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I. What is this document and why has it
been prepared and made available to
the public?
This document is an environmental assessment that has been prepared,
consistent with the Animal and Plant Health Inspection Service’s National
Environmental Policy Act implementing procedures (Title 7 of the Code
of Federal Regulations, Part 372), for the purpose of discussing how the
action described below could affect the quality of the human environment.
This environmental assessment is being made available to the public.
Written comments are welcome and should be sent to the contact person
identified in the notice making this document available to the public on or
before the comment due date.

II. What proposed action is examined in
this document?
The Animal and Plant Health Inspection Service is considering amending
its regulations1 to provide for the movement of municipal solid waste2
from Hawaii into the continental United States. The regulations that
currently apply to “garbage” are designed to keep harmful pests and
diseases from entering the continental United States from certain points
outside of the continental United States. The regulations contain
provisions that apply primarily to waste generated aboard ships and
aircraft and do not specifically address municipal solid waste. APHIS is
considering amending its regulations to allow municipal solid waste from
Hawaii to be moved to the continental United States if it is pressed,
packaged, shipped, and disposed of in a manner that the Administrator
determines is adequate to prevent the introduction or dissemination of
plant pests, and if it is moved in compliance with all applicable laws for
environmental protection. If the regulations are changed in this manner,
the Administrator will evaluate specific proposals to move municipal solid
waste from Hawaii under these conditions. Movements would occur
under a compliance agreement.
On its face, the regulatory change APHIS is considering is
environmentally benign; indeed, it is intended to ensure that appropriate

1

See Title 7 of the Code of Federal Regulations, section 330.400.
For purposes of this environmental assessment, municipal solid waste will not include ash
(incinerated waste), which is not regulated by the Animal and Plant Health Inspection Service, nor will
it include agricultural or yard waste, which will be diverted from the waste stream destined for
transport to the continental United States.
2

1

safeguards are applied to municipal solid waste moved from Hawaii. If
the regulations are changed as described above, any risks to the quality of
the human environment may be associated with specific applications
submitted thereunder, and thereafter will be examined in the context of the
National Environmental Policy Act process.
The Center for Plant Health Science and Technology of the United States
Department of Agriculture developed a risk assessment (attached as
appendix A to this document) that evaluates the ability of the packing and
pressing technology to keep plant pests and noxious weeds from entering
the continental United States.3 This environmental assessment builds on
the plant-health risk assessment and discusses aspects of environmental
quality that could be affected were the packing and pressing technology
employed. Environmental issues discussed below in this assessment will
likely be encompassed in specific proposals that may be submitted, should
amendments to the regulations be adopted. This environmental
assessment is intended, in part, to facilitate consideration of those issues in
the context of such specific proposals.

III. What is the purpose of and need for
the proposed action?
The major landfill on Oahu, Hawaii, Waimanalo Gulch Landfill, is
reaching capacity. If the agency adopts the amendments to its regulations,
thus providing an alternative method to move municipal solid waste from
Hawaii to the mainland United States, then unnecessary restrictions would
be lessened or deleted on APHIS’ quarantine of Hawaiian garbage. By
permitting municipal solid waste to be transported off-island to the
continental United States using the special processing method, Hawaii will
have other alternatives for dealing with disposal of its municipal solid
waste. The amendments have been designed to meet Hawaii’s need.

IV. Are there any alternatives to the
proposed action that should be
considered, and, if so, what are they?
Other alternative waste disposal options may be available to Hawaii to
meet its need, but none are currently before the agency. There is room for

3

Risks to animal health have not been considered in the context of the risk assessment process
because there are currently no known exotic animal diseases in Hawaii that would pose a threat of
entry into the continental United States.
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consideration of alternatives involving conditions of specific movements
of municipal solid waste from Hawaii into the continental United States.
These alternatives, however, would be reflected in further environmental
analyses of specific submitted requests for movement of municipal solid
waste, and could be presented as safeguards established within compliance
agreements. This document will explore potential environmental effects
that may be associated with the packing and pressing technology and
transportation of the packaged waste from Hawaii to landfill sites in the
continental United States. A “no action” alternative, which assumes that
Hawaii’s municipal solid waste would not be shipped off-island to the
continental United States, is also considered to establish the environmental
risk baseline for both the continental United States, as well as Hawaii.4
Since the amendments do not involve “unresolved conflicts concerning
alternative uses of available resources,”5 no other alternative is considered
in this document. Comments that provide feasible alternatives with
supporting documentation are welcome.

V. What are the environmental effects of
the proposed action and alternatives?
A. What types of impacts6 are considered?
Regulations implementing the National Environmental Policy Act require
that several types of impacts to the human environment7 be considered.
Direct effects, which are caused by the action and occur at the same time
and place, must be considered. Indirect effects, which are caused by the
action and are later in time or farther removed in distance, but are still
reasonably foreseeable, must also be considered. Finally, cumulative
impacts, which are impacts on the environment that result from the
incremental impact of the action when added to other past, present, and
reasonably foreseeable future actions, regardless of what agency (Federal
or non-Federal) or person undertakes such actions, must be considered.
4

Under the current regulatory requirements, regulated garbage from Hawaii could be moved to the
continental United States on a means of conveyance only if such garbage is contained in leak proof
receptacles and is disposed of in an approved facility for incineration, sterilization, or grinding into an
approved sewage system. See Title 7 of the Code of Federal Regulations, § 330.400(f). It appears
that the volume of municipal solid waste needed to move off island makes the current regulatory
requirements economically infeasible for private entities to assume the fiscal burden of such
movement.
5
Section 102(2)(E) of the National Environmental Policy Act, codified at Title 42 of the United States
Code, Section 4332(2)(E). An environmental assessment must include a brief discussion “of
alternatives as required by section 102(2)(E),” among other topics listed. See Title 40 of the Code of
Federal Regulations, § 1508.9(b).
6
The terms “effects” and “impacts,” as used in this document, are synonymous.
7
The “human environment” is “interpreted comprehensively to include the natural and physical
environment and the relationship of people with that environment.” Title 40 of the Code of Federal
Regulations, section 1508.14.

3

Pest risks associated with movement of Hawaii’s municipal solid waste to
the continental United States should be considered together with any
closely related actions or reasonably anticipated future actions involving
similar pest risks to satisfy cumulative impacts analysis requirements.
Likewise, effects on the environment from pesticides and other measures
that may be used to eradicate or control introduced pests in the continental
United States should not be considered apart from the effects of other
pesticides or measures being used in the affected area for whatever
purpose.

B. How can the amendments to the regulations,
including alternatives, affect the quality of the
human environment?
A threat to environmental quality in the continental United States
associated with transporting municipal solid waste from Hawaii is the
entry and establishment of harmful non-indigenous plant pests and
noxious weeds that might accompany such waste. Harmful nonindigenous plant pests and noxious weeds that might accompany Hawaii’s
municipal solid waste may include noxious weed seeds, for example, that
could affect an ecological niche by overtaking an area previously
populated by domestic plants.
Were harmful non-indigenous species to find their way into the
continental United States and become established, actions to eradicate or
control these pests or weeds would be required. Such actions usually
involve the use of pesticides, the potential effects of which on the quality
of the human environment represent indirect impacts.
Other potential impacts that should be considered involve an increase in
barge traffic and either rail or truck transport of the bales to a landfill.
Increases in traffic are often associated with increased accident rates, as
well as increased air and water pollution. The degree to which the
increased traffic resulting from movements of municipal solid waste
would have on the current accident rate or level of air and water pollution
is unknown at this time, and can only be analyzed based on specific
proposals to move such waste into the continental United States.

C. What aspects of environmental quality could be
affected by amendments to the regulations, how,
and to what degree?
In determining whether or not an environmental impact statement should
be prepared for the regulatory amendments, the decisionmaker should
4

evaluate certain intensity factors regarding environmental quality issues.
This subsection of the environmental assessment will be developed in the
context of those factors and issues, which are enumerated in regulations
implementing the National Environmental Policy Act.8 Only those factors
and issues that may apply will be discussed below.
To better understand the action’s magnitude of impact on the quality of the
human environment, the “no action” alternative establishes an
environmental risk baseline. For purposes of this environmental
assessment, “no action” means that APHIS would not amend its
regulations to provide for the movement of municipal solid waste from
Hawaii using this pressing and packaging technology. The environmental
risk baseline for the continental United States, therefore, would be zero.
For Hawaii, the “no action” alternative may involve an environmental risk
due to the impending absence of garbage disposal options in the State of
Hawaii.
Many of the potential environmental impacts discussed below arise from a
scenario that assumes accidental introduction into the continental United
States and potential establishment of harmful non-indigenous plant pests
that could accompany Hawaii’s municipal solid waste. The likelihood of
such an occurrence has been evaluated for municipal solid waste that has
been processed prior to shipment using a special packing and pressing
technology,9 and transported from Hawaii to the continental United States.
Agency risk assessors have concluded in a plant pest risk assessment that,
with certain safeguards, transportation of municipal solid waste from
Hawaii to landfills in the continental United States does not pose a
significant risk that harmful plant pests or noxious weeds will become
established in the continental United States. Those safeguards include
diversion of yard and agricultural waste from the municipal solid waste
stream, monitoring of bales at certain locations by Federal inspectors,
patching and re-wrapping of bales with breaches, deep burial of bales in a
landfill within 75 days of wrapping, and proper chemical treatment at the
site of accidental breaches, spills, and leaks. Specifically, the plant pest
risk assessment found that transportation of municipal solid waste from
Hawaii in plastic-wrapped, “. . .airtight bales poses an insignificant risk of
pest establishment.”10 Accidental introductions would only occur in the
event of a breach in the wrapping since, “. . .[a]irtight enclosure from
8

See Title 40 of the Code of Federal Regulations, § 1508.27(b). Under § 1508.27(a), the
decisionmaker is also required to consider context, which “means that the significance of an action
must be analyzed in several contexts such as society as a whole (human, national), the affected
region, the affected interests, and the locality.”
9
The technology involves wrapping waste bales with adhesive backed plastic film barriers made of
low density polyethylene.
10
See “The Risk of Introduction of Pests to the Continental United States via Plastic-Baled Municipal
Solid Waste from Hawaii,” United States Department of Agriculture, Animal and Plant Health
Inspection Service, Plant Protection and Quarantine, March 2005, at p. 8.
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creation to burial would completely mitigate the risks of establishment by
any plant pest.”11
While it is unlikely that any insect pest will survive the packing and
pressing process, potential threats involving weed seeds, bacteria, and
nematodes could remain an issue were the wrapping to be breached. The
risk assessment for moving Hawaii’s municipal solid waste to the
continental United States considered the likelihood of establishment of
insects, plant pathogens, and weeds to be low.
Since the pest risk associated with moving municipal solid waste from
Hawaii to the continental United States has been determined to be
insignificant,12 but not zero, the following discussion assumes that harmful
non-indigenous plant pests associated with transportation of Hawaii’s
municipal solid waste will gain entry into the continental United States
and threaten to or become established. The magnitude of potential
impacts—direct, indirect, and cumulative—stemming from introduction of
pests of concern will depend largely on how quickly those pests that have
been introduced into the mainland are detected and treated. If quickly
detected and treated, the pests, as well as treatments to eradicate or control
them, are likely to do very little, if any, damage to the quality of the
environment. The longer such pests go undetected and untreated, the
greater the likelihood that they could become established.13 If such pest
establishment were to occur, the event may be capable of causing, directly
and indirectly, substantial harm to the quality of the environment.
1. Public
Health and
Safety

In Hawaii, public health could be affected directly under the no action
alternative because a buildup of municipal solid waste, due to the lack of
disposal options, could result in the possibility of increased encroachment
of vermin such as rats, fleas, and other pests and their associated diseases,
into the human population. Illness could also arise as a result of inhaling
foul air, which may also contain human pathogens, or as a result of
ingesting pathogens that might leak from contaminated waste into water
bodies or groundwater.
In the continental United States, public safety could be directly affected by
a potential increase in waterway and rail or highway traffic arising through
movement of municipal solid waste from Hawaii—an increase in barges
11

12

Id. at p. 1
Id at p. 8

13

Introductions of pest species into the environment, whether unintended or intended, have the
potential to result in localized infestations. If enough viable pest species of the proper life stage are
transported along a pathway to a site with favorable habitat, the likelihood of an infestation there is
high, and damage to the local environment is probable. The potential expansion of pest populations
(and the associated expansion of damage to native hosts) poses a greater threat to the environment
than the initial introduction of the pest.
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arriving at ports in the continental United States and the potential for
congestion at those ports, an increase in barges traveling up and down
rivers in the continental United States, and an increase in rail or truck
traffic carrying municipal solid waste in wrapped bales from a receiving
facility to a landfill. An indirect effect could include the possibility of
water pollution that could be caused by additional barge traffic and the
potential for more accidents on the waterways, some of which could result
in ruptures of the baled municipal solid waste or loss of cargo.14
Public health in the continental United States also could be affected
indirectly through the use of pesticides to eradicate or control any plant
pests or noxious weeds that gain entry into the continental United States
and threaten to become established. According to the risk assessment, the
most likely pests to gain such entry are some plant pathogens and noxious
weed seeds, but the risk of entry has been determined to be low. Animal
health issues are not involved in this action because there are no known
exotic animal diseases in Hawaii that would pose a threat of entry into the
continental United States.
The United States Environmental Protection Agency has determined that
the use of registered pesticides, consistent with directions contained on the
label, poses no undue risk to human health or the environment. The
greatest potential health risk involved with pesticide use is often to
applicators. Such risks are minimized, however, by requirements for
applicators to adhere to published program guidance and by carefully
following label instructions. Any applications of pesticides by APHIS
would be conducted consistent with label directions and program
guidance.
The likelihood for pathogens and weed seeds from Hawaii to become
established in the continental United States is remote because, according
to the risk assessment, “. . .[d]ispersal to a susceptible host by pathogens
or to a suitable site for growth by weeds is highly unlikely, assuming clean
up procedures are followed scrupulously.”15
Upon detection of harmful non-indigenous pests or noxious weeds, and
before any action is taken, the agency conducts a thorough investigation of
14

The risk assessment states that ". . .the accident rate for trucks carrying hazardous materials based
on 1996 data was 0.32 accidents per million vehicle-miles. . ."and". . .for non-hazardous materials. . .
[it was]. . . 0.73 accidents per million vehicle-miles. If we assume the average one-way (loaded) truck
trip to a landfill will be 25 miles and use the rate for trucks carrying hazardous materials, then on
average one accident would occur every 125,000 trips. Using the rate for trucks carrying nonhazardous materials gives an average of one accident every 55,000 trips." See “The Risk of
Introduction of Pests to the Continental United States via Plastic-baled Municipal Solid Waste from
Hawaii,” United States Department of Agriculture, Animal and Plant Health Inspection Service, Plant
Protection and Quarantine, April 2005, at p. 6.
15
Id. at p. 7.
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the affected area and ensures that environmental impact issues are
addressed appropriately, often through the preparation of an
environmental assessment.
2. Unique
Characteristics of the
Geographic
Area

Barge and truck transportation routes may pass through areas that possess
unique characteristics, including, but not limited to, ecologically critical
areas and scenic areas. If bales of municipal solid waste in transit along
the route through an area possessing unique characteristics were
accidentally breached, pest or weed species of concern could conceivably
escape into the environment. Were pest or weed species of concern to be
introduced into such an area and become established, potentially adverse
effects on ecosystem components of the area could be experienced.
Impacted ecosystem components, especially non-target organisms, could
be further stressed indirectly by actions to eradicate or control the
introduced pests using pesticides.
Upon receipt of specific proposals to move packed and pressed municipal
waste into specific areas of the continental United States, the
decisionmaker will analyze measures, during the environmental
assessment process, designed to reduce the potential risks to a specific
area’s unique characteristics. Those measures will be documented as
possible mitigation strategies. Following public comment, the
decisionmaker will direct in its decision on the proposal that all measures
necessary and appropriate to protect, insofar as possible, any unique
characteristics of an affected area be taken. Any such measures would be
reflected in a compliance agreement.

3. Precedent
for Future
Actions

If the regulations are amended to provide for the conditional movement
of municipal solid waste from Hawaii to points in the continental
United States, any qualified waste handler could submit a proposal to
move municipal solid waste from Hawaii under the regulations. The
likelihood that plant pests or noxious weeds not indigenous to the
continental United States could be introduced into the continental United
States as a result has been considered. The risk assessment concludes that,
as “long as the proposed procedures are followed—including diversion of
yard and agricultural waste, staging and prompt shipment, monitoring and
inspection of bales, and thorough clean up of any ruptures that do
occur—establishment of plant pests from Hawaii via this pathway is
highly unlikely.”16 Potential risks associated with any proposals submitted
to the Administrator will be examined and environmental assessments will
be prepared. Thus, notwithstanding the precedent established in the
regulations, if amended, the quality of the human environment in the
continental United States will be adequately safeguarded.
16

Id., at p. 8.
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4. Significant
Cumulative
Impacts

There is potential for environmental quality to be adversely affected
whenever materials and goods with which harmful non-indigenous pests
or noxious weeds may be associated are permitted entry into the
continental United States. Many such entries are authorized each year for
many different kinds of materials and goods with which a wide variety of
pests or noxious weeds not indigenous to the continental United States
may be associated. These authorizations may be viewed cumulatively as
increasing somewhat the risk that harmful pests or noxious weeds will be
introduced into the continental United States, infest an area, and directly,
or indirectly through eradication or control programs, adversely affect
environmental quality. But safeguards currently in place, together with
measures that may be required to be taken on a case-by-case basis to keep
harmful non-indigenous pests from entering the continental United States,
are designed in every case to collectively reduce pest risks to a minimum.
There is also potential for cumulative harm to the environment from the
use of pesticides to treat infestations that may occur. The nature and
extent of cumulative risks depend upon the proximity in time and space of
pesticide applications to other pesticide-type treatments that impact the
human environment in a similar manner. Some pesticide residues persist
for extended periods in the environment, such that recovery of non-target
species populations from previous treatments in the area may be hindered
by any additional program treatments. Private or commercial pesticide
applications, often beyond control of the agency, in or near a program
treatment area can serve to exacerbate the potential for harm to the
affected environment. Finally, some pesticides are known to interact
chemically with other agrochemicals to produce substances that pose an
even greater risk to the human environment. This synergism is often
difficult to measure, but should be considered nevertheless.
Whereas it is difficult for the decisionmaker to analyze such impacts
without proposals for specific movements into the continental
United States, cumulative and synergistic impacts associated with
pesticide use and other measures to deal with pest or noxious weed
infestations will be considered in the context of site-specific
environmental assessments.

5. Endangered
or
Threatened
Species and
Critical
Habitat

It is unlikely, according to the risk assessment, that any insect pest will
survive the packing and pressing process, although it has been determined
that some weed seeds and plant pathogens could survive the process.
Thus, endangered or threatened species and critical habitat could be
potentially affected by plant pest species, if at all, in the event of a breach
in the wrapping. Should that happen, the potential exists for weed seeds
and plant pathogens to escape into the environment and adversely affect
protected species and critical habitats, were any located in the area.
9

Actions taken to eradicate or control infestations in areas in which
endangered or threatened species or critical habitat may be located, such
as use of pesticides or removal of weed species, could also adversely
affect such species and habitat.
A potential source of noxious weed seeds and plant pathogens in Hawaii is
yard and agricultural waste, which may contain plant parts. Weed seeds
and plant pathogens are the only plant pests that could survive in the
anoxic environment of packed and pressed municipal solid waste. For this
reason, yard and agricultural waste will be excluded from the waste stream
destined for shipment from Hawaii to the mainland, so that the possibility
that noxious weed seeds or plant pathogens are within the municipal solid
waste is minimized. Therefore, the potential threat to endangered or
threatened species and critical habitat from noxious weed establishment or
plant pathogen infestation is mitigated. Remaining waste, consisting
mainly of paper, discarded cans and bottles, food scraps, and other items
would be unlikely to harbor weed seeds or plant pathogens. Accordingly,
listed endangered or threatened species and critical habitat in the
continental United States are unlikely to experience ill effects from plant
pests as a result of municipal solid waste in packed and pressed bales from
Hawaii.
Listed endangered or threatened aquatic organisms and their habitat,
located in the environments traversed by transport barges, should also be
considered. A risk to listed species, especially aquatic species, could stem
from the increase in barge traffic, and from transferring bales of municipal
solid waste from one mode of conveyance to another at some point along
the waterway transportation route. Transfer of bales from barges to the
on-ground receiving facility increases the chances that a breach in the bale
wrap might occur, thereby allowing weed seeds or plant pathogens that
may be contained in the municipal solid waste to escape into the
environment.
Potential effects on endangered or threatened species or critical habitat of
pesticides and other measures that may be used to deal with pests or
noxious weeds of concern, if and when they are introduced into areas of
the continental United States, will be considered in the context of sitespecific investigations and studies.
6. Other
Considerations

Some executive orders, such as Executive Order No. 13175, Consultation
and Coordination with Indian Tribal Governments, as well as departmental
or agency directives, call for special reviews and consultation in certain
circumstances. Some Native American Tribes have expressed concerns
regarding the proposal to move municipal solid waste from Hawaii to

10

points in the continental United States. This document is intended, in part,
to stimulate exchanges about issues of concern.
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VI. What agencies and persons have
been consulted?
Washington State Department of Agriculture
United States Coast Guard
United States Army Corps of Engineers
Hawaii Department of Environmental Health
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Appendix A: The Risk of Introduction of
Pests to the Continental
United States via Plasticbaled Municipal Solid Waste
from Hawaii

