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Executive Summary

1.1 This report presents the findings of the Evaluation of the EU Policy on
Animal Welf are (EUPAW) and Possible Options for the Future.

The evaluation was commissioned by the Directorate General for Health and Consumers
(DG SANCO) of the European Commission under the terms of the framework contract
between GHK Consulting and DG SANCO. The overall aim of the assignment is to provide
an independent evaluation of the EUPAW and an assessment of the possible options for the
future. More specifically the objectives of the evaluation are to:

I Undertake an analysis of the results of the EUPAW and a comparison with its objectives;

I Assess the efficiency of the policy in meeting these objectives and its coherence with
other areas of EU policy;

| Establish whether changes are needed to the EUPAW and suggest possible
improvements to the scope, structure and working practices, having considered different
policy options; and

I  Make recommendations for the design of future policy, taking into account socio-
economic issues.

This final report details the work undertaken for the evaluation and presents the answers to
the eleven evaluation questions set out in the project specification. The analysis is based on
four primary research activities - an online stakeholder consultation, interviews with
stakeholders and policy makers, national missions to selected Member States and a review
of documents and data.

111 EU ani mal wel fare | egislation has i mprov
farm and experimental animals, but more could be achieved with stronger
and more consistent enforcement of existing rules.

EU legislation has improved the welfare conditions for those groups of animals that are
covered by targeted legislation, such as pigs, calves, laying hens, animals during transport
and experimental animals. In order to be effective in achieving higher standards of welfare,
legislative tools have to contain detailed requirements and cover all aspects of welfare. For
zoo animals, EU legislation aims at biodiversity conservation and does not specifically refer
to animal welfare. Welfare could be improved by providing more detailed requirements for
the needs of wild animals.

Enforcement procedures are in place, both in Member States and at EU level. The systems
appear to be functioning, but variations in enforcement undermine progress towards
uniformly high standards across the EU. There is potential to achieve much higher
standards of animal welfare by strengthening the enforcement of current EU legislation. The
welfare assessment protocols developed in the EU funded Welfare Quality® project could be
adapted for enforcement.

By extending the scope of EU welfare legislation, several other groups of animals could
benefit from higher welfare standards. This can be achieved either through laws targeted at
particular groups of animals or through a general EU animal welfare law. Non-legislative
routes can also be utilised.

1.1.2 EU legislation to protect animals has, in general, helped to reduce
competitive distortions in the internal market caused by differences in
national standards, but in certain areas further action on enforcem ent and
harmonisation is required.

EU legislation on the protection of animals has contributed to, but not fully ensured, the
proper functioning of the internal market for the economic activities affected. In those areas
where specific EU animal welfare legislation is in place, it has made progress in harmonising
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standards of animal welfare across the EU. Without it, standards would undoubtedly be
lower than they are today in some Member States, and higher in others. Much greater
variations in standards exist for those animals outside the scope of current EU legislation,
such as dairy cows and pets. These groups of animals would benefit from harmonised EU
legislation to achieve higher standards of welfare.

Harmonisation is seen as important by Member States and stakeholders in avoiding
competitive distortions within the internal market. Although animal welfare standards are
only one factor affecting patterns of production and trade, there is evidence that they can
have an impact.

Despite the progress made, there is more to do T the harmonisation effort is still work in
progress. A lack of clarity in the EU standards has become a barrier to effective
harmonisation in some areas. Some Member States have implemented standards that go
beyond those set by EU law. Most importantly, there are variations in enforcement which
mean that the effective harmonisation is less than is suggested by an analysis of the
standards laid down in law.

1.1.3 EU funding for research and scientific advice on animal welfare has madea
positive contribution to policy.

About G415 million of EU funding was allocated t
each year of the evaluation period. For EU Framework Programme 6 projects, this only
represented about 0.5% of the total FP6 budget. The focus of most of the EU welfare
research funding is on farm animals and the development of techniques that facilitate the
replacement of in vivo animal testing, reflecting the priorities of EU animal welfare legislation.

Only a very small amount of money has been spent on refinement of animal experiments,
despite the potential to improve welfare through this type of research. There is a need for
scientific data with regard to the welfare of wild animals in captivity as this has also attracted
minimal research funding thus far. There are some examples of different Member States
funding research into similar animal welfare issues, suggesting there are potential benefits
from better coordination at EU level.

There are concerns that the FP7 Ethics Review process (concerning the ethical discussion
of research proposals) does not meet its objectives. Information from EU research projects
is linked with EU policy, primarily via EFSA activities. There is less evidence of research
informing communication actions and international activities.

1.1.4 Itis not possible to determine the extent to which EU communication actions
have raised stakeholder and public awareness and responsibility towards
animal welfare, but there has been a high level of public engageent in
consultations linked to animal welfare legislation.

The EU has supported events, online resources and policy consultations. Surveys suggest

that there is significant public interest in animal welfare issues and there were high levels of

public engagement in EU consultations linked to reviews of legislation. However, partly as a

result of a lack of monitoring information, there is little evidence from which to determine the

i mpact of EU communications on stakehmnsbidyer sé an
towards animal welfare.

The size of the communications task is large, given the number of consumers and

stakeholders and their current levels of awareness, and EU resources are limited. This calls

for a strategic approach which focuses effort on areas and issues where EU communication

efforts can deliver most added-value. A variety of different organisations are involved in
communications activities at different levels and to different audiences, and the European

Commi ssionods r ol elefinedewithirs thist landsdage. An animal welfare
communications strategy, identifying the priorit
would help to focus activity and resources to maximise impact. Stronger monitoring systems

would enable the impact of investments in communication activities to be better assessed.
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T h e Htedational initiatives have helped to raise awareness and creata
shared international understanding of animal welfare issues and standards
particularly with trading partners in markets for food products, but there is
much more to do.

The EU first raised animal welfare within the WTO in 2000, an action that led to animal
welfare being identified as a priority in the Strategic Plan of the OIE in 2001. This was a
starting point for activity in this area in third countries, although mainly focused on food
producing animals. At the start of the evaluation period, very few third countries had animal
welfare codes and many were unaware of the importance of animal welfare to the EU.

To raise awareness of animal welfare at the global level, the EU has contributed to the work
of intergovernmental organisations, such as the OIE and FAO, provided training for scientists,
government officials, farm workers and veterinary officers and included animal welfare in
trade agreements with third countries.

The international activities of the EU are widely welcomed by third countries and are
recognised as having raised the profile and awareness of animal welfare in a global context,
but there is still much to be achieved. There is widespread support by EU citizens and
stakeholders that this should continue to be a priority area for the EU.

The establishment of equivalent market conditions between EU businesses
and those from third countries expor ting to the EU is a long term project on

which the Commission has been working via bilateral and multilateral

channels; foundations are being laid but there is more to do.

There are significant differences between the legislation, voluntary standards and public
perceptions of animal welfare in the countries exporting to the EU and those within the EU.
The differences are most pronounced where EU Directives are in place for particular species
of farm animals. At present, lower production costs in third countries generally owe more to
differences in labour, feed and other costs, than to different animal welfare standards.

There is a significant risk that higher egg production costs in the EU from 2012 will further
weaken the competitive position of the industry compared to third country producers and that
this will impact on international trade in future, particularly for egg products. A European
Parliament Resolution on the Animal Welfare Action Plan called for imports of eggs into the
EU to comply with the same conditions as those of the EU, and for this to apply equally to
shell eggs and egg products.

The EU has been working via the OIE and bilaterally with trading partners to raise
awareness of animal welfare aimed at lifting standards in other countries in order to have
common rules. This remains work in progress. The OIE only began its role in animal welfare
in 2001 and, by the end of 2004, guiding principles for animal welfare had been established,
based on internationally-recognised terms such as the Five Freedoms and the Three Rs.
OIE recommendations for international transport and slaughter, adopted in 2005, appear to
have been influenced by EU requirements. On-farm animal welfare is now beginning to be
addressed by the OIE but this willbe along-t er m i ssue. Bil ater al
main current and prospective trading partners will therefore remain important for the future.

| mpl ementation and enforcement of internat:.

responsibilities. These are likely to remain important challenges for the future. It is clear that

the EU has played a significant role in the

the development of bilateral agreements but the extent of its contribution may be under-
estimated at present by some stakeholders in the EU. Continued EU initiatives will be
needed if progress is to be maintained at international level.
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1.1.8

1.19

Evaluation of the EU Policy on Animal Welfare
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The financial resources and instruments at EU level have grown to meet the
increasing resource needs of the EUPAW, and there will be a need for further
increases in funding as the policy continues to develop in the years ahead.

Financial resources devoted to the development and implementation of animal welfare policy
at EU level are modest but increasing. Funds have grown to meet the increasing resource
needs of the policy, but further growth will be needed as the policy develops further. The
FVO would benefit from more resources for inspection efforts. Provision of more dedicated
resources for animal welfare would provide greater certainty and reduce the administrative
effort needed to secure the funds necessary to deliver the policy.

Substantial funding related to animal welfare is provided to third parties through the EU
schemes financed by the European Agricultural Guarantee Fund (EAGF), the European
Agricultural Fund for Rural Development (EAFRD) and the budget for the Framework
Programme for Research. The most relevant schemes are the EU rural development
programmes, research Framework Programmes and budgets for the so-called "veterinary
fund”. The impact of these schemes in contributing to animal welfare policy is significant but
variable. The evaluation suggests that increasing the benefits of existing instruments for
animal welfare, rather than developing new ones, is the main priority.

At the Member State level, substantial resources are devoted to the implementation and

enf orcement of EU ani mal wel fare policy, especi a

expenditures in this area greatly exceed those made at EU level. There are also significant
budgets for animal welfare research at EU and Member State level.

EU animal welfare policy appears to have succeeded in striking a balance
between the varied needs and expectations of dizens, industry and other

groups on an issue for which ambitions differ across Europe. There are
widespread calls for more consistent enforcement but less appetite for a new
wave of standards, suggesting an agenda defined by evolution rather than
revolution for the next few years.

EU citizens and stakeholders have diverse needs and expectations from animal welfare and
attach varying emphasis to different aspects of the EUPAW. Some stakeholders would like
the policy to be more ambitious in its scope and objectives, while others argue that EU

policies are already too onerous. Evi dence

approach to improving the welfare of farm and experimental animals. There is no compelling
case for changing the general direction of policy.

The study has reaffirmed the basic principles (e.g. the need for policy to be clear,
enforceable and based on sound science and economics) and identified priorities (the need
for better enforcement of existing legislation) for the policy framework in the years ahead.
The interests of different groups will need to be balanced as the policy develops and
inclusive processes for stakeholder engagement will continue to be needed to ensure these
different needs and interests are heard and taken into account.

The various components of EU animal welfare policy are broadly
complementary, mutually supportive and consistent, and have (thus far)
avoided major conflict with other EU policies, such as on competitiveness,
trade and environment.

The different elements of the EUPAW are broadly internally consistent and coherent with
other areas of EU policy. No major areas of conflict have been identified, although a few
specific examples of tensions between the EUPAW and other policies can be identified.
There are potentially some general trade-offs between animal welfare and other policy goals
(such as those of environmental policy), although the specific elements of the EUPAW itself
do not appear to conflict with these. There are examples where different elements of the
EUPAW (research, legislation, communication and international activities) are mutually
supportive, and support other EU policy areas.

FOOD POLICY EVALUATION CONSORTIUM
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1.1.10 Some businesses have incurred significant transitional costs as a result of
new EU welfare standards but tariffs and other trade barriers have mitigated
the extent to which the costs have I mp
competitiveness in domestic markets. There is no evidence that the EUPAW
has undermined the economic sustainability of the sectors concerned.

It is widely accepted that animal welfare policies increase the costs of businesses in the
farming and experimental sectors. Some estimates of costs are available for individual
pieces of legislation, although in some cases the effect of these will be observed after the
2000-2008 period. Higher animal welfare standards also have a variety of business benefits,
though these are usually not fully quantified and most estimates suggest that they are
outweighed by the costs to the businesses affected.

Overall, the annual business costs of legislation for the farm animal sector are estimated at
02.8 billion and those of the new Experimental Animals Directive at 54 million, though the
timing of these costs varies for different items of legislation. These additional costs represent
approximately 2% of the value of the overall output of the livestock sector, and 2% of the
estimated total cost of experiments using animals.

While estimates of costs are available, there is limited evidence of the economic impact of
new EU legislation on the sectors affected, and in particular whether these costs affect
economic sustainability by causing a loss of output or employment at EU level. The scale of
economic impacts depends on supply and demand conditions, variations in market
protection for agricultural products, and the significance of animal welfare compared to other
costs and business drivers. While some claims of adverse economic impacts have been
made by industry, there is little independent evidence that animal welfare policies have
affected the economic sustainability of the sectors concerned.

The fact that EU animal welfare standards are more demanding than those of international
competitors means that there is the potential for negative impacts in the future, particularly in
sectors serving product markets that are more exposed to competition (e.g. processed egg
products) and if further trade liberalisation takes place in agriculture.

1.1.11 Management of the EUPAWcoststhe Member St at esd public adm

anesti mated tot al of around U105 mill i on
farm inspections, about Uu0.5 million for
ani mals and about Ul3 million for admi ni ¢

The cost of inspection activities associated with enforcement of legislation on the welfare of
farm animals is borne by Member States. The EUPAW also creates central policy costs for
the Competent Authority and in relation to the regulation of the welfare of experimental
animals, although this may be partially offset by the imposition of fees. Data submitted by
Member States to the Commission indicate some large differences in levels of inspection.

Member States were generally unable to attribute costs to their national administration of the
EUPAW. Best estimates have therefore been made, based on reported inspection activities
for 2008 and other available information. These indicate that for the 27 Member States, the

annual cost of farm inspections coul d ebtiensi n t he
could cb5tmiill4i on and wel f ar e25ailionswittacengrdd costs a f ur t
at 0ul1l3 million. I nspections in relation to expe
040.5 million, bringing thannualy.t &lis emhpbasised that nd 0 10°¢

differences between Member States and lack of available information make cost estimates
very difficult. These figures should therefore be used only as a guide and to indicate the
relative significance of different types of costs. The costs of management of the EUPAW at
Member State level can be compared with estimates of Commission expenditure on animal

welfare policy (approximately & 4 mi I 1 i on) , with Member St atesé
animal disease eradicatonand monit or i ng (U184 million) and on the
pl ant health regime, which has been estimated to
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1.2.1

1.2.2

Evaluation of the EU Policy on Animal Welfare
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Recommendations

The analysis inthe report suggess that the issues to be addressed by future
policy might include :

Recommendations for Section 1 (Welfare Assessment)

~

I Increasing levels of enforcement of existing legislation, in order to ensure that it meets
its potential to improve welfare conditions. There is a need for more uniformity in
enforcement systems across Member States, a more harmonised system of penalties
across the EU, clearer legislative requirements where they cause different
interpretations for enforcement, and an increased number of missions by the FVO.

I Considering extending the scope of EU welfare legislation to include large groups of
animals for which welfare concerns exist. This can be achieved through specific animal
legislation or through a general EU animal welfare law, although the legal feasibility of
such a proposal would need to be explored. Such a law could contribute to a common
understanding of the concept of animal welfare across Europeby i mposi ng a

cl

of cared for user s an dendrat annal rwelfare law cautdibma | s .

designed as a framework law, overarching current specific pieces of legislation, or a
basic law setting out general principles, accompanied by guidelines on the care of
specific animal groups. Both options would have to be clear enough to be enforceable.

I Exploring non-legislative routes for achieving improved welfare conditions to
complement existing legislation, for example by stimulating regulatory or non-regulatory
initiatives or agreements between sector bodies, parties in the production and retail
chain, civil society and governmental bodies.

I Stimulating further development of the Welfare Quality® project welfare assessment
protocols for welfare legislation enforcement.

I Enhancing the effectiveness of zoo animal legislation through better enforcement and
by providing more detailed requirements for the needs of the animals under its scope.
The EU could play a role in this. However it can also be equally achieved by an
exchange of knowledge and expertise between Member States, for example by
developing joint guidelines.

I Developing an inspection body to support the enforcement of the revised Experimental
Animals Directive, and examining whether the FVO should take up this role.

Recommendations for Section 2 (Harmonisation and Internal Market)

I Enhancing the enforcement of existing legislation, to ensure that the progress made in
harmonising legal standards is reflected in more harmonisation of actual standards
across the EU.

I Clarification of aspects of legislation which have been interpreted differently between
Member States, such as for transport: fitness of animals, rest time for animals and
driver training.

I Considering introducing welfare legislation at EU level for dairy cows in order to achieve
harmonisation of Member State legislation and to address the range of welfare issues
that affect the millions of dairy cows in Europe.

I Considering introducing pet welfare legislation at EU level in order to harmonise the
variation in pet welfare legislation across the Member States and to address the range
of welfare issues that affect millions of pets in Europe. A starting point could be central
registration of the ownership of dogs (dog licensing) and the registration of movements
of pets in Europe.

FOOD POLICY EVALUATION CONSORTIUM
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1 Enhancing communication amongst Member States, and between Member States and
the Commission, regarding progress in implementing and enforcing legislation, in order
to promote shared understanding and encourage harmonisation.

1.2.3 Recommendations for Section 3 (Research/Science)

~

I Allocating more EU research funding to the refinement of animal experiments and to
zoo animal welfare, as these subjects have so far received little attention. The amount
allocated should be in line with policy relevance and be decided with input from main
stakeholders.

I Evaluating the effectiveness of the FP7 ethics procedures. Increasing effectiveness
may require activities in the areas of training and communication.

I Emphasising the importance of EFSA scientific opinion in the development of policy and
legislation as well as raising welfare standards.

I Facilitating improved coordination of animal welfare research between Member States

to reduce overlap and enhance use of resources (including animals). This could be one

of the roles for a network of European Reference Centres for animal welfare. This could

be modelled on the existing network of Community Reference Laboratories in the field

of animal health and live animals (CRLs). In 2010,these CRLs received on &
250,000, but contributions for welfare issues should be dependent on the importance

and relevance of each issue for the EU.

I Ensuring that EFSA opinions continue to cover the whole scope of the animal welfare
policy area, also including non-food-producing animals.

1.2.4 Recommendations for Section 4 (EU Communications)

1 Development of an animal welfare communication strategy, incorporating:

1. Definition of the problem to be addressed (based on a mapping of current and recent
activity across the EU and an analysis of existing gaps and needs).

2. ldentification of the target audiences and the means by which EU supported
communication activities can influence them, either directly or indirectly through other
stakeholders.

3. Definition of the objectives and key messages of communications activity.

4. Definition of the European Commi ssionds rol e
through other stakeholders.

5. An implementation plan, specifying financial and human resources to be deployed,
milestones, targets and monitoring and evaluation procedures.

6. It is recommended that the strategy prioritises communications focused on the core
EU policy areas of animal welfare legislation, research and international activities, as
well as animal welfare labelling (which has an important potential role in the internal
market and international trade). There is greatest scope for the EU to add value
where communications link directly to policy and/or seek to enhance co-ordination of
activity by Member States. EU initiatives to communicate directly with the public (e.g.
through the online tool AFarml ando) have had
priority. Other existing communications activities, such as online communication of
EU policy, consultations on policy developments, dissemination of the results of EU
funded research, and international conferences and events should continue to remain
priorities.

I Stronger and more consistent monitoring and evaluation of communication activity,
including consistent and regular measurement of the outputs and outcomes achieved
through appropriate indicators.

FOOD POLICY EVALUATION CONSORTIUM
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I Continuing work to examine options for the development of animal welfare labelling and
consumer informationinthe EU, f ol | owi ng t he dportromthessgbjeat.nds 200"

I Examining the development of regular publications to raise the profile of animal welfare
at EU-level, such as a report on the status of animal welfare in the EU, using existing
indicators for monitoring the status of animal welfare. Examples of such publications
can be found in Member States. If the idea of a European Network of Reference
Centres for the protection of animal welfare (recommended in the Paulsen report)
becomes a reality in the future, then such centres could play a role in collating and
disseminating such information.

1.2.5 Recommendations for Section 5 (International Initiatives)
I Seel.2.6.

1.2.6 Recommendations for Sections 5 & 6 (International Initiatives)

~

I Continuing high priority being given to the inclusion of animal welfare in future WTO
discussions and in OIE and FAO initiatives, since the active involvement of the EU
appears essential to developing a global consensus.

I Continuing bilateral discussions, which enable more focussed agreements on animal
welfare to be reached with current and prospective third country trading partners, and
should therefore also be given high priority, in the absence of an agreement at WTO
level.

I Assessing ways to assist EU sectors which are most vulnerable to third country imports
or to likely loss of market share, due to lower animal welfare requirements, in particular
in the eggs and eggs products sector.

I Paying particular attention to ways of encouraging and enforcing the adoption of
appropriate animal welfare standards at international level. This could include
increased participation of third country representatives in international training
initiatives, building on previous success. The feasibility of using internet-based training
resources to reduce costs and encourage attendance could be explored. Achieving
compliance with OIE standards, particularly in relation to on-farm requirements is likely
to become increasingly important in future and EU expertise and resources will need to
be allocated in this area for development and implementation. As OIE standards on the
farm have not been adopted yet, the development and adoption of those standards
should be considered the priority before their enforcement.

I Communicating the role and activities of the EU in international initiatives more clearly
to EU stakeholders, since this evaluation has identified that there is a general lack of
awareness, except amongst those who are directly involved.

I Reviewing the EU6s international activities a
ensure a focus on the most successful strategies.

1.2.7 Recommendations for Section 7 (Financial Instruments)

I Ensuring adequate growth in funding for the EUPAW over the next action plan period, in
line with the growing needs of the policy, and in order to meet increasing needs
identified in this evaluation. These include support for implementation and enforcement
of new legislation, increasing international activities, and communications related to EU
policy and research. This will be a challenge given budgetary and staffing restrictions
and suggests a need to reallocate resources from other policy areas.

I Ensuring that the FVO has sufficient funding for current and future needs to ensure
adequate levels of inspection and enforcement effort.

I Examining the need for more dedicated budget lines dedicated to support key aspects
of animal welfare policy, to reduce the uncertainty and administrative effort needed to
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secure the required financial resources, and to fund additional activities which cannot be
funded through the current financial framework.

I Ensuring sufficient resources are allocated at EU level to meet the transposition,
implementation and monitoring requirements of the revised Experimental Animals
Directive.

I Emphasising the importance of the CAP to animal welfare, as part of the current CAP
reform debate. Key issues are:

- The potential to shift funding to the rural development programme, and hence
potentially boost resources for animal welfare;

- Arrangements for funding animal welfare through rural development programmes,
and whether they should remain voluntary or whether there is a case for introducing
a mandatory element. It is important to consider other priorities for rural
development funding, and the respective roles of public funding, markets and private
investment in raising animal welfare standards;

- The role of cross compliance in a reformed CAP, and, if direct payments continue,
whether they should be made conditional on a wider range of animal welfare
legislation.

1.2.8 Recommendations for Section 8 (Stakeholders & Citizers)

I Developing a stakeholder engagement plan for each aspect of EU animal welfare
policy, setting out a structured approach to engaging with stakeholders at each stage of
the policy process.

I Establishing working groups bringing together Member State authorities and the
Commission to enhance dialogue and share experience regarding the transposition,
implementation and enforcement of specific items of legislation.

I Strengthening exchange of information and co-ordination of activity regarding animal
welfare research between Member States and the Commission.

I In consultation with stakeholder groups, assessing the need to develop new modes of
engagement over time, which might include:

- Stakeholder platform(s) on animal welfare issues. This would provide a more
regular and structured approach to engagement. It could comprise a general forum
for engagement on animal welfare policy issues, and/or specific sub-groups for
dialogue on particular issues, covering specific items of legislation (e.g. the
implementation of new Experimental Animals Directive), providing regular dialogue
on future priorities (e.g. priorities for EU funded research) and/or examining
emerging issues of policy concern (e.g. companion animals);

- Online fora on particular issues of animal welfare policy. These may be relatively
inexpensive means of encouraging dialogue, but experience suggests that they are
unlikely to replace direct contact and need active promotion to be effective;

- Advisory committees on particular issues, comprising independent experts from
academia, business and government policy.

1.2.9 Recommendations for Section 9 (Other EU Policies)

I The analysis suggests that the EUPAW is broadly internally consistent and that there
are no major areas of conflict with other policies. The need to address specific areas
where there are apparent conflicts, such as between rules for animal transport and
driver hours, could be considered.

1.2.10 Recommendations for Section 10 (Economic Sustainability)

1 Use of rural development programmes to support investment and aid adaptation to
higher standards in the farming sector, as well as to reward practices that go beyond
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GHK Consulting in association with ADAS UK 9



1.2.11

Evaluation of the EU Policy on Animal Welfare
& Possible Options for the Future

minimum standards. The degree to which this is a priority for rural development
programmes is a matter for national and regional administrations.

I Designing legislation so as to manage adverse impacts, for example by aligning phase-
in periods with capital replacement cycles, and by applying more flexible approaches to
setting standards. For example, basing standards on animal welfare outcomes,
measured using appropriate indicators, gives more flexibility to businesses in their
response, and may contribute to higher welfare outcomes than more rigid, prescriptive
rules. However, it is also important to ensure that compliance with standards can be
measured and enforced.

I Supporting research and development (through the Framework Programmes and by
encouraging co-ordination of initiatives at Member State level) to identify, develop, test
and demonstrate methods that deliver animal welfare standards and enhance the
economic sustainability of the sectors affected.

I Promoting development and harmonisation of labelling schemes to enhance consumer
awareness and confidence. Initiatives in this area could examine more harmonised
approaches to labelling of higher welfare, premium products, which currently account for
a minor share of overall EU production, with the aim of enhancing demand. They could
also investigate opportunities to enhance consumer awareness of animal welfare
standards in the wider market.

I Examining the role of public procurement in rewarding high welfare standards.

I Promoting animal welfare policies, practices and reporting in the corporate social
responsibility agenda, in order to highlight good practice and promote reputational
benefits.

I Further independent research to enhance understanding of the economic impacts of
different animal welfare policies. Much of the available evidence focuses on costs, and,
while business benefits are frequently documented, they are rarely quantified. Targeted
research to quantify the business benefits of animal welfare standards would have clear
benefits both in encouraging improvements in practice and in lowering resistance to
further development of standards.

Recommendations for Section 11 (Member State Administration)

I The research suggests that better communication between the Commission and
Member States could be mutually beneficial, in that it would allow more exchange of
information on the data supplied and resolve apparent anomalies. It would also help to
quantify the main areas of administration costs and identify opportunities for cost
reductions.
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Introduction

This Report

This report presents the findings of the Evaluation of the EU Policy on Animal Welfare
(EUPAW) and Possible Options for the Future. The study was commissioned by the
Directorate General for Health and Consumers (DG SANCO) of the European Commission
under the terms of the framework contract between GHK Consulting and DG SANCO (Lot 3,
Food Chain).

This final report details the work undertaken for the evaluation and presents the answers to
the eleven evaluation questions set in the project specification. It highlights the conclusions
reached and makes a series of recommendations to support the development of future policy
and the next action plan.

The Objectives of the Evaluation

The overall aim of the assignment, as set out in the project specification issued by DG
SANCO, is to provide an independent evaluation of the EUPAW and an assessment of the
possible options for the future. More specifically the objectives of the evaluation were to:

I Undertake an analysis of the results of EUPAW and a comparison with its objectives;

I Assess the efficiency of the policy in meeting these objectives and its coherence with
other areas of EU policy;

| Establish whether changes are needed to the EUPAW and to suggest possible
improvements to the scope, structure and working practices, having considered different
policy options; and

I  Make recommendations for the design of future policy, taking into account socio-
economic issues.

The devel opment and application of the EUObGs
types of EU level activity:

1 legislation;

1 research;

1 communications; and

1 international initiatives.

The policy has had a particular focus on four groups of animals:
1 farm animals;

I experimental animals;

1 companion animals; and

1 wild animals kept in captivity or submitted to treatment which is under human control.

The evaluation addressed the objectives stated above across all of these areas of activity
and all these animal groups. The Commission asked the evaluators to consider a number of

specific aspects of the policybés reach, speci fic

codified in a set of eleven questions that define the structure of the main part of this report.
The questions are summarised in Table 1.1. According to the project specification, the
scope of the evaluation is limited to activity that took place between 2000 and 2008 but in
some instances there is a strong case for noting progress made after 2008, and this has
been done on a selective basis.

An evaluation of this kind is best underpinned by a theory of change that summarises how
the different elements of the policy are intended to deliver the intended outcomes. This
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theory of change can be articulated through a logic model which highlights the implicit logic
between objectives, activities, inputs, outputs/outcomes and impacts to aid the development
of evidence based recommendations.

In this instance these outcomes relate to the welfare of animals in the EU and to wider EU
policy goals, such as the operation of the European single market. A summary of the
intervention logic for the EUPAW is presented in Figure 1.1. This shows the relationship
between the objectives (what we are trying to achieve), inputs (what we use to achieve this),
activities (what we do), outcomes (what we expect to change) and ultimate impacts (how this
affects the overall situation at EU level) of the EUPAW.

The intention is not to try and capture each detail of the EUPAW, but to show the
underpinning logic and the connections between resources, actions and result, as a tool to
help guide the evaluation. It is a model and, as such, a simplification of a necessarily more
complex set of actions.

Table 1.1 The Eleven Evaluation Questions

1 To what extent has EU animal welfare legislation achieved its main objective i.e. to improve the
welfare conditions of animals within the EU?

2 To what extent has EU legislation on the protection of animals ensured proper functioning of
the internal market for the activities concerned?

3 To what extent has EU funding for research and scientific advice on animal welfare contributed
to science based EU initiatives in the field of legislation, communication and for international
initiatives?

4 To what extent have EU actions of communication to stakeholders and the public contributed
to raise their awareness and responsibility towards animal welfare?

5 To what extent have EU international initiatives on animal welfare contributed to raising
awareness and creating a shared understanding on animal welfare issues and standards at
world level?

6 To what extent have EU international initiatives on animal welfare contributed to establishing

equivalent market conditions between EU businesses and businesses from third countries
exporting to the EU?

7 To what extent are the present financial instruments and the financial resources at EU level
adapted to the needs of the EUPAW? Would it be necessary to establish specific financial
instruments and/or dedicated resources to EU initiatives related to animal welfare?

8 To what extent does the EUPAW address the needs of stakeholders and the EU citizens?
Which areas need changes concerning objectives, scope, management systems or
processes? What kind of changes?

9 To what extent does the intervention logic, objectives and activities linked to the EUPAW
support or possibly conflict with those of other EU policies? To what extent are the elements of
the EUPAW intervention logic internally complementary, mutually supportive and consistent?
How successful has EUPAW been in promoting the necessary coherence and
complementarity between the different EU policies in collaboration with the Commission and
Member States?

10 To what extent do animal welfare policies contribute to the economic sustainability of the
sectors concerned (farming animals and experimental animals)?

11 What costs are involved in the management o
administrations?
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Figure 1.1 Intervention Logi c¢ for the EUPAW
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Evaluation Methodology

The study process was organised as a set of structured tasks. Table 1.2 provides an
overview of the method of approach, listing the tasks and the activities undertaken within
each of them.

Table 1.2Summary of Methodolo gy and Comprising Activities

Task Objective Comprising Activities
Task 1: To ensure a common and agreed Launch note and launch meeting
Launch understanding across the client group and
project team of the objectives, approach,
method, timing, including risks and risk
management strategy
Task 2: To develop a detailed specification of the Establishment of project website
Detailed approach, including baseline intervention (www.eupaw.eu), review and
Design logics, reference model and mapping of description of the policy,
stakeholder engagement process identification of intervention logics,
identification of key tasks and
stakeholders for evaluation
questions, design of survey
instruments, Inception Report and
Steering Group meeting
Task 3: To gather relevant information from written ~ National document/data review,
Research & and other sources via stakeholder stakeholder consultations, online
Stakeholder engagement consultation, further data gathering,
Engagement national missions and nationa
reports, evaluation team workshop
and Steering Group meeting
Task 4: To apply the information gathered to the Drafting of answers to evaluation
Analysis core evaluation questions guestions, evaluation team
workshops and completion of
analysis and revision of answers to
evaluation questions
Task 5: To present the findings of the project in a Interim Report, Draft Final Report,
Reporting clear and accessible manner Steering Group meeting and Final

Report

The remainder of this section of the report provides a brief explanation of the approach
taken to the primary research activities undertaken for the evaluation:

1 an online stakeholder consultation;
T interviews with stakeholders and EU policy makers;
1 national missions to selected Member States; and

1 areview of documents and data.

Online Stakeholder Consultation

An online stakeholder and public consultation was launched on 3 June 2010. Details of the
consultation were distributed to a wide variety of stakeholders representing a range of
interests and dealing with different types of animal. The consultation was open to the
public through the project website and closed on 31 August 2010.

The online consultation was designed to be concise and easy to complete. It was based on
a tick box matrix whereby stakeholders were asked to provide their views on a series of
statements (linked to the 11 evaluation questions) on a scale of fstrongly agreeoto fstrongly
disagreed In each case respondents were encouraged to provide supplementary
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explanations and evidence. The survey included a set of questions designed to help profile
the respondents and to allow responses to be filtered and analysed accordingly.

9,086 responses were received 7 a high number for evaluations of this type. The data
collected have been analysed in depth. The team has profiled responses across the sample
as a whole and looked at how replies varied according to the type of stakeholder and their
interests (e.g. individuals, businesses, those with interest in experimental animals, those
with interest in farm animals). Care has been taken in analysing and interpreting the results
to ensure that the views of different interest groups are given appropriate weight.

Further details of the online consultation, its findings, and a commentary on the sample, are
presented in Annex 4.

1.3.2 Interviews with Stakeholders and Policy Makers

The evaluation team completed 89 interviews with a total of 196 people. Interviewees
included representatives of non-governmental organisations (NGOs) with an interest in
animal welfare, sector representatives, research-based organisations, European
Commission officials, international organisations and third countries. These interviews
were supplemented by additional documentation and submissions from many of the
organisations involved. A list of the consultees is provided in Annex 2.

1.3.3 National Missions

The study team made vVvisits (6national mi ssi on:¢
Denmark, France, Germany, Hungary, Italy, Netherlands, Poland, Romania, Sweden,

Spain, UK) to interview governments and key stakeholders. In making the selection of

Me mber States and identifying interviewees the
evidence relevant to all animal types and areas of policy.

1.3.4 Document and Data Review

The evaluators reviewed a wide variety of policy documents, reports, scientific papers and
data sources to inform the responses to the evaluation questions. These are referenced in
endnotes to this report.

1.4 Structure of this Final Report
The remainder of this report is structured as follows:

I Section 2 provides a brief summary of the EUPAW for all four animal types (farm
animals, experimental animals, companion animals and wild animals) as well as an
overview of the economic significance of the sectors affected by the policy;

I Section 3 presents the findings in response to each of the eleven evaluation questions.

There are 6 Annexes:

I Annex 1 gives a list of acronyms used;

I Annex 2 gives a list of consultees;

I Annex 3 lists the contributors to this report;

Annex 4 presents a summary of results from the online stakeholder consultation;
I Annex 5 presents data tables used as evidence for the evaluation questions; and,

I Annex 6 contains a series of endnotes setting out the evidence referred to in the main
text.
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An Overview of the EUGs Policy

Introduction

The EU&ds policy on ani mal wel fare has al ways
although initially these did not make specific mention of animal welfare. The Treaty of

Lisbon, which entered into force on 1 December 2009, amended the founding Treaties.

Among the provisions of general application laid down in the Treaty on the Functioning of

the European Union (TFEU), is Article 13 TFEU. This constitutes a revised version of the

1997 Protocol on Protection and Welfare of Animals (the Treaty of Amsterdam). It states

that:

"in formulating and implementing the Union's agriculture, fisheries, transport, internal
market, research and technological development and space policies, the Union and the
Member States shall, since animals are sentient beings, pay full regard to the welfare
requirements of animals, while respecting the legislative or administrative provisions and
customs of the Member States relating in particular to religious rites, cultural traditions and
regional heritage."

The European Union operates under the principles of conferred competences and
subsidiarity. So competences not conferred upon the Union in the Treaties remain with the
Member States. In line with the principle of subsidiarity, in areas that do not fall within its
exclusive competence, the Union shall act only if and in so far as the objectives cannot be
sufficiently achieved by the Member States. As a consequence, certain topics of animal
protection have until now remained under the responsibility of the Member States (e.g. the
use of animals as companions, in competitions, shows, cultural or sporting events). Specific
animal welfare concerns related to wild animals, including those kept in captivity, remain in
general under the responsibility of the Member States. The management of stray dogs is
also the responsibility of Member States.

In 2006, the Commission adopted the first Community Action Plan on the Protection and
Welfare of Animals (2006-2010), where strategic priorities and future actions were
described. The action plan set out five main areas of action with regard to EU animal
welfare policy. An evaluation and assessment of the Animal Welfare Action Plan (2006-
2010) was produced by the Committee on Agriculture and Rural Development of the
European Parliament in March 2010 (rapporteur: Marit Paulsen).

The Commission is responsible for ensuring that EU legislation is properly implemented
and enforced, assisted, inter alia, by inspections carried out by the Food and Veterinary
Office (FVO). Within the present arrangements the FVO works only on the welfare of
farmed animals. There are no similar institutions or control mechanisms in respect of
legislation on the protection of experimental or zoo animals.

The following sections provide an overview of the four types of EU policy-related activity
(legislation, research, communications and international initiatives) introduced in Chapter 1.
Within each area of activity they examine what has been done in relation to the four animal
types (farm animals, experimental animals, companion animals and wild animals). The text
is descriptive rather than diagnostic. An evaluation of these activities is provided in Chapter
3.

Legislation

Most of the existing European animal welfare legislation is concerned with farm animals
and animals used in experiments. There has been some regulation of products derived
from cats and dogs, regulation of endangered wildlife trade as well as regulation of trade in
seal products. Legislation is also in place in relation to the conservation of wild animals in
Z00s.
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Farm Animals

Directive 98/58/EC™ sets out general rules for the protection of animals of all species kept
for the production of food, wool, skin or fur or for other farming purposes (including fish,
reptiles or amphibians).

Farming activities are also subject to specific Directives. These have progressively phased
out certain methods of production (e.g. individual pens for calves, individual stalls for
breeding sows and bare cages for laying hens). They also define space allowances, as
well as providing more requirements on the management of the animals. Minimum
standards for the protection of pigs® calves®, laying hens® and chickens for meat
production5 are all defined in legislation. The welfare of animals being transported is
addressed in a Regulation®, whilst a Directive’ covers the protection of animals at the time
of slaughter or killing. In 2009, a Regulation® on the protection of animals at the time of
killing was adopted and this will apply from 1 January 2013.

Other EU legislation with animal welfare implications includes Regulation (EC) No 73/2009°
(on cross compliance under the CAP), Regulation 1254/1999" (on export subsidies for live
cattle) and Regulation (EC) No 1698/2005™ (on support for rural development). The
Regulation on organic production and labelling of organic products12 includes high animal
welfare standards as one of its principal objectives. In its implementing rules®®, detailed
production rules are given in regard to animal welfare. These standards, which exceed the
requirements of the horizontal Community animal welfare rules, are obligatory if the term

6organicd .is to be used

Experimental Animals

The EU has made a commitment to pursue efforts to replace animals used in experiments
as well as to improve the welfare of those still being used. This led in 1986 to the adoption
of a Directive (86/609/EEC) on the protection of animals used for experimental and other
scientific purposes“. The Directive includes measures related to the use of experimental
animals such as their housing and care, requirements for the authorisation of persons and
establishments and the minimisation of pain, suffering and distress.

Due to the age of the Directive it was determined that new EU legislation was required to
ensure that law throughout Member States is more harmonised and responds better to the
current needs and scientific changes in the field. In 2008 the Commission adopted a
proposal15 to revise the Experimental Animals Directive. The agreement between the
European Parliament and the Council was reached in September 2010 and a new,
significantly more detailed and comprehensive Directive (2010/63/EU) entered into force on
10 November 2010.

The Cosmetics Directive™ is also relevant to experimental animals and amendments to this
legislation establish a programme for phasing out animal testing of cosmetic products and
their ingredients.

The Registration, Evaluation, Authorisation and restriction of CHemical substances
(REACH) Regulation17 constitutes a step towards the welfare of experimental animals. One
of the objectives of this Regulation states that testing on vertebrate animals for the
purposes of the Regulation shall be undertaken only as a last resort and that duplication of
tests should be limited.

Other relevant legislation includes Directive 91/414/EEC concerning plant protection
productslg, Directive 2004/10/EC on principles of good laboratory practicelg, and the
Decision on FP7%° making reference to the need for research activities to reduce the use of
animals in research and testing.

Companion Animals

The welfare of companion animals is not subject to EU legislation as such. A Regulation21
bans the placing on the market and the import to, or export from, the EU of cat and dog fur,
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and products containing such fur, in order to eliminate obstacles to the functioning of the
internal market and to restore consumer confidence that the fur products which consumers
buy do not contain cat and dog fur.

Wild Animals

The Regulation on trade in seal products® prohibits the placing on the EU market of all seal
products subject to limited exemptions. It aims to take account of the concerns expressed
by the citizens about animal welfare aspects of the seal hunt in relation to killing and
skinning methods.

The use of leghold traps is prohibited in the EU and there are import restrictions for furs of
certain animal species from countries not prohibiting leghold traps or not using traps which
meet international humane trapping standards. This is safeguarded by a Regulation23 on
the use of leghold traps.

In 1998 the EU concluded an agreement with Canada and the Russian Federation on
international humane trapping standards®. An agreed minute was concluded with the USA
on the same subject. The keeping of wild animals in zoos is regulated25 with the objective
to promote wild animal species protection and conservation by strengthening the role of
Z0os in the conservation of biodiversity.

Research

European research funding has been allocated to projects that have examined various
aspects of animal welfare in the Fifth, Sixth and now Seventh Framework Programme (FP).

Farm Animals

O0Econwel f ar-supporteds project thalP i8 considering animal welfare in a socio-
economic context, promoting insight on the impact for the animal, the production chain and
European society of upgrading animal welfare standards. It aims to provide suggestions for
the further improvement of farm animal welfare. In collaboration with stakeholder groups, it
will collate and investigate policy options and their impacts on the livestock production
chain, the animal and European society.

The European Animal Welfare Platform (EAWP) is a three year support action receiving
FP7 finance. It aims to improve farm animal welfare throughout the food chain by providing
a discussion platform for consumers, farmers, breeders, retailers, academics and a variety
of NGOs.

Directly relevant projects funded under the 6" Framework Programme included:

developing a European on-farm welfare assessment standard and a European animal
welfare information standard;

I 6Wel fare QualityE6, which integrated ani mal v

I OoLayWel d (evaluation of the welfare of laying
focus on enriched cages);

T 6Cloning in publ iamm@nirgapclohiig)y c debate on f

I 6Pigcasd (to provide information to support EL
surgical castration in pigs); and

I 6Dialreld (issues relating to religious slaugh

Other FP6 projects indirectly linked to animal welfare included &é Sabr ed (designed

a range of new breeding strategies to improve animal health and welfare) and Code-Efabar
(on good practices for farm animal breeding and reproduction). FP6 also included a
number of projects on fish welfare, especially in the elaboration of operational welfare
indicators.
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In the Fifth Framework programme, animal welfare-related research projects were funded
under the Quality of Life programme.

The Collaborative Working Group on European Animal Health & Welfare Research of the
Standing Committee on Agriculture Research (SCAR-CWG) was established to provide a
forum for the sharing of information by research programme managers and first met in
2005. It currently involves almost thirty funding organisations in over twenty countries. The
aim is to establish a network of research funders from Member and Associated States of
the EU, providing a forum leading to improved collaboration on research prioritisation and
procurement. It has a sub-group on animal welfare to provide a forum for the sharing of
information on national animal welfare research programmes.

European Co-operation in Science and Technology (COST) is an intergovernmental
framework which does not fund research itself but provides a platform for European
scientists to co-operate on projects and exchange expertise. It therefore contributes to
reducing the fragmentation in European research investments and opening the European
Research Area to co-operation worldwide. COST actions relevant to farm animal welfare
include work on:

~

I Measuring and monitoring farm animal welfare, with a view to addressing public
concern about that issue (COST 846);

1 Welfare of rabbits (COST 848);
i

Welfare of fish in European aquaculture (COST 867).

Experimental Animals

The European Centre for the Validation of Alternative Methods (ECVAM) is a unit of the

I nstitute for Heal th and Consumer Protecti

Centre (JRC). It supports the development, validation and acceptance of methods which
could replace, reduce or refine the use of laboratory animals.

A number of current EU-funded research programmes address the development of
alternative methods to the use of animals in safety assessment of products and
substances. Further details are given in Section 3.3.

Companion Animals

No EU wide research initiative with regard to the welfare of companion animals has been
identified.

Wild Animals

There are some examples of EU research related to certain aspects of welfare of wild
animals. One project (Humane Trapping Standards 2007-2009) was intended to identify
improved standards for killing and restraining trapping methods to improve welfare of
trapped animals. Another study explored physiological and behavioural criteria for
muskrats. Furthermore, in December 2007, EFSA adopted a scientific opinion on the
animal welfare aspects of different methods of killing and skinning of seals after having
looked at the best available evidence to assess whether seals can be killed rapidly and
effectively without causing avoidable pain, distress, fear and other forms of suffering and
which methods would most likely achieve that.

Communications (Inside the EU)

Research and analysis suggests that several

carried out during the evaluation period:

I Information provision, awareness raising and educational activities promoting animal
welfare and associated policies;
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I Measures to promote dialogue amongst the various stakeholder groups, including the
public;

I Consultative processes attached to the development or review of EU legislation on
animal welfare;

—_

Opinion surveys and other activity through which the Commission has monitored public
attitudes to animal welfare.

Examples of each are discussed below in the context of activity relating to each animal
type.
Farm Animals

Communication activities relating to farm animal welfare include:

~

I On education and information:

1 development of an extensive set of web pages on animal welfare for the DG
SANCO website;

T 6Farmland6, an idevelepeddbythe Coremisai@ntand tdesigned for
children aged between 9 and 12.

—_

On dialogue:

T A European Animal Welfare Information Platform set up with FP7 support to assist
dialogue between stakeholders and the general public on animal welfare.

I On consultation for policy development:

1 Fostering a more inclusive and consultative approach to policy formulation in the
welfare of farm animals through, for instance, internet-based open consultations on
specific animal welfare issues such as animal transport, the protection and welfare
of farmed animals and the slaughter of animals;

I On attitudes and opinions:

T Investigating consumer attitudes towards the welfare of farmed animals through
Eurobarometer surveys.

Experimental Animals

In the area of experimental animals, communication activities have included measures
targeted at:

~

I On education and information - Development of web pages relating to EU policy on
laboratory animals on the DG Environment website.

I Consultations - As part of the process to develop the Commission Proposal to revise
Directive 86/609/EEC, a public consultation and a specific expert consultation were
held in 2006 in addition to a number of other special focus consultations such as on
severity; and

I Dialogue - In 2005 the European Commission and a number of companies and trade
federations active in various industrial sectors launched the European Partnership for
Alternative Approaches to Animal Testing (EPAA) as a voluntary, consensus based
partnership to promote the search for new alternative approaches and strategies.

Companion Animals

No EU initiatives are known in this area.
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Wild Animals

A public internet survey was carried out in 2008/2009 on attitudes towards trade in seal
products and attitudes towards the regulation of trapping in the EU. Furthermore, two
stakeholder hearings as well as specific expert workshops were held.

International Initiatives

The EU has, especially through the activities of the Commission, taken steps to promote
animal welfare beyond the EU in various contexts. As part of that process the Commission
has developed its relationships with the main intergovernmental organisations working in
this area.

Farm Animals

The Council of Europe Conventions on animal welfare have been used as a basis for
relevant EU legislation. Three Council of Europe Conventions concern the welfare of
farmed animals, namely the protection of animals kept for farming purposesze, the
protection of animals for slaughter27 and the protection of animals during international
transportzs. The Council of Europe in 2010 cancelled all its activities in relation to animal
welfare and it is uncertain if it will continue to work in this field.

The World Organisation for Animal Health (OIE), an intergovernmental organisation with
177 member countries and territories has taken a lead role in animal welfare since it was
first identified as a priority in its Strategic Plan of 2001-2005. OIE members mandated the
organisation to take the lead internationally on animal welfare and to elaborate
recommendations and guidelines covering animal welfare practices. A permanent Working
Group on Animal Welfare has been established and guiding principles on animal welfare
were included in the OIE Terrestrial Animal Health Code (Terrestrial Code) in 2004. All EU
Member States are members of the OIE and the European Commission is actively involved
in the Ol Eds wor k.

In 2006, the European Commission, the Finnish Presidency, the OIE, the Council of Europe
and others organised a joint international workshop on animal welfare. The Commission
has actively contributed to a Food and Agriculture Organisation (FAO) capacity-building
initiative, which aims to implement good animal welfare practices. Within this initiative, an
internet portal has been launched with information on farm animal welfare®.

The Commission also works with the World Health Organisation (WHO), the World Bank
and others to promote animal welfare. Two international conferences have been organised
in recent years. The EU is also initiating new work in Codex Alimentarius (established by
the FAO and the WHO) on regular updates of organic production standards. In particular,
the inclusion of the new EU organic aquaculture standards®® was accepted recently and
should be discussed in the next few years. The Codex is the reference standard for
acknowledging organic standards from third countries and therefore important for imported
products under equivalence schemes®.

The Commission also works to incorporate on a voluntary basis animal welfare standards in
bilateral veterinary agreements. The EU-Chile Association Agreement was the first such
agreement to include animal welfare within the Sanitary and Phytosanitary (SPS) Chapter.
It therefore represented a precedent for other bilateral activities. The inclusion of animal
welfare has been negotiated in free trade agreements with Korea, Central America,
Colombia and Peru.

Experimental Animals

The EU is party to the Council of Europe Convention on experimental animals®. The
Convention® covers areas such as care and accommodation, conduct of experiments,
humane killing, authorisation procedures, education and training, and statistical information.
The Convention includes technical appendices providing guidelines for accommodation and
care of animals (Appendix A) and tables for the presentation of statistical data on the use of
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animals for scientific purposes (Appendix B). Some revisions to Appendix A were
incorporated into EU legislation through a Commission Recommendation® in 2007.

The EU has contributed to the work of the OIE and the International Cooperation on
Cosmetics Regulation (ICCR)35 with regard to experimental animals. The OIE established
a Laboratory Animal Welfare ad hoc Group (LAWG) in 2007. The OIE has been raising
awareness on the issue of air transportation of laboratory animals in forums such as the
LAWG and international laboratory animal science organisations. In May 2009 OIE
adopted, for the first time, standards for the use of animals in research. These standards
are to be used by OIE member countries when formulating regulatory requirements, or
other forms of control, in the field of animal use for scientific purposes.

The ICCR established an International Cooperation on Alternative Test Methods (ICATM)36
to promote international cooperation and coordination on the scientific validation of non-
and reduced-animal toxicity testing methods between the EU, US, Canada and Japan.

253 Companion Animals

The OIE Terrestrial Code contains guidelines on the control of stray dog populations. The
standards are regularly updated to take account of latest scientific findings. It addresses
humane methods for the control of dog populations and the prevention of important
zoonotic diseases, such as rabies and hydatidosis, in communities.

While the welfare of stray dogs is not a matter of EU competency, the EU has a role in
establishing a common position for OIE negotiations.

254 Wild Animals

The trade in protected species of wild fauna and flora is regulated by Regulation 338/97%
and implemented by Regulation 865/2006%° implementing the provisions of the Convention
on International Trade in Endangered Species of Wild Fauna and Flora (CITES) within the
EU and exceeds CITES in a number of respects. The Regulations are dedicated to ensure
that international trade in endangered wild animals does not harm their conservation status.
Rules are developed within CITES for conservation purposes and only cover species
threatened by trade. Within that framework some measures in relation to animal welfare
are included (e.g. the protection of animal welfare during the transport of the species
covered). As regards the trapping of certain fur animals, the EU cooperates with Canada,
the Russian Federation and the USA (see 2.2.4 Agreement on International Humane
Trapping Standards).

2.6 Economic Significance of the Sectors Affected by the EUPAW

Sectors that keep and use animals pl dable2ahh i mpor
provides a summary of the economic significance of some of the key sectors affected either
directly or indirectly by policies for the welfare of farmed and experimental animals.
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Table 2.1 Economic Significance of Relevant Sectors 2007

Sector Number of Total Total Value added
enterprises turnover/ employment at factor cost
output (am)
Total Agriculture Industry
13,681,370 359,433 11,849,850 155,779
Livestock Agriculture
8,606,370 145,406 6,082,850 63,019
Manufacture of food products and beverages
310,283 934,538 4,647,200 198,634
Production, processing, preserving of meat and
meat products 42,910 190,000 1,000,000 33,000
Manufacture of vegetable and animal oils and fats
8,999 42,381 65,900 4,221
Manufacture of dairy products :
12,945 130,000 19,000
Manufacture of prepared animal feeds
5,090 63,364 127,700 7,988
Wholesale of agricultural raw materials and live
animals 63,631 211,228 341,100 15,969
Wholesale of live animals
17,600 41,000 52,200 1,980
Wholesale of food, beverages and tobacco
211,421 859,132 1,873,600 80,624
Wholesale of meat and meat products
22,046 78,061 173,600 7,291
Wholesale of dairy produce, eggs and edible oils
and fats 15,041 76,676 115,000 5,636
Retail sale of food, beverages and tobacco in
specialized stores 495,295 136,000 1,450,000 27,200
Retail sale of meat and meat products in
specialised stores 123,149 33,689 373,600 7,441
Manufacture of chemicals and chemical
products 33,573 745,686 1,860,700 193,849
Manufacture of basic chemicals
8,550 334,263 551,700 67,515
Manufacture of pesticides and other agro-chemical
products 646 11,731 27,100 2,935
Manufacture of soap and detergents, cleaning and
polishing preparations, perfumes and toilet 8,000 75,135 259,400 17,648

preparations

Source: Eurostat

2.6.1 Farm Animals

Policies for farm animal welfare potentially affect a wide range of businesses in agriculture
and the wider food chain. There are direct effects on agricultural businesses involved in the
keeping of farm animals, as well as other directly regulated activities such as transporters
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and slaughterhouses. Indirectly policies affect a wide range of businesses involved in the
processing, distribution and sale of livestock products.

While agricult ur e d s share of economic activity cont.i
employment for 8.9 million people in the EU25 in 2008, some 4.3% of the working
population, and contributed i1 55 bi Il I i on of the EUG6s Gross Val ue
Livestock farming produced output of 149 billion in the EU27 in 2008 accounting for 41%
of overall agricultural output (Table 2.2)*°.
Table22Val ue of Agricultur al Producti on, Producer
U million
Total Agricultural Production 363,186
Of which:
Crop Production 198,734
Livestock Production 149,177
Of which:
Cattle 28,915
Milk 52,699
Pigs 32,871
Eggs and Poultry 24,736
A further 1.0 million people are employed in food processing based on animal products,
and 128,000 in the manufacturing of animal feed. Wholesaling of live animals employs a
further 2,000 people and wholesaling of livestock products a further 289,000. There are
also 374,000 jobs in specialist meat retailers (Table 2.1).
No data are available on the number of livestock transporters. DG SANCO figures indicate
that there were 4,008 registered slaughterhouses in the EU in 2007.
Experimental Animals
The use of experimental animals occurs on a smaller scale than for farm animals but plays
an important role in a variety of research and development (R&D) activities. The Impact
Assessment for the revised Experimental Animals Directive estimates that 1,330
establishments across the EU use animals in experiments, with the number of breeders
and suppliers of animals for experimental pur po

About 9,300 new projects involving animal tests are annually started in the EU-25, which
often last for several years. An average project was estimated to cost about (300,000 over
three years. This suggests annual expenditure in the order of (2.8 billion annually on
research projects using animals.

On this basis the number of people employed in R&D projects using animals in the EU is
estimated at 28,000%.

The Impact Assessment estimates a breakdown of projects as follows:

1 Universities: 68.0% of projects
I Commercial organisations: 12.6% of projects

1 Government departments 3.6% of projects
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Other public bodies 9.4% of projects

I Non-profit organisations 4.2% of projects
Hospitals: 1.2% of projects

I Public health laboratories: 0.6% of projects.

Industrial sectors using experimental animals include pharmaceutical, chemical, pesticide,
food and feed producers. These collectively support 343,000 companies in the EU, with
turnover of 01,680 billion and employing 6.5 million people (Table 2.1).

Pet Animals

There are few official estimates of the economic significance of the pet industry. Available
data are given in Table 2.3.

Table 2.3 Economic Data on European Pet Sector

Year Data
Total pets* 2010 191 million
Pet Food Manufacture®?
No of companies 2007 864
Turnover 2007 ua11 billion
Value added at factor cost 2007 az2. billion
Employment (direct)
EU pet food industry® 2007 29,400
EU pet sector (estimate)** 2009 289,000
EU dog breeders (estimate)*® 2009 32,000
EU veterinarians for pets46 2009 78,000
German dog sector®’ 2009 100,000
Other
Dog and cat sales EU*® 2005 ail. billion
UK market for pet insurance® 2002 u1ls8 million
Value of veterinary services related to 2004 u1o0 million

companion animals in Sweden®°
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3 Response to theEvaluation Questions

This Chapter addresses the core of the evaluation. It provides answers to the eleven
evaluation questions listed in Table 1.1. The answers are supported by data tables (Annex
5) and a series of endnotes (Annex 6).

3.1 Question 1: To what extent has EU animal welfare legislation achieved its
main objective i.e. to improve the welfare conditions of animals within the
EU?

311 Summary

EU legislation has improved the welfare conditions for those groups of animals that
are covered by targeted legislation, such as pigs, calves, laying hens, animals during
transport and experimental animals. In order to be effective in achieving higher
standards of welfare, legislative tools have to contain detailed requirements and
cover all aspects of welfare. For zoo animals, EU legislation aims at biodiversity
conservation and does not specifically refer to animal welfare. Welfare could be
improved by providing more detailed requirements for the needs of wild animals.

Enforcement procedures are in place, both in Member States and at EU level. The
systems appear to be functioning, but variations in enforcement undermine progress
towards uniformly high standards across the EU. There is potential to achieve much
higher standards of animal welfare by strengthening the enforcement of current EU
legislation. The welfare assessment protocols developed in the EU funded Welfare
Quality® project could be adapted for enforcement.

By extending the scope of EU welfare legislation, several other groups of animals
could benefit from higher welfare standards. This can be achieved either through
laws targeted at particular groups of animals or through a general EU animal welfare
law. Non-legislative routes can also be utilised.

3.1.2 Introduction

Legislation is the main policy instrument used by the EU to improve animal welfare. Its
effectiveness in improving the welfare of animals in the EU depends on the range and types
of animals covered, the requirements of the legislation (including the level of welfare
standards, how these compare to a general welfare framework and whether they are
enforceable), and the extent to which legislation is enforced in practice at Member State
and EU level.

Animal welfare science is multi-dimensional, including elements such as biological function
(showing normal behaviour), physical health and fithess and sense of well-being. Welfare
science is also in constant development and incorporating new insights, for example on the
sentience of animals®.

The use of animals and their products by humans also introduces an important 6 mor al 6
judgement to animal welfare.

The complicated nature of the scientific field is reflected in the numerous definitions that
exist for animal welfare, all emphasising different aspects. Three different positions have
emergedsz:

—_

The subjective experience approach, which focuses on animal feelings;

I The biological functioning approach, which emphasises optimal biological functioning
needed for coping; and

I The natural living approach, emphasising the possibility to express natural behaviour
and |iving a o6naturaldo I|ife.
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With the current state of scientific knowledge and the multi-factorial character of welfare
science, describing an absolute level of welfare for a certain animal group or housing
system is impossible. Welfare also depends to a great extent on the management of the
system. There are however some generally-held views regarding the welfare potential of
certain husbandry systems. For example, it is hard to conceive how the inherent limitations
of the barren conventional cage could ever fully satisfy the welfare requirements of the
laying hen®,

Science has shown that the intensive production systems currently in use throughout the
EU are associated with welfare issues™. For example:

~

I Inthe case of pigs-housi ng does not al ways meet
frustrated animals can exhibit stress-related behaviour, such as biting the bars of their
pens and biting the tails of other pigs. To prevent pigs from damaging each other, tail
docking is common. Poor housing can give rise to respiratory and foot problems.

I In the case of laying hens - poultry housing systems should allow laying hens to forage,
peck and scratch the ground, dust bathe, and move away in search of a nest and roost.
Even where these conditions are met, stress-related behaviour such as feather pecking
still occurs. To prevent hens from damaging each other through this behaviour, beak
trimming is common.

—_

In the case of broilers - The main welfare issues for broiler (meat) chickens are
associated with selective breeding for fast growth, aggressive mating behaviour and
restricted feeding.

—_

In the case of dairy cows - Long term genetic selection for high milk yield is the major
factor causing poor welfare in dairy cows. Some of the most important aspects of poor
welfare are disease conditions, in particular foot and leg disorders and mastitis.
Reproductive and behavioural problems are also relevant indicators of poor welfare™.

I In the case of farmed fish - Welfare of farmed fish remains a major concern for the
European aquaculture industry. The main causes are to be found in environmental
conditions (e.g. water quality), husbandry practices (e.g. feed and feeding regime), and
the genetic make-up of the stocks™®.

Welfare has traditionally been assessed on the basis of the housing and resources that
have been provided (input- or resource-based measures). In recent years, the focus has
shifted to outcome- or animal-based measures (e.g. lameness) as valid indicators of animal
welfare, since welfare is a characteristic of the individual animal, not just the system in
which animals are farmed®’. Assessment systems for farm animal welfare increasingly use
grouped measures (including resource- and animal-based measures) to address welfare
criteria, in order to answer questions su

The main aim of a large EU-funded collaborative research project, Welfare Quality®58 was
to develop harmonised measures by which animal welfare could be monitored from farm to
slaughter. The principles and welfare criteria developed in the Welfare Quality® project
(Table A1.1) have been built on the well-known welfare framework of the Five Freedoms™.
The Welfare Quality® principles and criteria have been used in the current evaluation to
assess the potential of EU animal legislation to enhance welfare.

As there is no single generally agreed parameter for welfare, a detailed quantitative
analysis of improvement in animal welfare as a consequence of EU legislation is
difficult. Therefore the scope, content and impact of EU welfare legislation has been
analysed, taking account of views and evidence provided by stakeholders and
Member State authorities.
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3.1.3 Assessment
3.1.3.1 Analysis of the Scope and Content of Legislation

A legislative framework that ensures basic housing and care principles for animal species is
a starting point for achieving good welfare. Only certain groups of animals in the EU benefit
from targeted legislation that sets out housing and care requirements in detail. An
assessment of the level of standards in the legislation and the number of animals covered
by targeted legislation provides a broad indication of the overall scope of the legislation.
This section considers the scope and content of legislation relating to:

1 Farm animals;
I

Transport of animals;

—_

Slaughter;

I Use of animals in experiments;
I Wild animals;

I Wild animals in circuses; and

I Other issues, such as trade in seal products.
Farm Animals

Tables A1.2 1 Al.6 provide a comparison of the five main farm animal Directives (Farm
Animals, Pigs, Calves, Laying Hens and Broilers) with Welfare Quality® principles and an
assessment of the level of detail and the specificity of requirements in the legislation. The
Directives for Pigs, Calves and Laying Hens contain most guidance, with details and more
specific requirements on how to meet the standards. Both the Farm Animals and the
Broiler Directives have fewer details and specificity and give mainly general directions. It
should be noted however, that the Broiler Directive was drafted with the aim to measure
welfare outcomes, rather than setting detailed standards®’.

The clearest standards are given in the areas of feeding and housing, with a moderate level
of guidance on health aspects. All Directives, except the Pigs Directive, provide little
guidance on allowing animals to perform appropriate behaviour. This is a welfare concern,
as welfare goes beyond good housing, feeding and health®. These findings support views
from stakeholders and Member State representatives, that specific guidelines are important
if high standards of welfare are to be achieved.

This analysis shows that the standards set by the Directives for Pigs, Calves, Laying
Hens and Broilers (when implemented), have the potential to raise the welfare of
these groups. 1.4 billion farm animals® fall under the scope of these Directives® (see
summary Table 3.1 and full details in Table A1.7).

Large groups of farm animals are not covered by specific EU welfare legislation®, as
shown in summary Table 3.1 (full details in Table A1.8). The totals shown are 868 million
farm animals and 1.3 billion tonnes of fish in aquaculture.
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Table 3.1Summary of Terrestrial and Aquatic Farm Animal Numbers in Europe

Animal group (specific EU Directives) per 1000 head Year
Calves 25,069 2009
Layers 453,393 2009
Pigs 151,963 2009
Broilers 793,500 2007
Total 1,423,925

Animal group (no specific EU Directives) per 1000 head Year
Cattle (without calves) 63,232 2009
Sheep 88,810 2009
Goats 13,042 2009
Turkeys 197,452 2009
Geese 13,289 2009
Ducks 154,584 2009
Horses 4,064 2008
Fur animals (mink, fox, finnraccoon) 26,213 2008
Rabbits 307,933 2008
Total 868,620
Aquaculture (tonnes live weight) 1,306,652 2007

Source: Data from Eurostat, FAOSTAT and EFBA - see details in Tables A1.7 and A1.8.

Transport Legislation

It is generally recognised that the Transport Regulation has assisted in raising
animal welfare standards compared to previous legislation. Despite this, many
stakeholders raised concerns about its effectiveness. Some requirements are unclear due
to a lack of scientific basis or limited practical applications and enforcement. As transport is
a much debated subject in relation to welfare®®, some of the main issues from the
Regulation are briefly discussed here®.

The Regulation requires higher standards than previous legislation (Table A1.9). It
provides a standardised framework and minimum standards for animal welfare during
transport across all Member States. It addresses the fitness of animals for transport. This,
coupled with improvements in the design of modern livestock vehicles required by the
Regulation, has been recognised by the industry and welfare organisations as being a key
factor in improving welfare.

New requirements for mechanical ventilation, temperature monitoring and vehicle
navigation systems on vehicles making long journeys are now implemented and offer the
potential for further improvements in animal welfare. However, the scientific basis for
temperature limits for animals is questioned by the industry, welfare groups and scientists®’.
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The Regulation requires those dealing with animals during transport, including at markets
and assembly centres, to be trained and demonstrate their competence in handling. There
are also requirements for documentation relating to the movement of animals (animal
transport certificates, journey logs, etc.). This has provided a framework within which
Competent Authorities can monitor livestock movements®.  Harmonised formats for
certificates mean that there are fewer issues when transporting livestock across the EU,
especially as Member States are now required to provide contact points to improve the
exchange of information. Some in the industry consider the paperwork more burdensome,
but generally it is thought to be a positive step. Despite the introduction of more electronic
based systems there is still an additional burden of keeping paper records for inspection at
a later date.

There is confusion over the specific requi

specifically where the data will be stored and who has access. Some transporters have
already made significant investments in operational systems that they assume meet the
requirements of the legislation but there is ongoing concern that future interpretation of the
Regulation may mean that reinvestment is needed to meet new standards.

Stakeholders argue that further scientific research is required to assist better definition of
the acceptable maximum journey times and recovery periods for the different species and
ages of animals that are transported. Younger animals and horses are of particular
concern. Furthermore, in the experience of hauliers, Member States interpret the
requirements on journey times differently.

The requirement for all species to be unloaded during 24-hour rest periods interacts with
the limits on journey times, since shorter journey times require more frequent unloading,
and sufficient facilities to meet this requirement do not exist. It is recognised that some
species need to be unloaded, while others, such as pigs, may be kept on the vehicle and
rested, fed and watered quite satisfactorily although this needs to be done in appropriate
locations.

There is a disparity between ani mal travel

were possible between these two requirements, it is anticipated that there would be better
compliance and ease of enforcement, as there are existing procedures across Europe for
checking driversd hour s.

Slaughter Legislation

Regulation (EC) No 1099/2009 on slaughter (to be applied from January 2013) replaces
Directive 93/119/EC on the protection of animals at the time of slaughter or killing. That
Directive covered animals kept for the production of food, wool, skin, fur and other
products. The new Regulation falls outside the prescribed time frame of the current
evaluation.

The basic principle embedded in the Directive was that animals should be spared avoidable
excitement, pain or suffering during movement, lairaging, restraint, stunning, slaughter or
killing. However, the levels of compliance and enforcement varied widely across the EU.
The Directive had not been substantially amended since its adoption although substantial
scientific and technical developments had occurred.

Stakeholders anticipate that the new Regulation will deliver significant improvements in
animal welfare. Table A1.10 highlights some main differences between the Directive and
the new Regulation. The Regulation acknowledges the evolving level of scientific evidence
in favour of sentience in fish and states that they should be spared any avoidable pain,
distress or suffering during their killing and related operations. Owing to the large
differences between species of farmed fish, as well as inadequate scientific data, detailed
requirements for targeted groups are not provided in the Regulation.

The Regulation allows Member States to adopt additional national standards in some
areas, although this is cause for concern for some animal welfare NGOs. For example, the
derogation for religious slaughter can lead to large groups of animals being slaughtered
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without stunning, depending on national legislation. Animal welfare NGOs would have liked
a commitment to phasing out stunning for poultry in electrical water baths and carbon
dioxide stunning or killing of any animal by use of carbon dioxide. Such views are based on
scientific evidence®. An animal welfare NGO expressed concern about the permitted killing
methods of fur animals, including carbon dioxide’®, carbon monoxide and head-to-tail
electrocution.

Experimental Animals

Legislation on animal experimentation is very different from law on other aspects of animal
welfare, where the ultimate objective is to ensure that the animals are protected from harm.
Experimental animals cannot always be protected from pain and discomfort. The
objectives of the legislation on experimentation generally relate to what can be done to
animals as well as to identification of measures to eliminate unnecessary suffering.
Directive 86/609/EEC on animals used for experimental and other scientific purposes has
therefore someti mes been <called Opermissivebd.
Welfare Quality® is difficult.

The Directive specifies general principles on how animals can be used for experimental
purposes, requirements for training and education of the personnel, sets guidance on
housing and care, requires the use of alternative non-animal methods when reasonably and
practicably available and in case animals need to be used, requires methods that use the
minimum numbers and inflict minimum pain, suffering, distress and lasting harm on
animals.

The field of animal experimentation lacks transparency and the research community is
reluctant to disclose information™ and it is therefore difficult to assess the effect the
Directive has had. Around 12 million experimental animals’ fall under the scope of the
current Directive (see Table A1.11 for 2005 data73).

NGOs focussing on experimental animal welfare see the existing Directive as too narrow in
scope - it excludes a number of species of concern and also various types of experiments
or uses of animals, and it does not explicitly mention the concept of the 3Rs (Replacement,
Reduction and Refinement’®). The wording of the Directive followed Council of Europe
Conventions - these are open to interpretation and therefore difficult to enforce. The
Directive does not require compulsory authorisation of experiments or ethical review
processes.

The reporting system in the existing Directive was criticised as being inadequate and
outdated by one NGO focussing on experimental animal welfare. At the moment most
Member States publish basic statistical information on a yearly basis, but only a few
Member States publish information on ethical evaluation. This means that it is difficult to
assess the welfare impact that practices have on animals.

Despite these points of criticism’®>, NGOs focussing on experimental animals and
representatives of the pharmaceutical industry have acknowledged that the Directive has
established minimum standards and that this has helped to improve conditions for
experimental animals. The Directive has also been a driving force for improvements in
national legislation within some Member States.

The revised Directive’ targets the implementation of the 3Rs, with a specific focus on
Refinement and Reduction, while the Replacement principle remains as the ultimate goal in
areas where this is scientifically not yet feasible. All uses of animals will be subject to
authorisation and a compulsory project (ethical) evaluation.

The wider scope of the new Directive in terms of species’’ is viewed by consulted
experimental animal NGOs as a positive step forwards. However, there is concern that the
Directive will not include other invertebrates that are considered as sentient, such as
decapod crustaceans’®. The new legislation will set tighter rules for the use and care of
non-human primates and introduces a ban on the use of great apes in procedures, but
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neither the existing nor revised Directive sufficiently address the use of other species that
the public are concerned about, such as dogs and cats’®.

The principle of protecting animals is beginning to be incorporated in other legislation that
(directly or indirectly) requires use of animals. For example, the principle of the 3Rs,
(particularly the use of alternatives, where available), is included in the REACH Regulation,
Directives on biocides and plant protection products, and the 7t