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Summary

MAF Biosecurity is seeking the views of industry and the public on the need for controls over
the feeding of food waste to pigs. This paper discusses the issues and invites feedback from
interested parties.

The feeding of food waste to pigs is not regulated in New Zealand. The practice is sometimes
referred to as “swill feeding” or “garbage feeding”. Operations that feed food waste to pigs
vary greatly, from large well-managed piggeries to people who keep a pig in their backyard
and feed it on table scraps.

MATF is reviewing the feeding of food waste to pigs because it can transmit livestock diseases.
For example, if meat infected with a serious exotic disease such as foot and mouth disease
was brought into New Zealand and fed to pigs in garbage, an outbreak of foot and mouth
disease could result.

Until 1998, regulations controlled the feeding of food waste to pigs. Food waste fed to pigs

was cooked where necessary to remove the risk of disease transmission. Following a review,

the main part of which occurred in 1997, government decided in 1998 that:

 the controls in place until then were impossible to enforce, costly and achieved little to
reduce biosecurity risks;

* the resources that had gone into regulating feeding would be better spent on strengthening
border security, to prevent exotic diseases entering New Zealand in the first place.

The regulations over pig feeding were allowed to lapse, and MAF strengthened border
security at that time and substantially enhanced it again in 2001.

The current outbreak of foot and mouth disease in the United Kingdom probably entered the
UK livestock population through a poorly managed swill-feeding operation. This has focused
attention on the lack of regulations in New Zealand to control feeding of food waste to pigs,
although the risks to New Zealand are much different from those to the United Kingdom.

The risk of foot and mouth disease, or other serious exotic diseases, infecting New Zealand
livestock through feeding of food waste to pigs is very small. Nevertheless, the consequences
of an outbreak would be great, and would impact on the whole economy, not just on affected
farmers. The New Zealand public and its industries may consider that the benefits of
permitting unregulated swill feeding are not worth the risks.

Through this paper, MAF seeks feedback on a number of options for reducing the biosecurity
risk associated with use of food waste for feeding to pigs. These options extend from
completely prohibiting the practice, through to continuing the current system of no regulatory
control, other than controls over the entry of diseases at the border.

Any decision to reintroduce controls should aim to identify systems that are more effective
and less costly than the controls in place until 1998.

Any controls that might be introduced must be considered in terms of cultural suitability.
Culturally appropriate measures are more likely to achieve active co-operation from Maori
and Pacific Peoples. Targeted consultation with Maori has occurred during the development
of this discussion paper and it is intended that further consultation will be undertaken before
final decisions on controls over pig feeding are made.
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Maintaining the current absence of direct controls over swill feeding may be judged to be
unsatisfactory because of the severe consequences of an outbreak of foot and mouth disease.
On the other hand, a total prohibition of feeding of food waste to pigs would also have
significant disadvantages. For example, it would mean that large amounts of food waste
generated by food manufacturers and presenting no disease risk would have to be dumped in
landfills rather than fed to pigs. It is desirable for the community and the environment that
this product becomes a resource rather than waste.

Rather than prohibit feeding of food waste to pigs, or continue with no direct controls, it may
be preferable to implement systems to manage the biosecurity risks associated with feeding of
food waste to pigs. Feeding of food waste to pigs could be permitted under arrangements that
minimise the risk of disease transmission. In all these options, costs and benefits need to be
considered.

Submissions on the issues covered by this paper are invited. Information on making
submissions is on page 29 of this paper, and a form to assist you in making a submission
commences on page 28. Submissions do not need to use this format.
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Introduction

PURPOSE OF PAPER

The purpose of this paper is to invite submissions on whether feeding food waste to pigs
should be controlled in order to manage biosecurity risks, primarily related to foot and mouth
disease.

The paper does this by:

* raising issues for consideration by those with an interest in the New Zealand pig industry,
related industries and the disposal of food wastes;

* presenting possible options for any future control of the practice.

REASONS FOR REVIEW

Feeding of food waste to pigs has been implicated as the means of international transmission
of major livestock diseases that are exotic to New Zealand, and of the spread of these diseases
within infected countries. The diseases include foot and mouth disease (FMD), classical swine
fever and African swine fever.

New Zealand currently has no regulations controlling feeding of food waste to pigs.
Following a public consultation process that extended over several years (referred to in this
document as the 1997 review) a decision was made in 1998 to allow regulations governing
the feeding of food waste to pigs to lapse. Since then MAF has had no regulatory control over
this practice. The recent outbreak of FMD in the United Kingdom, attributed to feeding
infected garbage to pigs, has focused attention on the possible risks involved. The risks are
now being reconsidered and balanced against the costs, benefits and effectiveness of
regulatory approaches.

THE ISSUE

The issue is:

Has there been a significant change in the risk created by feeding food waste to pigs since the
1998 decision to allow controls to lapse? If there has, has this change been sufficient to
justify the reimposition of control measures? If so, what control measures are most
appropriate and are the costs justified by the benefits?
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SCOPE OF REVIEW

Prior to 1998, the feeding of food waste to poultry was regulated in the same way as the
feeding of food waste to pigs. The review that preceded the decision to allow regulations to
lapse (the 1997 review) covered poultry and pig feeding practices. This discussion paper does
not address the issue of feeding of food waste to poultry, as it has not been identified as an
issue of current concern by government or by community or industry groups. The 1997
review is discussed on page 9.

PRINCIPLES OF DECISION-MAKING

The following principles are set out to provide a framework in which decisions about controls
over feeding of food waste to pigs can be considered. The principles may themselves be
debated, and comment on their appropriateness is invited.

1.

Risks of entry of exotic disease into the New Zealand livestock population must be
managed.

Feeding of food waste to pigs is recognised as a pathway for establishment of exotic
disease infection into countries. Border security cannot guarantee that all infected meat
products will be detected at the border. However for disease to establish in a pig, an
imported, infected piece of meat or meat product would have to be fed to a pig, without
being sufficiently cooked to inactivate the virus, and in sufficient quantity to contain an
infective dose.

Profitable industries, and environmentally friendly industries, should be permitted
as long as risks can be managed.

An estimated 50,000 tonnes of food “waste” is created annually from food processing
plants in the Auckland region alone. It is desirable for the community and the
environment that this product becomes a resource rather than waste.

Regulations should be enforceable. For some options, considerable additional
resources would be required to ensure their enforceability.

Unenforceable regulations often affect the behaviour of a large part of the population. The
minority who ignore regulations often constitute the greatest risk.

Regulation should be based on an objective expert assessment of risks, not on
perceptions of risk.

Regulatory decision-making should be based on a scientific assessment of risk, considered
relative to community expectations as to the acceptable level of risk.

The benefits of regulations should exceed the cost.
Regulation is inappropriate if the total (economic, environmental, cultural and social)
costs exceed the total benefits.

Costs should be carried by those who benefit from regulation or those who
exacerbate the problem which regulations set out to address.

For the purposes of this paper, legally imported goods are not considered to carry
any significant risk of introducing FMD.

Legally imported goods are permitted entry into New Zealand only after appropriate risk
assessments are undertaken.
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8. Any controls that might be introduced must be considered in terms of cultural
suitability.

TERMINOLOGY

This paper discusses the possible options that could be taken to control the feeding of food

waste to pigs in order to manage biosecurity risks. Food waste may take the form of

» edible garbage from households, restaurants, institutions, supermarkets and other retail
outlets; or

* industrial food waste: edible industrial waste from manufacturing processes such as
broken biscuits or surplus meat pies, or edible industrial by-products such as brewer’s
grain.

There is a continuum between these two categories of food waste.

In this paper “food waste” does not include waste produced by livestock, such as manure.

The practice of feeding food wastes to pigs is often described as swill feeding or garbage
feeding. As these terms have their own specific meanings or connotations, the more generic
words “feeding food waste to pigs” will generally be used in this document, rather than swill
or garbage feeding. In some cases specific references are made to the feeding of garbage or
industrial food waste.

* “FMD” is foot and mouth disease.

*  “MAF” is the Ministry of Agriculture and Forestry.

*  “meat” is used to include any part or product of an animal, apart from milk and dairy
products.

o “the 1997 review” refers to the public review of the Garbage (Feed for Swine or Poultry)
Regulations 1980 carried out during 199698, but primarily in 1997.

For the purposes of this paper, and consistent with the 1997 review, the term “risk goods”
refers to illegally imported (smuggled) goods, generally meat or meat products.
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Background

The uncontrolled feeding of food waste to pigs has been shown to be a significant disease risk
in many countries. In New Zealand, the main risk associated with this practice is introduction
into the national pig herd of exotic diseases such as FMD, the other vesicular diseases (swine
vesicular disease, vesicular stomatitis and vesicular exanthema), classical swine fever,
African swine fever and PRRS (porcine respiratory and reproductive syndrome). In the case
of FMD, pigs could then spread the disease to other cloven-hoofed animals. The diseases of
concern and their effects are listed in Appendix 1. The control measures for all these diseases
include the suspension of food waste feeding.

Infected imported meat that has been included in food waste fed to pigs has often been
implicated as the source of international transmission of FMD, and has been the cause of two
outbreaks of classical swine fever in New Zealand, in 1937 and 1953.

Because FMD spreads more readily and affects a range of animal species, it would be more
difficult to control and eradicate in New Zealand than the other diseases listed above. FMD
infection in a country places major constraints over export in animal products. For these
reasons, an outbreak of FMD in New Zealand would have a much greater impact on trade and
on the New Zealand economy than an outbreak of any of the other diseases listed in Appendix
1. This paper therefore focuses on the biosecurity risks posed by the feeding of food waste to
pigs, as they relate to FMD.

EXPERIENCE OF FMD WORLD-WIDE

The 2001 UK outbreak of FMD originated in a piggery feeding food waste in northern
England. The 2000 outbreak of FMD in South Africa was attributed to feeding of infected
ship’s waste to pigs. The 1967 outbreak in the UK was attributed to feeding of infected
household scraps to pigs.

The recent UK outbreak has raised the issue of the appropriateness of the controls (or lack
thereof) over food waste feeding in New Zealand.

The practice of feeding waste to pigs does not create the same risks in the New Zealand
context as it does in the United Kingdom. This aspect is covered in more detail on page 10.

FMD is present in many countries across the world, particularly in Asia, Africa and South
America. Appendix 2 provides details of countries that reported FMD outbreaks in 1980, and
in each of the years from 1990 to 2001.

THE RISK OF FMD IN NEW ZEALAND

The risk of an outbreak of FMD occurring in New Zealand was estimated in 1994 at about

1 in 50 years, and it is likely to have decreased since then (see pages 14-17 and Appendix 3).
This small risk does not indicate any room for complacency. It demands high standards of
border security, and must be balanced against the dramatic consequences of an outbreak on
New Zealand’s rural industries, its economy and the general community. These consequences
are discussed later in this paper (see page 18).
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PIG FEED AND FOOD WASTE IN NEW ZEALAND

Feeding of food waste to pigs is not regulated in New Zealand. A small number of large
commercial piggeries use garbage and food waste. A larger number of small, often backyard,
operators collect garbage from restaurants, institutions, supermarkets and so on. In addition, it
1s not unusual for rural (and some non-rural) dwellers to keep a pig fed on household scraps.

Large volumes of industrial food waste are very unlikely to contain illegally imported
material and will usually have been cooked, eliminating disease risk. Most industrial food
wastes, such as brewer’s grain, stale bread, fruit and vegetable waste from supermarkets or
cooked food waste, are likely to present no risk in relation to FMD.

Restaurant waste is unlikely to contain illegally imported material (but this is possible) and
will often include uncooked scraps. It is possible therefore that restaurant waste presents a
marginally greater biosecurity risk than industrial food waste.

Household garbage is unlikely to contain illegally imported material (but this is possibly
more likely than with the other 2 categories) and will usually include uncooked scraps.

The relative risks presented by these categories of waste are further discussed on pages 12-13.

HISTORY OF LEGISLATIVE CONTROL IN NEW ZEALAND

An outbreak of classical swine fever occurred in New Zealand in 1937. A further outbreak in
1953, traced back to meat from a ship in Auckland, prompted the development of regulations
to require that food waste from ships and airports be incinerated or sterilised.

The Garbage (Feed for Swine or Poultry) Regulations 1980 controlled the feeding of food
waste to pigs and poultry to prevent introduction of exotic animal diseases, including
Newcastle disease of poultry, into New Zealand. These controls remained in force under the
Biosecurity Act 1993, until 1998. They required operators who collected food waste for
feeding to pigs (or who were located on the same property as an institution or manufacturing
plant) to cook food waste. Cooking was the default condition, but most of the 685 permit
holders in 1998 held a “no treatment required” permit.

The Garbage (Feed for Swine or Poultry) Regulations 1980 were publicly reviewed during
1996-98, primarily in 1997. The regulations were considered unenforceable within MAF
budgets at that time. It was decided that funds should be diverted from enforcement of these
regulations into increased border security, to reduce the risks of exotic diseases entering New
Zealand in the first place. The regulations were thus allowed to lapse.

The findings and outcome of the 1997 review are detailed in the next section of this paper.

Since 1998, cargo and passenger traffic into New Zealand has increased. Over the same
period, border security has been enhanced, for example by the introduction of x-ray machines
in 1998, and the range of measures (including additional x-ray machines) being introduced in
2001.

Even in the absence of controls over swill feeding, farmers (and any other people) must report
signs of unusual disease or suspicions of exotic disease in animals, under the notifiable
organisms provisions of the Biosecurity Act 1993.
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In the event of an exotic disease occurring in New Zealand that could be spread by food waste
feeding, MAF would immediately prohibit the practice.

FINDINGS & OUTCOME OF THE 1997 REVIEW

The public discussion paper produced prior to the 1998 decision noted that the licensing and
permitting system that was used to control food waste feeding to pigs was labour intensive
and expensive. Because smaller piggeries and backyard operations, including “a large number
of urban piggeries”, could not be located, they could not be monitored effectively. The need
to give advance warning of inspections to ensure that cooking of feed could be inspected, and
the inability to verify the duration of cooking, further hampered monitoring. It was considered
that compliance with regulatory requirements was low, while costs of regulation were high.

The 1997 review found that:

» Garbage feeding is an extensive sector of the pork industry — a sector that includes old-
established as well as fringe operators. Permit holders value their resource and their
relationship with MAF.

» Advances in quarantine and border security measures are acknowledged.

» The main stakeholders agree that shifting the direct regulatory focus from exotic disease
control towards food safety and waste management objectives is likely to increase
compliance with safe feeding practices among backyard pig and poultry operators
without compromising the feeding practices maintained by the present permit holders.

The outcome of the review was that MAF considered that “the feeding of collected organic
waste should continue”, and suggested that:

“following the expiry of the Garbage (Feed for Swine or Poultry) Regulations 1980 on
30 September 1998, organic waste feeding be conducted within the following broad
framework:
a) the continued adoption of registered food safety programmes by food manufacturers and
retailers (part 1A Food Act 1981); and
b) the active inclusion of pig and poultry producers within the scope of the territorial local
authorities’ waste management plans (section 537 Local Government Act 1974), noting
the priority given to the reuse of waste by the internationally recognised waste
management hierarchy; and
¢) the integration of industry developed risk management protocols with the above
developments in food safety and waste management; and
d) the development of information management protocols between the business sectors
supplying or practising organic waste feeding and the regulatory agencies involved in
food safety or waste management.”

The above recommendations have been only partly implemented. The regulatory model
described in a) above is government policy. In relation to b), local authorities have considered
the role of piggeries in waste management but formal inclusion in waste management plans
has been slow. Recommendation c) has been implemented, to the extent that progress in a)
and b) permit, while d) has not.
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LEGISLATIVE CONTROLS OVER FEEDING OF FOOD WASTE IN OTHER
COUNTRIES

Many of New Zealand’s major trading partners, including the UK, USA, Canada and
Australia, impose controls over feeding of food waste to pigs. Nevertheless, any decision to
control this practice in New Zealand should be based on an objective assessment of risk,
rather than on a wish to conform to international practice. The unique situation of

New Zealand, in terms of isolation, strong border security and an objective methodology for
regulatory decision-making, may mean that regulatory controls implemented in other
countries may not be the most appropriate options in the New Zealand context.

Australia prohibits feeding of swill (there defined as mammalian waste) to any animals unless
treated to a nationally approved standard, or unless state laws allow otherwise.

In Canada, licences are issued to feed “edible residual material” to pigs.

In the USA, swill feeding to pigs is permitted under licence in most of the 33 states where the
practice is allowed.

In the UK, until the recent FMD outbreak, pig farmers could be licensed to use pig swill.
Licensed swill feeders were required to cook waste. At the time of the 2001 outbreak, fewer
than 100 farmers were licensed and about 80,000 pigs were fed on swill. The outbreak has
been attributed to swill being fed uncooked, or inadequately cooked, to pigs. The source of
the infection may have been illegally imported meat or legally imported meat.

The UK has imposed new controls over feeding of food waste to pigs, in the wake of the
recent FMD outbreak. The new controls came into force on 24 May 2001. They prevent
feeding of catering waste to any livestock, and movement of catering waste onto any premises
where any livestock are kept. The material controlled is catering waste (other than used
cooking oil) whether processed or unprocessed which may include meat, or may have come
into contact with meat.

The UK controls do not prevent feeding of by-products from the dairy industry, the brewing
industry, the frozen food industry, starch extraction from wheat or maize, or the human food
industry, where these do not include meat and could not have come into contact with meat.
Further information is available on the website of the UK Department of Environment, Food
and Rural Affairs at www.defra.gov.uk/animalh/by-prods/cater/swill.htm

COMPARING THE SITUATIONS OF NEW ZEALAND & OTHER COUNTRIES

It should not be assumed that feeding food waste to pigs in New Zealand exposes

New Zealand to the same level of risk that may exist in other countries. The differences are
most easily demonstrated by comparing New Zealand’s situation with that which existed in
the UK at the time of the 2001 FMD outbreak.

Compared with the UK, the volume and complexity of traffic across the border is much less.
Recent upgrades to New Zealand border security have resulted in all incoming passenger
baggage being either searched or x-rayed specifically to detect quarantine risk goods. In
addition, sniffer dogs, passenger profiling, signage and other strategies are used to further
enhance the effectiveness of border controls over incoming passengers and their baggage.
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By contrast, virtually none of the passenger baggage entering the UK undergoes quarantine
examination. A recent media report in The [UK] Veterinary Times of 4 June 2001 cites the
results of the limited checks undertaken by UK Quarantine:
e 5.5 tonnes of illegally imported bush meat and dried fish were detained from 14 Nigerian
Airways flights over 8 months in 2000; and
* from October 2000 to April 2001, 8 (only) flights were checked, detecting about
2.5 tonnes of bush meat and dried fish; and
* in May 2001, 205 kg of this material was detained from one flight from Lagos.

Heathrow airport alone is reported to receive in the order of 250,000 flights annually. These
figures indicate that the UK border presents little or no barrier to entry of potentially infected
meat in passenger baggage. Organised smuggling may also occur, driven by higher prices for
meat and by the demand from some ethnic groups for unusual types of meat.

In contrast, New Zealand border security is extremely effective, and there may be less
incentive to smuggle meat into New Zealand. New Zealand’s controls over waste from
airports and ships are very effective. The risk of an exotic disease entering New Zealand and
being transmitted into the livestock population by feeding of waste to pigs is therefore
correspondingly much lower.

On the other hand, the consequences of an exotic disease outbreak on the New Zealand
economy could be much greater than on the United Kingdom economy. In New Zealand’s
case, 40 percent of its export income could be immediately affected by a FMD outbreak, and
over 90 percent of our dairy, meat and wool production that is normally exported could have
no markets. Livestock exports and agricultural sector production are much more important to
New Zealand’s economy than is the case for the UK.

United Kingdom New Zealand
Value of livestock exports as a percentage of the total value of exports 0.6 40
Value of agricultural sector production as a percentage of GDP 0.7 6.1
Livestock revenue as a percentage of gross agricultural revenue % 64 74

The dependence of the New Zealand economy on animal product exports means that all
New Zealanders would feel the impact of an outbreak of an exotic disease of livestock like
FMD.
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Discussion
The issue on which MAF seeks to consult through this discussion paper is:

Has there been a significant change in the risk created by feeding food waste to pigs since the
1998 decision to allow controls to lapse? If there has, has this change been sufficient to
justify the reimposition of control measures? If so, what control measures are most
appropriate and are the costs justified by the benefits?

In seeking to address this issue, this paper will discuss the risks created by this practice, and
will consider the advantages and disadvantages, including the costs, of different control
measures.

PATHWAYS FOR INTRODUCING DISEASE TO NEW ZEALAND THROUGH
FEEDING OF FOOD WASTE TO PIGS

For an exotic disease to be introduced by feeding food waste, the disease organisms would
first need to gain entry to New Zealand, either through legal or illegal importation of infected
meat. These include:

» legal importation of meat and meat products. These products are subject to stringent
import controls and are not imported from countries or regions with significant diseases
exotic to New Zealand, except under measures to effectively manage the risks. Legally
imported meat and meat products are considered to pose negligible disease risks.

» waste food from ships and aircraft. All airport and ship's waste must be incinerated or
steam sterilised. Regular audits are conducted to monitor compliance. All facilities
dealing with quarantine refuse are located in areas where there is a MAF presence, and
most are visited and checked at least once a week by MAF inspectors. Compliance is
excellent.

 illegally imported raw meat. Such meat is generally unlikely to find its way into waste
fed to pigs.

Infected meat, if it were able to enter New Zealand, probably through an illegal importation,
would then need to be fed to pigs in order to cause disease in pigs. The types of food waste
that could include illegally imported meat include:

» Waste from restaurants, hotels, institutions and food businesses. Illegally imported
meat is not an attractive proposition for restaurants and hotels to consider as a source of
meat for their business because supplies would be irregular in terms of quantity, if not in
quality and price. Most illegally imported meat and meat products could be expected to be
cooked before or after smuggling thus probably rendering the disease agent non-viable.
For uncooked cured meats such as salamis, the curing process kills FMD virus. In any
case the majority would be eaten by the person(s) smuggling it into the country and their
immediate associates.

* Household waste. Illegally imported meat is probably more likely to enter New Zealand
in small amounts brought in by individuals, although the recent improvements in border
security make this much less likely than previously. It is possible that illegally imported
meat could find its way, uncooked, into household food waste. Most household food
waste proceeds through the domestic refuse collection system, from which it would be
unlikely to be fed to pigs. However where a pig is kept and fed on household scraps it is
conceivable that it could be fed uncooked infected meat scraps from undeclared meat
imported into New Zealand, providing a means of entry for FMD into the New Zealand
livestock population. Because FMD transmits readily on the wind, and pigs generate huge
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amounts of virus, its occurrence even in an isolated pig would threaten other livestock,
unless they were many kilometres away.

» Garbage from smaller accommodation facilities. Garbage from homestay, farmstay,
bed-and-breakfast, backpacker or youth hostel facilities in rural areas may be collected for
feeding to pigs, and could contain scraps illegally brought into New Zealand by travellers.
Again, the recent improvements in border security make it less likely that travellers will
be able to enter New Zealand with infected meat, so the amount of uncooked imported
meat in such garbage is likely to be minimal. Any risk created by collection of waste
containing potentially infected material from these smaller accommodation facilities is
largely eliminated if the illegally imported meat has been processed, such as salami, or
cooked, or eaten before the scraps are fed to pigs.

Although the risks associated with each of the above sources of food waste are small, it is
considered, because of the factors discussed above, that the greater risk is from travellers’
garbage rather than garbage from food businesses. Infected travellers’ garbage is likely to
constitute the greatest risk when it is fed to backyard pigs, or very small pig herds. This is
because food waste which is used in large piggeries is more likely to be cooked (the four large
swill feeding operations in New Zealand all cook their food) and will be diluted with other
non-infected garbage. It should be noted that the most difficult part of the pig sector to control
is likely to be those who keep only a few pigs, particularly those with only one or a few pigs
in their backyard, fed on scraps.

CONTROL MEASURES IN PLACE
Systems are in place to detect animal products at the border, in cargo and with passengers.

The waybill description of each cargo consignment is checked on arrival in New Zealand.
Where the consignment includes goods that may constitute a risk, the goods are inspected. A
random sample of cargo is also inspected to gain information on the reliability of importers’
descriptions, to identify categories of cargo that require inspection, and to measure the
potential for risk goods to enter in uninspected cargo. About 20 percent of all consignments
are physically inspected.

Risk profiling, quarantine awareness strategies, sniffer dogs and organic X-ray technology are
used to reduce risks associated with incoming passengers. Sniffer dogs and X-ray systems
have proven extremely valuable in increasing detection of risk items. In 2001, additional
resources were put into these systems, and 100 percent of all incoming passenger baggage is
now either X-rayed or searched.

These systems provide excellent, but not absolute, protection against illegal entry of meat and
meat products in cargo and with passengers from overseas. To provide a higher level of
security would require a substantial additional investment and impose considerable additional,
probably unwarranted costs on importers and therefore on the New Zealand community.

CULTURAL CONSIDERATIONS

The possibility of controls being introduced over the feeding of food waste to pigs raises
issues for Maori and Pacific communities.

Targeted consultation with Maori, through a hui with Maori in the eastern Bay of plenty, has
occurred during the development of this discussion paper. It is intended that further
consultation will be undertaken before final decisions on controls over pig feeding are made.
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Maori cultural practice utilises waste food products from marae hui to feed animals such as
pigs. The pigs are in turn then used as koha (gift, non-profit) to the marae. The keeping of
pigs by tangata whenua also flows over to the situation of those families who keep pigs in the
back yard, to supplement their food intake and to provide pigs as koha for cultural and social
events.

The possible requirement to separate meat food waste from other food waste, or to ensure that
meat food waste is cooked, may cause practical difficulties to marae and whanau. Controls
could discourage the keeping of pigs by marae and whanau units, potentially impacting on
cultural, economic and nutritional well-being.

Controls over the keeping of backyard pigs, or the feeding of pigs, may also impact on Pacific
Peoples, who may maintain backyard pigs more than other sections of the community.
Measures that add to the cost of feeding these pigs, or make it uneconomic to keep them,
could impact on the economic and nutritional well-being of these people.

Any controls that might be introduced must be considered in terms of cultural suitability.
Culturally appropriate measures are more likely to achieve active co-operation from Maori
and Pacific Peoples.

Rather than prohibit feeding of food waste to pigs, or continue with no direct controls, it may
be preferable to implement systems to manage the biosecurity risks associated with feeding of
food waste to pigs. Feeding of food waste to pigs could be permitted under arrangements that
minimise the risk of disease transmission. In all these options, costs and benefits need to be
considered.

To ensure that Maori and Pacific cultural issues are addressed it will be useful to seek views
on the following questions:

* Are there effects on Maori tikanga/cultural practices in implementing feed waste controls?

* How could controls over feeding of food waste to pigs impact on Maori and Pacific
cultural practices?

*  What safeguards might be introduced to the feeding of pigs at marae, to prevent the
possibility that uncooked infected meat might be fed to pigs, that would not impact
significantly on cultural practices?

*  What safeguards might be introduced to the feeding of backyard pigs, to prevent the
possibility that uncooked infected meat might be fed to pigs, that would not impact on
economic well-being of people who keep backyard pigs?

CHANGES IN THE LEVEL OF RISK SINCE THE 1998 DECISION

Since the 1998 decision was made, the risk of a serious exotic disease entering New Zealand

and being spread by pig feeding practices may have changed, due to:

* implementation of more stringent border security measures;

* increases in trade volumes and passenger numbers entering New Zealand,

» changes in the distribution of pig herds in New Zealand; and

* changes in the world-wide distribution of serious exotic diseases that may be spread by
feeding of food waste to pigs.
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Border security measures

As mentioned elsewhere in this paper, border security measures were strengthened following
the 1998 decision and substantially enhanced in 2001. Prior to installation of the first x-ray
machines in 1997, MAF Quarantine Service estimates that about 50 percent of undeclared
meat products passing through airports were detected. No outbreak of FMD occurred even in
this situation. By the end of 1998, it was estimated that 85 percent of undeclared meat
products passing through airports were being detected.

In 2001, additional resources permitted the searching or x-raying of all passenger baggage,
with the expectation that this, and other enhancements such as more sniffer dogs, would bring
the level of detection close to 100 percent. In other words, the current rate of “slippage” is
likely to be as little as one-tenth or less of the 15 percent slippage estimated for 1998. While
this figure relates to airline passenger baggage only, this is regarded as the highest-risk
pathway for entry, so indicates a considerable reduction in risk due to stronger border security
since 1998.

Passenger movements

Over the same period, trade and passenger movements into New Zealand have increased. The
number of New Zealanders returning from overseas trips has increased from 115,000 in
1997/98 to 131,000 in 2000/01, an increase of 13.7 percent over the 3 years. The only
information collated on where these New Zealanders have been is a record of the port at
which they boarded the flight or vessel which they arrive on. This gives little, if any,
indication of the risk that they may be carrying relevant risk goods.

Figures on visitors from overseas countries, and permanent and long-term arrivals, provide
more information as their country of origin is recorded. The number of overseas visitors and
permanent and long-term arrivals increased by 28.6 percent from 1,519,639 in 1997/98 to
1,953,847 in 2000/01. The proportion of these from the areas of greatest concern for FMD —
Asia, Africa and South America — gives a further indication of changes in risk. All declined or
remained static.

The proportion from Asia fell slightly from 25.8 percent of all overseas visitors to 24.7
percent. While absolute numbers rose over this period from 391,687 in 1997/98 to 482,932 in
2000/01, this followed a period of sharp decline; and absolute numbers from Asia were lower
in 2000/01 than in 1995/96 and in 1996/97. From Africa the proportion moved from 1.3
percent to 1.2 percent, while from South America it remained steady at 0.7%; in both cases
absolute numbers were relatively low, with 24,227 from Africa and 13,255 from South
America in 2000/01.

The number of overseas visitors and permanent and long-term arrivals from the UK is much
lower than from Asia. The number from the UK rose from 161,949 (10.7 percent of the total)
in 1997/98, to 223,925 (11.5 percent of the total) in 2000/01. The degree to which the UK
works to eradicate FMD and swine fever outbreaks when they occur there, and the smaller
numbers of overseas visitors from the UK compared to Asia, support the conclusion that the
greater biosecurity risk to New Zealand is from Asia. The UK outbreak in 2001 would have
added only marginally to the biosecurity risks already presented by trade and people
movements from Asia.

Meat seizures at the border

This conclusion is reinforced by statistics on seizures of meat at the border. Over the period
1997/98 to 2000/01, meat seized from Asian and Middle East origins made up 57.7 percent
(range 43 to 76 percent) of total meat seized. This compares with 18.5 percent (10-36 percent)
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from Europe including the UK, 19.4 percent (5-42 percent) from Africa and 4.4 percent (2-
9 percent) from Central and South America. No trend is discernible in meat seizures, as large
individual seizures make the figures very variable.

Legally imported goods

Goods may only be imported into New Zealand following a thorough biosecurity risk
assessment, so changes to the volume of goods legally imported into New Zealand should not
impact on the risk of a serious exotic disease entering New Zealand. The following
paragraphs on changes in imports into New Zealand are included for completeness only.

Imports of goods have increased in value from approximately $21million in 1997/98 to
approximately $30m in 2000/01, an increase of some 42 percent. By value, imports from Asia
increased from 31.0 percent of total imports in 1997/98 to 37 percent in 2000/01. Imports
from South and Central America, and from Africa, increased in value over the period but
made up only 1.1 percent and 0.9 percent of total imports respectively in 2000/01. Imports
from the UK remained fairly steady by dollar value and therefore declined, as a proportion of
the total, from 5.3 percent to 3.7 percent.

Meat imports roughly doubled in amount, from 11.820 tonnes in 1997/98 to 22.217 tonnes in
2000/01. This increase should not expose New Zealand to any increased exotic disease risk:
no meat is imported from countries with FMD or swine fever, other than from countries that
have internationally-recognised disease-free regions; and controls were recently imposed on
pig meat from PRRS-infected countries to manage the risk of introduction of PRRS into New
Zealand.

Numbers of pigs and pig herds in New Zealand

Figures on changes in the number of pig herds in New Zealand over the period 1998-2001 are
not available. The latest figures available indicate that in 1999 there were 369,000 pigs on
4,428 pig farms in New Zealand. The number of pigs slaughtered for meat production in 1998
was 776,856. This figure declined over the following two years to 713,853 in 2000, and is
expected to decline further in 2001. Figures for the comparable period of 2000/01 are not yet
available. These changes in the national pig herd are not likely to have any significant impact
on the biosecurity risks associated with feeding of pigs.

FMD reports world-wide

Over the period since 1998, the number of countries reporting FMD infection world-wide
increased (see Appendix 2) from 44 to 50, reflecting the increased incidence of FMD,
particularly in Europe, where the number of countries reporting infection grew from 3 in 1998
to 8 in 2001.

The PanAsia strain of FMD, first isolated from India in 1990, has since been detected in
Middle East countries, China and mainland south-east Asia. It was the cause of the first FMD

outbreak in South Korea since 1934 and in Japan since 1908, and is the cause of the recent
outbreaks in South Africa and the UK.

South American countries including Argentina, Paraguay, Uruguay and Brazil made
considerable progress with FMD control over the 1990s. However during the l