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subsections: Subsection (1) sets forth the powers and duties of the WMD governing boards with respect to the 

production of water; Subsection (2) sets forth the identification and reporting of alternative water supply 

development funding in the WMDs’ budgets; Subsection (3) sets forth the allocation, allowed uses, and 

conditions of funding provided through the Water Protection and Sustainability Program and its Trust Fund; and 

Subsection (4) sets forth the conditions a WMD may attach to reuse projects that receive funding assistance. 

The revisions of SB 444 include: 

Identification of water supply needs in WMD budgets, new subsection (2), requires the WMDs to identify in their 

annual budgets the amount needed to implement alternative water supply development projects, as prioritized in 

their RWSP.
50

 

A dedicated source of funding was developed in subsection (3), and established several provisions:
51

 

 Distributes state funding granted to the WMDs for use in developing alternative water supply projects 

under the Water Protection and Sustainability Program. 30 percent of the funds go to the South Florida 

WMD, 25 percent each to the Southwest Florida and St. Johns River WMDs and the remaining 20 percent 

is split evenly between the Suwannee River and Northwest Florida WMDs.  

 Allows funds to be used for other water resource development projects including springs protection, if the 

WMD is without a RWSP (Suwannee River) or has no alternative water supply development project 

needs. 

 Requires all applicants to submit the total capital cost of their projects.  

 Requires all applicants to provide, at a minimum, 60 percent of the total capital costs of the project. The 

magnitude of state and WMD funding is determined per project. 

 Provides the WMDs the latitude to grant waivers for the match requirement for financially disadvantaged 

small local governments. 

 Allows the WMDs to accept non-state funding to meet match requirements. 

 Gives the governing boards the flexibility to use up to 20 percent of these funds for projects not 

specifically identified in the RWSP, but that are consistent with it. 

 Requires that utilities receiving funds establish rate structures that promote conservation of water and 

promote development of alternative water supplies. 

 Establishes additional factors to be used by the governing boards in prioritizing and funding projects. The 

factors that require significant weight in the governing funding decision include:  

o Whether the project provides substantial environmental benefits by limiting adverse water 

resource impacts. 

o Whether the project reduces competition for water. 

o Whether the project brings about replacement of traditional water sources to aid in the 

implementation of minimum flows and levels, or reservations. 

o Whether the applicant is achieving goal based targets for water conservation. 

o The quantity of water supplied compared to its cost. 

o Projects in which reuse is a major component. 

o Whether the applicant is a regional water supply authority or multi-jurisdictional water supply 

entity. 

The WMDs are required to conduct at least one public hearing prior to adopting a priority list of projects eligible 

for funding.
52

 

 

Section 373.1962, F.S., Regional water supply authorities 

In 1974, the Legislature established a process for the creation of regional water supply authorities in s. 373.1962, 

F.S.
53

 Numerous minor amendments have been made to the section since then. The establishment of regional 

water supply authorities requires approval by the Secretary of the DEP. They may be created to develop, recover, 
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store, and supply water for county or municipal purposes. Those activities must be prioritized to reduce adverse 

environmental effects of excessive or improper withdrawals of water from concentrated areas.
54

 

 

Section 373.1963, F.S., Assistance to West Coast Regional Water Supply Authority 

Section 373.1963, F.S., was created in 1976 to address issues relating to the governance of the West Coast 

Regional Water Supply Authority.
55

 The section has been substantially rewritten three times with the last rewrite 

coming in 1998.
56

 The West Coast Regional Water Supply Authority is currently known as Tampa Bay Water. 

Tampa Bay Water is a special district that serves as a water wholesaler for its member governments: Hillsborough 

County, Pasco County, Pinellas County, New Port Richey, St. Petersburg and Tampa. 

 

House Bill 1111, 2009 Legislative Session 

HB 1111 was introduced during the 2009 Legislative session. It proposed creating a new Part VII of Chapter 373, 

F.S., to include all sections of Part I of Chapter 373, F.S., that address water supply policy, planning, production 

and funding. The bill passed unanimously through both the House Government Accountability Act Council and 

the House General Government Policy Council before ultimately being indefinitely postponed. The goal of the 

bill was a non-substantive reorganization of the relevant sections. Unfortunately, detailed analysis of the bill 

illuminated numerous substantive changes. One such change was repealing the “local sources first” exemption for 

reuse of reclaimed water and stormwater and use of reclaimed water by electrical utilities.
57

 

Findings and/or Conclusions 

Water Use in Florida 

Water is the lifeblood of Florida. It provides for our economic growth, natural beauty, food and electricity. 

Unfortunately, Florida’s existing natural water resources will not be sufficient to supply Florida’s needs in the 

future. Florida is the fourth most populous state with over 18 million residents. By 2020, Florida expects to climb 

into the third spot with an estimated 23.5 million residents.
58

 Additionally, more than 80 million tourists visit the 

state each year.
59

 By 2020, total water use is expected to be about 9.3 billion gallons per day, an increase of nearly 

2 billion gallons per day over 1995 levels.
60

 

 

Within water use sectors, agriculture is projected to account for 47 percent of the 2020 demand, followed by 

public water supply at 33 percent. Recreational irrigation will account for 8 percent with an additional 8 percent 

going to industrial, commercial, and power generation activities. While the projected growth in water demand is 

not as rapid as the growth in population, it is substantial.
61

 

 

Because of the significant growth in demand and the realization that traditional sources will not be sufficient, the 

development of alternative water supplies is necessary. Alternative water supplies typically take many years to 

plan, design and construct, and are more expensive than traditional sources. Due to these higher costs, many 

suppliers have chosen not to develop alternative water supplies. For those projects that have been undertaken, 

significant cost-share arrangements must be utilized. 
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Chapter 373, Florida Statutes, Revisions 

Chapter 373, F.S., has undergone multiple revisions and additions since its enactment in 1957. The various major 

revisions have rendered the sections regulating water resources difficult to read as a whole, let alone navigate and 

understand from a regulatory perspective. This complexity, and the resultant inherent regulatory difficulties, stem 

from the multiple purposes of Chapter 373, F.S. as it has evolved over the last 50 years. 

 

As originally enacted in 1957, the primary purpose of Chapter 373, F.S., was flood control. The regulatory 

structure was not built for water resource planning or development as no substantial need existed at the time. The 

1972 revisions focused more on water resource management, for example codifying the creation of the five 

WMDs. Unfortunately, the regulatory structure set in place then, which still exists today, created water managers 

that are both regulators and suppliers. 

 

Both the 1997 and 2005 major additions required water managers to forecast and plan for future water use, 

looking at 10-, 15- and 20-year planning horizons. The studies and data collected by the state’s water managers 

show that traditional sources of water are not going to be sufficient to meet Florida’s need in 2020. Yet, it was not 

until SB 444, passed in 2005, that a dedicated funding source was created for the development of alternative water 

projects. Since SB 444’s enactment in 2005, funding for alternative water supply development has subsequently 

been stripped from the Water Protection and Sustainability Trust Fund due to budget shortfalls.
62

 Thus the focus 

of Chapter 373, F.S., has evolved from flood control to resource management to planning and forecasting to 

alternative resource development. 

 

Although Florida is rich with water, the greatest demand is in the southern part of the state, while the majority of 

water resources (supply) is in the northern part. This disparity in resources creates concerns that the thirstier 

southern population will try to draw off water from the north. In response to these concerns, the “local sources 

first” policy was part of the 1998 amendments to s. 373.016, F.S. The policy discourages transmission of water 

over distance until all reasonable traditional and alternative water resources have been exhausted.
63

 The 

unintended consequence of this policy and state water management at the district or regional level is counties and 

regions believe that water in their region is “their” water. Florida law is clear that water is a public resource of the 

state and cannot be owned by anyone.
64

 The WMDs are designed to regulate water within their hydrological 

boundaries, while the DEP has general supervisory authority.
65

 However, each WMD has its own governing 

board, taxing authority and policies, which marginalizes the DEP’s actual oversight authority. 

Options and/or Recommendations 

First, given the complexity and the various purposes and goals of Chapter 373, F.S., it is recommended that those 

sections that regulate water resources of the state should be combined into a new Part VII. Although difficult, 

non-substantive reorganization should be possible. Subsequent incarnations, if any, should be able to reorganize 

the relevant sections of Chapter 373, F.S., without substantive changes. In fact, there are current drafts that 

succeed in doing so that have been completed by experts in water law. 

 

Second, annual funding for alternative water supply projects should be restored. Since enactment of SB 444, 

funding for alternative water projects has been steadily siphoned off.
66

 Funding was completely removed for the 

2009-2010 fiscal year.
67

 A dedicated source of funding should be developed through either existing or new 

sources of revenue. In addition, projects that result in quantifiable water supply from best-management 

conservation efforts should be considered alternative water supply and be eligible for such grants. Alternative 

water supply projects benefit the state as a whole and the cost should be borne by all. Bonding is just one 

mechanism that may be utilized for alternative water projects. 
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Third, the “local sources first” policy should be reviewed. Successes and failures of the policy should be 

examined and evaluated to identify inefficiencies and possible alternative solutions, if warranted. The impact to 

both economic growth and environmental protection also needs assessment. Changes to the policy, if any, must 

safeguard water supplies in counties that currently have abundant water resources to ensure those counties can 

meet their forecasted needs. 

 

Last, establish a central regulatory commission that oversees Florida’s water resources and supply development, 

or review the DEP’s role as a general supervisory authority. Currently, there is no centralized body that has 

responsibility for a statewide vision of water resource management or development. Frequently, the five WMDs 

lack consistency in regulation and policy development for a statewide resource that is regionally significant. There 

are many examples of centralized authorities from which to choose: the Florida Board of Governors, the 

Environmental Regulation Commission, The Governor and Cabinet, etc. The people of Florida own the water 

collectively, irrespective of regional jurisdiction, and a statewide body should govern Florida’s water supply 

accordingly. 
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and Texas, and conducted interviews with water experts around the state.  We have analyzed the
history of water management in Florida since 1972 and visited each of the five water management
districts and met with each Executive Director.  From this research and analysis, the task force has
concluded that Florida needs to refocus its management of water supply efforts to sustain our envi-
ronment and meet forecasted population growth demands.  Ninety-eight percent of our survey
respondents think Florida is facing long-term water supply/distribution challenges.  ■

This document outlines our conclusions and recommendations.
It is organized around several key facts:

• The environment must be protected in all supply planning, science
and governance decisions. 

• Unlike water stressed states like Arizona and California, Florida
receives an abundance of rainfall, averaging 54 inches per year.

• Fresh water demands will increase from 7.2 bgd to 9.1 bgd by
2020.

• Management of Florida’s water resources is decentralized to five
water management districts, with general supervisory oversight by the
DEP.

• Districts prepare regional water supply plans for areas of concern;
the plans provide a list of possible water projects and costs, but leave
vast uncertainty in time-phasing and funding.

• Cooperative efforts among environmentalists, users, and capital
providers have been proven effective in many areas.
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“Florida is surrounded and saturated by water.  Water pulses through
its labyrinth of water ways and spills excess from both its coasts.”

– Water Wars, Diane Raines Ward, 2002

Florida’s lifeblood is its water.  Florida is home to 7,800 freshwa-
ter lakes, including Lake Okeechobee, the second largest lake
located entirely within the United States.  Florida also has

more than three million acres of wetlands; 27 first magnitude springs
(where flows exceed 100 cubic feet per sec-
ond); about 600 springs; 50,000 miles of
rivers and streams; and 1,197 miles of
coastline (Vogel, 2002).  Florida receives,
on average, 54 inches of rain per year.
Unfortunately, the rain is not evenly dis-
tributed across the state.  For example,
more rain falls in northwestern Florida
than in the Orlando area, where water
demands are higher.  Additionally, accord-
ing to the Florida Water Atlas, about 39
inches of rain evaporates, and another
eight inches runs off into lakes, rivers, wet-
lands or the ocean, leaving about seven
inches to percolate the aquifer.  Only
Louisiana receives more rain than Florida,
as evident in Figure 2. 

Florida is almost entirely underlain by
porous rock formations known as aquifers
that store and transport water, most of
which comes from rainfall.  The Floridan
Aquifer underlies virtually the entire state
and is the source of water for most of north
and central Florida (Figure 3). In the
southeast region of the state, the Floridan
dips to great depths and becomes brackish.

CHAPTER 1: 

WHY FLORIDA NEEDS TO BE
CONCERNED ABOUT WATER
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Figure 2

Sequence of Aquifer Systems in the Southeast
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So, water users in southern Palm Beach, Broward and Miami-Dade
Counties rely on the Biscayne Aquifer, which is the only source of
potable groundwater for the nearly 3.5 million inhabitants in the
region.  A third aquifer system, known as the Sand & Gravel Aquifer,
serves the western stretch of the Panhandle.  Florida has more avail-
able groundwater in aquifers than any other state (Purdum 2002).

With all of this surface water (lakes and rivers) and groundwater
(aquifers) in the state, how can Florida be concerned about water sup-
ply?  An examination of current water demand is a first step in
addressing this question. 

Current Florida Water Withdrawals

The Floridan Aquifer is one of the world’s most prolific sources of
fresh groundwater. Consequently, our state is the largest user of
groundwater east of the Mississippi River, and ranked fifth in the
Nation in groundwater withdrawals in 1995.  Furthermore, 90 percent
of Florida’s population depends on groundwater for drinking water; the

other 10 percent of the population depends on surface water.  When agriculture, recreation, power
production and industry are factored in, withdrawals total 7.2 bgd as shown in Figure 4.

As previously mentioned, the state draws most of its supply from the Floridan Aquifer.
Population growth, drained wetlands, farming, and cyclical drought have taxed supply, except in
lower populated north Florida.  As documented by Tom Missimer, Ph.D, CDM Missimer, several
areas of Florida within the Floridan Aquifer system have reached
unacceptably low, seasonal levels (acceptable is defined as water lev-
els that do not create environmental or other impacts that either
damage the aquifer system or cause harm to the environment or sur-
face infrastructure).  Some of these regions include the northern
Tampa Bay region into coastal Pasco and Hernando counties, some
areas of northwest Florida, and some coastal areas of northeast
Florida.  Hence, Missimer forecasts that “with the projected future
water use for the next 20 to 50 years, the Floridan Aquifer System in
these areas will not be a viable source of water supply, if the water
levels are going to remain at acceptable levels.”  We can no longer
assume that the Floridan Aquifer contains an infinite amount of
water for all regions that will never be exhausted. 

In terms of actual consumption of fresh water, 45 percent is used
by agriculture, as depicted in Figure 5. 

According to the Florida Department of Environmental Protection
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(DEP) projections, by 2020, Florida’s population
is expected to increase 25 percent from 15.9
million residents today to approximately 21.8
million residents.  To meet water demands for
this population increase, Florida will need 9.1
billion gallons of water per day, a 26.4 percent
increase from today.  Will Florida be able to
meet this projected water demand?

Water Withdrawals: Florida Water
Management Districts

Water withdrawal data in Florida is collect-
ed at the federal, state and local levels.  In
Florida, the state is divided among five water
management districts that are based on river watershed boundaries, as evident in Figure 6 (a more
detailed description of Florida’s governance structure is depicted in Chapter 2).  These districts
track and provide water data that is critical for forecasting projected water demand and needs.  

As previously mentioned, it is evident that the state’s population and water demand will
increase by 2020.   It is important to examine Florida’s five water management districts individual-
ly since the state is so hydrologically diverse.  Although there are many hydro-
logical, governance, and funding variances, the primary difference of key con-
cern is the total demand of water.  

In total demand, the South Florida Water Management District (SFWMD)
consumes about half of all fresh water consumed in Florida—not surprising
given the agriculture and population needs.  In considering the total fresh
water demand, the type of water demanded, ground (aquifers) and surface
(lakes and rivers) also varies from district to district, as shown in Figure 7.
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Overall, forecasts for 2020 show that agriculture, domestic self-
supply, and industry/commercial/electric demand will stay about
the same or be reduced; public supply and recreation will increase
in all of the water management districts.

Of interest, the demand increases over the last 30 years have
been in groundwater, while surface water has remained relatively
constant (Figure 8).  As Floridians in water stressed areas can
relate, it is the increased use of groundwater that impacts lake and
wetland water levels, and thus our total environment.

As evident in the projections of fresh ground and surface
demand in Figure 9, and according to DEP estimates, water
demand will increase in all five water management districts by

2020.  Today, about half of the
water withdrawals are in the
SFWMD, and as might be
expected, about half of the
forecasted growth will be in
SFWMD as well.

For a more detailed summa-
ry of each water management
district projections, please see
Appendix I.

It is obvious that Florida
will need to increase its supply
of fresh water in order to meet
future demand.  In some water
stressed areas of the state, water
conservation and reuse initia-
tives are not adequately
addressing this problem.  Only
402 million gallons/day (mgd)
of reclaimed water is used for

the purposes indicated in Figure 10.  Increased use of reclaimed water will directly reduce the
increasing need for fresh water.

Not using reclaimed water causes overreliance on existing ground and surface water.  The state
has advocated the use of conservation policies to address water shortages and efforts are underway
throughout the state to conserve and reuse water.  In 2001, the state launched the Statewide
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Water Conservation Initiative to find ways to improve
efficiency in all categories of water use.  Its report pub-
lished in April 2002 evaluated how Floridians use water
and what can be done to make significant permanent,
cost-effective improvements in water use efficiency. 

It is evident that the state has made good progress in
addressing water supply needs, such as the agreement
between Miami-Dade County and DEP in July 2003 to
increase its treatment level of wastewater among other
initiatives, or the acceleration of water supplies in west-
ern Palm Beach County to develop over 900 acres of
rock pit reservoirs. Some would argue that Florida is not
facing a water crisis if we average 54 inches of rain a year
and are implementing alternative water supplies in some
areas around the state.  However, some parts of the state
are experiencing water shortages and conservation efforts
are in place to address them.  According to a recent
GAO report, published in July 2003, water managers in
Florida expect local shortages of freshwater in the next
decade.  Some residents are incensed and think a building moratorium is the way to go, as one res-
ident commented, “Absolutely justified!  Look at the hundreds of houses being built on U.S.
301…and then have the guts to tell me I can’t water my little yard!” (Tampa Tribune, July 2002).
While Florida may not be a drought climate state like Arizona, which averages only 13 inches of
rain per year, there are areas around the state where water resources are stressed and will become
more so.  We conclude that Florida must and can do more to use water efficiently.  This situation
will only worsen if it is not addressed quickly. ■




