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Our final audit report on Biosolids Management and Enforcement is attached. The
objectives of our review were to determine whether (1) EPA oversight of biosolids land
application can be more effective, and (2) the Government Performance and Results
Act goal for biosolids is appropriate and readily reportable. Our report contains
recommendations related to both objectives.

This audit report describes findings and corrective actions the Office of the
Inspector General (OIG) recommends to improve biosolids management and
enforcement. It represents the opinion of the OIG. Final determinations on matters in
this audit report will be made by EPA managers in accordance with established EPA
audit resolution procedures. Accordingly, the findings described in this audit report are
not binding upon EPA in any enforcement proceeding brought by EPA or the
Department of Justice.

ACTION REQUIRED
In accordance with EPA Order 2750, the Assistant Administrator for Water, as the

primary Action Official, is required to provide a written response to the audit report
within 90 days of the final audit report date. The response to the final report should



identify any completed or planned actions related to the report’s recommendations. For
corrective actions planned but not completed by the response date, reference to
specific milestone dates will assist in deciding whether to close this report.

We have no objection to the further release of this report to the public. Should you
or your staff have any questions, please contact John T. Walsh, Divisional Inspector
General, Headquarters Audit Division, on (202) 260-5113.

Attachment



EXECUTIVE SUMMARY

INTRODUCTION

OBJECTIVES

Domestic sewage sludge is the solid, semi-solid, or
liquid by-product generated during the treatment of
wastewater at municipal wastewater treatment plants.
These sewage treatment plants are referred to as
“publicly owned treatment works,” or POTWs.
Domestic septage is the liquid or solid material
removed from a septic tank, cesspool, portable toilet,
type Ill marine sanitation device, or similar treatment
works that receives only domestic septage. Sewage
sludge includes domestic septage. The term
“biosolids” refers to sewage sludge that has been
treated and can be beneficially recycled. EPA
encourages land application of biosolids rather than
landfilling or incineration, and if applied properly,
biosolids help condition soil and provide a beneficial
use of waste. Land application means spraying or
spreading the material on the surface of the land,
injecting it below the surface, or incorporating it into
the soil. Section 405(d) of the Clean Water Act
required EPA to establish regulations for the use and
disposal of sewage sludge. EPA issued the final rule,
40 CFR Part 503, Standards For The Use Or
Disposal of Sewage Sludge, on February 19, 1993.
The biosolids program is delegated to Texas,
Oklahoma and Utah. In all other states, EPA is
responsible for biosolids oversight.

We conducted this review in response to an Office of
Water (OW) request for an audit. The objectives of
our audit were to determine whether (1) EPA
oversight of biosolids land application can be more
effective, and (2) the Government Performance and
Results Act goal for biosolids is appropriate and
readily reportable. In this audit we did not review the
science and risk assessments related to Part 503.
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RESULTSIN BRIEF

EPA does not have an effective program for ensuring
compliance with the land application requirements of
Part 503. Accordingly, while EPA promotes land
application, EPA cannot assure the public that current
land application practices are protective of human
health and the environment.

Under Part 503, about 3,700 of the nation’s 16,000
POTWs must annually report to EPA regions:
information describing the concentration of pollutants,
the presence of pathogens (e.g., bacteria, viruses,
parasites), and the sludge’s attractiveness to vectors
(e.g., rodents, flies, mosquitoes) that could transmit
pathogenic organisms to humans. In FY1998, EPA
reviewed only about 38% of the Part 503 reports
submitted by POTWSs. EPA performs few biosolids
related inspections of POTW operations, virtually no
inspections of land application sites, and few records
inspections at POTWs or land appliers. EPA regions
do not maintain data on the cumulative amounts of
pollutants at land application sites, even though Part
503 requires maintaining this data. There is no
regional oversight of septage land application. The
biosolids program has been delegated to only three
states, and there is virtually no federal oversight of
state biosolids programs in nondelegated states.
Therefore, EPA does not have sufficient information
to determine compliance levels with the Part 503
regulatory requirements. This almost complete
absence of a federal presence in the biosolids
program results from the low priority given to
biosolids management by EPA’s Office of Water
(OW), and the decision of EPA’s Office of
Enforcement and Compliance Assurance (OECA) not
to commit enforcement resources to biosolids. This
may result in increased risks to the environment and
human health, and cause a loss of public confidence
in the biosolids program.

EPA is required by the Government Performance and
Results Act of 1993 (GPRA) to set long-term and
annual goals, and to measure the results of its
programs in annual reports to Congress. EPA
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FINAL REPORT
RECOMMENDATION

established a FY1999 annual performance goal that
50% of biosolids be beneficially reused. However,
OW'’s Clean Water Action Plan does not reflect the
priority to be given to biosolids land application even
though OW has established a GPRA land application
goal. EPA established this goal without defining
“beneficial reuse.” The goal also does not measure
reductions in point source pollution, the subobjective
under which the goal was established. Further, the
goal was established without identifying the
resources needed to achieve the goal, without clear
guidance to the regions on what data to gather, and
without describing verification and validation
procedures. Consequently, EPA regions are
measuring progress in different ways. Totaling these
inconsistent measurements does not provide a
meaningful picture of the national state of biosolids
use and disposal practices, and is not a useful
decision making tool for the biosolids program.

Although we believe our draft report
recommendations best address the concerns raised
in this report, recognizing the realities of competing
priorities and limited resources, we provide revised
recommendations for Chapter 2 of this report. These
recommendations are preliminary steps which will
improve the biosolids program.

We recommend that the Assistant Administrators for
OW and OECA provide, by the end of fiscal 2001, an
analysis of whether the Agency’s proposed actions
provide a sufficient basis for assessing compliance
with Part 503 and assuring the public of the
protectiveness of land application practices. Our
suggested scope for this analysis, when completed,
will provide a basis for determining additional steps
that might be required to ensure that management of
biosolids is protective of human health and the
environment. We may conduct a follow-up review of
biosolids land application practices which would
focus on the effectiveness of the Agency’s actions
and the quality of its analysis.
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CHAPTER 1

INTRODUCTION

Objectives

Background

We conducted this review in response to the Office of
Water's request for an audit. The objectives of our
audit were to determine whether (1) EPA oversight of
biosolids land application is effective, and (2) the
Government Performance and Results Act goal for
biosolids is appropriate and readily reportable.

In 1977, Congress reauthorized the 1972 Federal
Water Pollution Control Act as the Clean Water Act
(CWA). The CWA prohibits discharging pollutants
from a point source! into waters of the United States,
except in accordance with a National Pollutant
Discharge Elimination System (NPDES) permit.
Facilities, including wastewater treatment plants, that
discharge directly into waters of the United States
must comply with NPDES permits while entities, such
as industrial facilities, that contribute to the volume of
wastewater treated by direct dischargers, must
comply with pretreatment standards. The process
that a wastewater facility uses to treat water so that it
can be directly discharged results in the production of
“residuals” or sewage sludge. CWA 8405(d) required
EPA to establish regulations for the use and disposal
of sewage sludge. The final rule, 40 CFR Part 503,
Standards For The Use Or Disposal Of Sewage
Sludge, was issued on February 19, 1993.

Domestic sewage sludge is the solid, semi-solid, or
liquid by-product generated during the treatment of
wastewater at municipal wastewater treatment plants.
These sewage treatment plants are referred to as
“publicly owned treatment works,” or POTWs.
Domestic septage is the liquid or solid material
removed from a septic tank, cesspool, portable toilet,

Ypoint sources are discrete conveyances such as pipes or man-made
ditches.
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type Il marine sanitation device, or similar treatment
works that receive only domestic septage. Sewage
sludge includes domestic septage. Sewage sludge
can either be (1) used as a fertilizer or soil
conditioner or (2) disposed of as waste in a landfill,
through incineration, or by other methods.

EPA refers to sewage sludge that has been treated
by removing water, killing pathogens (disease
causing organisms such as bacteria, viruses, and
parasites), and reducing sludge’s attractiveness to
vectors (e.g. rodents, flies, and mosquitoes) as
biosolids. EPA estimates that POTWSs generate 7.5
million dry metric tons of biosolids annually, and that
54% of biosolids is land applied. EPA encourages
land application of biosolids over landfilling or
incineration, and if applied properly, biosolids help
condition soil and provide a beneficial use of waste.

Land application of biosolids means spraying or
spreading of material on the surface of the land,
injecting it below the surface, or incorporating it into
the soil. The Code of Federal Regulations (40 CFR
Part 503) establishes procedures to determine
biosolids quality and land application methods. Part
503 requirements include general requirements,
pollutant limits, management practices (e.g., length of
time before crops may be harvested for consumption
or before animals may graze in a field), operational
standards, and requirements for the frequency of
monitoring, recordkeeping, and reporting.

The stringency of the regulatory requirements
associated with land application depends upon the
guality of the biosolids. EPA refers to biosolids that
meet the most stringent pollutant/pathogen/vector
limits as exceptional quality (EQ) biosolids. Part 503
places no restrictions on land application of EQ
biosolids. Biosolids that fail to meet any of the most
stringent parameters are Non-EQ biosolids.
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Most of the requirements governing land application
under Part 503 affect preparers and appliers of bulk,?
non-EQ biosolids. All POTWs must keep records for
five years describing pollutant concentrations, how
pathogen reduction requirements were met, and
whether and how the biosolids’s attractiveness to
vectors was reduced. By February 19" of each year,
approximately 3,700 POTWSs must report this
information to the permitting authority. Land appliers
must keep records for five years describing site
management practices, site restrictions, and if the
preparer has not performed certain vector attraction
reduction steps, the applier must perform and record
them.

Although most states have established some type of
biosolids management program, only Oklahoma,
Texas, and Utah have received full or partial program
delegation. Therefore, except in these three states,
EPA remains the permitting authority responsible for
the implementation of Part 503.

The Office of Water (OW), the Office of Enforcement
and Compliance Assurance (OECA), and Office of
Research and Development (ORD) hold the major
responsibilities for the biosolids program. OW, as
National Program Manager, is responsible for (1)
development and periodic review of regulations, (2)
issuance of permits, and (3) delegation of the
program to states. OECA is responsible for reviewing
annual report submissions, entering relevant data
into the Permits Compliance System (PCS)?,
inspecting facilities and land application sites,
providing compliance assistance and undertaking
enforcement actions. ORD is revising pathogen

>The term “bulk sewage sludge” refers to sewage sludge (biosolids)
applied in quantities greater than one metric ton, generally by
commercial and municipal appliersto agricultural land, tree and turf
farms, golf courses, parks, and reclamation sites.

3pCSisanational computerized information management system for

NPDES data that tracks permit issuance, permit limits, monitoring
data, and other data pertaining to facilities regulated under NPDES.
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Scope and Methodology

reduction and vector attraction reduction guidance,;
researching biosolids issues; providing technical
support to EPA, states and industry; and through its
Pathogen Equivalency Committee, determining if
proposed pathogen reduction practices are
equivalent to those included in Part 503.

Prior Audit Coverage

OW'’s letter suggesting a review of EPA’s oversight
and management of the biosolids program highlighted
the land application of biosolids and also referenced
a June 1997 Cable News Network (CNN)
investigative series which described the negative
aspects of biosolids use. Therefore, our review of the
biosolids program focused on implementation of Part
503 for land application and did not address any
other disposal option. We did not review the science
and risk assessments related to Part 503.

Our review was conducted from September 1998,
through July 1999. We interviewed OW and OECA
Headquarters representatives, collected biosolids
information from all regions, and visited Regions 3, 4,
5, 6 and 8. We visited several major POTWs and
contacted several state coordinators of biosolids
programs. We attended the 19™ Annual Pumper &
Cleaner Environmental Expo, a septage industry
conference and trade show, and the 1999 National
Biosolids Conference, a conference for state and
federal biosolids program officials.

Our audit work was performed in accordance with the
Government Auditing Standards (1994 Revision)
issued by the Comptroller General of the United
States. We reviewed Federal Managers’ Financial
Integrity Act controls related to the audit objectives.

There are no prior OIG audits focusing on biosolids
management. A 1990 General Accounting Office
(GAO) report* identified potential problems for the
implementation of a national biosolids program,

“*Water Pollution: Serious Problems Confront Emerging Municipal
Sludge Management Program, GAO/RCED-90-57, March 5, 1990.

4 Report No. 2000-P-10



including the possibility of continued low state
participation in the program, the probability of
inadequate resources and the need for development
of an effective enforcement program. GAO
concluded that key prerequisites for meeting EPA’s
interim program goals which faced fundamental
problems were “(1) strong participation in this
voluntary program by states, (2) oversight by EPA
regions of participating states and direct involvement
where states do not participate, and (3) oversight of
both regional and state activity by EPA
headquarters”. GAO also recommended the
establishment of a strong enforcement program.
These issues are still relevant. Therefore, Chapters
2 and 3 of this report discuss how implementation of
GAO’s recommendations could still help strengthen
the current biosolids program.
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CHAPTER 2

Better Monitoring And Coordination Must Accompany
Promotion Of Biosolids Land Application

Most Part 503 Reports

Are Not Reviewed

EPA has not taken necessary steps to reasonably
ensure compliance with Part 503 requirements. EPA
reviewed fewer than 40% of the approximately 3,700
Part 503 reports submitted by POTWs in FY 1998.
EPA performs almost no sludge related inspections of
POTW operations and virtually no inspections of land
application sites. EPA regions do not maintain site
records needed to ensure that appliers do not exceed
cumulative pollutant limits. There is no regional
oversight of septage land application. The biosolids
program has been delegated to only three states, and
there is virtually no federal oversight of state
biosolids management programs in nondelegated
states. Therefore, EPA does not have sufficient
information to determine compliance levels with the
Part 503 regulatory requirements. This almost
complete absence of a federal presence in the
biosolids program results from the low priority given
to biosolids management by EPA’s Office of Water
(OW), and the decision of EPA’s Office of
Enforcement and Compliance Assurance (OECA) not
to commit enforcement resources to biosolids. This
may result in increased noncompliance with Part 503
requirements, which would increase risks to the
environment and human health, and cause a loss of
public confidence in the biosolids program.

Part 503 requires submission of an annual report
from

appropriate POTWSs but does not specify a standard
report format. There is wide variation in both the
reporting formats and the amount of information
submitted. Since a number of states have developed
standardized reporting formats for their biosolids
management programs, POTWSs in those states often
duplicate the state form for federal reporting. Some
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EPA regions require the use of Discharge Monitoring
Report forms for Part 503 reporting.® Some POTWs,
in addition to submitting specific information on
pollutant levels and pathogen and vector reduction,
send in copies of laboratory analyses of sludge
samples. This can result in far more data submitted
to EPA regions than Part 503 requires.

Report reviews can provide initial indications of non-
compliance with certain Part 503 requirements,
including metals concentrations and pathogen and
vector attraction reduction requirements. Reviews
may be followed by more information gathering,
compliance assistance, or, in some cases,
enforcement actions. Therefore, we contacted sludge
coordinators in each region to learn about the Part
503 report review process. The extent of reviews
varied by Region from tracking submission dates to
reviewing calculations. For FY 1998, we asked how
many annual reports EPA reviewed, and for estimates
of how long report reviews took. Table 1 (see page
8) summarizes the responses, which ranged from no
reports reviewed to all reports reviewed.

Information provided in an annual report may be
entered into a data system for review, analysis, and
tracking. Region 8 took the lead in developing a
Biosolids Data Management System (BDMS). The
system software stores general information on each
facility, biosolids treatment provided, use/disposal
methods, land application site information, cumulative
load tracking, biosolids monitoring data, and
information on pathogen and vector attraction
reduction. Data needed to measure compliance with
Part 503 can be entered by POTWSs, states, or EPA
regional staff. Presently, anyone can obtain the
BDMS software via the Internet.® OW plans to allow
the public to access the entire national database via

°A Discharge Monitoring Report is the EPA national form for
reporting self-monitoring results by permittees.

5The BDMS Internet Main Page is http://www.biosolidsinfo.com/.
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the Internet, a step that OW hopes will promote
increased public confidence in the biosolids program.
If EPA is successful in getting POTWSs and states to

input information, EPA regional staff will be able to
review the data more quickly.

Table 1: FY 1998 EPA Review Of Part 503 Annual Reports
No. of No. of Reports Estimated Time Required
Region | Reports | Reviewed by EPA to Review Each Report
1 200 10to 15 30 minutesto 1 hour
2 331 240 15 minutesto “days’
3 485 0 None
4 700 75 2to 3 hours
5 700 42 A few minutes to a couple hours.
6 418 418 30-45 minutes
7 210 210° 5 minutes to over an hour
8 130 130 30-40 minutes for data entry, then 1-
2 hours for follow-up if necessary
9 320 280 5-15 minutes, plus follow up effort
10 166 (0 Not applicable
Totals | 3,660 1,405 - 1,410

EPA Performs Few
Biosolids Inspections
And Takes Few
Enforcement Actions

Table 2 shows the universe of 16,024 POTWs by
region, enforcement FTESs, inspections, and
enforcement actions reported to us by regional
biosolids coordinators; the table does not show the
number of land application sites or land appliers.
EPA regional offices conduct few biosolids
inspections and take few enforcement actions. The

7Region 7 indicated that all reports will be reviewed, two-thirds have
been reviewed to date.

8Region 10 indicated that Part 503 reports are reviewed by the states.
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Table 2:
FY 1998 Biosolids I nspections and Enforcement Actions
Enforcement Enforcement

Region | POTWS’ FTEs Inspections | Actions'®

1 550 0.1 0 0

2 704 11 14 19

3 1,368 0.5 2 1

4 2,395 20 24 34

5 3,298 15 42 9

6 2,538 0.75 Vas 4

7 2,403 0.5 7 13

8 1,264 0 0 0

9 823 0.5 68" 3

10 681 0.1 1 0
Totals 16,024 7.05 167 83

primary reason for this is lack of resources. There
are only 18.25 FTE assigned to the biosolids program
in the regions. Regional data provided to us indicate
that only 7.05 FTE are allocated for inspections and
enforcement, with the remainder assigned to permits,
technical assistance, and other duties.

°All dataon FTEs, inspections and enforcements were provided to us
by regional staff. The estimate of 16,024 POTWs was provided by
OW Headquarters, based on the 1996 Clean Water Needs Survey.

OEnforcements include formal and informal actions.

MRegion 6 reported that there were 95 FY 1998 NPDES inspections
including some aspect of biosolids management, but there were only 2
biosolids-specific inspections.

Region 9's total of 68 inspections includes 50 inspections of biosolids
preparers and 18 land application or surface disposal sites. Region 9
also reported that it issued 50 “ compliance assurance actions — notices
of failure to provide adegquate monitoring or reporting.”
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Since appliers have no reporting requirements, no
information would be provided to EPA without a
specific request or an on-site inspection. Only
through actual inspections of land application sites
would EPA gain information about compliance with
Part 503 management requirements, such as use of
buffer zones, avoidance of wetlands, recognition of
harvesting restrictions and grazing restrictions.

Table 2 shows biosolids inspections and enforcement
actions. The table shows that Region 4, with the
highest number of enforcement FTEs (2), had the
highest number of enforcement actions (34), while the
regions with 0.1 or fewer enforcement FTE reported O
enforcement actions. The table also shows that there
is no correlation between the number of POTWs and
the number of FTEs.

GAO expressed concern in 1990 about the lack of a
strong biosolids enforcement program:

... [A] fundamental element of the sludge
program will be strong enforcement by EPA
regions and delegated states. Effective
enforcement serves as a deterrent to violations
and, when violations do occur, helps to ensure
that appropriate corrective action is taken in a
timely manner. Without effective enforcement,
the consequences of violating permit limits and
other program requirements are greatly
diminished — making it much less likely that
these requirements will be observed.... Among
the essential elements of an enforcement
program are (1) criteria that allow regulators to
set enforcement priorities, (2) criteria that
identify what type of enforcement actions are
appropriate and when they should be taken,

10 Report No. 2000-P-10



EPA Regions Do Not
Maintain Needed
Site Inventories

and (3) effective oversight over EPA regional
and state enforcement by headquarters.*

Part 503 Cumulative Pollutant Loading Rates
(CPLRs) establish the maximum amount of an
inorganic pollutant contained in biosolids that can be
land applied. For example, the pollution
concentration limit for Arsenic is 41 kilograms per
hectare. Before biosolids subject to CPLRs are
applied to land, the applier must contact the
permitting authority for the state in which the
biosolids will be applied,** to determine the
cumulative amount of each pollutant applied to the
site since July 20, 1993. CPLR biosolids may be
applied to a site if no CPLR biosolids have been
applied previously, or if CPLR biosolids have been
applied and the cumulative amount of pollutants
applied to the site is known to total less than the
prescribed limits. If CPLR biosolids have been
applied, but the cumulative amount of each pollutant
is not known, then additional CPLR biosolids cannot
be applied to the site.

Land appliers must indefinitely maintain records
documenting compliance with CPLRs. These records
must be readily accessible to state and EPA
inspectors. Prior to the initial application of CPLR
biosolids, the applier must provide written notice to
the permitting authority. The permitting authority is
required to maintain and provide access to the notice.

EPA regional offices do not maintain the records
needed to inform potential land appliers of the
cumulative amount of each pollutant applied to sites.
Instead, regional personnel told us that they rely on
the states to maintain such records. But there are no

Bserious Problems Confront Emerging Municipal Sludge
Management Program, GAO/RCED-90-57, B-236805, March 5, 1990,
page 28-29.

1Except for Texas, Oklahoma and Utah, which have approved sludge

management programs, the “permitting authority” is the EPA
Regional Administrator.
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EPA Regions Conduct
No Oversight of Septage
Land Application

formal agreements between regions and states
pertaining to the maintenance or sharing of CPLR
information. If EPA regions do not maintain needed
site records, or ensure that states do so, land
appliers may be deprived of legitimate land
application sites.

Part 503 defines domestic sewage to include
domestic septage, and therefore treated domestic
septage is also considered to be biosolids. However,
because the septage pumping industry is significantly
different from POTWSs and the Part 503 requirements
differ for septage pumpers versus POTWSs, septage
oversight and enforcement issues are discussed
separately from issues relating to biosolids generated
by POTWs.

EPA estimates that 68 million Americans are served
by on-site septic and other treatment facilities; that
these facilities generate 12.4 billion gallons (1.6
million dry metric tons) of septage annually; that 67%
of the septage pumped from septic tanks goes to
POTWs for treatment and that 33% is land applied as
septage or further treated by private haulers.

When domestic septage is applied to nonpublic
contact sites (agricultural land, forest, or reclamation
sites), the Part 503 treatment requirements for land
application of septage are comparatively simpler than
those for sewage sludge; the material is not tested for
metals, and if incorporated during application, no
additional treatment, such as liming, is necessary for
compliance with Part 503. However, when domestic
septage is handled other than by land application to
nonpublic contact sites, the same requirements apply
to both septage and sewage sludge. Under Part 503
there are no reporting requirements for septage land
application.

Four billion gallons of septage are land applied each
year. However, EPA regional offices conduct no
oversight of septage land application. EPA does not
regularly collect information on the amount of septage
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generated or its method of disposal. EPA conducts
virtually no inspections of septage haulers’ records or
land application practices.

In February 1999, 9,290 septage and sludge
pumpers, tank cleaners and haulers representing
3,466 companies gathered in Nashville, Tennessee
for the 19" Annual Pumper & Cleaner Environmental
Expo. This event provides technical information to a
significant number of the industry in one location. A
pumper and owner of a septage treatment facility
presented an educational session on how to comply
with EPA’s regulations governing land application of
septage to an audience of over 500.

After the presentation, over 60 of the attendees
accepted the speaker’s invitation to meet for a
discussion of the industry’s difficulties in complying
with EPA’s requirements. Two OIG audit staff were
present at the meeting. Participants described how
local land application bans, or the unwillingness of
POTWs to accept septage, caused some haulers to
drive significant distances to dispose of their waste.
These types of restrictions result in higher
transportation costs, which are often passed on to the
septic tank owner. Pumpers who want to comply with
local, state and federal regulations governing land
application bear financial burdens, including costs of
lime stabilization; equipment cost for spreading or
injecting septage; licensing fees; and in some
locations, certification fees. Pumpers who comply
with all requirements must factor in these costs when
they set their fees.

Septage disposers who do not comply with Part 503
need not spend the same amount of money as their
competitors who do comply. If a hauler uses low
guality or no lime, incorporates septage into the land
monthly rather than after each application, mixes
septage with industrial waste and still disposes of it
as septage, or even illegally dumps septage down a
manhole or in a remote area, profit margins can
increase dramatically. In this industry, as in other
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industries, individuals complying with the regulations
are at an economic disadvantage with those who do
not comply and receive no enforcement penalties.
The attendees who discussed these matters with us
stated consistently that it was important to the health
of their businesses for EPA to maintain an
enforcement presence.

There are approximately 30,000 companies in the
septage industry. Expo attendees told us that they
have repeatedly asked for enforcement of Part 503
requirements. The editor of the industry publication
(circulation 22,000) called the OIG to ask for
information on enforcement cases specific to the
industry. The editor wanted to publicize these cases
as a deterrent to those in the industry not following
Part 503 requirements. We asked several regional
enforcement officials if they knew of any completed
cases. The standard response was that states would
be better able to provide this information.

At the Environmental Exposition we were given
copies of a newspaper article, which reported
exposure and prosecution (by a state) of a septage
pumper who illegally dumped millions of gallons of
waste. We arranged to have the OIG hotline number
published in the industry newspaper. Procedures
were established for taking these calls and for
referring them. We first discussed referring them to
OECA'’s Criminal Enforcement Division. However,
the Director stated that these type of cases were not
of federal interest. We then worked with regional
enforcement personnel to address these complaints.

Many of the callers to the hotline were from within the
industry. One complainant claimed to have a video of
illegal dumping. Another offered to escort state
officials to the illegal dump site. Several callers
expressed frustration about their inability to get local,
state, or federal officials to take any action. One
region wrote the following to us:
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Delegation Of The
Biosolids Program
Has Not Progressed

It should be noted that while we are actively
investigating this particular hotline request, the
level of effort generally required to conduct
such a follow-up is beyond the capability of the
resources currently available. A more typical
response to an issue of this nature would be
our referral of the matter to local authorities
and a follow-up call to those authorities within
a month to six weeks to learn the outcome of
any type of local action. Efforts to deal with
non-compliant septage haulers need to be
localized and immediate. In [several states in
this region], our state environmental agency
counterpart is not the state entity that has
responsibility for regulating either the haulers
or the local governmental units which may
actually license the haulers.... We are working
with our Office of Regional Counsel to develop
some innovative uses of the legal authorities
and tools currently available to us under the
Clean Water Act regarding collecting penalties
from non-responsive haulers and/or possibly
enforcing against the county or state health
departments that license septage haulers who
may subsequently not be operating in
compliance with Part 503.

Given that the septage industry includes many small,
mobile haulers, we recognize that it may not be
practical for EPA to maintain a “hands on”
enforcement presence in each state. Working with
the septage industry and the states by publicizing
violations would provide a deterrent effect with a
minor resource investment.

States can (and many have) establish biosolids
oversight programs without EPA delegation, but
without delegation there is no requirement for states
to share information with the EPA. Presently, only
Texas, Utah and Oklahoma have EPA approved
biosolids management programs. There are currently
nine applications pending. One reason for the slow
pace of delegation is EPA’s objection to state self-
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Low Risk Means
Low Resources

audit laws, under which, in response to voluntarily
disclosures of violations, states respond with
compliance assistance rather than enforcement.
Some states indicate that lack of additional funding
for accepting delegation of the program is an obstacle
to delegation.

The almost complete absence of a federal presence
in biosolids oversight and enforcement can be
attributed to OW'’s assessment, and OECA'’s
acceptance, of the relatively low risk to human health
and the environment from biosolids. The inadequacy
of resources and its effects were pointed out by GAO
10 years ago. In March 1990, GAQO'’s report on EPA’s
interim implementation strategy®® identified two
problems that if not addressed could contribute to
delays and inefficiencies in EPA’s “Municipal Sludge
Management Program.” GAO stated that:

Among the potential obstacles ... are (1)
continued questions over the sufficiency of
resources to fully implement the program, (2)
the need to develop an effective enforcement
program to deter program violations and to
bring about compliance when violations do
occur....'t

GAO elaborated on the lack of program resources by
examining the effect of insufficient resources on state
programs:

... [We] observed that insufficient resources
were a contributing factor toward low state
participation in the interim sludge program and

®1n 1989, EPA expected that final regulations governing pollutant
concentration limits in sludge and acceptable management practices
would not be issued until 1991. Under the “interim implementation
strategy” EPA began immediately incorporating sludge conditions into
NPDES permits.

Y®serious Problems Confront Emerging Municipal Sludge
Management Program, GAO/RCED-90-57, B-236805, March 5, 1990,

page 25.

16 Report No. 2000-P-10



toward incomplete implementation of program
requirements by EPA regions. Likewise, a
major factor affecting the success of the
permanent sludge program will be the extent to
which states participate — and the sufficiency
of EPA’s resources if they do not... [B]ased on
past experiences of other environmental
programs, as well as the types of problems
affecting the interim sludge program... there is
cause for concern as to whether EPA will have
sufficient resources to fully implement a
national sludge program.’

Seven years later, little had changed. Speaking to
the July 8 — 10, 1997, 3" Annual OECA National
Conference, the then OW Assistant Administrator
said:

| have this other problem of ensuring that
[biosolids are] actually meeting [Part 503]
standards, and if not, we will do something
about it.... And yet, when | do risk
assessments, or any kind of work at an
Agency-level on what our priorities are, there
will always be a low risk because we have
studied biosolids for the last 25 years. So, it
always gets cut in the budget.... [If] we think
that the environmentally preferable thing is to
not burn [biosolids] or put them in landfills, but
to beneficially recycle them into the
environment, we’ll have to think of this other
concept of being able to provide the
assurances that [it] is safe.... We’re diligent in
deterring those that don’t do the right thing in a
National sense.... Why isn’t this an important
part of the enforcement, deterrence, and
compliance assurance aspect of our job? |
think it is.

The former OW Assistant Administrator indicated that
EPA'’s lack of information caused a loss of public

Ylpid.

17 Report No. 2000-P-10



confidence in the biosolids program. He requested
that OECA provide an increased biosolids presence.
His April 29, 1998, memorandum to OECA stated:

The low risk associated with using biosolids
previously caused us to divest many of the
resources assigned to biosolids oversight and
management in OW, OECA, and the regions.
While some resource reduction is prudent for
lower risk situations, at least some among the
public perceive that risks from biosolids use
and disposal are high, that biosolids qualities
are poor, that inspections and enforcement are
small to nonexistent, and that EPA has limited
knowledge about what is going on.... Even
though risks associated with biosolids
recycling are low, the lack of adequate
information to provide better understanding
among the public is causing high-level concern
and rejection of beneficial reuse. Such
rejection can impair the ability of wastewater
treatment facilities to adequately treat
wastewater causing noncompliance not only
with respect to biosolids management but also
with respect to water quality.

The current OW Assistant Administrator echoed his
predecessor’s call for a stronger biosolids
enforcement presence. On December 9, 1998, the
current OW Assistant Administrator indicated to
OECA that he considers biosolids to be OW’s number
three priority, in part because:

Key to the success of beneficial reuse of
biosolids is ensuring that the biosolids
program has credibility with the public.... In
addition to the public concern, there are
several indications that neither the Agency nor
the States is making a sufficient effort to
assure that wastewater treatment facilities are
complying with the regulations. To insure that
the benefits of beneficial reuse of biosolids are
maximized, overseeing the quality of the
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biosolids being land applied and assuring that
the regulations governing land application are
properly enforced needs to be a priority.*®

OECA Headquarters commits few resources to
biosolids enforcement, a decision referred to as
“disinvestment.” OECA explains that there are more
regulated communities than can be adequately
overseen with its available resources. Rather than
spread its limited resources so broadly that only
token efforts can be made in several areas, OECA
decided to concentrate its efforts in a few areas other
than biosolids, where it feels it can make a large
impact. OECA considers biosolids to be relatively
low risk, and notes that biosolids are not mentioned in
OW'’s Clean Water Action Plan®® and are not a
Memoranda of Agreement (MOA) priority.?°

EPA promotes biosolids as beneficial material when
used properly (in accordance with Part 503), while
having no ability to ensure/enforce proper biosolids
use. If biosolids are not used properly, certain risks
increase. Contaminated or improperly handled
biosolids can result in pollutants re-entering the
environment. There can be adverse effects on
surface and ground water, wetlands, and on human
health. Contaminants can leach into existing or
potential potable water sources. Biosolids containing
high levels of pathogenic organisms can contaminate
soil, water, crops, livestock, fish and shellfish.

A loss of public confidence in the biosolids program
can lead to restrictive local ordinances and bans on

18\ emorandum from the OW Assistant Administrator, to the
Principal Deputy Assistant Administrator, OECA, December 9, 1998,
Subject: OW’s Review of FY2000/20010ECA MOA Draft Priorities.

®The Clean Water Action Plan describes EPA’s approach to
providing “fishable and swimmable” waters to all Americans.

MOAS, negotiated between OECA and each EPA region, outline

enforcement and compliance assurance activities, priorities and
programs that will be implemented to achieve program goals.
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EPA Efforts To Improve
Biosolids Management

land application. In December 1998, a trade journal
reported that in over half the states, more than 50
percent of biosolids are beneficially used, with the
practice increasing in 30 states. At the same time, 18
states reported that local restrictions or outright bans
have been adopted. The effects of such restrictions
include increased hauling distances or a need to find
land application sites in other jurisdictions.

EPA has undertaken initiatives aimed at improving
biosolids management. In 1997, EPA, the
Association of Metropolitan Sewerage Agencies, and
the Water Environment Federation formed the
National Biosolids Partnership (NBP) to promote
sound biosolids management practices. NBP, funded
by a $900,000 congressional earmark in EPA’s FY
1999 budget, promotes voluntary adoption by
POTWs of an Environmental Management System
(EMS). EMS includes a set of good management
practices, a program of independent third-party
verification, and citizen input which NBP believes will
result in compliance with all applicable regulations
and foster public acceptance of biosolids beneficial
use. But EMS, at an implementation cost of up to
$20,000 per POTW, may be too expensive for many
of the roughly 12,000 small POTWs, nor is it likely to
have any impact on the 4 billion gallons of septage
that is land applied. EMS, which hopefully will raise
compliance for large POTWSs, is not a substitute for
an adequate enforcement program.

BDMS (discussed on page 7) is a new system that
has not yet been widely adopted. We talked to
regional and state personnel who indicated that while
they think that BDMS is a good system, they lack the
staff to perform data entry. OW hopes that POTWs
will be willing to perform data entry and electronic
submission of Part 503 annual reports to states and
EPA. Although BDMS could be modified to track
enforcement data, it is not used for this purpose.
Currently, OECA records enforcement actions in
PCS. EPA is upgrading PCS, with implementation
expected to take place in 2003. OW and OECA have
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Opportunities To Improve
Biosolids Management

Draft Recommendations

Draft Report

not determined whether BDMS will be absorbed into
PCS, or function as a separate system.

EPA regions can increase public confidence in the
biosolids program by maintaining a minimal federal
enforcement presence in exchange for sufficient state
information to manage the program and provide
effective oversight. Depending on what information
states collect for their own purposes, sufficient
information may simply mean providing the EPA
region with the same data states use internally to
assess risk and set priorities. In these cases, there
would be no new data collection and reporting
burden.

Where regions are unable to draw informed
conclusions about the level of compliance from
available data, regions should plan to allocate
sufficient resources to gain that knowledge. Absent
state delegation, the EPA Regional Administrator is
the permitting authority. If EPA cannot reach
conclusions from state data, EPA would need to
develop alternative means of ensuring that biosolids
generators and land appliers comply with Part 503.
We fully appreciate the resource constraints that all
parties face. Information sharing is the least resource
intensive step that the states and EPA can take to
meet their oversight responsibility and accomplish
land application goals.

The Assistant Administrators for OW and OECA
provided written comments on the draft report, which
appear as Appendix A. Although we believe our draft
report recommendations best address the concerns
raised in this report, recognizing the realities of
competing priorities and limited resources, we offer
revised recommendations which are preliminary steps
to improve the biosolids program.

We recommend that the Assistant Administrator for
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Recommendation 2-1

Agency Response

Draft Report
Recommendation 2-2

Agency Response

Draft Report
Recommendation 2-3

Agency Response

Draft Report
Recommendation 2-4

Water work with regions and states to develop and
implement measures to determine compliance with
Part 503.

OW responded that OECA would address issues
relating to the level of compliance. OECA indicated
that although no OECA resources are specifically
identified for biosolids enforcement, OECA would
review, on a case by case basis, any information
referred to it relating to violations of laws criminally
enforced by the Agency

We recommend that the Assistant Administrator for
Water instruct regions to maintain, or formally
encourage that states maintain, Cumulative Pollutant
Loading Rate data.

OW does not plan to implement this recommendation,
stating that most of the biosolids that are land applied
are of such quality that CPLR tracking is not
necessary. OW supports the development of the
BDMS which will enable wastewater utilities, States,
Regions, and others to store and monitor biosolids
data including site-specific CPLR information.

We recommend that the Assistant Administrator for
Water encourage delegation of the biosolids
program.

OW does not expect to devote significant resources
to encouraging the Regions to delegate the biosolids
program to the States. OW feels its efforts would be
better spent in improving communication between the
States and Regions, documenting State efforts
devoted to the regulation and oversight of biosolids
use and disposal practices, and working with State
and local agencies to increase the use of
environmental management systems.

We recommend that the Assistant Administrator for
Enforcement and Compliance Assurance implement
GAO’s 1990 recommendation to establish an
effective enforcement program. As GAO explained:
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Draft Report
Recommendation 2-5

Agency Response to Draft
Recommendations 2-4 & 2-5

Final Recommendations

To improve the prospects for an effective
permanent sludge program, we recommend
that the Administrator, EPA, take measures to
ensure that a strong enforcement component
is in place.... Among the key elements that
should be included are (1) criteria for
significant noncompliance so that enforcement
priorities can be determined, (2) criteria for
timely and appropriate enforcement so that the
type and timing of enforcement is known to
both regulators and POTWSs, and (3) effective
oversight of EPA regional and state
enforcement efforts by headquarters.

We recommended that the Assistant Administrator for
Enforcement and Compliance Assurance Work with
the septage industry and state and local governments
so that septage haulers who violate Part 503 receive
appropriate penalties, and publicize this information
for its deterrent effect.

OECA believes that it would be unwise to divert
scarce resources from the higher risk priorities
identified in the Clean Water Action Plan to carry out
the specific recommendations of the IG with respect
to biosolids. However, OECA will continue to
respond to limited Regional requests for assistance in
biosolids enforcement, and is developing detailed
audit protocols (i.e., a series of review steps) for the
NPDES program, which will cover the biosolids
program in detail.

We recommend that the Assistant Administrators for
the Offices of Water and Enforcement and
Compliance Assurance provide, by the end of fiscal
2001, an analysis of whether the Agency’s proposed
actions provide a sufficient basis for assessing
compliance with Part 503 and assuring the public of
the protectiveness of land application practices. That
evaluation should include a scope of work and the
basis for conclusions for each of the following actions
proposed by the Agency:
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1. Continued participation in the National Biosolids
Partnership, including the development and adoption
of environmental management systems;

2. Use of the Biosolids Data Management System or
comparable system to store and monitor biosolids
data, including site-specific information on the
Cumulative Pollutant Loading Rate;

3. Improved communications between the regions
and states;

4. Maintaining documentation of state activities for
regulating and overseeing biosolids use and disposal
practices;

5. Development of audit protocols to assist regions,

states , and the regulated community in assessing
compliance with biosolids regulations.
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CHAPTER 3

Biosolids Goals and Performance Measures

Are Not Useful Management Tools

Beneficial Reuse
Is Not Defined

The Government Performance and Results Act of
1993 (GPRA) requires EPA to set long-term and
annual goals, and to measure the results of its
programs in annual reports to Congress.”* EPA
established a FY1999 annual performance goal that
50% of biosolids be beneficially reused. However,
EPA established this goal without defining “beneficial
reuse.” The goal also does not directly measure
reductions in point source pollution, the subobjective
under which it was established. Further, the goal was
established without identifying the resources needed
to achieve the goal, without clear guidance to the
regions on what data to gather, and without
describing verification and validation procedures.
Consequently, EPA regions are measuring progress
in different ways. Totaling these inconsistent
measurements does not provide a meaningful picture
of the national state of biosolids use and disposal
practices, and is not a useful decision making tool for
the biosolids program.

OW did not define “beneficial reuse” when it created
its biosolids goal. Beneficial reuse could refer to any
recycling of biosolids such as land application or
incorporation into another material (e.g., for
construction). EPA issued a definition of “beneficial
use” which predates Part 503. Under that definition:

“Beneficial use” means any application of
sludge to land specifically designed to take
advantage of the nutrient and other
characteristics of this material to improve soil

ZThe first Annual Performance Report is due March 31, 2000.
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The Biosolids Goal Does
Not ContributeTo Reducing
Point Source Pollution

fertility or structure and thereby further some
natural resource management objective.??

For GPRA reporting purposes, EPA regions are
reporting biosolids that are land applied. Therefore,
although OW has not defined beneficial reuse, the
remainder of this discussion equates beneficial reuse
with land application.

GPRA requires an annual performance plan covering
each program activity set