerned and farsighted sportsmen
and conservationists. Our mission is to conserve, restore, and manage wetlands and
associated habitats for North America’s waterfowl, and for the benefits these re-
sources provide other wildlife and the people who enjoy and value them. DU has
grown from a handful of people to an organization of over 1,000,000 supporters who
now make up the largest wetlands and waterfowl conservation organization in the
world. With our many private and public partners we have conserved almost 11 mil-
lion acres of habitat for waterfowl and associated wildlife in the U.S., Canada, and
Mexico. Importantly, Ducks Unlimited is a science-based conservation organization.
Every aspect of our habitat conservation activity is rooted in the fundamental prin-
ciples of scientific disciplines such as wetland ecology, waterfowl biology, and land-
scape ecology. Thus, our perspectives on the Clean Water Act and related issues are
based on our extensive grounding in these scientific disciplines, and we believe that
wetland and water quality science can help bring insights to these complex issues.

WETLAND STATUS AND TRENDS

Of the estimated 221 million acres of wetlands originally present in the United
States, 53 percent (115.5 million acres) had been lost by 1997. (Citations in support
of statements of fact in this testimony are included in the accompanying report
[“The SWANCC Decision: Implications for Wetlands and Waterfowl,” Ducks Unlim-
ited, 2001] and/or in DU’s comments in response to the Environmental Protection
Agency’s Advance Notice of Proposed Rulemaking [ANPRM], Docket ID No.OW-
2002—-0050.) The Clean Water Act (CWA), initially passed in 1972, is believed by
many to have been an important factor in slowing the rate of wetland loss from
458,000 acres/year during the 1950’s—70’s. However, wetland loss still exceeds
100,000 acres/year, even in the face of CWA protections and the implementation of
important voluntary, incentive-based restoration programs such as those provided
through the Farm Bill’s conservation titles and the North American Wetlands Con-
servation Act.

As a nongovernmental waterfowl habitat conservation organization, DU has a
long, productive history in working with voluntary, incentive-based wetland con-
servation programs, both public and private. Virtually all of our habitat accomplish-
ments have been achieved through partnerships, a large percentage with private
landowners. Nevertheless, despite the successes of DU and of many other organiza-
tions and programs, the country is still experiencing a net loss of wetlands each
year. These losses not only have a cumulative negative impact on the waterfowl that
our million members and supporters care so passionately about and contribute so
much toward, but also on the nation’s water quality and related Federal interests.

The wetlands of the prairie pothole region are often considered the prototypical
“geographically isolated wetland.” Of the approximately 20 million potholes that
once existed in the northern U.S., only about 7 million remain. While most of these
wetlands are small they are critically important, and this region is the most impor-
tant breeding area for ducks in North America. An estimated 50 percent of the aver-
age total annual production of ducks comes from the potholes, and in wet years 70
percent or more of the continent’s duck production can originate in this region. One
analysis suggested that duck production in the pothole region of the U.S. northern
prairies would decline by over 70 percent if all wetlands less than 1 acre were lost.
However, wetland losses far less than this would significantly impact waterfowl
numbers, and could result in closed waterfowl seasons with related impacts. Wet-
lands in other areas of the country are also vital for providing the breeding, migra-
tion and wintering habitat necessary to support continental waterfowl populations.

Waterfowl are a tremendously valuable interstate and international economic re-
source. Almost 3 million duck and migratory bird hunters expended approximately
$1.4 billion in 2001 for hunting related goods and services, with 14 percent of that
hunting taking place in a State other than the one in which the participant resided.
For example, in North Dakota, 47 percent of the State’s waterfowl hunters in 2001
were non-residents, and in Arkansas over 42 percent of their 89,000 waterfowl hunt-
ers in 2002 traveled there from other States. Furthermore, commerce tied to the wa-
terfowl resource and other wetland-associated fish and wildlife is not restricted to
hunting. In 2001, 14.4 million people participated in watching waterfowl, with asso-
ciated expenditures and values also measured in the billions of dollars.
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FEDERAL JURISDICTION: WHY IS THE ISSUE SO IMPORTANT TO DU?

The Clean Water Act (CWA) has been an important component of the national
framework of wetland conservation for over 30 years. It has been one of the more
successful environmental programs in the nation’s history. Many aspects of the
country’s water quality have improved measurably since 1972, and wetland loss
rates have declined. Much of the progress in cleaning up the nation’s water supplies
has come in association with establishment of Federal jurisdiction over waters and
wetlands that directly affect the nation’s water quality, including those occurring on
private lands. However, due to the regulatory elements of the Act, the exertion of
this authority has generated considerable regulatory and legal debate. Under-
standing of the relationships between wetland and water science, the purposes of
the CWA, and the evolution of the Act’s legislative and judicial history can help
bring insights to some of the existing confusion and passions.

DU is very concerned about the potential impacts of any change in the definition
of “waters of the United States” that could have the effect of lessening jurisdictional
coverage of important wetlands important to waterfowl under the CWA. Such
changes could rapidly negate many of the conservation benefits that our volunteers
and members have worked so hard for over the last 66 years.

LEGISLATIVE AND JUDICIAL STATUS AND TRENDS

As a result of actions by the agencies, decisions by the courts, and amendments
to the CWA by Congress, there has been a steady evolution of what wetlands have
fallen within CWA jurisdiction over the last 30 years. Then, in 2001, the Supreme
Court’s decision in the Solid Waste Agency of Northern Cook County v. U.S. Army
Corps of Engineers (henceforth SWANCC) invalidated one facet of the so-called Mi-
gratory Bird Rule as a sole basis for determining jurisdictional wetlands. This had
the effect of confusing the scope of Federal jurisdiction over which waters and wet-
lands are subject to Section 404 of the CWA. However, while retaining navigable
waters, their tributaries, adjacent wetlands, and wetlands which cross State lines
within the definition of “waters of the United States,” their decision did not make
clear the new jurisdictional limits. This resulted in regulatory uncertainty, which
the agencies, the regulated community, including Ducks Unlimited, and other inter-
ested parties are still trying to understand.

Nevertheless, in their SWANCC decision the Supreme Court explicitly acknowl-
edged that “Congress passed the CWA for the Stated purpose of “restor[ing] and
maintain[ing] the chemical, physical, and biological integrity of the Nation’s waters.”
Their decision also reaffirmed Federal jurisdiction over navigable waters, their trib-
utaries, and adjacent wetlands. They further stated that “we recognized that Con-
gress intended the phrase 'navigable waters’ to include ’at least some waters that
would not be deemed navigable’ under the classical understanding of that term.”
They also re-stated the observation in their United States v. Riverside Bayview
Homes decision that “Congress’s concern for the protection of water quality and
aquatic ecosystems indicated its intent to regulate wetlands ’inseparably bound up
with the 'waters of the United States.”” The Court went on to clarify in their
SWANCC decision that “It was the significant nexus between the wetlands and 'nav-
igable waters’ that informed our reading of the CWA in Riverside Bayview Homes.”

With these statements the Supreme Court seemed to clearly view the connection
between wetlands and “navigable waters” as a critical determinant for exercising
Federal CWA jurisdiction over wetlands. Ultimately, however, their decision called
into question the status of waters and wetlands that are non-navigable, geographi-
cally isolated, or intrastate, i.e., those lacking an apparent significant nexus to navi-
gable waters.

CLARIFYING JURISDICTION: KEY DEFINITIONS

To shed light on the question of waters and wetlands that are jurisdictional in
view of SWANCC, focus should be placed on the definitions of “tributary,” “adja-
cent,” and “significant nexus” as they relate to the interrelationships between geo-
graphically isolated wetlands and navigable waters. The regulatory definition of
“tributary” seems to have achieved somewhat of a consensus in the courts over the
}_ast 1few decades. However, explicit clarification of this definition would be bene-
icial.

The previously cited recent assertions of the Supreme Court carry an implicit, but
clear recognition that water quality of navigable waters is directly related to water
quality in “adjacent” wetlands. The Court thus recognized wetland function as being
an essential element of proximity and determination of Federal jurisdiction, and ac-
cepted that adjacency carries with it the presumption of a functional relationship,
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i.e., a “significant nexus,” between the wetlands and navigable waters. Thus, “adja-
cent” is another key term requiring definition.

In light of the acknowledged interrelationship of the Court’s use of the terms “ad-
jacent” and “significant nexus,” we suggest that clarity might be advanced in prac-
tice by replacement of these two terms with a single one, “functionally adjacent.”
The central issue here would be the recognition that adjacency, from the standpoint
of water quality maintenance, should not be viewed as being simply limited by phys-
ical proximity, but rather viewed in terms of functional relationships. Thus, func-
tionally adjacent wetlands could be physically distant from a navigable water (just
as a surface tributary deemed jurisdictional may be located many miles upstream
of a navigable water), yet its direct functional linkage to (i.e., its significant nexus
with) the navigable water for purposes of maintaining water quality as directed by
the CWA would remain as the central element of a jurisdictional decision.

WETLAND HYDROLOGIC FUNCTIONS AND RELATED VALUES

Wetlands provide a broad array of ecosystem functions, all carrying some measure
of societal value, but those most relevant to the CWA and Federal jurisdiction are
the hydrologic and biogeochemical functions. Our appended complete comments on
the ANPRM provide many literature citations and examples for the functions of
“surface water storage and flood abatement,” “groundwater relationships,” and
“water quality maintenance” performed by wetlands, thereby providing a significant
nexus with navigable waters.

Virtually all wetlands improve the quality of water that they receive and then dis-
charge. Evidence of the societal value of those water quality services is dem-
onstrated by the actions of New York City to initiate a $250 million program to ac-
quire and protect up to 350,000 acres of wetlands and riparian lands in the Cats-
kills. The city is taking this action to protect the quality of its water supply as an
alternative to constructing water treatment plants which could cost as much as $6—
8 billion. In South Carolina, the wetland services provided by the Congaree Swamp
negated the need for a $5 million wastewater treatment plant.

All wetlands provide surface water storage and flood abatement functions, and the
cumulative impacts of wetland loss have recently been seen in prominent examples
of flooding on the Red, Missouri and Missisippi rivers. As another example, small
pothole basins in the Devil’s Lake watershed in North Dakota could store 72 percent
of the total runoff from a 2-year frequency flood and approximately 41 percent of
the total runoff from a 100-year frequency flood. To illustrate the recognition of the
societal values associated with this flood abatement function, the city of Boston is
acquiring 5,000 acres of wetlands in the Charles River watershed to avoid the neces-
sity of constructing a $100 million dam for flood control. In a related study, the U.S.
Army Corps of Engineers determined that flood damages would increase by $17 mil-
lion per year if the 8,400 acres of wetlands in the Charles River basin were drained.
Thus, apparently geographically isolated wetlands are often in fact functionally ad-
jacent to navigable waters that are clearly jurisdictional from the perspective of the
CWA and other Federal interests, such as flood control.

Finally, there are many examples of the direct functional linkages via ground-
water connections between water in wetlands with that of navigable waters. Iso-
lated and other wetlands very often contribute to groundwater recharge, and this
groundwater then continues to move downslope toward intermittent or flowing
streams ultimately terminating in navigable waters. For example, 20-30 percent of
the water loss from prairie wetlands can be seepage to groundwater. Subsequent
groundwater discharge into flowing streams over 16 miles away from these isolated
wetlands has been documented. The sandhill wetlands of Nebraska have direct link-
ages to the High Plains (Ogallala) aquifer and rivers such as the Platte and Mis-
souri through groundwater recharge from the surface and subsequent discharge to
the rivers. Thus, the demonstrated linkages between geographically isolated wet-
lands, groundwater, and navigable waters supports the contention that adjacency
and significant nexus for determining jurisdictional wetlands should be interpreted
g{)VHA a functional perspective if water quality is to be protected as intended by the

IMPLICATIONS OF REDUCING JURISDICTIONAL WETLANDS

There would be significant implications to the status of wetlands, and waterfowl
and other associated resources, if Clean Water Act protections are removed from a
broad spectrum of wetlands. If hydrologic links between wetlands and navigable wa-
ters are recognized when defining “adjacency,” “tributary,” and “significant nexus,”
then the CWA might continue being a factor in stemming wetland loss. However,
if these terms are not defined in a hydrologic context, the number of wetlands af-
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forded Section 404 protection will unquestionably decrease and have a significant
negative effect on waterfowl populations. For example, the appended DU 2001 re-
port estimated that 96 percent of the wetlands and 86 percent of the wetland acre-
age in the prairie pothole region might no longer be considered jurisdictional under
the CWA. Even a very small increase in the annual rate of wetland loss could ele-
vate loss rates to the high levels of the 1950’s to 1970’s, approximately 450,000
acres/year, and move the Nation even farther away from achieving President Bush’s
goal of no-net-wetland loss.

CONCLUSION

Rule-making decisions hinging on the definitions of “isolated wetland,” “adjacent”
and “significant nexus” have the potential to reverse 3 decades of progress in slow-
ing the rate of net wetland loss and degradation. While DU strongly supports the
use and expansion of an incentive-based approach to wetlands conservation, State,
Federal and non-governmental conservation programs are unlikely to be funded at
levels sufficient to offset these losses. Ducks Unlimited agrees with much of the rest
of the regulated community that, in light of the uncertainty and confusion intro-
duced by the SWANCC decision, clarification of jurisdictional wetlands and waters
is important and overdue. However, we believe that this clarification can be expedi-
tiously provided through administrative guidance processes of the agencies. We be-
lieve that administrative definition of the terms important to determining “waters
of the U.S.” should be strongly based on the related wetland and water quality
science to address the existing scope of the Clean Water Act. This would at least
restore the level of certainty and stability in the regulatory process and the level
of wetlands protection that existed prior to SWANCC. In any case, changes to the
administration of the Act, proposal of a rule, or amendments to the Act should only
be undertaken if they strengthen protection of the Nation’s wetlands.

Thank you for this opportunity to present our views on this issue, one that is cen-
tral to the mission of our organization and the commitment of our million members,
volunteers and supporters. Please do not hesitate to call upon us for any reason re-
garding these important issues. I would be happy to try to answer any questions
you might have.

RESPONSES OF SCOTT C. YAICH TO ADDITIONAL QUESTIONS FROM SENATOR JEFFORDS

Question 1. What is the mission of Ducks Unlimited?

Response. Our organization’s mission statement is: “Ducks Unlimited conserves,
restores, and manages wetlands and associated habitats for North America’s water-
fowl. These habitats also benefit other wildlife and people.”

Question 2. You indicated in your testimony that duck and migratory bird hunters
spent $1.4 billion for hunting-related goods and services. Can you break that num-
ber down by State or region? Can you break that number down by sector?

Response. Please see Table 21, page 76 in the attached file, “USFWS 2001 Hunt-
ing Survey,” for a complete break down of the $1.4 billion migratory bird-related ex-
penditures by sector (i.e., category of expenditure). This report, “2001 National Sur-
vey of Fishing, Hunting, and Wildlife-Associated Recreation,” is produced by the
U.S. Fish and Wildlife Service and is available at: www.census.gov/prod/2003pubs/
fhw01-us.pdf . Expenditures by type of hunting (e.g., migratory bird, big game, etc.)
are not broken down by State in this report. However, to address your request we
have used the report’s estimate of the number of migratory bird hunters for each
State (Table 56, page 104) to calculate an estimate of expenditures by State (see
appended Table 1) based on the $1.4 billion national total. Although these State-
specific estimates are imprecise because of small statistical sample sizes and as-
sumptions such as equivalent expenditures for migratory bird hunters among
States, they nevertheless provide useful perspective of the economic importance of
migratory bird hunting in each State.

Question 3. Are wetlands that aren’t connected to other waterbodies any less im-
portant for wildlife than connected wetlands?

Response. I will assume that by “wetlands that aren’t connected to other
waterbodies” you have the phrase “geographically isolated wetlands” in mind and
are referring to the distinction between wetlands connected by surface waters to
flowing waters versus those lacking such a surface water connection. From that per-
spective, wetlands lacking a surface connection to clearly jurisdictional waters are
no less important for wildlife than wetlands with such a linkage. All of the many
diverse types of wetlands found across the Nation, e.g., large versus small, con-
nected versus unconnected, permanent versus seasonal, are all important in their
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own way for fish and wildlife. Wetlands with a surface linkage to flowing waters
can be essential spawning habitat for many species of fish. For instance, some
recreationally important species such as crappie are dependent upon seasonally
flooded wetlands that may be dry for most of the year. On the other hand, geo-
graphically isolated wetlands can be critically important habitat for other wildlife
such as waterfowl. For example, the prairie potholes of the northern great plains
are largely considered geographically isolated but they constitute the wetland foun-
dation for the most important breeding area on the continent for the most economi-
cally important species of ducks. An estimated 50 percent of the average total an-
nual production of ducks comes from the pothole region, and in wet years 70 percent
or more of the continent’s duck production can originate in this region. The lack of
a surface water connection to these wetlands and their often less than permanent
inundation helps prevent fish from surviving in these wetlands. In this case, the ab-
sence of fish leads to a high productivity of invertebrates which are a critical source
of food for waterfowl on the breeding grounds. Wetlands with even small fish in
them are far less valuable for waterfowl in production areas than are wetlands with
a surface water connection.

Wetlands lacking a surface water connection to jurisdictional waters are also often
smaller than those with such connections. Small wetlands are not only at a dis-
proportionately higher risk of being lost, but they also tend to provide different func-
tions than large wetlands. They are typically shallower than large wetlands, warm
more quickly, have a larger ratio of vegetated area to surface acreage, dry more fre-
quently, and possess a greater perimeter:size ratio. These characteristics are typi-
cally associated with functional attributes such as increased productivity of vegeta-
tion and invertebrates, and contributions to groundwater. For example, one analysis
by the U.S. Fish and Wildlife Service suggested that waterfowl production in the
pothole region of the U.S. northern prairies would decline by over 70 percent if all
wetlands less than 1 acre were lost.

While we have only included a few examples here, all types of wetlands are im-
portant to wildlife and fish, each in their own ways. Geographically isolated wet-
lands are no less important than geographically connected wetlands, and in many
cases are more important to many species of wildlife, some which are tremendously
important and economically valuable. However, as discussed below in our response
to question 4, recognition that most of our nation’s wetlands are indeed connected
to jurisdictional waters, even though the connections may not be via surface water,
is an even more important issue.

Question 4. Please elaborate on the concept of “functional adjacency” referred to
in your testimony.

Response. One of Ducks Unlimited’s primary objectives with our 27-page response
to the January 2003 Advance Notice of Proposed Rulemaking was to help promote
an understanding that while many wetlands may have the appearance of being
“geographically isolated,” the overwhelming majority of all wetlands in the U.S. are
in fact not hydrologically or functionally isolated. Thus, there exists a hydrologic
linkage that, consistent with the stated purpose and intent of the Clean Water Act
(CWA) and important subsequent case law, constitutes a “significant nexus” be-
tween these wetlands and other jurisdictional waters. In other words, most so-called
“isolated” wetlands are, in fact, functionally adjacent to navigable waters. Because
of the functional linkages between wetlands and other waters, wetland science and
classification does not and cannot separate out so-called “isolated” wetlands. Thus,
in all but some very narrow instances of wetland types, the phrase “isolated wet-
land” is a legal or regulatory construct lacking a scientific basis.

There is a sound basis in the CWA and related judicial decisions for interpreting
wetland connections to traditionally navigable waters from the science-based func-
tional perspective. Citing the Supreme Court’s earlier decision in United States v.
Riverside Bayview Homes (474 U.S. 121, 1985) in their SWANCC decision, the ma-
jority stated that “we recognized that Congress intended the phrase 'navigable wa-
ters’ to include ’at least some waters that would not be deemed navigable’ under
the classical understanding of that term” (Id., at 133). They also re-stated their Riv-
erside Bayview observation that “Congress’s concern for the protection of water
quality and aquatic ecosystems indicated its intent to regulate wetlands ’inseparably
bound up with the 'waters of the United States” (Id., at 134). They go on to clarify
in their SWANCC decision that “It was the significant nexus between the wetlands
and 'navigable waters’ that informed our reading of the CWA in Riverside Bayview
Homes” (U.S. Case No. 99-1178, para. 12).

With these statements the Supreme Court clearly viewed the connection between
wetlands and “navigable waters” as a critical determinant for exercising Federal
CWA jurisdiction over wetlands. Ultimately, however, their decision resulted in
questions regarding the status of waters and wetlands that are non-navigable, geo-
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graphically isolated, or intrastate, i.e., those lacking an apparent significant nexus
to navigable waters. Therefore, to address the issue of waters and wetlands that are
jurisdictional in view of SWANCC, the focus has been placed on the definitions of
“tributary,” “adjacent,” and “significant nexus” as they relate to the interrelation-
ships between geographically isolated wetlands and navigable waters.

Past court interpretations, at all levels, of what constitutes a tributary seem to
overwhelmingly support a broad definition. Because of the obvious ability of any pol-
lutant or fill material to flow downhill through a tributary watercourse, even inter-
mittently, and ultimately degrade water quality of a downstream navigable water,
the courts have consistently recognized the functional connections of tributary water
to navigable waters. This has generally been the case for even altered or artificial
connections such as channelized streams and drainage ditches. The surface water
relationships between tributaries and navigable waters are apparent and easily ob-
served, and the effect of this perspective has been to responsibly provide CWA pro-
tections to waters with clear surface connections to navigable waters.

In SWANCC, the Supreme Court’s view of wetlands with respect to the issue of
jurisdiction seemed to search for a similarly obvious physical connection to navi-
gable waters. Their discussion placed an emphasis on isolation and adjacency, terms
usually used within the context of physical proximity. Although the seeming impor-
tance of proximity may appear intuitive if one looks only at surface water connec-
tions between wetlands and navigable waters, this limited perspective fails to recog-
nize the functional relationships that generally exist between these waters, even in
the absence of surface connections. Nevertheless, these functional linkages have a
direct impact on Federal interests such as water quality, flood storage and damage
abatement, and navigation, and thus a direct bearing on the issue of jurisdiction.
Therefore, the regulatory definitions of adjacency and significant nexus are critical
to resolving the limits of Federal jurisdiction in addressing Congress’ intent with the
CWA “to restore and maintain the . . . integrity” of the Nation’s waters. We believe
that these regulatory definitions should be accurate and science-based, and func-
tional adjacency more accurately represents the genuine, physical connections be-
tween wetlands and other jurisdictional waters than does mere geographic adja-
cency and connection via surface flow.

Riverside Bayview and other Section 404-related cases in which adjacency was
central to evaluating jurisdiction have tended to interpret the term from within a
strictly geographic context. However, the Supreme Court’s ruling in Riverside
Bayview was at the same time based on an implied connection between wetlands
and the navigable waters to which they were adjacent but not necessarily connected
via surface waters. The Court’s previously cited and other assertions carried an im-
plicit but clear recognition that water quality of navigable waters is directly related
to water quality in wetlands located in close physical proximity even if not directly
connected. The Supreme Court thereby implicitly acknowledged wetland function as
being an essential element of proximity and determination of Federal jurisdiction.
In SWANCC, the Court re-stated that “It was the significant nexus between the
wetlands and ’'navigable waters’ that informed our reading of the CWA in Riverside
Bayview Homes” (U.S. Case No. 99-1178, para. 12). Therefore, the Court accepted
that adjacency carries with it the presumption of a functional relationship, i.e., the
significant nexus, between the wetlands and navigable waters.

A functional foundation for jurisdictional decisions related to wetlands, whether
geographically isolated or not, would help advance the discussion beyond having to
attempt to base jurisdictional decisions on what could otherwise be an arbitrary de-
lineation of what constitutes adjacency. In addition, this approach is lent support
by the recent report on “Compensating for Wetland Losses Under the Clean Water
Act” (National Research Council 2001). Recognizing the advancements in wetland
science over the last 30 years, that report places some emphasis on the use of wet-
land functional assessment to provide an avenue for improving wetland mitigation
within the CWA. In addition, the U.S. Army Corps of Engineers’ December 24, 2002
Regulatory Guidance Letter No. 02-2 (p.3) on“. . . Compensatory Mitigation
Projects . . . Pursuant to Section 404 of the Clean Water Act . . . ,” positively ac-
knowledged the recommendations of the National Research Council’s report and
placed a special emphasis on “one-to-one functional replacement” of wetlands.

Therefore, in light of the acknowledged interrelationship and existing judicial
precedence involving these terms (i.e., “adjacent” and “significant nexus”), we sug-
gest that conceptual clarity and a scientific basis for Federal jurisdiction would be
advanced by replacement of these two terms with a single one, “functional adja-
cency.” The central issue here would be the recognition that adjacency, from the
standpoint of water quality maintenance as the primary purpose of the CWA, can-
not be viewed as being simply limited by physical proximity, but rather must be
viewed in terms of functional linkages. Thus, functionally adjacent wetlands might
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be physically distant from a navigable water (just as a surface tributary deemed ju-
risdictional may be located miles upstream of a navigable water), yet its direct func-
tional linkage to (i.e., its significant nexus with) the navigable water for purposes
of maintaining water quality as directed by the CWA would remain as the central
element of a jurisdictional decision.

Question 5. Ducks Unlimited does extensive wetlands restoration work. In your
comments regarding the ANPRM you make clear that the benefits of your work and
that of programs like the Wetlands Reserve Program, and the U.S. Fish and Wildlife
Service’s Partners for Fish and Wildlife Program aren’t sufficient to ensure habitat
for ducks.

Response. The statement above is an accurate reflection of a portion of our com-
ments. If there is a question related to this point, or an issue upon which you would
like us to elaborate, we stand prepared to provide that at any time.

Question 6. How important is duck hunting and other wildlife-related recreation
to the economy?

Response. The report, “2001 National Survey of Fishing, Hunting, and Wildlife-
Associated Recreation,” referenced in our response to Question 1 and attached as
an electronic file, contains a wealth of information related to the importance of duck
hunting and other wildlife-related recreation to the U.S. economy. Over 82 million
U.S. residents 16 years old and older participated in wildlife-related recreation in
2001. Their expenditures totaled $108 billion. The nation’s 37.8 million hunters and
anglers expended $70.0 billion in 2001, including $35.6 billion on fishing, $20.6 bil-
lion on hunting, and $13.8 billion on items used for both. In addition, other eco-
nomic studies have indicated that total economic impacts are three or more times
larger than direct expenditures. For example, a similar survey in 1991 estimated
that with their expenditures of $1.3 billion, waterfowl hunters had a total economic
multiplier effect of $3.9 billion considering the 46,000 additional jobs and $176 mil-
lion in sales and income tax revenues produced. In 2001, the 3.0 million migratory
bird hunters devoted 29 million days on 24 million trips for hunting these birds,
with much of this activity being dependent upon wetland habitats. The 2001 survey
found that 14 percent of this migratory bird hunting activity was interstate in na-
ture, with this commerce being particularly significant in particular regions. For ex-
ample, in North Dakota, with its large number of prairie pothole wetlands and asso-
ciated waterfowl resources, 47 percent of the State’s approximately 64,000 waterfowl
hunters in 2001 were non-residents. In Arkansas, there were approximately 89,000
waterfowl hunters in 2002 and over 42 percent traveled there from other States. Al-
most all of the waterfowl harvested in mid-and southern latitude States such as Ar-
kansas migrate there from northern production areas that contain abundant wet-
lands, most of which would be considered “geographically isolated.”

In addition to the economics associated with hunting and fishing, the 2001 survey
estimated that there were 66.1 million wildlife watchers in the U.S. who spent $38.4
billion annually. This activity was most common among citizens over 35 years old,
peaking with 39 percent of 55-64 year-olds participating in wildlife-observation at
their residences. A relatively high percentage of the U.S. population with 4 years
of college (34 percent) or more (41 percent) actively participated in this form of resi-
dential wildlife-related recreation. Nearly all wildlife observers (e.g., 96 percent of
residential observers) watch birds. The majority of wildlife watching done away
from the home by almost 22 million people was in association with wetlands and
other water bodies. Furthermore, waterfowl were observed or photographed more
than any other group of wildlife by those who took trips away from their home to
watch wildlife.

The statistics cited here highlight only a few of the results reported in the com-
plete U.S. Fish and Wildlife Service’s “2001 National Survey of Fishing, Hunting,
and Wildlife-Associated Recreation.” The report contains many other data which un-
derscore the importance of hunting and wildlife-related recreation to the U.S. econ-
omy, highlight the breadth and magnitude of the U.S. population involved in this
personal activity, and documents the dependence of a high percentage of this activ-
ity on the nation’s wetland and water resources.

Estimated expenditures on migratory bird hunting

State Estimated expenditures

Alabama $41,184,888
Alaska *$6,069,352
Arizona $26,878,558

Arkansas $74,132,798
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Estimated expenditures on migratory bird hunting—Continued

State Estimated expenditures
California *$49,855,390
Colorado *$23,843,882
Connecticut 1
Delaware *$3,468,201
Florida *21,745,608
Georgia *$37,283,161
Hawaii 1
Idaho *$16,473,955
lllinois *26,011,508
Indiana *13,005,754
lowa *$24,277,407
Kansas $34,248 485
Kentucky *$24,710,933
Louisiana $63,728,195
Maine 1
Maryland *$20,375,681
Massachusetts *$8,236,978
Michigan *$23,843,882
Minnesota $79,768,624
Mississippi $33,814,960
Missouri *$29,913,234
Montana *$9,971,078
Nebraska $20,809,206
Nevada $12,572,229
New Hampshire *$2,601,151
New Jersey 1
New Mexico *$14,739,855
New York *$43,786,038
North Carolina $44.219,564
North Dakota $26,445,033
Ohio *$30,346,759
Oklahoma $35,115,536
Oregon *$18,208,056
Pennsylvania *$36,849,636
Rhode Island 1
South Carolina $30,780,284
South Dakota $22,109,782
Tennessee $43,352,513
Texas $216,762,566
Utah $22,543,307
Vermont 1
Virginia *$19,075,106
Washington *$21,676,257
West Virginia 1
Wisconsin *$23,843,882
Wyoming *$3,901,726

* Estimate based on small sample size.
1Sample size too small to report data reliably

STATEMENT OF THE AMERICAN FARM BUREAU FEDERATION

The American Farm Bureau Federation wishes to submit the following statement
for the hearing record.

The American Farm Bureau Federation’s farmer and rancher members produce
virtually every agricultural commodity grown or raised commercially in the United
States. They own or lease significant amounts of land on which they depend for
their livelihoods and upon which all Americans rely for food and other basic neces-
sities. In recent years farmers and ranchers have become increasingly subjected to
restrictive laws and regulations that impair their ability to farm efficiently, and, in
some instances, have eliminated their ability to farm altogether. The protection of
wetlands under Section 404 of the Clean Water Act (CWA) poses one of the more
onerous regulatory problems production agriculture faces today.

While American farmers and ranchers have the highest production rates in the
world, multiple layers of restrictive regulations at the local, State and national lev-
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els have impaired their ability to farm and ranch efficiently in an increasingly com-
petitive global market. The type of land-use restriction placed on farmers and ranch-
ers by such an expansive regulatory interpretation of the CWA is far beyond what
Congress intended, at best creating uncertainties about permissible conduct and at
worst exposing farmers and ranchers pursuing routine farming activities to substan-
tial penalties.

Section 404 of the CWA, 33 U.S.C. § 1344, regulates “the discharge of dredged
or fill material into the navigable waters at specified disposal sites.” From its incep-
tion in 1972, the Section 404 permit program has been a very controversial, complex
and contentious program. Its application and misapplication to farms and farming
have played a key role in its evolution.

While Congress has rejected Federal land-use controls, the Section 404 wetlands
program has, unfortunately proven an effective mechanism to control portions of the
nation’s farming and ranching landscape. Federal agencies, especially the Environ-
mental Protection Agency, the Army Corps of Engineers (Corps) and the Fish and
Wildlife Service have expanded the reach of the Section 404 wetlands program far
beyond “navigable waters” and wetlands immediately adjacent to “navigable wa-
ters.” Section 404 has become “a symbol to many Americans of how a well-inten-
tioned legislative initiative can turn into a quagmire of disruption, frustration, and
bureaucratic entanglement for ranchers, farmers, foresters, and average citizens of
this country.”?

The Clean Water Act authorizes the U.S. Army Corps of Engineers to exercise
limited jurisdiction over navigable waters. Farm Bureau does not question the
power of Federal agencies to regulate the discharge of a pollutant into “navigable”
interstate waterways or adjacent wetlands. Proximity to “navigable” waters is very
important and clearly helps define the outer limits of Federal CWA authority. In
Solid Waste Agency of Northern Cook County v. United States Army Corps of Engi-
neers ET AL. 531 U.S. 159 (2001) (SWANCC), the Court limited Federal jurisdiction
to “navigable waters” and to wetlands immediately adjacent to “navigable waters.”

The majority and minority opinions both held that mere hydrological connection
is not enough to claim Federal jurisdiction and emphasized that there must be a
clear and compelling connection between traditional navigability and the wetlands
or waters to be regulated by Federal agencies. The SWANCC decision emphasized
tﬂat “navigable waters” define the limits of the Clean Water Act jurisdiction and
that. . .

“The term ’navigable’ has at least the import of showing us what Congress had
in mind as its authority for enacting the CWA: its traditional jurisdiction over wa-
‘ceri1 that were or had been navigable in fact or which could reasonably be so
made.”

The Court also stated that the Corps’. . .

“interpretation of the CWA, promulgated 2 years after its enactment, is incon-
sistent with that which it espouses here. Its 1974 regulations defined Section
404(a)s 'navigable waters’ to mean “those waters of the United States which are
subject to the ebb and flow of the tide, and/or are presently, or have been in the
past, or may be in the future susceptible for the use for purposes of interstate or
foreign commerce.” 33 CFR Section 209.120(d)(1). The Corps emphasized that it
is the water body’s capability of use by the public for purposes of transportation
or commerce which is the determinative factor.” Section 209.260(e)(1).

Importantly, while the Supreme Court decided SWANCC on statutory grounds, it
stated that the government’s expansive interpretation of its jurisdiction under the
CWA in the “migratory bird rule” raised “serious constitutional questions.” First,
there is a “significant constitutional question” whether birds supply a sufficient con-
nection to commerce to bring all land and water used by birds within the Federal
Government’s “commerce power.” Second, asserting such broad Federal authority
“would result in a significant infringement of the States’ traditional and primary
power over land and water use”—power reserved to the States by the U.S. Constitu-
tion’s Tenth Amendment.

The U.S. Supreme Court in the SWANCC case clearly rejected the Corps of Engi-
neers’ claim of Clean Water Act jurisdiction over non-navigable, isolated, intrastate
waters under the Migratory Bird Rule. Of critical importance to the Court’s conclu-
sion was the plain text of the CWA, which grants jurisdiction over only “navigable
waters.” The Court found that “[t]he term ’navigable’ has at least the import of
showing us what Congress had in mind as its authority for enacting the Clean

1A Legislative History of the Clean Water Act of 1977: A Continuation of the Legislative His-
tory of the Water Pollution Control Act (“Legislative History”) 902 (1978) (statement of Sen.
Bentsen, (D-TX))
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Water Act: its traditional jurisdiction over waters that were or had been navigable
in fact or which could reasonably be so made.” SWANCC, 531 U.S. at 172. Because
the Migratory Bird Rule was based on Congress’ broader power to regulate activities
substantially affecting interstate commerce—not on Congress’ “commerce power over
navigation”—the Migratory Bird Rule exceeded the scope of the CWA. As the Court
observed, “this is a far cry, indeed from the 'navigable waters’ and ’waters of the
United States’ to which the statute by its terms extends.”

SWANCC clearly eliminates CWA jurisdiction over isolated waters that are intra-
state and non-navigable, where the sole basis for asserting CWA jurisdiction is the
actual or potential use of the waters as habitat for migratory birds. Similarly, juris-
diction cannot be based on other affecting commerce clause rationales in the Corps’
existing regulations at 328.3(a)(3)(1)-(iii) (use of the water by interstate or foreign
travelers for recreational or other purposes; the presence of fish or shellfish that
could be taken and sold in interstate commerce; use of the water for industrial pur-
poses by industries in interstate commerce.) These factors, like the Migratory Bird
Rule, are founded on an “affecting interstate commerce” theory of jurisdiction, not
on Congress’ commerce power over navigation. Therefore, these other factors are im-
permissible in light of SWANCC and cannot be used as a basis for jurisdiction.

Prior to the SWANCC decision, the Migratory Bird Rule had allowed the Corps
and EPA to essentially assert jurisdiction over any water, anywhere under the “af-
fecting commerce” theory of jurisdiction. Under such a theory, field regulators did
not have to determine whether something was a “tributary,” whether something was
“adjacent,” or whether something qualified as an “impoundment.” Now that the Mi-
gratory Bird Rule is gone, however, the meaning of these other regulatory terms is
critical. In fact, the Corps’ existing nationwide permit regulations already define the
term “isolated waters” as something that is not a tributary and not adjacent, thus
calling into question the meaning of these other terms. See 33 C.F.R. § 330.2(e).

The Army Corps of Engineers and the Environmental Protection Agency must
conduct a rulemaking not only to define the term “isolated” but more importantly
to establish clear definitions of the specific terms on which the agencies are relying
to establish jurisdiction: “tributary,” “adjacent,” “impoundment,” and “ordinary high
water mark.” All these terms are either vague or undefined under the existing regu-
lations. In the absence of a rulemaking to define these terms, field regulators have
unbridled discretion to make up meaning (and thereby jurisdiction) on an ad-hoc,
arbitrary, and inconsistent basis.

Fundamental principles of due process and good government require the regu-
latory agencies to clearly and uniformly set forth the scope of Federal jurisdiction.
The regulated public must be given fair notice as to what conduct is prohibited
under the CWA. Vague and ambiguous regulatory requirements lead to lengthy,
costly and often unnecessary permitting requirements for critical public infrastruc-
ture and private projects.

AFBF believes the SWANCC decision clearly limited the scope of Federal CWA
jurisdiction to “navigable waters” and wetlands and other waters that abut “those
waters of the United States which are subject to the ebb and flow of the tide, and/
or are presently, or have been in the past, or may be in the future susceptible for
use for purposes of interstate or foreign commerce.” 33 CFR Section 209.120(d)(1).
In 1974, the Corps’ intent was to “emphasize that it is the water body’s capability
of use by the public for purposes of transportation or commerce which is the deter-
minative factor.” Section 209.260(e)(1). We encourage the agencies to reaffirm this
position. The fact that this intent was so clearly stated so soon after enactment of
the CWA reflects most accurately the intent of Congress when it enacted the CWA.

We look forward to working with you on this important issue.

STATEMENT OF P. SCOTT HASSETT, SECRETARY, WISCONSIN DEPARTMENT OF
NATURAL RESOURCES

Thank you for the opportunity to present the following comments on the need to
protect the nation’s so-called “isolated” wetlands and their benefits for people and
wildlife across America.

Wisconsin has a well-founded reputation and tradition of environmental protec-
tion and has strongly supported the Clean Water Act. We believe that the Clean
Water Act and its section 404 program complements our State program and pro-
vides comprehensive protection of Wisconsin’s valuable water resources.

When the Supreme Court restricted protection of isolated waters in its 2001 deci-
sion, Solid Waste Agency of Northern Cook County v. U. S. Army Corps of Engi-
neers, Wisconsin found itself without the authority to regulate “isolated” wetlands.
We were not alone—along with 35 other States we did not have stand-alone wetland
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regulations that would automatically fill the gap in the loss of Federal jurisdiction.
Rather, our wetland program piggybacked on Federal jurisdiction and wetland pro-
tection depended on the Corps’ regulatory jurisdiction under the Clean Water Act.

Nearly 30 percent of Wisconsin’s wetlands (over 1 million acres) are “isolated” and
suddenly lost regulatory protection. Wetlands determined to be no longer protected
by the Federal Government included some of the State’s most sensitive wetlands-
prairie potholes, glacial kettles, coastal swales, bogs, calcareous fens and other basin
wetlands. These are wetlands that the public often don’t recognize as wetlands, yet
they provide crucial functions, especially as critical habitat for Wisconsin plants,
fish and wildlife. Of Wisconsin’s 370 species of birds, 39 percent live in or use wet-
lands. Many important game birds, mammals and fish are associated with wetlands,
among them waterfowl, white-tailed deer, ring-necked pheasants, northern pike and
walleye. Fully one-third of the plants and animals on Wisconsin’s State endangered
and threatened list depend on wetlands. The proportion is even higher (43 percent)
for plant and animal species in Wisconsin that are on the Federal endangered and
threatened species list. Wisconsin wetlands protect water quality by filtering out
polluted runoff, prevent flooding by storing water and provide recreation for boaters,
hunters, canoeists, wildlife watchers and others. In addition, Wisconsin wetlands
are intimately associated with other major community types in the State—lakes,
rivers, prairies, forests—and they play a critical role in maintaining the overall
health and functioning of these communities. Similar impacts have reported by most
States and in numerous reports and studies since the SWANCC decision.

Legislative response was swift in Wisconsin. Then Governor Scott McCallum
issued a strong statement that the Supreme Court ruling, “will not result in a re-
treat from our long-standing commitment to protect Wisconsin wetlands”. Almost 4
months to the day after the Supreme Court decision, the Wisconsin legislature
unanimously passed legislation giving the Department of Natural Resources the au-
thority to protect isolated waters.

While Wisconsin has taken action to protect its own wetlands, we remain con-
cerned about the fate of isolated wetlands in other States A large percentage of Wis-
consin’s wildlife migrates and spends some portion of their life in other States and
countries. If the wetlands are lost along migration routes on wintering or
summering grounds, Wisconsin will suffer enormously. The recent reintroduction of
whooping cranes to Wisconsin is a prime example—not only do the birds winter and
summer in isolated wetlands, they use isolated exclusively as stopovers in their mi-
gration to and from their wintering grounds.

Wisconsin believes that the nation’s isolated wetlands are extremely critical to the
nation’s environmental health and must be protected. While State protection of wet-
lands is very important, national action is needed to restore protection to the na-
tion’s “isolated” waters. The move from Federal to State control over isolated wet-
lands has proven to extremely difficult for most States (only two other States have
successfully passed legislation or rules). Inaction (or reliance on State action) will
guarantee irreversible loss of precious water resources and the benefits they provide
to this Nation.

This concern is shared by other States. Over 60 State agencies from 40 States re-
sponded to the recent Advance Notice of Proposed Rulemaking on the Definition of
Waters of the U.S. By an overwhelming majority States supported maintaining the
pre-SWANCC definition of Waters of the U.S. and opposed rulemaking that would
make significant changes. Many of the States documented significant threats to iso-
lated as well as other waters in the State that could result from changes in CWA
jurisdiction. States support stronger State participation in protecting and managing
the Nation’s waters, but these need to be achieved by sharing responsibilities and
strengthening partnerships, not through an abdication of Federal responsibility for
these important resources.

In summary, Wisconsin strongly believes that national legislation is needed to re-
turn protection to the nation’s so-called “isolated” wetlands and the benefits they
supply to this Nation. We urge you to support and take quick action on the Clean
Water Authority Restoration Act introduced by Senator Feingold and Representa-
tives Oberstar and Dingell.
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AMTRICA'S WETLANDS ARE 1N DANGER, |HIETY YEARS ATTER PASSAGE Or T Grran Warer

A

. WETLANDS GONTINUE TO O DRAINTD, FILLED AND POLLUTED AT AN ALARMING RATE,

So-oartirn "ISOLATED WETLANDS ARE IN PARTICULAR PERIL, DUE [N GRERAT MTASURD TO A

RECTINT

rREME COURT DECISION POTENTIALLY JROFARDIZD

reprrar Crraw Warne Aot

FROTECTIONS FOR MILLIONS OF ACRES OF WATERS AND WETLANDS.

etlands perfarm several vital finctisns
in the environment. Among other
things, they filter pollutants fram

wates, provide celtical babitat for a

¥ of speckes and mitigate flood damage.

Recgnizi

hvese isiportant Runatiois, Congres

ions for wetlands in the 1972 C1

inchaded prote: m
Water Act. But in [anuary 2001, the U8, Supreme

if Wiste Ageaxy of Northers Ciook

Coust bssued a ruling
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significantly nar
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of wetlands, Althcugh the scope of the Court's ruling
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er Act
In application, the ruling has crevted both con-

extlude waters deterr

pro-

tection under the Clean ¥

fuusion and envisonmental peell hecawse it Teaves

o the question of which wet-

Tiselated.”

The msue is 5 matter of considersble debate. in
part because the term "isalated” has no real ground-
ing o selence. Researchers and sclentists rocogniee

the complex web of connections between acem

separste .

“isolaed " wetlands and other waters: they
are ofien connected by water overflow ar by ground-

wnter; and they frequently suppart the sme specics

bust during difts
addi
prairie path)

vat stages of their life cycles. Tn

lled “isolated ™ wetlands, s
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bess, ibsork foodwaters and Flter pesti-

cides and other pollutants, protecting downstream

tributaries, rivers, and wethands. In short. seemingly
“isolated” wetlands ave ceitically necessary fo the
heulthy

Funetioning
T the puablic policy are

of the mverall scagstem.

hewever, as much

s 20 to 30 percent of America's wethinds might
eventually be deemed “isalated” by the executive

branch ar by the courts because they will apply an

smscientific standarel: the shsence of a direct surl
connscion 1o other bodia of rater,
Unless Congress takes action to reassert federal

protection, or until individual states take action,

deckilans about which wetlands are to be protected
will b mosche by the Environmental Protection

v the
courts, attempting to interpret the Supreme Court's

Agency, the Army Corps of Engineers

decision. The pradictable result is that vast wetland

ueeas will be destroyed. potentlally devastating plust

and animal life, inchading & range of migrstory birds.

i
incresing the rigk of flood damage for populted
communities, diminishing wetbind-fltration of pol-
huted waters and more. Indeed, in the short time
since the SWANCC declsion, this wetland loss has

slready begun 1o occur,



As the pages that follow hstrate. ™lsolated” wet

larads pass i rich wariety of libind wnd

small pools. They may be permanent or temporary.
reappearing from season to ssasan ot year to year,
depending on precipitation. Because many ase small
or exist only for a short periad each year, their
imporance & ofien not apprecined by policymakers
and the public, Indeed, developers frequently targes
isalated weelnds far commercial projects, despite
their environmental imporstance. The truth & that
Isolated wetlands play the same vital robes in the el
ronment us cther wetlinds:
W CURBING DAMAGE FROM FLOGDS, Every year in
the United States, floads couse approximately
200 deaths and some $3 billlon in property
damage.” Wetlands help curb this loes by absarh
img fload waters and impeding the rush of
snrm runof, allawing for a siower discharge
of water flow.

B Rer
replenish the drinking water supplies on which

ENISHING WATER SUFFLIES. Wetlands help

communities depend. For emumple, inwess
Teams, the Ogallals aquifer is recharged by thou-
snds of scattered wetlands called “playa lakes.”

B IMFROVING WATER QUALITY. Dubbed the "kid
neys” of the lundscape, wetlands remave exeoss
mudrients, Woxic meterials and sediments from
the water that flows through them. "Restoring
just one percent of o watershed’s area to appra-
pristely located wetlunds has the potential to
rechace palluted runctt of nitrates and herhi
cides by up 1 30 percent....[Slmall weilands
are at lenst as effective as the mme acreage in 2
larger wetland,” according to one expert,”

B ProviDinG wi

LIF

E HARETAT AND

ENSURING BIODIVERSITY. Wetlands

are crucial sopevers for millions of
migrating wnkerfowl and shorehires
and pravide food and cover for
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breeding and nesting. Without prairke potheles,

the majority of ducks in the mid-continental
United States would be st rigk. Aacording 1o the
U8, Enviranmental Protection Ageney, 43 per-
cent of federally threatened and endangered
species, such as the whoaping crane, rely an wes

Tamels feor their survival .

Temporary or seasmnal isolsted wetlards xre
critical to the survival of vulnersble amphibinn
populations. Jurenile frogs, toads and salnman-
ders depend on small wetlands as o haven from
fish predation. The loss of small wetlands can

wipt gt whole populsicis of amphibisne.
Smnll wetlands also host diverse and unusual e e s Bkt
plant communities that could prove imporant o

1o efforts to develap new medicines and other e i cural tartls
botanical producte. But the plants are disap-

prsring bufiore wven being sudied.

Gl Hod hesd ks

H Re
MENT

M, PO AN 4

Each year. millions of Americans visit
wetland nreas to hunt, canae and bisdwatch.
Moreaver, wetlands are lving lborsiories for

students of all ages.
Researchers hive found that ecological well-

being depends not anly an preserving the total
aceeage of weilands, but on maintaisiag & mosslc
of different types and sizes of wetlands that together
perfarm thess comples and critical functions.
Lsclated wetlands are crucial picces of this mosic.
Unless political beaders act quickly to protect
thewm, however, they may be lost forevor.
Wetlands play a vital role in the
environment in all regions of the nation. The
pinges that follow offer & sarvey of many of the unique
and valuable types of wetlands that are st greater risk
of destruction due to the SWANCC decison and a
sampling of the plnt and animal life put a4 risk

i T wetlirds sre los.

A sopiet b the Natisnal WL Feden

i
latural Hesaurces Deflrnse
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SouTHEAST

Tue sovrneasters Uniren STATES OFFEes THE RICHEST VARIETY OF I50LATED WETLANDS 1N

THE RATION TNCLUDING {

roling bays Ao pocasing, gum ponds, Citranelle pords, mourtain bogs

express domes, oxbans, limesinks are dunal swales.

sitoring shudy

e

e culpr uth Carcling, for
amphibians Ly 27 specles of frogs,
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Flatsnd sulumender, &
fderally -endangerad siei

T e seieus doelnes

dut o destrction of s pive
iatmsouts nl szl e
wetfurd habitas

A gsall wetland's value i beeeding habita ks
partly a function of 05 provimity to other wetlands.
TThess used to be awhele suite of ponds that
amphiblans could go to—if same were Hooded, oth-
s were diy,” says Fish and Wildlife biologes Linda
La€ilaire wha las studied “perched” isolated werlands
in upland areas of Musksippl. "Recent cour cases
have pretty sch semoved [Clean Water Act] protec-
tion, so they're continuing to be lost. These is no
federal or state Pmllﬂlnn here in HJHILHPPJ for this
type of wetland.”

PocosiNg=bogs formed i clay or peat sall—are
ancther vanishing sesource. Pocosing, which ke
ihelr name from the Algoncuin word for “samp on
a hill,” anee covered more than balf-a- million acres
from Vieginia te Alabama, Teday less than one-thind
of this acreage remaing. Remaining pocesins are
home to o wealth of theeatened and endangered
plonts. including the venus Hyirap. sweet pitcher and
spring-flawering goldenesd. If this habiat is los,
many plants may face extinction.

Pocosing also support a tch areay of sare funn,
inclisding Hessel's latrsseak butteefly, the endas-
goved erd-cockaded waordpecker, the A alli-
gatos, black benrs, bobeats, marsh mbbits, and 65
species of mgratary birds.

Pocosing also lelp conteel the movement of
fresh watee o Bussery beds for shellfish by bolding
eainfall aisd diluting sunoff stros wide regions of
the coastal plain. The loss of pocosing and othes
wetlands on the constal plain threatens these nuesery
edls, whicls require the proper salinity in estuaries
1 theedve.

Pocosing, lke all peat -acewmulating wetlands,
play o especially valuable role i the glolal envieorn-
went, storing lge amounts of srganke matier that
winld otherwise decay and relese carbon dingide
inta the atmesphere, contributing o glabal wareing.

Wirilands such as CYPRESE DOMES and
CrrRoNELLE PONDS {alsa called Grany
PONDE) belp protect constal areas
from flooding. Found along
the Gulf Coat feomm
Misshsslppl to the

Florida panbandle, Gutronelle ponds are rap-
adly disappearing, even betore biologiss
Learn theie full slue and fanctien.
Researchers believe these small depressions
belp prevent flasding, secharge growndwater and
malntain water quality. “Arthon to preserve
Citronelle ponds is urgenily needed,” according to
Aubwsrrs Unmersity wetlands specialist George
Falkeris. The vast tapestry of wetlunds in the
Seutheant & in jeopardy. Three-quarters of the
Carolina bays in South Carelina, for sample, hove
already been disturbed or d d by agricul

and tinsber husvest. according to the T8, Fil and
Wildlife Service. Other wetlands ase polluted by
Lawn, golf course and agricultural runoff, or ane
bty filled for development.

In Barswell, South Careling, 76 scres of wet-
lands on a parcel of land kad been fiderally pro-
tected. But the Ay Corps of Englneers recently
clecbded that the SWANCE raling Jeft it with juris-
diction over just 17 of thost acres. The site hos been
proposed as a technology park, and the wetlands will
Likely b destroped. Stmilas decigions have been made
by the Corps For at least theee dozen other sites in
thse Charleston disteict alomse.

A rapart iy tse Matsamal Wildlife Federation and
e Katural kmu—\f&ﬁ-m Eoanil
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Tur worrurAsTERN RLGION OF THE
Unrres Stares 18 mome 1o A Mix or
northern bogs, woodland vemal pools amn
forested wetlands.

1990 study of American black ducks
demonstrated the impsrance of pre-

aerving o variety of wetland types.

University of Maine researchers four

MARSHES of demse

that the ducks thrived in lar,

vegetation nesr a complex of diverse wetlands.
Together, this diversity offers poung dwks the diet
they need, including bulrash, burreed snd sedge,
s well ag seeds From water lilies and pond weeds.
Draring the breeding season, American black ducks

depend on FoREST

WETLANDS—swumps of red

Wetlands st Bud—Jnpe

maple, ash, codar, spruce and laseh; as well as
SCRUB-SHRUE HABITATS—bogs and swamps domi
nated by shrubs and stunted trees. These wetlunds
offer seclusion and an abundant source of Lnsects
and other food critical for bens 1o produce large
clutches of eggs.

WOODLAND VERNAL POOLS and other small,

temporary wetlands are scattered throughaut the

segion. Because of their temparary

e

san to seasan—t s impostant to have many sch

e reag

ng and disppearing from year 1o year or sea

wetlands in elose proximity so that wildlife will
consistently have sailable habiiat. "I you seally

were 1o lose mogt of the iselaned wetlands, you're
talking about major implicaions for our amphib

fans,” says conservation biologist [ames Gibbs of

the Sate University of New York in Spracuse.
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“Semall wetlands actwally serve a whale different
segment of the hiota.”

lin a sy of a siagle. sne-acee pond s sastern
Massachuserts. 14,000 adult amphiblans were
counted. In addition to amphibions, vusiows species
of dragonflies, damselilies and many e turtles
inhabit these temparary. lsolated pools. Another
wisusnal speckes, dntsleate fuiry shrlmp, scdst anly in
ten snall pools in Massachusens, according te the
U5, Fish and Wildlife Service.

KETTLE HOLES and 50GS, found from New
Jeesey’s pine harrens trough New England. are
another featu typical of this reglon. Fed by ground-
water and rain, these small bawls lowse many e
species of plants, including a wide variery of grohids.

To the south. some 40 percent of the
Delmasva Penbneula bs covered by forested wetlands,
many of them tsolated. The sandy sofl of the seglon
Is heavily farmed, and the leaching of agelcalbural
chemicals, notably nitrates, poses o serious threat 1o
groundwater. Forested wetlands help alleviate this
problem by trapping and remeving nieates.
Accarding ta o study of thiee reglons on the
Delmarva Penbusula by the 115, Geological Survey,
torested wetlands ase amang the most important
factars affecting water quality there.’

Alio in Delaware and Marglasd e wnsaal wet-
lngcls kngwn s DECARVA BAYS (sometimes called
pothales, kettles, sinkholes. raund ponds, black baot-
tams, loblallies and whale wallows). Like thele south-
e cousin. the Caraling bay, Delmara bays are
elliprical depressions with distine sancy sims that are
Hooded in lae wintes and spring. Oves the years.
wminy Dhelsmarva bays have beens desteayed For farm-
ing; however. Maryland low now affards them special
pratection. Ameng the biglogical treaures depend -
ent upan these small wetlands are nesting
salonies of green herons and great
Blue herans, and such siate
endangered and nationally
vare plants as Canky's
dragwert and
Hurper's
g

Amphibian

resicdents include speing peepers and rare Eaitern
tiger salamanders.

While the New England states and Musylasd have
some of the strangest wetland protections in the
mitlan, gops in those legal protections leave small.
Isalated werlands ar visk. In othes sates in the reglon,
miany wetlands are in jeapardy.

Mew York, far emmple,
vegulates omly those wetlands
154 acees o larger o of
Tunusal local dmportance.” As of
Jamuary 2o02, the Buffale District
of the Carps, clting the SWANCC
decision, had senounced its autherity over mare than
Bz neres of wetlands.

[nn Delaware. such ssolated wetlands s vernal
pooli. SEA LEVEL FENS and Delmara bays cursently
Thasve mo pratection.

A rapart iy tse Matsamal Wildlife Federation and
e Katural kmu—\f&ﬁ-m Eoanil

ubozer Grow! it beran and
Ealfrn pennan! dragmfy

appissite page: New England o
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Mirrions oF acres oF weTLANDS are AT sk 18 THE Geear Lax

REGION OF THE
Miowest, ivcrusise glacial kettle holes, coostal sweles, northern peat bogs, prairie pothales,

ann ephemeral wetlonds. The REGION FROVIDES IMPORTANT HABITAT FOR WATERFOWL,

FARTICULAKLY FOR MALLARD DUCKS. Br e orF tas, Duoks Uscoaimen sivos tae

AL

FOTENTIAL LOSS OF IBOLATED WETLANDS IN THE REGION TO BE ESPECIALLY TROUBLING.'

long the Missourl River, researchers ure same of the mast productive fredswater halsitats;
found that o mix of wetlands was essential | hence i & likely that turtles move en masse 1o these
s halsitat. for map and slider e, Tn habitats from March througl August to tke advan
warmer months, trtles seek out tage of the seasonal Hlush of productivity,” note

SCOURED WETLANDS (farmed as salated ponds when University of Misourd hiclaglsts.

river Levees fall) and TEMPORARY WETLANDS in farests NOKTHERN FEATLANDS, such as the Lake

and agriculiaral lands. "Seasonal floadplain wetlands Agussiz peatlands of narthern Minneso

v an

Hphemseral svetband




inlospitable environment for many plants and ant
mali. with fow nutelents, acidic waters and extreme

e

res. But highly spectalized plunts, such as
splingnum moss and wild cranberey, have adupted to
these conditions. Pearlands are thus a key ecosystem
for cansevation of biodiersity. They are alio hali-
tas for migrating bisds and for mammals, from the
masked slirew, to beavers, lynz and moose.
EPHEMERAL WETLANDS are another valiable

teature of the Midwestern landseape. Ralnwater b

these shallow depeessions warms quicky in eaddy

spring, producing an abundance of fond for woad

ducks and other wildlife hefre other wetlunds
begin io thaw.

Morg than 40 percent of Ohle’s wetlands
might be classified as solated. Chne species at risk

Is the mule sal

mder, whose prime breeding
habifat b VERNAL FO01S. Also ot elsk are the waod
frag and chorus frog, and plants such as the
Cypeess knee sedge.

Im Trueli

the Department of Environmental
Management estimates that meve than one-third of
the state’s 800,000 acres of wetlunds may be classt
fled as dsolated. Wetlands ot risk include glabally

rare DUNE AND SWALE WETLAND COMFLEXES. These

low depressicns along beaches and sand dunes are
eich arpuatic habitats, home to such unigue plint
speckes s Haughton's galdenrod, Lapland buttes
cup and round-loived orchid.

The Wisconsin Wetlands Assockation called the
SWANCE decision “the worst theeat to our state’s
precious wetland resources for more than 20
years.” Before the sate Loghlarure had tiee 1o pass

e low to protect dsalated wetlands, 29 acres lad

e Lipper Mississippl Valley reglon offers a prime example of the role wetlands play in flood control,

According to specialists with the Wetlands Initiative in Chicageo, writing in the: jounnal Restoration

Ecology, *It was the rampant drainage of wetlands in the 19th century that gave rise to many of
teday's water resources management problams.™ Rivers are now incraasingly constrained betwasn levess, and
during sterms. they bacome aver desper, faster-meoving tormnts. The article notes that the axtensive histarical
drainage of wetlands in the Upper Mississippl basin contributed greatly to the devastating floods of 1993
that caused $16 billion in damage. Rather than continuing to drain wetlands and construct ever higher evees
in the region. many scientists urge restoration of a vast network of wetlands. This strategy is far less expan-

sive than paying the annual cost of flood damage.

2901

Seecizs SroriicuT | Piteher Plant (Saracenia pururen)

he pitcher plant, an intriguing camivorous plant, dines on insects and spi-

ders, and even the sccasional small frog. To lure their prey the plants

have & beautiful, seductive exterior. Unsuspacting organisms land on the
pitcher's red lip and are drawn dowmward by nectar-iaced veins and fine hairs
~into a deadly brew of dew, rainwater and digestive enzymes. Despite their
propensity for devouring bugs. pitcher-plants actually have a benign relationship
with ants, bees and busarflies who savar the nectar without succumbing o the

According to the International
Carnivorous Plant Society, 95
percant of wetiand habitat for
pitcher-plants and other carniv-
orous plants in the United
 States has been irretrievably
lnst. Adding to the problem is
the “mining” of peat mass fam
bogs by the rursery trade and
owerzealous collecting by plant
lowvars. Protacting the small por-
tion of 3 habitat s crit-
.H'w-uﬁ.lrlngﬂluli.lnlqun
plants will survive for future
generations to enjoy. ;

alrendy been filled far & new teuck stop. But most
other states have far less protection. In Hlinais,
where the SWANCC case originated, Don Hey, of
the Wetlunds Enitiative, says, “We're ba o minjor
erisls. 1 see the effects of [SWANCC] all over the
place. Tn O

ieage they'se deining and filling

wetlands as fast s they can.”

A vaaet i tis
" N,
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SCATTERED THROUGH THE ROLLING
GrasstanDs or e Grear Prams m
ne Unrrnn Stares anp Canapa aze
MILLIGNS OF SHALLOW BASINS ENOWN AS

Prairie pothales,

b praivie pothole region provdes ssential

habizat for Norh America’s waterfowl.

Prasxie FoTHOLES offer birds shelter for

bireeding, s well as o vich diet of insects and

other invertehrates, a major source of pro-

tein for nesting hens. The region & the pri-
mary breeding ground for 40 percent of North
Americn’s dabbling ducks, including mallards,
nerthern pintils, American widgeans, gadwall,
northern shoveler and teals, as well as such diving
A ag the carmashack and ring-necked duck. In
addition, prateie potholes s & majar refueling s
thon for 56 specles of migeating shorebisds, dachud
ing 15 species that breed there.

In additicn to birds. proirie welands suppart
such furbearers as mink and muskrat, as well as game
animals and many species of non-game wildlife. The
econemic wlue of hunting, fur harvest and live bait
production provided by these wetlands is substantial,

Wetlinds st Rist—fnperied T

Histosieally, however, pratrie pothales have heen
separded s nulsance asss—cbsiacles to agriculial
production. A a sesult, mose than 55 percont of
Towa’s wetlands have been deained, s have 53 pee
cent of wetlands in Minnesota, 35 percent in South
Diakota, and G percent in North Dakota, Mow this
precious resauree fices o new threat from e
EWANCE declsion.

Accarding to the U5, Flsl and Wildlite
Service, temporary or small potholes. less than sne
acre n size, represent 87 peecent of the 2.7 mil
lizn potholes remaining in the Dakotas and north
casterin Montana. 1F these small wetlands were
drained, the breeding duck population wauld
decline by an alasming 72 percent, aceording to
projections. Fopulations of shorehieds and massh
hirds would also be seversly atfected of these lso
Lated wetlands were destroyed.

Loss of weiland protection in the praicie
pothele reglon & especially troublesome glven the
gole of this area i the secent recovery of Nosth
American duck populations, according to a recent
wipart by Dhucks Unlimited.”

Praisie potholes are net the enly iselated
wetlands at eisk in the Geeat Plains. So too ase
GRASSED WATERWAYS, EFHEMERAL STREAMS,
CUTORF OXBOWS FROM RIVERS, BALINE SEERS
and MUDPLATS.

Of particular concern in the southern Grear

Plains is the loss of LAINWATI

R BASINSG, SALINE

WETLANDS and SANDHILLS WETLANDS in Mebraska.

Nebraska alone has nearly 829,000 acees of wet
Lanels that naight be considered isalated, according
ta the state Game and Parks Commission. These
unusual wetlands are being replaced with car deal
erships, condomintums, roads and houses.
Rainwater hasing. clay-bottom depressions that
catch and hold precipitation, attrct 5 to 7 million
ducks and geese annually, Including 90 percent of
the mid-continent population of greater white
fronted geese and 50 percent of mallards.” As with
prairte potholes, hundreds of thousands of shore
bieds puss thraugh in the spring on thele migra
tions between points as distant s Tlerra del Fuege

at the southesn tp of South America and the
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Seecims SroTiionT

Pintail Duek (Anas Aeuta)

intail ducks ane freguent visitors to the Prairie Fothole region. The

bird is named for the male's poirted tail, which can grow as long

as ten inches. Described as “supreme table fare,” pintails have
Jong been prized by hunters. Their harvest is now strictly limited by most

of the states over which they fly.

Birdwatchers are also long-time admirers of pintails, as this account from
a May 1858 issue of Birds & Noture describes: “They move about with a
graceful mation of the head, and with tail partially erect. and upan the

land step off with a dignity of carmiage as if impressed with the thought

that they are no common Duck.™*

Canadian and Alaskan arctic. Ralowater basin

el

espectally important habitat far the endan,

whooping crane.

Only one-g

ve of Nobraska's original
196, 000 minwater baslns remaln. M'"’.' AT
soon be lost, accarding 1o bialogists with state and
fedural agencies. In the first year afier the SWANCC
ruling, property ownees were permitted to destroy 40
oelands in Nebeaska,

user the Army Corps of
I addl

ecl scdbcthon.

Engh

53 1o lamger clals

tlan, an aatald aumbe

are being drained or filled

without awners even bothering 1o seek permits. "Any
thiat we lose are important because there are just o few
lett,” says Corps biologist Mike Rabbe. Eastern saline

k.

wetlands, considered cratically impesiled in Nelar

nre alse being destrayed. These weilands. containing
salt deposits from an anclent sen, are home to many
sare plants and lvertebrates, including the endan
gesed tiger beetle. "4 lot of our work & precty much
ibes,” says Rabbe. The SWANCC dectsion

ar loss for wetlands.”
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PERH:\.'& MOWHERE ARE WETLANDE MORE CRITICAL THAN IN THE ARID SWTHWEF'

AND SOUTHERN TLAINS oF Texas. Avono Tae vast Sovrsesw Hion Prams or Lime
Estocado praTeav oF Texas anp New Mexico are some 22,000 snaccow zounp pasins,
KHOWN A5 PLAYAS. "WHEN (NUNDATED, THE [rLaval pasins romm snavLow L

WETLANDS THAT SIGNIFICANTLY INCREASE PLANT AND ANIMAL DIVERSITY IN AN INTENSIVELY

CULTIVATED LANDSCAPE.

E5 AND

LAYAS gerve o mumber of critical Fune-
sions for people and for wildlife. Dey
wuch of the year, they fill during

satnstorms in May through Seprember.

This dynamic change between dey and wet
enables pliyas to capture mare minwates, help-
ing to contrel flooding.
Plays alse replenish the Cigalalla
Aquifir, the only source of water o Llano Estacada.

The aguifer ks ceitieal to bussan seetlement b the
area, but its recharge sate s lower than the amount
of water petracted for public use and agriculture.
1f playas aze depleted, the water shortage will
breome critbeal

The playa lake region also offers critieal babitat
dar waterfowl, shareblrds. mptors and atber migm-
tory birdi. Some 2 million ducks winter in the
seghon. An estimated $00,000 to 500,000 sandhill

Wetlands at Rid—Inperifed Treasares
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cranes and similar numbers of geese do the sme.

Betwesn 12 and 15 million migrating bisds ase esti-

wated to vest and refuel around playes.
|

According to cne team of

“Plagas
are clearly responsible for the shundance and pres-
ence of wildlife in an intersively cultivated region
tour times the asea of Massichuserts. ™

e the absence of plans. amphiblans could not
survive in the replon. Plagos are alio one of the last
refuges for native plants, which have been sharply
recuced by agriculiural applicatsens of insecticides,
herhicides and fertilizer.

Tl pligas themselves are seriously threatened by
pollution as well. According to John Harning of the
nonprofit group Forest Guardings, “Industries, the
military and even cities have been treating the playa
lakes of soutlesn New Mexico like priate dumping
grounds.” The result is that many playa lokes have
become so texke that thousands of migratary birds
have died on their shores. Forest Guardians iniisted
legal action in 2000 sgainst four of the area’s worst
polluters. but the SWANCE dectsion has uadescut
the litsgation, because the lakes ave now considered
Isolated ancl thus exempt frcen the Clean Water Aet.

Drespite thelr importance, playas have not been
pratected by state gatute either. Tesas andl New
Mexicn de Lictle te segulate acoities that have an
s et o playas.

Other isolated wethunds in the reglon are
imporiant 1o the ecosystem as well. The Clearron
Terrace of North Central Oklahoma has POTHOLE-
TYPE WETLAMDS wsed by migratory hirds. inclading
watieetowl. And along
the Texas coast.
DEPRESSIONS hive
been farmed hetween
wind-guept dunes. As
the depressions fill with water,
a variety of sedges take hald, crewting habiat
for shorebieds, ducks and mptoes.

Tlaese wetlancs play a sgnificans rele in
Brdnging bunters. scotourksts and birdwatchers to
canstal Texns, genorating hundreds of milllons of
dellars for the state’s economy. Accarding fo
starsatics eited in o 1997 stady by the 113, Figh

and Wildlife Service regional office in New Mexico,
“In 1gg1, the econgmic impact of wateefow] hunting
and nongansumptie witerfowl wie in Tewms was
about £96 million and 3240 million respectively...
Ta the spring of 1993, abowt 6,000 birdwatches
poured into tiny High liland in eastern Galveston
county,” penemating 34 o 56 million over a twos
snsnth period. These actlivithes and revenue will suf-
fer if lsolated wetlands are lost.

Wetland losses are alseady occuseing in the wake
of SWANCC. In Bayport, Tesas, all but 2.5 acres of a
100-acse weland site were recently classified by the
Curps o5 lsolated—and this net p d

though the wetlands are conmected by a seeles of
ditehes to a ticlal ereek. The site, along the shareline
of Galveston Bay, & now being developed as o port.
Conwraticnsts are challenging the clasification.

A rapart iy tse Matsamal Wildlife Federation and
e Katural kmu—\f&ﬁ-m Eoanil

Sandfuill eruses on the Lano Edavads.
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A EEY WETLAKD PCOSYSTEM THAT SUPFORTS GREAT mopiversiTy 18 T Colifornie vernal pool,
These SEASONAL WETLANDS FILL WITH SPRING RAINS, REMAINING SOGGT TOR A SHORT PERIOD

OF TIME, DEFORE DEYING QUT 1N THE SUMMEE.

o,
DurinG THE STRING GROWING SEASON, THE POOLS DURST WITH CONCENTRIC RINGS OF
WILDFLOWERS 1N A VIETUAL RATNROW O CoLoRs. Botamists nave ivesmirmen 200 sercies
or rLanTs 18 CALIFORNIA YIRNAL POOLS, INGLUBING 70 THAT GAN BE FOUND NGWHERS
erse. VisnaL roons avse surrost Tir CALITGEN 1A TIGER SALAMANDER AND SUGH TINY
CRUSTACEANS AS THE RED-TAILED TAIRY SHEIMF,
alifornia's Great Central Valley was But the furare of these vernal pools is in
vfaile fige, i Desert conee filled with millions of such vernal doubt, After years of being drined for agriculbure,
i Mevads desert pools. A scant ten percent remain, In they are now threstened by urban and industrial
v sasie ahungside eastic ) . )
A —— San Dego County, just three percent are development, Concerns have been rised about
left, Their loss sffects the scolagy of the region in hiow n mew Unisersity of California cnmpus ta be
R . IJ,I warys scientists are anly beginning to understand. wilt im Me a retired air in Sacramento
offuarile g, "““""_ b nad d. built in Merced and d air base in Sn
o .,rﬁ.;m: Whesher Californin vernal pools will be classified | slnied far development will harm vernal posls in
frnidy it & mative fa (e as isolated and Jose federal protection remains in the region.
vemal oo of Caljfirie question, Conservationists angue that most vernal At the close of the st Great Tce Age, cata-
pooliike many ather types of wetlands that are strophic loods scoured out an aren from what is now
iclered isolaed A hydrelogically 1o Momtana to the Washington constline, Among the
other waters, Spring mins flow from the vernal pool remarkable lund formations that were carved in the
complexes into swales. channels, streams and tribu- black bamltic rack were the Channeled Scablands of
taries, eventually reaching interstate navignble waters. southesstern Washington, This unigque scosystem
Wetlands at Rid—Inperifed Treasares
14 I




containg myriad wetlands, supporting a host of
species. many of which can be found nowhere else.

In the spetng, the shallaw waters of

e prime feeding prounds

fowl and shelter far bonding

pakrs of resident mallard

id platail ducks. Every

dreds of thousands of shorebirds

luding sndpipers, dunling and aocets arsive.
Because of the unusual tapography and wildlife.
the area draws tourists, huntess, birdwatchers and
nature lovers,

The mow important role of Chanmneled
Seablands, the

s s o support biodiersity,

Howellia
{Howellio aquotilis}

Seecins SroTirent

awallia is one of many lovely flowaring

plants that can survive only in small

seasonal wetlands with fluctuating dry-wet
conditions. I the fall, Howellia seeds, which must
e exposed to air to germinate. lie on the dry pond
bl bafore over-wintering as seedlings. In spring, as
the pond fills up, the plant flowers appear as clossd
buds underwater In late spring, when the plant
reaches the water's surface, it produces a showy
display of delicate white blossoms. Howellia, found
only in small watlands i California, Montana, ldaho
and Washington, is listed by state and federal
gowernments as a threatened species. Among the
threats to s survival: loss of wetland habitat. irva-
sion by nowiows weeds, livestock grazing and timber
harvest on adjacent uplands.
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particularly in the many small vernal pools. Among
the plants ase rave species of monkey-ower,

downbiy and the theeatened inch-high rush. The

unique Great Basin spadefoot toad also depends on
these wetlands, The anly amphiblan adapied 1o o

desert environment, the tead lives o by

Wi,

sels to eat and breed in

emerging during rainy p

temporary pocls.
Isaluted wetlands in this reglon alsa serve as

habitat for bats, which feed on swarms of mosqul

toes, staneflies und mayflies.

This important network of wetlands |5 theeat

ened by development along the basalt hillsides.

Development in dsolated wetlands have conse

gpuences b addition 1o loss of wildlife habitat: in

Spokane, homes bullt o top of vernal wetlnd sys

tems are now plagued with flocding preblems.
Ancther anusual mie of Western wetlands can be

found Ln the Great Basin reglon. The nrld area gots

fewer than ten inches of rain a year, but for shor

periods in the winter and spring, a netwark of small

wetlands hold water. Taxes, FLATS (also called paxa),

BASING AND MAREHES are especially ertical foe o fow
ey specles of migrating birds. For exmple, Wilson's
phalazape, a shormbird, doubles its body weight feed
ing along alkaline flats before making a three- day.
3,000 mile nonstop flight 1o South America,

SALT FLATS along California’s Salton Sea provide

habitat for the eadangered Yuma clapper ral and for

Ereeding white pelicans.

Arich mlx of rare, threatened and endangered

species alsa depend on DESEET SPRINGS and thele
assaciated watlands. Undeeground water seserves
percolate through rock fractures. croating habiat for
wnsal animals and plasts, including the tioy pup
fish ancl Ash Meackows milk vesch.

Dievelopment pressures may be -

mare intense in the Wit than anpabere

else i the mation. That, combined
with the dry b

uate dn many areas,
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ALASKA HAS MORE WETLAND ACREAGE THAN THE oTEER 49 sTaTes commmen—sone 175

MILLEON acnEs. WETLANDs coveRr mMone Taan M) reecent oF ALASKA, COMPARED TO FIVE

FEROENT OF LAND COVERED BY WETLANDS I8 THE Lowen 48 stares,

ceording vo the U5, Environmental
Protedion Agency, "Alika's diverse
array of weilands possess a variety of
Funetions and vilues that contribute
substantially 1o the aution’s econsmy snd well being.”
OF this rich mix of BOGS, FENS, TUNDRA, FORESTS,
PLATS and MARSHES, more than 93 million acres, or

19 percent, sre al ik of being clesified s isolaed.

One of the most important types ar: BASING
Found an former floadphaing in interior Aluka.
Chowr the centuries, x5 the Yukon, Kudokwim and

ather rivers hive shifled their channels, the historic

Wetlinds st Rid—fnperile

Tefi behind isslated kikes, ponds,

marshes and bogs. Maturs] levees surround poorly
d
Black spruce. Muny of these wetlands are vitally

flaadpla

edd sites dominated by low shrubs snd seeub

impartant to wildlife, The Yuken Flate, fr esample,
where the historic ocdpliin is more than 15 miles
wide, supports some of the moat wilusble neting
habitat in the state. More than a million ducks come
o bireed each pear.

Bogs are common in the southeast, south-

eentral and interior regions of the siate. The

choriage area, where aeacly hall of Alskions live




is dotted with KETTLE HOLE B0GS. These wetlands
are popular sites for sutdoar edueation, wildlife

atbve vil

wiewtng and photography. Tn addition, 1
lage populations depend on bogs as an essential
food source, Villagers with o subsistence Lifestyle
hunt the bogs” waterfowl and harvest cranberries
and bluebersies from them.

Another type of isalated wetland unigue to
Alaska s tundra—shallow watess formed during the
spring thaw b the treeless plains of the Asctic.
These wetlands offer vital breed ing habitar for
swans. geese. shorebirds, mptors, songbivds and
many migrating species. Peoposals to allow ail
deilling along the coastal plain of the Ascile
National Wilidlife Refuge have sparked autrage

among conservationtsts hecause of the extreme

alue af this a

bialopie
wetland. The constal platn of the sefuge atteacts

 which ks 90 pescent

millions of birds of 135 species. These birds arigi
wate from four continents and every state in the
wnion, except Hawadi. The coastal plain also serves
as the peimary calving ground of the porcupine
carlbau heed, because it b nutrient vich and rela
thvely free of produtors "

How these tens of millions of acres of wetlands

and the wildlife they suppert will be affected by the
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SWANCE decision remains to be seen. Howsver,
by May 2002, the Corps had already imued notices
to developers of 14 wetland sites in the Anchomge
aren that no permit would be required to destroy

these valuable systems.,

Srecmes Srorvicnt | Tundra Swan (Gygnus columbionus)

ith a wing span of seven feet, the tundra swan is one of the most magnificent birds of Narth

America. Tundra swans breed in the marshes and ponds of Alaska and the Canadian Arctic,

building large nests of grasses, sedge, reeds, moss and feathers, and feeding on aquatic plants,
often in isolated wetlands. Typically the birds, which mate for life, return each year to their old nests. The

hirds have only a few short months to find a nesting site, lay eggs, hatch their young, and
nurture the babies until they are large enough to make the long migration flight. At the
same time, the adults must fatten up and underge their annual malt. Al this must be
completed by September, when many small wetlands begim icing up.

The migration of tundra swans is one of the great epic stories of nature. Flying in a "V
formatian, the swans cruise at an average speed of 30 miles per hour and as high as 5000
feet before reaching the Chesapeake Bay region and the Caralinas by November. Young

swans stay close to their parents, learning the route they will follow throughout their 20-
year life span. Alang the way, swans rely en isolated wetlands in the Midwest and Great
Lakes as staging areas for refueling for the lang journey south. In mid-March, the swans
once again take to the sky te begin the trek back to their Alaskan breeding grounds.

A vaaet iy tis
- N,
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Hawan mas MoRr THDARGERTD SPECINS THAN ANY STATT 1M THT. HATION, MOSTLY DU TGO

mamTAT Loss, Tris Loss iworvoes 30 pErceNT OF THE STATE'S WETLANDS, ACCORDING TO

Dwoxs Uniimiren, mie nusate or winTERiNG waTEzrowt nave nrorees reow 40,000

rrior To T 19408 ro gusr 1,000 i~ 1990,

Anchsabre Fosd

{ awaii's wethinds include two
.o unusaal types that may be clissified as

isolatad | ANCHIALINE PONDS and

MONTANE BOGSE.
Anchialine ponds are brackish, mixing fresh

warter from the mountains with semsnter, They oocar

dap of peages Redl Shrimgs
(e ‘wba, groae algee
Jrumaschiab o,
hving i beuasifid srange
crencbacieriel cnu, I the
shrimps are bt by
intradaced fiuk, groen
fumentins ulga avertkes
the .

15 Wetlands st Rik—Tnperled Teassres
n

omn coastal bee fields and are connected to the ocean
through underground cracks,

Among the endnngered species living in anchin-
line ponds are ed shrimp that feed off algee clinging
to rocks. The tiny shrimp can colonize hundreds of
ncres, migrating from pond to pand through fissares
in the rock.

Also dependent an the ponds are Hinenii's
endangered wterbirds and waterfowd and many
migratory birds,

Anchialine ponds and other coastal wetlands are
being filled and replaced with houses and shopping
centers, as development pressures along the cosst
continue.

High in the islind mountains lies n completely
different kind of wetlind—montane bogs. These
bogs, found on perched flm areas ot eleations of
3000 to 5,000 feet, are home to many rare plants
and forest hirds, such as the kaloha duck.

Although montane bogs are ton inaccessible 1o
be affected by development., they face other threats.
including feral pigs and goats that destroy the wet-
Tands, and invasive plant species.
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AMERICA'S WIDELY DIVERSE WETLANDS ARE A RIGH AND VITAL RESOURGE FOE PEOFLE AND

witniire, THEIR VALUE TO WILDLIFE AND HUMANS 18 UNRELATED TO WHETHER THEY ARE

SMALL, OF LARGE: SEAROHALLY OR ¢

ach wethand has unicque characterisiics,
Functions and walues thit must be protecied
i order 1o preserce the wildlife and wild
pliaces in our world, and the witer resowroes
uparn which husmiuns depend. “"Things that beleed
wetlinds do, we tike for granted,” siys Ben Tuggle,
Chief of the Habitat Conseration Division of the 1.5,
Fish and Wildlife Service.

s 0wy Lo overdook

ise bteel wetlands—until we have o major fleod,”

Evert hose sties ar locsl jurisdictions with
strong wetland protections in place are harmed by the
FWANCE decis

n. When federal protection is

eliminated, cash-sirapped local governments are

Forved 1o fost the bill Fer maintaining environmental

tRM AN ENTLY FLOODED;

ISOLATED O MEXT TO A RIVER.

standards. Yot wetlands are a national (and even
international) wsource. A patchwork of lneal and
state protections cannet ensure the futare survival of
wetland - dependent migratory bieds that fly thousands
of miles, ernssing entive continents. The damage
caused by wetland destruction—increased water
pollution and fooding and decrewsed groundwater

rechagge—is not resteicted to one state. Local com

munities, states and the U.S. Congress must act
qulekly to ansure the fatuze of the nation's imperdled
wetland treasures, or they will be lost forever. The
Inevitable resalt will be increased flooding, more
water pollistion and greater loss of wildlife halsitat and

Biodbessity. We will all be the paaser for it.

A vapart iy 1
" Wal
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STATEMENT OF ROLLIN SPARROWE, WILDLIFE MANAGEMENT INSTITUTE

The Wildlife Management Institute (WMI) is pleased to submit written testimony
for the hearing entitled, “Current regulatory and legal status of Federal jurisdiction
of navigable waters under the Clean Water Act.” Founded in 1911, WMI is a non-
profit scientific and educational organization staffed by experienced resource man-
agement professionals who are dedicated to improving the management of wildlife
and wildlife habitats. The Institute has a long history of working to conserve our
Nation’s wetlands through oversight and support of State and Federal wetlands pro-
grams, particularly section 404 of the Clean Water Act (CWA) and Swampbuster
provisions in the Federal Agricultural Policy Legislation (Farm Bill).

For your review are the comments we sent to the Environmental Protection Agen-
cy (EPA) and the U.S. Army Corps of Engineers (COE) in response to the January
15, 2003, “Advance Notice of Proposed Rulemaking on the Clean Water Act Regu-
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latory Definition of 'Waters of the United States™ (ANPR). In summary, WMI as-
serts that under CWA:

e Jurisdictional determinations should focus on the hydrological or functional re-
lationships among wetlands and other waters of the U.S.;

e The Supreme Court’s ruling on the Solid Waste Agency of Northern Cook
County v. United States Army Corps of Engineers et al. case does not restrict EPA
or COE from considering the Migratory Bird Rule when making jurisdictional deter-
minations; and

e EPA and COE must assess the “aggregate effect” of discharges of dredged or
fill material on interstate commerce, opposed to looking at only the effect of regu-
lating a particular wetland fill.

2. Whether, and, if so, under what circumstances, the factors listed in 33 CFR
328.3(a)(3)(1)-(iii) or any other factors provide a basis for determining CWA jurisdic-
tion over isolated, intrastate, non-navigable waters?

Our understanding of the factors listed in 33 CFR 328.3(a)(3)(1)-(iii) is that they
already do not exclude any other factors that provide a basis for determining CWA
jurisdiction over the waters subject to this provision. Nevertheless, the three factors
listed fail to capture the breadth of the effects on interstate or foreign commerce
that could result from the destruction or degradation of the waters subject to para-
graph (3). Reliance on these factors alone would lead to erroneous conclusions con-
cerning the nexus between the discharge of dredged or fill material into these wa-
ters and resulting effects on interstate commerce. Any determination as to whether
a significant nexus with interstate commerce results from discharge of dredged or
fill material into waters subject to 33 CFR 328.3(a)(3) must be based on the
hydrological and functional relationships of those waters to other waters of the U.S.

The Clean Water Act (CWA) sets forth an explicit goal to “restore and maintain
the chemical, physical, and biological integrity of the Nation’s waters”. The concept
of “integrity” was recognized by Congress as having a broad, ecological context, i.e.
“a condition in which the natural structure and function of ecosystems is main-
tained” (H.R. Rep. 92-911, 92d Cong., 2d Sess. 76 (1972). CWA jurisdiction, there-
fore, should extend to all waters of the United States that perform functions nec-
essary to achieve the goal of the law, consistent with the Commerce Clause. Geo-
graphic isolation of waters is a poor surrogate by which to judge the function of
these waters in achieving the goals of the CWA or their relation to interstate and
foreign commerce.

In United States v. Riverside Bayview Homes, Inc., the Supreme Court “found
that Congress’ concern for the protection of water quality and aquatic ecosystems
indicated its intent to regulate wetlands ’inseparably bound up with the *waters’ of
the United States” (474 U.S. 121, 1985, at 134). Geographically isolated wetlands
are as inseparably bound up with waters of the U.S. as adjacent wetlands. Geo-
graphically isolated wetlands commonly are connected hydrologically to other wet-
lands or other waters by means of surface or subsurface flows (e.g., prairie potholes
and Nebraska Sandhills wet meadows) or infrequent overflows (e.g., West Coast
vernal pools). Tiner et al. (2002) note, “Many wetlands considered isolated from the
landscape or geographic perspective are connected hydrologically via groundwater to
other wetlands and to rivers and streams . . . Other geographically isolated wet-
lands may become hydrologically linked to other wetlands during extremely wet
years as surface water overflows from one depressional wetland to another.” Prairie
pothole wetlands and wetlands in karst regions are notable examples. Truly isolated
wetlands that have no surface water or groundwater connection to other waters do
exist (e.g., Southwest playas and Rainwater Basin wetlands in Nebraska), but such
wetlands clearly are the exception (Tiner et al. 2002). Many waters thought to be
intrastate waters are likely in fact to be interstate waters when hydrological link-
ages are understood and taken into account.

In United States v. Riverside Bayview Homes, Inc., the Supreme Court noted “the
evident breadth of congressional concern for protection of water quality and aquatic
ecosystems,” and “the inherent difficulties of defining precise bounds to regulable
waters” (474 U.S. 121, 1985, at 133 and 134). The Supreme Court went on to con-
clude that regulation of wetlands in that case was warranted on the basis of, “the
Corps’ ecological judgment about the relationship between waters and their adjacent
wetlands.” With respect to this hydrological relationship between waters and adja-
cent wetlands, the Supreme Court stated,

“For example, wetlands that are not flooded by adjacent waters may still tend to
drain into those waters. In such circumstances, the Corps has concluded that wet-
lands may serve to filter and purify water draining into adjacent bodies of water,
and to slow the flow of surface runoff into lakes, rivers, and streams thus pre-
venting flooding and erosion” (474 U.S. 121, 1985, at 134).
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This statement applies equally well to geographically isolated wetlands. Several
studies have concluded that loss of prairie pothole wetlands, for example, contrib-
utes to flooding and flood damages (e.g., Brun et al. 1981; Campbell and Johnson
1975; Moore and Larson 1979). Similarly, an analysis for a Federal interagency task
force determined that watersheds with prairie potholes would be the most effective
for restoring wetlands to reduce flood damages downstream (Interagency Floodplain
Management Review Committee 1994).

The waters subject to 33 CFR 328.3(a)(3) often contribute to groundwater supplies
(including regional aquifers) as water enters more permeable adjacent soils and
moves downward to underlying aquifers and flows laterally to augment stream
flows. According to Tiner et al. (2002), “Many wetlands that appear isolated from
surface waters actually are vital components of regional water systems, since they
contribute to local and regional aquifers.” Hubbard (1991) discusses the importance
of prairie pothole wetlands in groundwater recharge. Playa lakes are major recharge
sites in the Southern High Plains (Wood and Osterkamp 1984 as reported in Carter
1996). Comments by Ducks Unlimited on this ANPR provide extensive additional
support to demonstrate the linkages among geographically isolated wetlands,
groundwater and navigable waters within a broad variety of wetland categories.

Geographically isolated wetlands and the other waters generally subject to 33
CFR 328.3(a)(3) also play an important role in maintaining the quality of other wa-
ters of the United States. Substantial sums are spent annually under section 319
and other provisions of the CWA to construct geographically i1solated wetlands to
control nonpoint source pollution and improve the quality of surface waters. These
efforts under the CWA should not be undone by a narrow interpretation of the defi-
nition of “waters of the United States.” Destruction or degradation of geographically
isolated wetlands contributes to the erosion of stream banks by increasing the fre-
quency of high flows. The State of Illinois’ 1997 Integrated Management Plan for
the Illinois River Watershed describes how sedimentation, caused in part by stream
bank erosion, is filling up backwater lakes on the Illinois River and creating prob-
lems for navigation. The development of geographically isolated wetlands also has
other water quality impacts. Studies have shown, for example, that prairie potholes
significantly reduce concentrations of pollutants in agricultural runoff, and con-
versely, a study in the prairie pothole region of northwestern Iowa has shown that
pollution concentrations increase as wetland acreage is decreased by drainage (Hub-
bard 1988). Phillips et al. (1993) have shown on the eastern shore of the Chesapeake
Bay that concentrations of nitrates decrease in correlation with the presence of for-
ested wetlands, many of which are in isolated “closed depressions.” Tiner et al.
(2002) discuss how the function of geographically isolated pocosin wetlands benefits
estuaries by giving them more time to assimilate the fresh water without rapid and
drastic fluctuations in water quality.

Although the Supreme Court found in Solid Waste Agency of Northern Cook
County v. United States Army Corps of Engineers et al. (SWANCC) that the COE
had erred in relying exclusively on the existence of migratory bird habitat as a basis
for regulation, the Court did not outlaw consideration of the use of wetlands by mi-
gratory birds, endangered species and other wildlife factors to be considered in mak-
ing jurisdictional determinations. It merely ruled that such considerations could not
serve as the sole basis for asserting jurisdiction. Isolated wetlands provide habitat
functions that in many cases are distinct from, and interrelated with, the functions
provided by other waters. Maintaining this functional linkage between geographi-
cally isolated wetlands and other waters is essential to restoring and maintaining
the biological integrity of the Nation’s waters.

The great importance of geographically isolated wetlands and other waters identi-
fied under 33 CFR 328.3(a)(3) as habitat for migratory birds and endangered and
threatened species is documented extremely well. Waterfowl, other migratory birds
and many aquatic animals use these wetlands for critical stages of their lives even
while depending on other waters at other times. The high density of geographically
isolated wetlands in the prairie pothole region produces half of North America’s wa-
terfowl in an average year; 41 percent of the continent’s breeding dabbling ducks
use this area (Bellrose 1979, Smith et al. 1964, Tiner et al. 2002). Geographically
isolated wetlands east of the Rocky Mountains provide a series of feeding and rest-
ing areas for millions of birds that overwinter along the Gulf Coast and migrate to
northern breeding grounds, and the geographically isolated wetlands of the Rain-
water Basin provide habitat for nearly all of the mid-continental population of great-
er white-fronted geese (Tiner et al. 2002). The degradation, or destruction of these
and other geographically isolated wetlands adversely affects nearly 3 million migra-
tory bird hunters, including about 1.6 million duck hunters, and has a significant
effect on interstate and foreign commerce. These hunters spent about $1.4 billion
in 2001 for hunting related goods and services; 14 percent of this hunting nation-
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wide took place in a State other than the one in which the participant resided (U.S.
Fish and Wildlife Service 2002). In addition, 14.4 million people participated in
watching waterfowl, with associated expenditures and values also measured in the
billions of dollars (U.S. Fish and Wildlife Service 2002).

As demonstrated above, there are many reasons to protect wetlands that are di-
rectly related to the water quality goals that are clearly within the intent of Con-
gress as interpreted by the Supreme Court in SWANCC and Riverside Bayview
Homes decisions and within the scope of Congress’ power under the Commerce
Clause. The proposed rule should revise 33 CFR 328.3(a)(3) to make clear that,
under applicable Supreme Court decisions, it is the “aggregate effect” of discharges
of dredged or fill material on interstate commerce that must be evaluated, not sim-
ply the effect of regulating a particular wetland fill. As the Supreme Court acknowl-
edged in the SWANCC decision, most discharges of dredge or fill material involve
the kind of economic activity that falls squarely within the Commerce Clause.

: WMI recommends, therefore, that 33 CFR 328.3(a)(3) be revised to read as fol-
ows:

(3) All other waters such as intrastate lakes, rivers, streams, . . . or natural
ponds, the use, degradation or destruction of which in the aggregate could affect
interstate or foreign commerce including any such waters:

(i) which are or could be used by interstate or foreign travelers for recreational
or other purposes; or

(i1) from which fish or shellfish are or could be taken and sold in interstate or
foreign commerce: or

(ii1) which are or could be used for industrial purposes by industries in interstate
commerce; or

(iv) which through storage of water prevent or could prevent flooding of waters
identified in paragraphs (a)(1)-(2) of this section; or

(v) which recharge or could recharge interstate aquifers or waters identified in
paragraphs (a)(1)-(2) of this section; or

(vi) which affect or could affect the quality of waters identified in paragraphs
(a)(1)-(2) of this section; or

(vii) which provide or could provide water for livestock or crops sold in interstate
commerce; or

(viii) which, in combination with any waters under subparagraphs (i)-(vii), provide
or could provide habitat for birds protected by Migratory Bird Treaties or for species
listed under the Endangered Species Act (16 USC 1533 et seq.).

3. Whether the regulations should define ”isolated waters,” and if so, what factors
should be considered in determining whether a water is or is not isolated for juris-
dictional purposes?

If the regulations define the term “isolated waters,” it should not be on the basis
of geographic isolation, because such a definition has no basis in science. Jurisdic-
tional determinations instead should be based on the hydrological or physical, chem-
ical or biological functional relationships among wetlands and other waters. Juris-
diction, therefore, should extend to all waters of the United States that perform
functions necessary to achieve the goal of the CWA, consistent with the Commerce
Clause as interpreted by the Courts. Decisions concerning which intrastate waters
fall within the jurisdiction of the CWA’s definition of “waters of the United States”
should be made on the basis of whether they fall within the revised definition of
33 CFR 328.3(a)(3) recommended above for making jurisdictional determinations
based on the aggregate effect of regulated activities on interstate commerce or on
waters regulated under 33 CFR 328.3(a)(1)-(2). If the term “isolated waters” is de-
fined, it should be defined as those waters that have no hydrological or physical,
chemical or biological functional relationship with any waters that otherwise would
meet the definition of “waters of the United States.”

APPENDIX A

WMI believes that the Joint Memorandum under Appendix A of the ANPR, which
provides clarifying guidance regarding the Supreme Court’s SWANCC decision,
should be modified as follows:

1. Clarify that the SWANCC decision did not invalidate any of the provisions of
33 CFR 328.3(a), which define “waters of the United States.” Only the total reliance
on the use of waters as habitat by birds protected by Migratory Bird Treaties in
the policy and guidance document known as the “Migratory Bird Rule” was invali-
dated. Moreover, the Joint Memorandum should clarify that the SWANCC decision
did not bar jurisdictional determinations from considering the use of wetlands as
habitat by migratory birds; only that such considerations could not be the sole basis
for jurisdictional determinations.
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2. The Joint Memorandum should not effectively remove all waters under 33 CFR
328.3(a)(3) from CWA jurisdiction by requiring field staff to seek formal project-spe-
cific Headquarters approval prior to asserting jurisdiction over such waters. We
view this requirement as a substantial overreaction to the SWANCC decision and
ask that it be deleted from the guidance.

3. WMI recommends that the Joint Memorandum guidance require assessment of
the hydrological, physical, chemical and biological functions performed by wetlands
within a given watershed in making CWA jurisdictional determinations. As dis-
cussed above, these functions include: flood control, erosion control, water quality
maintenance, groundwater recharge, and conservation of biological diversity.
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