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UNITED STATES COURT OF APPEALS
FOR THE SECOND CIRCUIT

August Term, 2002
(Argued January 29, 2003 Decided January 13, 2004)

Docket Nos. 01-4102, 01-4103, 02-4160, 02-4189, 02-6139

Natural Resources Defense Council, Public
Utility Law Project, State of Connecticut,
State of Vermont, State of Maine, State of
New Jersey, State of Nevada, State of
California, Consumer Federation of America
& State of New York,

Petitioners,

V.

Spencer Abraham, as Secretary of the United
States Department of Energy & United States
Department of Energy,

Respondents,

and

Air-Conditioning & Refrigeration Institute,
State of New Hampshire, Texas Ratepayers’
Organization to Save Energy, Massachusetts
Union of Public Housing Tenants, Commonwealth
of Massachusetts, National Association of
Regulatory Utility Commissioners, & State of
Rhode Island,

Intervenors.

Before OAKES and SOTOMAYOR, Circuit Judges.?

!Judge Calabresi, originally a member of the panel, recused
himself subsequent to oral argument. The appeal is being disposed
of by the remaining members of the panel, who are in agreement.
See 2d Cir. R. 0.14.
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Consolidated petitions for relief seeking review of a series
of final rules promulgated by the Department of Energy, along
with an appeal from the dismissal by the United States District
Court for the Southern District of New York, Laura Taylor Swain,
Judge, of a suit seeking review of a portion of these same rules.
Petitioners argue that the Department’s final rules delaying,
withdrawing and replacing energy efficiency standards it had
prescribed for a particular class of home appliances were
prescribed in violation of the Energy Policy and Conservation
Act, as amended by the National Appliance Energy Conservation
Act; the Administrative Procedure Act; and the National
Environmental Policy Act. Petitioners argue in the alternative
that the district court erroneously determined that it lacked
subject matter jurisdiction enabling it to review, for
consistency with the Administrative Procedure Act, the final
rules twice delaying the standards’ effective date.

Petitions granted, and judgment of the district court

affirmed.

Peter H. Lehner, Assistant Attorney
General, Albany, NY (Eliot Spitzer,
Attorney General, D. Scott
Bassinson, Assistant Attorney
General, of counsel), for
Petitioner State of New York.
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Katherine Kennedy, Natural
Resources Defense Council, New
York, NY, for Petitioners Natural
Resources Defense Council, Public
Utility Law Project and Consumer
Federation of America.

(Charles Harak, National Consumer
Law Center, Boston, MA), for
Intervenors Massachusetts Union of
Public Housing Tenants and Texas

Ratepayers’ Organization to Save
Energy.

(James T. Bradford Ramsey, General
Counsel, Sharla M. Barklind,
Assistant General Counsel, National
Association of Regulatory Utility
Commissioners,Washington, DC), for
Intervenor National Association of

Regulatory Utility Commissioners.

John A. Hodges, Washington, DC
(Bruce L. McDonald, Dineen P.
Wasylik, Wiley Rein & Fielding LLP;
and Stephen R. Yurek, General
Counsel, Air-Conditioning and
Refrigeration Institute, Arlington,
VA, of counsel), for Intervenor-
Respondent Air-Conditioning and
Refrigeration Institute.

Wendy H. Schwartz, Assistant United
States Attorney, New York, NY
(James B. Comey, United States
Attorney, Gideon A. Schor,
Assistant United States Attorney,
of counsel), for Respondents
Spencer Abraham, as Secretary of
the United States Department of
Energy, and United States
Department of Energy.

(Bill Lockyer, Attorney General,



w_ Wi R

15
16
17
18
19
20

21
22
23
24

25
26
27
28
29
30

31
32
33
34
35

36

Richard M. Frank, Chief Assistant
Attorney General, Public Rights
Division, Sacramento, CA), for
Petitioner State of California.

(Richard Blumenthal, Attorney
General, Mark Kindall and Kelly
Flint, Assistant Attorneys General,
Hartford, CT), for Petitioner State
of Connecticut.

(William H. Sorrell, Attorney
General, Erick Titrud and S. Mark
Sciarrotta, Assistant Attorneys
General, Montpelier, VT), for
Petitioner State of Vermont.

(G. Steven Rowe, Attorney General,
Paul Stern, Deputy Attorney
General, and Gerald D. Reid,
Assistant Attorney General,
Augusta, Maine), for Petitioner
State of Maine.

(David Samson, Attorney General,
Howard Geduldig, Deputy Attorney
General, Trenton, NJ), for
Petitioner State of New Jersey.

(Thomas F. Reilly, Attorney
General, Frederick Augenstern and
William L. Pardee, Assistant
Attorneys General, Boston, MA), for
Intervenor Commonwealth of
Massachusetts.

(Sheldon Whitehouse, Attorney
General, Tricia K. Jedele, Special
Assistant Attorney General,
Providence, RI), for Intervenor
State of Rhode Island.

(Frankie Sue Del Papa, Attorney
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General, Timothy Hay, Chief Deputy
Attorney General, Carson City, NV),
for Petitioner State of Nevada.

(Phiip T. McLaughlin, Attorney
General, Amy B. Mills, Attorney,
Concord, NH), for Intervenor State
of New Hampshire.

(Sam Kazman, Ben Lieberman,
Competitive Enterprise Institute,
Washington, DC), for Amici
Competitive Enterprise Institute,
Energy Market & Policy Analysis,
Inc., Consumer Alert, Committee for
a Constructive Tomorrow, National
Taxpayers Union, Small Business
Survival Committee, and the Seniors
Coalition in Support of

Respondents.

(Arlen Orchard, General Counsel,
Sacramento Municipal Utility
District, Sacramento, CA), for
Amicus Sacramento Municipal Utility
District.

OAKES, Senior Circuit Judge:

We are called upon in this case to determine when section
325 of the Energy Policy and Conservation Act (“EPCA”), as
amended by the National Appliance Energy Conservation Act
(“"NAECA”), took effect so as to prevent the Department of Energy
from amending downward efficiency standards for certain home

appliances.
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The Natural Resources Defense Council (“"NRDC”), the Public
Utility Law Project (“PULP”), and the Consumer Federation of
America (“CFA”), joined by the attorneys general of California,
Connecticut, Maine, Massachusetts, Nevada, New Hampshire, New
Jersey, New York, Rhode Island, and Vermont, as well as
intervenors Texas Ratepayers’ Organization to Save Energy, the
Massachusetts Union of Public Housing Tenants, and the National
Association of Regulatory Utility Commissioners (hereinafter
collectively “petitioners”), petition this court for relief.
They challenge a series of actions taken by the Department of
Energy (“DOE”) following its promulgation and publication in
January 2001 of efficiency standards for certain air conditioning
units required under the EPCA. They do so simultaneously with
their appeal, in the alternative, of the dismissal based on lack
of subject matter jurisdiction by the United States District
Court for the Southern District of New York, Laura Taylor Swain,
Judge, of their suit challenging a portion of these same actions
in that court.

In their consolidated petitions for relief, petitioners
argue that DOE’s acts of delaying, withdrawing and replacing the
standards promulgated in January 2001 were improper and done in

violation of section 325(0) (1) of the EPCA, codified at 42 U.S.C.
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§ 6295(0) (1) (2003), as well as the Administrative Procedure Act
(“APA”) and the National Environmental Policy Act (“NEPA”). They
seek a judgment from this court accordingly. They also argue
that the replacement standards are not supported by substantial
evidence in the record and do not conform to mandates Congress
set forth elsewhere in section 325 of the EPCA. 1In the
alternative, they argue that the district court erroneously
determined that it did not have jurisdiction to consider the
propriety of DOE’s acts of twice delaying the effective date of
the original standards, and that we should remand so that it may
do so.?

As a threshold matter, we conclude that the district court
was correct in determining that subject matter jurisdiction over
petitioners’ challenge to DOE’s two amendments of the original
standards’ effective date properly resides with this court.
Consequently, we review all of DOE’s actions here. Because we

agree that DOE acted contrary to the dictates of the EPCA and,

’Petitioners are joined in their arguments before this court
by amicus Sacramento Municipal Utility District. DOE is joined
as respondent/appellee by intervenor Air-Conditioning and
Refrigeration Institute (“ARI”), as well as amici The Competitive
Enterprise Institute; Energy Market & Policy Analysis, Inc.;
Consumer Alert; Committee for a Constructive Tomorrow; the
National Taxpayers Union; the Small Business Survival Committee;
and the Seniors Coalition.
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alternately, the APA, we grant petitioners’ request for relief.
Background

Central to this case is the Energy Policy and Conservation
Act, passed by Congress in 1975. See EPCA, Pub. L. 94-163, 1975
U.S.C.C.A.N. (89 Stat.) 871 (codified as amended at 42 U.S.C.

§§ 6201-6422 (2003)). A brief review of the history of that Act
and its subsequent relevant amendments is therefore crucial to
understanding the context of the present action.

The EPCA was passed following the o0il embargo imposed by the
Organization of 0il Producing and Exporting Countries (“OPEC”) in
1973. It was designed as a direct, comprehensive response to the
energy crisis precipitated by the embargo, see H.R. Rep. No. 94-

340, pts. I & II, at 1-3 (1975), reprinted in 1975 U.S.C.C.A.N.

1762, 1763-65; see also id., pt. V, at 20, reprinted in 1975

U.S.C.C.A.N. at 1782 (noting 1973 embargo brought the energy
situation in the United States to “crisis proportions”), and
among its stated purposes was the reduction of demand for energy
through such measures as conservation plans and improved energy
efficiency of consumer products, EPCA § 2, 1975 U.S.C.C.A.N. (89
Stat.) at 874.

In this vein, the EPCA set about improving the energy

efficiency of thirteen named home appliances that Congress
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determined contributed significantly to domestic energy demand,
as well as any additional ones that the administrator of the
Federal Energy Administration (“FEA,” a precursor to DOE), in his
discretion, determined similarly contributed to energy demand.
See generally EPCA §§ 321-39, 1975 U.S.C.C.A.N. (89 stat.) at

917-32; see also H.R. Rep. 94-340, pt. V, at 94, reprinted in

1975 U.S.C.C.A.N. at 1856 (noting to what degree residential
energy use, and specifically residential appliances, contributed

to overall domestic energy use); NRDC v. Herrington, 768 F.2d

1355, 1365 (D.C. Cir. 1985) (describing program). The Act
initially sought to achieve this goal through a voluntary market-
based approach, requiring labels that disclosed appliances’
energy efficiency as determined under tests developed by the FEA.
Upon determining that the labeling program would not result in
achieving the desired energy efficiency “targets,” the Act
resorted to mandated energy efficiency standards. See EPCA

§§ 323-26, 1975 U.S.C.C.A.N. (89 Stat.) at 919-26; see also H.R.

Rep. 94-340, pt. II, at 10, reprinted in 1975 U.S.C.C.A.N. at

1772; S. Conf. Rep. 94-516, pt. III, at 119-20 (1975), reprinted
in 1975 U.S.C.C.A.N. 1956, 1960. The Act set strict deadlines
for developing the testing procedures, imposing the labeling

requirements, and establishing the “targets” for covered
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appliances. ee EPCA §§ 323-35, 1975 U.S.C.C.A.N. (89 stat.) at

919-26; see also Herrington, 768 F.2d at 1365 n.9. Among those

covered appliances specifically enumerated by the Act were
central air conditioners. EPCA § 322 (a) (12), 1975 U.S.C.C.A.N.
(89 Stat.) at 918.

Notwithstanding the strict timelines established by the
EPCA, and due in part to continuing domestic energy problems,
Congress undertook a “complete overhaul” of national energy
policy only three years later, which included amendments to the
appliance efficiency program in the EPCA. See Herrington, 768
F.2d at 1365-66; see also NECPA, Pub. L. No. 95-619, sec. 102,
1978 U.S.C.C.A.N. (92 stat.) 3206, 3208-09 (findings and
statement of purpose); Julia Richardson & Robert Nordhaus, The
National Energy Act of 1978, 10 Nat. Resources & Env’'t 62, 62-63
(1995) (describing context and events leading up to President’s
National Energy Plan, which included the NECPA in its package of
proposed legislation). Congress and the President had grown
impatient with the approach found in the original EPCA regarding
consumer appliance efficiency. See H.R. Conf. Rep. No. 95-1751,

at 114 (1978), reprinted in 1978 U.S.C.C.A.N. 8134, 8158;

Herrington, 768 F.2d at 1362 (noting home appliance provision was

amended to ensure improvements in energy efficiency would be made
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more “expeditiously”) (quoting H.R. Rep. No. 95-496, pt. IV, at

46 (1978), reprinted in 1978 U.S.C.C.A.N. 8454, 8493); Julia

Richardson & Robert Nordhaus, supra, at 86-87. Rather than
waiting in hopes that manufacturers would voluntarily reach the
efficiency “targets,” the amended EPCA instead required that the
recently created DOE proceed directly to establishing mandatory
efficiency standards for covered home appliances that would
achieve the maximum improvement in energy efficiency that was
technologically feasible and economically justified. See NECPA,
sec. 422, § 325(a) & (c), 1978 U.S.C.C.A.N. (92 Stat.) at 3259.
The newly amended Act provided, however, that, among other
things, if establishing a standard would not result in
significant energy conservation, or was not technologically
feasible or economically justified, then no standard should be
promulgated. NECPA, sec. 422, § 325(b), 1978 U.S.C.C.A.N. (92

Stat.) at 3259; see also Herrington, 768 F.2d at 1362-63.

The amended Act directed that DOE give priority to nine of
the thirteen products specifically enumerated in the original
EPCA, including central air conditioners. NECPA, sec. 422,

§ 325(g), 1978 U.S.C.C.A.N. (92 Stat.) at 3261. By 1983, having
missed several deadlines, see Herrington, 768 F.2d at 1367-68,

DOE responded by determining that no standards should be

11
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established for any of the nine products, prompting a challenge
in the United States Court of Appeals for the District of
Columbia Circuit with regard to eight of them. See id. at 1363.
That court determined that, even under deferential review, DOE’s
decision to issue “no-standard” standards, as well as many of the
methods used in reaching that decision, were wholly unsupported
by the administrative record. Id. at 1363, 1369-83, 1391-1407,
1411-14, 1417-24, 1433. It consequently concluded that a
“comprehensive reappraisal” of the appliance efficiency program
by DOE was warranted. Id. at 1433.

At this point, ten years after the passage of the original
Act and with no standards yet in place, DOE faced yet another
deadline for requiring it to consider appropriate mandatory
efficiency standards for, at a minimum, the appliances named in
the Act. See NECPA, sec. 422, § 325(h), 1978 U.S.C.C.A.N. (92
Stat.) at 3261 (requiring DOE to reevaluate decision on standards
no later than five years after initial decision under amended

EPCA); see also Herrington, 768 F.2d at 1433 (noting at time of

decision that DOE would soon be facing the five-year
reconsideration imposed by the Act). Congress felt compelled,
however, to step in yet again. ee Julia Richardson & Robert

Nordhaus, supra, at 87 (noting that, following the passage of
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NECPA, “years of litigation and subsequent action by Congress
were required before appliance energy-efficiency standards would
be established”).

While DOE was still in the process of rulemaking following
the Herrington decision, Congress adopted legislation proposed
through a compromise between NRDC (one of the parties in
Herrington) and home appliance industry groups. See S. Rep. No.
100-6, at 3-4 (1987), reprinted at 1987 U.S.C.C.A.N. 52, 54-55.
That legislation, known as the National Appliance Energy
Conservation Act, became law in 1987. National Appliance Energy
Conservation Act of 1987, Pub. L. 100-12, 1987 U.S.C.C.A.N. (101
Stat.) 103 (hereinafter “NAECA”). Rather than relying on the DOE
to promulgate standards, the 1987 Act set, or “lock[ed] in,”
specific efficiency standards and testing methods for covered
products, including the central air conditioning units at issue

in these proceedings.® NAECA secs. 3-5, §§ 322-23, 325(a)-(h),

Not only was the lack of standards a concern in the face of
the significant amount of the nation’s energy demand that
continued to be attributable to home appliances, but Congress
also was concerned with the “growing patchwork” of state
efficiency standards that had developed as the result of the
absence of national standards in conjunction with DOE’s policy of
granting states exemptions from the EPCA’s preemption provision.
See S. Rep. No. 100-6, at 4, reprinted at 1987 U.S.C.C.A.N. at
54-55; see also id. at 2, reprinted at 1987 U.S.C.C.A.N. at 52
(noting that purpose of NAECA amendments was not only to reduce
the nation’s consumption of energy, but also to reduce the

13
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1987 U.S.C.C.A.N. (101 stat.) at 105-12; S. Rep. No. 100-6, at 2,

reprinted in 1987 U.S.C.C.A.N. at 52. It then required DOE to

undertake rulemaking to decide whether to amend those standards
within three to ten years, depending on the product, NAECA sec.
5, § 325(b)-(h), 1987 U.S.C.C.A.N. (101 Stat.) at 108-12, and
mandated that any amended standards, like the initial standards
under the 1978 incarnation of the Act, “be designed to achieve
the maximum improvement in energy efficiency which the Secretary
determines is technologically feasible and economically
justified,” id. sec. 5, § 325(1) (2) (A), 1987 U.S.C.C.A.N. (101
Stat.) at 114 (emphasis added).

With regard to central air conditioners and central air
conditioning heat pumps, the 1987 Act set the standards -- stated
in terms of a “seasonal energy efficiency ratio” (“SEER”) for
central air conditioners, and both a SEER level and a “heating
seasonal performance factor” (“HSPF”) level for air conditioners
with heat pumps -- as follows:

-SEER 10.0 for split system central air conditioners

-SEER 9.7 for single package central air conditioners

-SEER 10.0/HSPF 6.8 for split system air conditioners

with heat pumps

-SEER 9.7/HSPF 6.6 for single package air conditioners
with heat pumps

regulatory burden on manufacturers by establishing national
standards for residential appliances).

14
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See NAECA sec. 5, § 325(d) (1) & (2), 1987 U.S.C.C.A.N. (101
Stat.) at 109-10. These standards would apply to units
manufactured on or after January 1, 1992, for split systems, and
January 1, 1993, for single package systems. Id. The 1987 Act
required DOE then to publish a final rule determining whether to
amend these standards by January 1, 1994. NAECA sec. 5,

§ 325(d) (3) (A), 1987 U.S.C.C.A.N. (101 stat.) at 110. It also
required DOE again to consider amending the standards sometime
after January 1, 1994, but no later than January 1, 2001, and
strengthened the portion of the EPCA providing for citizen suits
so as to ensure DOE compliance with deadlines such as these.
NAECA sec. 5, § 325(d) (3) (B), 1987 U.S.C.C.A.N. (101 sStat.) at
110; id. sec. 8, § 335(a), 1987 U.S.C.C.A.N. (101 sStat.) at 122;

S. Rep. No. 100-6, at 11, reprinted in 1987 U.S.C.C.A.N. at 61-

62.

The NAECA also added a significant provision to section 325
that is at the heart of these proceedings. The new provision
mandated that, when it came time for DOE to undertake its
periodic review of the efficiency standards, DOE could decide no
amendment was necessary but it could not amend the standards so

as to weaken efficiency requirements. ee NAECA sec. 5,

15
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§ 325(1) (1), 1987 U.S.C.C.A.N. (101 Stat.) at 114. 1In other
words, it built an “anti-backsliding” mechanism into the EPCA:
efficiency standards for consumer appliances could be amended in

one direction only, to make them more stringent.!’ See id.; see

also S. Rep. No. 100-6, at 2, reprinted in 1987 U.S.C.C.A.N. at

52 (noting after “lock-in” period of standards established by
statute, DOE “may promulgate new standards for each product which

may not be less that those established by the legislation”)

(emphasis added) .

Procedural History

As noted above, the NAECA amendments to the EPCA required
that DOE reach and publish its decision on amendments to the
efficiency standards for central air conditioning units by
January 1, 1994. Under the amendments, SEER levels would apply
to manufacturers as of January 1, 1999, and HSPF levels would

apply to manufacturers as of January 1, 2002. ee NAECA sec. 5,

‘“The EPCA as a whole underwent several more amendments after
those in 1987, which are not relevant for purposes of this
appeal. Notably, however, portions of section 325 were
renumbered in the course of 1992 amendments, resulting in the
“anti-backsliding” provision formerly found at section 325(1) (1)
now being found at section 325(0) (1) of the Act, codified at 42
U.S.C. § 6295(0) (1). See Energy Policy Act of 1992, Pub. L. No.
102-486, sec. 123, 1992 U.S.C.C.A.N. (106 stat.) 2776, 2824.

16
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§ 325(d) (3) (A), 1987 U.S.C.C.A.N. (101 sStat.) at 110 (codified at
42 U.S.C. § 6295(d) (3) (A) (2003)). The amendments further
required DOE to reach and publish its decision on any additional
amendments to the standards no later than January 1, 2001.
Manufacturers would be subject to the amended standards as of
January 1, 2006. See NAECA sec. 5, § 325(d) (3) (B), 1987
U.S.C.C.A.N. (101 stat.) at 110 (codified at 42 U.S.C.

§ 6295(d) (3) (B) (2003)). Pursuant to the first of these
provisions, DOE published an advanced notice of proposed
rulemaking (“ANOPR”) on September 8, 1993, regarding efficiency
standards for central air conditioners, along with several other
covered products, and solicited public comment in anticipation of
a notice of proposed rulemaking. Advanced Notice of Proposed
Rulemaking Regarding Energy Conservation Standards for Three
Types of Consumer Products, 58 Fed. Reg. 47,326, 47,326-27 (Sept.
8, 1993).

The January 1, 1994, deadline for DOE to publish its
decision on the amendments to the efficiency standards for
central air conditioning units passed without DOE action.
Although the public submitted comments, a notice of proposed
rulemaking did not issue, and in the fall of 1995, Congress

imposed a moratorium on the promulgation of new regulations

17
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pending a review of the standards-setting process for appliances.
See Energy Conservation Program for Consumer Products; Energy
Conservation Standards for Central Air Conditioners and Heat
Pumps ("ECPCP-ECSCACHP"), 64 Fed. Reg. 66,306, 66,307 (Nov. 24,
1999) (recounting history of DOE efforts toward amending
standards set by Congress in the NAECA). That review resulted in
the July 1996 promulgation of “The Process Rule,” which
established a general structure for considering amendments to
appliance efficiency standards. Procedures, Interpretations and
Policies for Consideration of New or Revised Energy Conservation
Standards for Consumer Products, 10 C.F.R. pt. 430, subpt. C,
app. A (2003).

Pursuant to “The Process Rule,” DOE began anew the process
of deciding whether to amend the standards set by Congress for
central air conditioners by convening a public workshop in June
1998. Energy Conservation Standards for Consumer Products:
Notice of Public Workshop on Central Air Conditioner Energy
Efficiency Standards Rulemaking, 63 Fed. Reg. 29,357 (May 29,
1998); see also Letter from Michael J. McCabe, Director, Office
of Codes and Standards (May 15, 1998) (announcing public workshop
under auspices of “Process Rule” and inviting participation) ;

Letter from Michael J. McCabe, Director, Office of Codes and

18
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Standards (May 29, 1998) (enclosing framework document for
workshop and noting that rulemaking will begin anew with respect
to central air conditioners despite September 1993 ANOPR) .
Following the workshop and the ensuing public comments, DOE
published a supplemental ANOPR indicating that it would renew its
consideration of amendments to the efficiency standards and
inviting comment. ECPCP-ECSCACHP, 64 Fed. Reg. 66,306 (Nov. 24,
1999). The supplemental ANOPR stated that, based on the workshop
proceedings, DOE would specifically be considering a range of
SEER levels of 11, 12 and 13, with any attendant improvement in
HSPF levels, for each class of product, but was not at that time
proposing a particular standard for each specific product. Id.
at 66,337-39.

After additional comment, DOE published a notice of proposed
rulemaking (“NOPR”) delineating specific proposed standards.
ECPCP-ECSCACHP, 65 Fed. Reg. 59,590 (Oct. 5, 2000). The NOPR
proposed efficiency standards of 12 SEER for central air
conditioners and 13 SEER/ 7.7 HSPF for central air conditioners
with heat pumps. Id. at 59,590-91. It invited more public
comment and set a date for a public hearing. Id. The NOPR
indicated that the proposed standards were being put forth in an

effort to discharge its duty to publish, by January 1, 1994, a

19
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decision whether to amend the standards originally promulgated by
Congress. Id. at 59,591-92.

The public hearing was held on November 16, 2000. Based on
those proceedings and extensive submissions of public comment,
and as the result of the processes initiated in September of
1993, DOE promulgated a final rule amending the efficiency
standards originally set by Congress for central air
conditioners. The new rule required a 13 SEER level for central
air conditioning units and a 13 SEER/7.7 HSPF level for central
air conditioners with heat pumps, and was published in the
Federal Register on January 22, 2001. ECPCP-ECSCACHP, 66 Fed.
Reg. 7,170, 7,170 (Jan. 22, 2001). Consistent with the five-year
timeframe between publication and compliance contemplated by the
EPCA, the rule provided that manufacturers would be subject to
these standards as of January 23, 2006. Compare 42 U.S.C.

§ 6295(d) (3) (A) (requiring publication of amendments by January
1, 1994, with which manufacturers must comply by January 1, 1999,
for SEER levels), with ECPCP-ECSCACHP, 66 Fed. Reg. at 7,171
(publication of amendments on January 22, 2001, applying to
manufacturers as of January 23, 2006); see also Procedures,
Interpretations and Policies for Consideration of New or Revised

Energy Conservation Standards for Consumer Products, 10 C.F.R.

20
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pt. 430, subpt. C, app. A at subpt. 6 (noting that “effective
date” -- used in the sense of the date of compliance -- would be
established so as to mirror gap in publication and effective date
found in EPCA). The final rule listed its “effective date” as
February 21, 2001.°> ECPCP-ECSCACHP, 66 Fed. Reg. at 7,170.
Subsequently, on February 2, 2001, without any prior notice
or comment, DOE published what it denoted a “final rule” delaying
the effective date of the efficiency standards to April 23, 2001.
ECPCP-ECSCACHP, 66 Fed. Reg. 8,745 (Feb. 2, 2001). The notice
cited a memo from the President’s Chief of Staff, Andrew H. Card,
published a week earlier in the Federal Register, authorizing the
change in the standards’ effective date, but did not otherwise
cite any legal authority for DOE’s action. Id. The Card memo
had asked the heads and acting heads of executive agencies to
postpone the effective dates of any federal regulations already
published in the Federal Register, but not yet effective, for a
period of sixty days, excluding those regulations “promulgated
pursuant to statutory or judicial deadlines.” Memorandum for the

Heads and Acting Heads of Executive Departments and Agencies, 66

The February 21, 2001, “effective date” was purely for
purposes of modifying the Code of Federal Regulations. ECPCP-
ECSCACHP, 66 Fed. Reg. 20,191 (Apr. 20, 2001).
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Fed. Reg. 7,702, 7,702 (Jan. 24, 2001). The announcement of the
February 2 final rule noted that the rule was exempt from the
APA’'s notice and comment requirements either because it was a
rule of procedure, or because it was subject to the “good cause”
exceptions to notice and comment. ECPCP-ECSCACHP, 66 Fed. Reg.
at 8,745. It further noted that seeking public comment on a
final rule delaying the effective date of the standards was
impractical because of the imminence of that date. Id.

Following publication of the February 2 delay rule, ARI
filed a petition for review of the amended standards in the
Fourth Circuit Court of Appeals. While this petition was
pending, ARI also filed a petition with DOE asking that DOE
reconsider the amended standards and replace them with a 12 SEER
standard for air conditioners and a 12 SEER/7.3 HSPF standard for
air conditioners with heat pumps. Following a request by ARI and
DOE, the Fourth Circuit suspended briefing on ARI’s petition for
review in that court, and as far as this court is aware, that
case is still pending.

On April 20, 2001, again without notice and comment, DOE
issued yet another “final rule” regarding the amendments to the
efficiency standards. ECPCP-ECSCACHP, 66 Fed. Reg. 20,191 (Apr.

20, 2001). This final rule noted it was “effective immediately
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upon publication,” and suspended the effective date of the
amended standards indefinitely pending the outcome of ARI’'s
request to DOE to reconsider the amended standards, and ARI'’s
petition for “judicial review” pending before the Fourth Circuit.
Id. In addition to indicating that DOE was reconsidering the
amended standards, the notice also announced DOE’s already
arrived at decision to issue an NOPR “revis[ing] the standard
levels set out in the January 22, 2001, final rule” to 12 SEER
and 12 SEER/7.4 HSPF levels. Id.

Concerned about DOE’s expressed intention to rescind the
standards published in the Federal Register, several of the
petitioners simultaneously filed petitions for review of the
delay rules in this court and in the Southern District of New
York in June 2001. They argued that DOE’s proposed action of
withdrawing the amended standards was barred by section 325 (o) (1)
of the EPCA, and that the delay rules were promulgated in
violation of the APA. Shortly thereafter, DOE published an NOPR
it described as a “supplemental proposed rule” and “withdrawal of
final rule” on July 25, 2001. ECPCP-ECSCACHP, 66 Fed. Reg.
38,822 (July 25, 2001). The notice indicated that, in response
to ARI’'s request for reconsideration, DOE was proposing to

withdraw the January 22 final rule that amended the efficiency
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standards and was proposing to replace it with a rule setting the
standards at 12 SEER and 12 SEER/7.4 HSPF. Id. at 38,822-23.

The NOPR also announced DOE’s intention to promulgate “regulatory
provisions to clarify” when section 325(0) (1) applied so as to
prevent it from amending appliance efficiency standards. Id. at
38,823.

Following public comment and a public hearing on this
proposed new course of action, DOE announced three final
rulemaking determinations on May 23, 2002. ECPCP-ECSCACHP, 67
Fed. Reg. 36,368 (May 23, 2002). They were as follows: (1)
withdrawal of the January 22, 2001, final rule amending the
efficiency standards for central air conditioners originally
adopted by Congress, (2) definition of terms found in section
325(0) (1) that pinpoint when section 325(0) (1) limits DOE’s
discretion to alter an amended efficiency standard prescribed as
a final rule, and, finally, (3) adoption of 12 SEER and 12
SEER/7.4 HSPF as the new efficiency standards for central air
conditioners and heat pumps. Id. at 36,368-69. In the
intervening time, the district court had dismissed the petitions
for review of the delay rules, concluding that it lacked subject

matter jurisdiction over them and that the EPCA granted
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jurisdiction to this court. See New York v. Abraham, 199 F.

Supp. 2d 145, 152 (S.D.N.Y. 2002).

Petitioners filed a notice of appeal from the district court
decision, as well as petitions for review of the May 23 final
rules in this court. We consolidated petitioners’ appeal and the
petitions for relief with the petitions seeking review of the
delay rules that were already pending in this court.

Discussion

Petitioners make numerous arguments in their petitions for
relief and on appeal from the district court’s judgment of
dismissal. In their simplest form, petitioners contend that,
with regard to DOE’s actions following the January 22 publication
of the original standards: (1) section 325(0) (1) of the EPCA
prohibited DOE from withdrawing the original standards and
replacing them with less stringent standards once the original
standards were published in the Federal Register as final rules;
(2) the February 2 and April 20 “final rules,” which,
respectively, delayed and suspended indefinitely the effective
date of the original standards are invalid for failure to comply
with the APA’s notice-and-comment requirements, or any of the
exceptions to those requirements; therefore, even if section

325(0) (1) did not apply once the new standards were published, it
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applied, at the latest, as of the original effective date which
the invalid rules failed to amend, and thus prohibited the
subsequent replacement standards; (3) assuming 325 (o) (1) did not
prohibit the withdrawal and replacement of the original standards
with less stringent standards, the replacement standards
nevertheless are not supported by substantial evidence in the
record and fail to conform to section 325's requirement that DOE
promulgate standards “designed to achieve the maximum improvement
in energy efficiency . . . which the Secretary determines is
technologically feasible and economically justified,” 42 U.S.C.

§ 6295(0) (2) (A); and, finally, (4) DOE’s rulemaking regarding the
replacement standards was done in violation of NEPA. In the
alternative, petitioners argue that the district court
erroneously determined that it lacked subject matter jurisdiction
to consider the propriety, under the APA, of the February 2 and
April 20 “final rules,” and that the case should be vacated and
remanded to give the district court the opportunity to do so. We
address this last argument first, setting aside for the moment
the ultimate question as to whether the replacement standards
that followed were prohibited by section 325.

I. Jurisdiction
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There is no dispute among the parties that this court has
jurisdiction under section 336 of the EPCA, codified at 42 U.S.C.
§ 6306(b) (2003), over the ultimate question whether the
replacement standards were promulgated in violation of section
325(0) (1) . Should we conclude that section 325 (o) (1) prevents
amendment of efficiency standards downward once they are
published in the Federal Register, the question regarding
jurisdiction over the delay rules arguably becomes academic in
the context of this case -- the subsequent rulemaking that
resulted in the replacement standards would be invalid regardless
of the validity of the delay rules. Because we address the
delays, however, in the course of considering DOE’s arguments
regarding the proper interpretation of section 325(0) (1), we
think it prudent to address the jurisdictional question first.

Petitioners argue that subject matter jurisdiction over the
propriety of the delay to the standards’ effective date resided
with the district court, pursuant to federal question
jurisdiction. Consequently, should we conclude that we lack
jurisdiction to review the changes to the standards’ effective
date, petitioners ask us to reverse the district court’s judgment
of dismissal for lack of subject matter jurisdiction. Thus, the

question before us is whether the district court should have
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exercised jurisdiction as an initial matter regarding the
February 2 and April 20 delays, or whether review, in the first
instance, properly lies with this court.

The EPCA contains the following jurisdictional provision
generally vesting the court of appeals with jurisdiction over
rulemaking regarding efficiency standards for home appliances:

Any person who will be adversely affected by a rule

prescribed under section . . . 6295 of this title

[section 325 of the EPCA] may, at any time within 60

days after the date on which such rule is prescribed,

file a petition with the United States court of appeals

for the circuit in which such person resides or has his

principal place of business, for judicial review of

such rule.

42 U.S.C. § 6306(b) (1) (2003).°¢

Below, petitioners asserted that the district court had
jurisdiction over the delays to the standards’ effective date on
the basis of general federal question jurisdiction. See 28

U.s.C.

§ 1331 (2003); see also Clark v. Commodity Futures Trading

Comm’n, 170 F.3d 110, 113 n.1 (2d Cir. 1999) (“District courts,

®Although the EPCA does also specifically provide for
jurisdiction in the district court in limited circumstances --
over suits regarding state compliance with its provisions and
suits challenging DOE’s failure to initiate rulemaking in
response to a petition requesting it, 42 U.S.C. § 6306(c) (2003)
-- petitioners did not argue in the district court that this
provision provided for jurisdiction.
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unlike courts of appeals, require no further statutory authority
to hear appeals from agency decisions than the federal question
jurisdiction set forth at 28 U.S.C. § 1331.”). We are thus faced
with the choices of jurisdiction over the delays in this court
under section 6306 (b) (1) quoted above, or in the district court

under federal question jurisdiction.’” Cf. Bethlehem Steel Corp.

v. EPA, 782 F.2d 645, 654-55 (7th Cir. 1986) (noting statute
specifically providing for jurisdiction “disjoin[ed]” Jjudicial
review of agency final action and agency inaction, and
determining whether challenged action fell within one or the
other statutory category for purposes of jurisdiction). Because
section 6306 is not clear on its face as to this issue, we must
enlist the aid of several canons regarding the construction of
jurisdictional statutes.

We start with the premise that, absent a specific grant of
statutory authority elsewhere, subject matter jurisdiction

regarding review of agency rulemaking falls to the district

'There is a strong presumption in favor of finding
jurisdiction somewhere absent clear indication of legislative
intent to insulate an agency action from such scrutiny. See
Bowen v. Mich. Acad. of Family Physicians, 476 U.S. 667, 670-73
(1986) ; Carlyle Towers Condo. Ass’'n v. FDIC, 170 F.3d 301, 306
(2d Cir. 1999). We are unable to discern such an expression of
legislative intent regarding efficiency-standard rulemaking and
related amendments, and DOE makes no claim of unreviewability
with respect to the delays.
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courts under federal question jurisdiction. ee Clark, 170 F.3d

at 113 n.1l; Int’l Bhd. of Teamsters v. Pena, 17 F.3d 1478, 1481

(D.C. Cir. 1994) (characterizing the rule that review of agency
action should occur in district court as a “default rule” that
governs only in the absence of a statute providing otherwise) ;

Five Flags Pipe Line Co. v. Dep’t of Transp., 854 F.2d 1438, 1439

(D.C. Cir. 1988). Furthermore, when there is a specific
statutory grant of jurisdiction to the court of appeals, it

should be construed in favor of review by the court of appeals.

1%2]

ee Clark, 170 F.3d at 114; Nat’l Parks & Conservation Ass’'n v.

FAA, 998 F.2d 1523, 1529 (10th Cir. 1993) (“[i]f there is any

ambiguity as to whether jurisdiction lies with a district court
or with a court of appeals we must resolve that ambiguity in

favor of review by a court of appeals”); Gen. Elec. Uranium Mgmt.

Corp. v. DOE, 764 F.2d 896, 903 (D.C. Cir. 1985) (same); see also

Media Access Project v. FCC, 883 F.2d 1063, 1067 (D.C. Cir. 1989)

(noting “statutory review in the agency’s specially designated
forum prevails over general federal question jurisdiction in the

district courts”) (internal citation omitted); Ind. & Mich. Elec.

Co. v. EPA, 733 F.2d 489, 491 (7th Cir. 1984) (invoking “the

judge-made presumption in favor of court of appeals review in

doubtful cases”). Against these background principles, the
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Supreme Court offers several guideposts when interpreting the
scope of a provision such as section 6306 (b), which include the
overall statutory structure; the legislative history, if any, of
the provision at issue; and the traditional allocation of

authority to review agency action. See Fla. Power & Light Co. v.

Lorion, 470 U.S. 729, 737 (1985).

Here, the statutory structure of the jurisdictional
provisions of the consumer appliance portion of the EPCA favors
finding jurisdiction in this court, pursuant to section 6306 (b) .
The statute grants jurisdiction to the court of appeals over DOE
rules promulgated pursuant to the powers granted in section 325
regarding efficiency standards, as well as under the portions of
the EPCA empowering DOE to establish test procedures for home
appliances. 42 U.S.C. § 6306(b). Only after this general grant
of jurisdiction does the EPCA excise certain specific acts (or,
more accurately, failures to act) that are subject to review in
the district courts, which do not include the delays at issue
here. See 42 U.S.C.

§ 6306(c). In other words, most acts undertaken by DOE under its
grant of authority regarding home appliances are subject to

review by the court of appeals, and there is no clear expression

of legislative intent that amendments to the effective dates of
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rules promulgated under the EPCA are excepted from this

requirement. See Fla. Power & Light, 470 U.S. at 745 (“Absent a

firm indication that Congress intended to locate initial APA
review of agency action in the district courts, we will not
presume that Congress intended to depart from the sound policy of
placing initial APA review in the courts of appeals.”).

This dichotomy is consistent with the traditional allocation
of reviewing authority. Rulemaking proceedings do not ordinarily
necessitate additional factfinding by a district court to

effectuate the review process. See Fla. Power & Light, 470 U.S.

at 744 (noting “factfinding capacity of the district court is
typically unnecessary to judicial review of agency

decisionmaking”). In contrast, the exceptions to review by a
court of appeals found in
§ 6303, namely, state compliance with its terms and inaction in
response to a petition to initiate rulemaking, ordinarily would
entail additional factfinding, as they do not reflect the
culmination of a structured rulemaking process with its attendant
record. Such proceedings are therefore appropriately reserved
for review by the district court.

Final rules amending the effective date for standards are

more in the nature of rulemaking proceedings because they are the
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result of an affirmative agency decisionmaking process reflected

in the Federal Register, and thus would not require additional

factfinding. Cf. Clark, 170 F.3d at 114 (noting factfinding was
“clearly . . . unnecessary” in particular case at hand when
concluding that jurisdiction lay in court of appeals).
Additionally, although DOE failed to cite to the EPCA as the
basis for its rulemaking authority, we believe the power to do so
derives, if at all, from Congress’s general grant of authority

over home appliances to DOE in the EPCA. Cf. Nat’l Parks &

Conservation Ass’'n, 998 F.2d at 1528 (concluding that, because

actions challenged under NEPA were taken pursuant to agency’s
“organic” statute and “in regard to the [agency’s] basic mission”
under that statute, statute should determine jurisdiction to

review action); see also La. Pub. Serv. Comm’'n v. FCC, 476 U.S.

355, 374 (1986) (“an agency literally has no power to act

unless and until Congress confers power upon it”). Furthermore,
as discussed in more detail below, altering the effective date of
a duly promulgated standard could be, in substance, tantamount to
an amendment or rescission of the standards, which clearly falls

within section 6306(b) (1)’'s ambit. See NRDC v. EPA, 683 F.2d

752, 760 (3d Cir. 1982) (concluding that EPA postponement of

effective date of regulations constituted final action reviewable
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by court of appeals under statute providing for review of

regulations themselves); see also Thermalkem, Inc. v. EPA, 25

F.3d 1233, 1237 (3d Cir. 1994) (“statutes authorizing review of
specified agency actions should be construed to allow review of
agency actions which are functionally similar or tantamount to
those specified actions”) (internal quotation omitted).

Lastly, as becomes clearer below, in order to address the
ultimate validity of the replacement standards under section
325(0) (1) , we potentially must consider the validity of the delay
rules as a subsidiary matter. This gives rise to the possibility
of both this court and the district court passing on the
question, albeit in somewhat different contexts, should we find
we lack direct jurisdiction over the delays. Such bifurcated and

piecemeal review is disfavored. ee Media Access Project, 883

F.2d at 1068; Env’1l Defense Fund, Inc. v. Gorsuch, 713 F.2d 802,

812 (D.C. Cir. 1983) (“EDE”). Thus, we believe the delays should
be treated as “rule[s] prescribed under section [325,]” 42 U.S.C.
§ 6306(b) (1), for purposes of determining jurisdiction.

In sum, rather than being governed by the default rule of
federal question jurisdiction over agency rulemaking in the

district court, we conclude that the February 2 and April 20

34



10

11

12

13

14

15

16

17

18

19

20

21

delays fall within the EPCA’s grant of jurisdiction to this
court.
II. Section 325(0) (1) of the EPCA and Its Meaning

Petitioners’ primary argument to this court is that,
regardless of the validity of the delay rules, the subsequent
promulgation of the replacement standards is invalid because it
was barred by section 325(0) (1) . They contend that section
325(0) (1) prohibits any rulemaking weakening efficiency standards
after those standards have been published in the Federal Register
as a final rule. DOE contends, however, that it may change
standards published as a final rule any time up to the designated
“effective date” of that rule for purposes of modifying the Code
of Federal Regulations. Accordingly, DOE argues that, because it
suspended the effective date of the January 22 standards
indefinitely, its subsequent withdrawal and replacement of those
standards with weaker standards was not in violation of section
325(0) (1) . DOE also argues that section 325(0) (1) does not
operate to restrict its ability to alter an amended standard
until it has completed a “timely-initiated administrative
reconsideration” of that standard, and, because ARI requested

such a reconsideration after DOE’s first delay of the effective
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date, the replacement standards that followed were not prohibited
by section 325 (0) (1).
A. The Statute’s Language

As noted above, in 1987 Congress added the following
provision to the portion of the EPCA governing amendments to the
consumer appliance efficiency standards:

(o) Criteria for prescribing new or amended standards

(1) The Secretary may not prescribe any amended

standard which increases the maximum allowable energy

use, . . . or decreases the minimum required energy

efficiency, of a covered product.
42 U.S.C. § 6295(0) (1) (emphasis added). Although this
subsection of section 325 clearly restricts the action of DOE, it
is less clear when it operates to restrict that action. Once

section 325 is read as a whole, however, the answer becomes

manifest. Cf. FDA v. Brown & Williamson Tobacco Corp., 529 U.S.

120, 132-33 (2000) (when determining whether Congress has spoken
on an issue and whether it has unambiguously expressed its
intent, “a reviewing court should not confine itself to examining
a particular statutory provision in isolation;” rather, it must
place the provision in context, interpreting the statute as a
“symmetrical and coherent regulatory scheme” and fitting all
parts “into a harmonious whole”) (internal quotations omitted) ;

Gade v. Nat’l Solid Wastes Mgmt. Ass’n, 505 U.S. 88, 99 (1992)
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(“We must not be guided by a single sentence or member of a

sentence, but look to the provisions of the whole law.”)

(internal quotation and alteration omitted); United States v.
Morton, 467 U.S. 822, 828 (1984) (“We do not . . . construe
statutory phrases in isolation; we read statutes as a whole.”).

Throughout section 325, publication of final rules amending

efficiency standards is used as the relevant act for purposes of
circumscribing DOE’s discretion to conduct rulemakings. For
example, Congress consistently states deadlines for DOE
decisionmaking in terms of publication date. The language used
in one of the provisions governing water heaters and related

products is illustrative: “The Secretary shall publish final

rules not later than January 1, 2000, to determine whether
standards in effect for such products should be amended.” 42
U.S.C. § 6295(e) (4) (B) (2003) (emphasis added). Thus, under the
EPCA, DOE is not free to conduct rulemakings at its own pace;
but, rather, Congress has required that rulemakings be completed
periodically and at specified times, and Congress selected
publication as the measure of that progress. See 42 U.S.C.

§ 6295 (b) (3) (A) (i) (2003) (taking note with regard to efficiency

standards for refrigerators of “the nondiscretionary duty to

publish final rules by the dates” set forth in section 325)
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(emphasis added); see also 42 U.S.C. § 6305(a) (3) (2003)
(providing for citizen suits when DOE fails “to comply with a
nondiscretionary duty to issue a . . . final rule according to
the schedules set forth in section [325]”) (emphasis added).

Related to Congress’s use of publication as a benchmark for
DOE, the language of the statute also reflects the fact that
Congress considered publication as the terminal act effectuating
an amendment. Under the terms of the EPCA consumer appliance

procedural provisions, publication in the Federal Register -- not

modification of the Code of Federal Regulations -- is the
culminating event in the rulemaking process. See 42 U.S.C.

§ 6295(p) (2003) (laying out procedure for prescribing new or
amended standards). More specifically, section 325 first
requires that DOE publish an ANOPR that specifies, at minimum,
the class of product whose standard DOE intends to address and
invites public comment. Id. at § 6295(p) (1). Then, DOE must

publish a more detailed NOPR regarding the proposed standards.

Id. at § 6295(p) (2). Finally, after a period of notice and

comment, “a final rule prescribing an amended . . . conservation
standard or prescribing no amended standard . . . shall be

published as soon as is practicable, but not less than 90 days,
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after the publication of the proposed rule in the Federal
Register.” Id. at § 6295(p) (4) (emphasis added). Consistent with
this, publication of an amended standard is also treated as
establishing a new standard under the statute for purposes of
computing a compliance date for manufacturers.® See 42 U.S.C.

§ 6295(m) (B) (setting the minimum timeframe that manufacturers

have to come into compliance following “publication of the final

rule establishing a standard”) (emphasis added). Additionally,
one of the few times that Congress did not use the word “publish”
when setting a deadline for amending efficiency standards, it
instead used the word “prescribe,” see, e.g., 42 U.S.C.

§ 6295(f) (1) (B) (2003), suggesting that the terms are
interchangeable.

Thus, once new standards are published, DOE has discharged
its obligation to prescribe an amended standard or announce its
decision not to under the provisions requiring periodic review.
Furthermore, once an efficiency standard is published, regardless

of the fact that manufacturers have a number of years to bring

!In the judicial review provisions of the EPCA, the
standards are also considered final at this point for purposes of
filing a challenge in the court of appeals. See 42 U.S.C
§ 6306(b) (1) (providing that a person adversely affected by a
rule promulgated under section 325 may file a petition for review
within sixty days “after the date on which such rule is
prescribed”) .
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themselves into compliance, it becomes the “establish[ed]”
standard in the statute’s own language, or, in other terms, the
“required” minimum efficiency standard, see 42 U.S.C.

§ 6295(0) (1). Consequently, and in harmony with this
Congressional regulatory scheme, section 325 (o) (1) must be read
to restrict DOE’s subsequent discretionary ability to weaken that
standard at any point thereafter. 1In other words, publication
must be read as the triggering event for the operation of section
325(0) (1) .

We also note at thi