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The ainy in this pape o provide an overview of the recently released report on Australia's
quatantine pohicies and procedures, Australian Quarantine: A shaved responsibility. The
eport recominends fundamental changes to Austratias approach to quaramine. The chunges
can be summarised as: the ¢evelopment of a partnership between indistiy. governments and
the generat publics the establishment of a statutory authority to deselop Australia's quarantine
policy and to ersure national delivery of quarantine services; acknowledgment of the .
fundamental impottance of maintaining Apstralia’ . unique natural environment: the need to
redress the imbatance hetween the plant and animal sectors by providing additional inputs for
plant health and quatanuine: development of a more formally struciured process, designed to be
~at arm's length from Government, for conducting risk analyses to provide a serentifically
hased foundation for manageable risk; and expanding the scope of quarantine beyond the
*barrier’ to cover pre-border, border and post-border activities. :

Background to the Australian Quarantine Review

Compared to other countries. Australia is relatively free of manv of the debilitating diseases of
humans. plants and animals. This *privileged health and gnarantine status” confers
~ considerable bﬁncf its not only on the agriénltuml sector but on ‘the Austealian community as ¢
whole through reduction in the use of chemicals to prevent and control pests and diseases.
protection of native flora and fauna, promotion of Australia as & tourist destination. and
enhancement of the quality of life of all Australians' (Nairn, Allen, Inglis and Tanner 1996,
p.11). Quarantine controls are an essential element in maintaining Australia‘s relative freedom
fiom many serious diseases and in ensuring tha* international trade does not lead to the spread
of pests and diseases, e

" Invited paper presentec a* the 41st Annnal Conference of the Ausiralian A‘griculmrat and"
Resource Economics Society, Gold Const, 20-25 January, 192/, , ~



During the early 19905, the ability of the Australian Quarantine and Inspection Service (AQIS)
- the organization responsible for development and implementation of Australia™s quarantine
policy and programs - to maintain Australia’s privileged health and quarantine status was
called into question by the large number of incursions into Australia of exotic pests and -
discases tincluding western flower thrips, papaya fruit fly, Siam weed, chalkbrood, northern
Pacific starfivh and Japanese encephalitis). which attracted considerable media att ntion.
Concern about the adequacy of Australia’s quarantine poliey and programs and the technical
skills of the AQIS staff was exacerbated by controversy surrounding the entry conditions for a
number of products including cooked chicken meat, fresh salmon and pigmeat. The inability
of Austratian industry and AQIS staff to reach common ground for deciding issues on
scientific merit fed to & highly ‘poliuciwd and public debate on proposed entry conditions
iNaire etal. 1996, p.31, As aconsequence of these events and the keen interest taken by the
media in the quarantine debate, the community became coneerned about the efficitey of
Australia’s quarantine service. At the same time, there was a muniber of mar developments
in world trade and other quarantine-related areas, inchuding:

° the conclusion of the Uruguar Round which opened up opportunities for
trade in agriculural products and increased the trade expectations uf
exporters, ‘ : : :

iy the negotiation of the Agreement on the Application of Santary and

Phytosanitary Measures (SPS Agreement). which defined the rights and
obligations of members of the World Trade Organization with
respect o the development and implementation of guarantine controls;

[ the increasing use of the "clean, green” reputation by food-exporting
nations such as Australia in intemational marketing:

. rapid increases in the volume of world trade and international passenger
movements (in the order of 10 per cent per year), whick placed heavy
demunds on border control meunsures designed 1o exclude exotic pests and
dis=ases; and ~ Lty ' i

. significant scientific advances in surveillance and identification techniques
' for plant and animal pests and diseases (Nairn et al. 1996, pp. 341,

The mounting public concern about quarantine issucs, together with the recommendation of
the most recent major review of Australia’s quarantine policy chaived by Professor David
Lindsay that another major review be conducted in about 1994 (DPIE 1988), led to the
establishment by the former Minister for Primary Industries and Energy, Senator Bob Collins,
of an independent committee to review Australia’s animal and plant quarantine policies and

~ programs (see Appendix for the terms of reference). The review, set up in December 1995,
was subsequently endorsed by the new Minister for Primary Industries and Energy, Mr John
Anderson, following the change of government in March 1996. The Review Committee,

2



chaired by Professor Matcolm Nairm, presented its report, Awstralian Quarantine : A shared
responsibility, o the Minister in October 1996. The aim of this paper is to provide an
overview of thai Report.

The Approach of the Review Committee

Av already indicated, quarantine aftects all members of the Austrahan commumity, cither
directly or indirectly  Early in 1ts deliberations the Comnuttee took the view that to achicve &
suceesstul vutcome it would be necessary o develop an understanding of what the Australian
community expected from the guarantine service, given the changes affecting guarantine in the

19995, Based on this understanding. it would then be necessary to establistya set of broad
principles which would ensure that these expectations were met Given the high proile
accorded a numbet of yoagantine-related 1ssues by the media and the consequent community
concern about quarantine, it s sot surprsing that the Australian Quarantine Review: attracted 2
good deal of interest. The Restew Commitice received 167 writteh submisstons from o wide

cross=seetion of the Australian and international communaty - governments. dustry and uﬁr .

' general public. In addinon, public hearings were held thwughmu the country and site visits
made to quaranting facilities around Austrabia and averseas.

‘Exypanding the Scope of Quarantine

In the course of the Review, it became apparent that the scope of what was considered part of
the quarantine function needed to be broadened to reflect hetter the community s expectations
of quarantine, The scope o ruaranting as defined in the Quarantine Act 1908 is quite broad in
its application to humans, animals and plants but it does not specifically mention the natural
environment or native flota and fauna.' A significant number of submissions to the Review
emphasised the fundamental importance to the community of maiataining Australia’s unique
natural environment. The Review Commitiee argued that effective quarantine pulu: and
programs are essential 1o achieving this objective, Although decision making under the Act
‘must conform with the relevant provisions of Auslmha s environmental legislation and rel:m.d
asrangements dealing with environimental impact asse..sment, protection of endangered
species, and prots ction of World Heritage areas and the national estate, the Review Committee

“The Quammuw Art 1908 dcﬁms quammmc as ‘measures l’m the i ms,'mumm exclasion, detention, observation,
segregation, isolation, protection, treatment, sanitary regulation and disinfection of vessels, installations,
persons, goods, thigs, animals or plants, and having as their object the prevemion of !M introduction or
spread of discases or pasts uffecﬁng fuman beings, aninials, or plants’,



formed the view that the Quarantine Act 1908 should be amended to reflect specifically the
importance of quarantine to the natural environment. Environmental considerations also need
to be specifically included in all import risk analyses,

It was thought that the balanice between quarantine measures affectiog human. animal and plant
~ health also needs to be considered. Over the years, the emphasis of quarantine has changed
from 4 strong focus on human health in the early twentieth century to the current focus on |

- animals and plxmiﬁ of agricultural siguiﬁcmtuc, Although exotie human disease issues are of
less significance than a few yém's ago, due to improved treatments and international eradication
or control of a number of serious diseases, increasin g prevalence of malaria in the South-East
Asian region and the outbreak of Japanese encephalitis in the Torres Strait region khighhgh‘l‘ the
need for continued vigilance on human quaranting at scaports and :xirpm't.s.

The evidence presented to and collected by the Review Committee indicated # severe imbalance
 in the resources devoted to ple‘mt and animal quarantine and in the treatiment of the two sectors,
The focus on animal quarantine has tended to be stronger tand the availability of resources
greater) than for plant quarantine. This imbalance was also found (o oceur internationally.
Reasons for this inconsistency include: e ' e

. the industry infrastructure to support animal health is more highly developed and
integrated than for plants; ;

. the number of economically important species of plants is significantly greater than that
of animals, and the level of information on many plant pests and diseases tends to be
Iess than that available for most animals;

] plant diseases are often present for a longer period of time before detection and their
- spread is usually more insidious and less dramatic than animal diseases:

o the nn_mber of pests and diseases that can affect plants is far greater than those
affecting animals (so plant pests and diseases are mote difficult to address and have
been put in the ‘too hard' category): ‘

. the existence of one well-organised professional body concerned with animal diseases
~ ~—the Australian Veterinary Association-~ in contrast to the plethora of groups of plant
pathologists, entomologists, mycologists and weed scientists concerned with plant
health and discases issues has led to & more focused approach (o health and Guarantine
for animals than for plants; and : S

. the effects of an outbreak of an exotic discase of animals tend to have a greater
visual and emotive impact on the community than discase outbreaks affecting
plants (Nairn et al. 1996, p.14).
The larger number of exotic pest and disease introductions affecting plants, as compared to
animals, over the past 25 years may also reflect this imbalance, Independer: soports
- commissioned by the Review Committee indicate that, conservatively, the rate of'incursions of
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plant pests and diseases into Australia was about ten times greater than for animal pests and
diseascs (see Nairn et al. 1996, Appendix B). The Commiittee was strongly of the view that
increased resources necd to be devoted to plant health and quarantine, althought not at the
expense of resources devoted tovanimal health and quarantine.

This broadening of the scope of quarantine is reflected in the Comnutiee™ Recommendation 2
that *the goal of natonal quaranting should be to prevent the establishment and spread within
Australia of exotic pests and diseases that are deemed to have i significant deletenous effect on
humfms, ammals, plants or the natural environment”, This recommendation raises the profile
ofthe snvironment and foreshadows the extension of the scope of yuatantine to include
preparedriess and reponse capiacity. ‘

Principles for Achieving the Quarantine Goal

In the ‘p:m, the Tocus of Austialia’s quaranting system has been on preventing the eatry of
pests and diseases into Australia by measures applied af the *barrier” or border. Where pests
and diseases were successiul i perimeating the quarantine bamu and beeame established,
their eradications or control becatie the resporsibility of a separate (usually State) agency. The
Committes tok the view that, with the movement of international passengers and freight
increasing at ubout 10 per cent per year (and the rate expected to meraase). the quarantine goal
could be most effectively achieved by a bmmler approach to quarantine eandmg heyond the
border and mcmdmg

oft~-shore measures (o reduce the threat of entry;
well-targeted border controls;
procedures to detect incursions at an early stage; and

; egle[genCy response plans to c.onmm. control or eradicate any incursions W«m‘n etal,
1996, p.16).

o 6 & O

- Sucha continuum of quarantine would provide a nationally co-ordinated system of
surveillance, inspection and control using pre-border, horder and post-border measures o
prevent the establishment and spread of pests 2nd diseases. The continuum approach to
quarantine has already been adopted for nosthem Australia. In the Commitice’s view, the

‘Northern Australia Quarantine Strategy (NAQS) which comprises pre-border, border and
post-border measures, is ;m efficient and effective quarantine system which should be adopted
nationally. The continuum approach is supported by a number of peak organisations within

the Australian community, inciuding the National Farmers’ Federation,

The deveiopment of pmgtams with a national focus and consistency of delivery are seen as
important prinziples for Australia’s quaramine system. The current arrangement is for AQIS



1o have overall responsibility for national quarantine policy and service delivery, although
there are well-established consultative mechanisms which aliow for the States and the
Commonwealih to work tugether on specific policy issues. Delivery of quasantine programs
is carried out by AQIS in all states except Tasmanin, Western Australia and the Nothern
Territory where staff from State quarantine services operate tnder AQIS guidelines.
However, 1t becamte apparent fo the Committee ‘that i delivering quarantine policy on behalf
~ of the Commonwealth, States have tended to overlay their own imperatives or interpretation on
some aational gquarantine policies, resulting in inconsistency of i!itplt‘\h&nlthﬂﬂll and confusion
for industry, domestically and intemationally’ (Nairn et al. 1996, p.18). The ssue of
inconsistency of quaranting delivery, purticularly with respect (o 1nspection procedures, wis
raised in a number of submissions and was observed by the Committee during visits o
quarzi-tine facilities. The Committee expressed the view that s Jack of uniformy and

~ comsistency of procedures is detrimental to efficient and etfective quarantine delivery and
severely undermines confidence in the system,

Another important principle underiying the Committee™s recmnmendmmm i thitt uarantine
should be a shared responsibility, involving a pantnership between ‘gmurmmms, dustry and
the general public. The necd for governent regulation of quarantine, biased on its pubiic

good charactersstics, is well-recognised (Hinchy and Fishier 1991 IAC 19871, The nature of
the benefits of quarantine 1 such that, left to their own devices. ymporters undertaking
quarantine activities would not undertake as much quarantine as would be efficient from a
community perspective. The reguiatory approack to quarantine can be viewed as an attermpt by
government to correct this apparent market failure. Where the beneficiaries of quarantine are
readily identifiable, v arantine services are funded on a *user-pays’ basis dut where the
beneficiaries are diverse and not readily icentifiable, quarantine is government funded,
Cuarantine affects all the community, not just the agricultural and public health sectors
which are widely viewed as the traditional stakeholders in quaranting -— but also forestry.
aquac-lture, tourism, the natural environirent and the consuming public. Tt became ohvious
during the review process that there was a pervasive desire on the part of # wide cross-section
of the comminity for an effective and practical quarantine system. The Review Committec
believed that this commitment needs to be strengthened and harnessed, Effective consultation
and awareness cn’nipaigns are needed to encourage the general community, as well as industry
and govemmcnts' io accept responsibility for maintaining Australia’s relative freedom from
scnmm pests ond diseases. Several suggestions were made about how community interest und
awareness of quarantine could be heightend, mcludmg adopt;on of the heagle detector dog as
a symbol of quarantine.

: Puor 1o l994, alf Commonwcahh quasantine service delivery was cmwd out by Stare agcuv Lo the
Cimmonwealth's behalf.



Following broad consultation, the Review Cammittee developed the following set of
principles for guiding the direction of Australia’s quarantine system: '

programs should be national in theie approach:

abjectives, mrmulalmn of pniuy and delivery within and between progrz ms xlmuld be
consisent;

programs should o¢ mmm'clv eo-ordinated to ensure th.\t objectives are met:
programs should be frant parent;

effective consultation and communication are necessary (o ensure mmmunm
awareness and ownership of programs:

o programs shoald aum o maintain or improve the protection of Atstralia’s human,
animal and plant health stats and its natural envire iment; and ,

. pm;,ram should reflect Aus!mh.u natismal and nuemmmml obligations Nai
| 1996, 71.16).

These principles are emboied 1n Recommendation 3 that the “goal of quarantine he achieved
through a nanonally co-ordinated. consistent and u.mxp.irem quarantine systen vsing pre-
border. border and post-bordar measures'. :

Major Changes Recommended in the Rep;m

The Report recommends some fundamenital changes o the culture of quarantine and the way in
which quarantine policies should be developed and mplemented In total, 109
recommendations covering all aspects of quarantine are proposed. The partnership nppmac:h
to quatantine — involving government, indusiry and the general public — and the need to
develop a sense of ownership of quarantine by all members of the Australian community have
been discussed already. Mcm‘ion has also been made of the need to expand the seope of
quarantine to cover the environment and the continuum of quaranting. Other misjor changes
recommended by the Review Committee are; the replacentent of AQIS by an maepcudmit
statutory authority which would be responsible for all the current AQIS policy wnd program
functions, except for meat inspection; and chinges to the way risk analysis is conducted on -
appli¢atious to import animals and plants or their products into Australia. There is clearly a ;
lack of confidence in the process used for risk: analysis and the recommended changes are
designed to rectify the problems brought to the Committes's attention by makipg the process
miore trasparent, scientifically based and sub;cct to appcal The establishment of the stammry
authority and the changes tc the risk analysis process are both designed to reducethe
politicisation of quarantine piolicy making and to put the risk analysis process af anm's iength
from government. The establishment of a statutory authouity is discussed later in this paper.
For a discussion of the changes 10 the risk analysis process, see Nairn et al. { 1996 Ch 7)and
'Nunn (1997)



The changes recommended in the Report can be summarised as:

& development of a partnership approach {o quarantine policies and programs involving

‘the whole Ausiralian community — the general public, industry and governments;
“ establishment of an independent statutory authority to develop national quarantine
policy and ensure consistent national delivery of quarantine services,

. establishment of a more balanced approach to animal and plant health and quarantine
by providing additional inputs for plant health and quarantine;

o development of & more formally structured process for conducting risk analyses to
provide a scientifically bised foundation for a policy of manageable rish:

e acknowledgment of the importance of quarantine 1o the natural environment:

. expansion of the scope of guarantine by recognising the importance of activities i all
three elements of quaranting - pre-border. border and post-border < as u continuum:
and ‘ : :

. enhancement of the tocus on pre-border and post-border activitier of the vontinuum of
quaranting in the achievement of Australia's quarantine goal tNawn et al. 1996, pp.l 1=
125 ' o , :

'l“he“Establishmem of a Statutory Authority

~ From submissions to the Review Commuttee, it vas clear that there was considerable disquiet
within some sectors of the Australian community 2bout the recent performance of AQIS.
There appeared to be a lack of confidence in the ability of the m'ganwatim‘ as currently
struetured, (o provide an adequate gaarantine service. There was also strong critieisis from
overseas govemments about Ausralia’s quaranting service. patticulasly with respect to the
conduct of risk analyses on applications to import app!es. chicken meat and salmon, AQIS,
one of seven operating groups with the Department of Primary Industries and Energy (DPIE),
is responsible for both export inspection and impoii quarantine services and mﬁmigex the
associated technical and operational support systems, Although AQIS possesses zonsiderable
opereiional independence, it is ultimately responsible thy yah the DPIE Executive Board to the
Minister for Primary Industni&s and Energy. AQIS is currently divided into policy (or
regulatory) and operations (or service/delivery) divisions, a split which is designed to improve
the performance of the separate divisions. Independent advice o the Minister on the structure
and performance of AQIS is provided through the Quarantine and Inspection Advisory
Council (QIAC). S |



Based on the goal and scope of quarantine, the Review Committe> developed a set of
principies that should b embuodied in the organisational strugture. In the view of the
“Committee, the optimal structure for the organisation should: '

) provide for the development of a culture, both within the organisation and in the

community, that erbraces the goal of quarantine and the continuum approach to
quaranting: o
. enhance the establishment of a partnership with stakeholders —- namely governments,

«

industry and the general public -~ o ensure community ownership of quarantine
policies and programs; : ,

e permiteffective, efficient and transparent development and delivery of Austrahia’s :
quarantine policies and programs acrosy the continuum of quianime: :

) allow flexible application of resources and procedures to develop and deliver
quarantine policies and programs; :

° provide appropriate mechanisms for ensuring ongoing delivery of the public good
elements of quarantine: ,

° provide the ability to deliver commercial objectives consistent with the poal of
quarantine, Government policy and community needs:

. establish credibility with stakeholders and confidence with domestic and international
consumers and overseas quarantine agencies,

° forge strong linkages with appropriate external groups to provide expert mpnt into the
development and delivery of policies and programs across the continuum of
quarantine; , v

. be practical in both form and in delivery of functions:

e maximise accountability to stakeholders;

. be responsive to the interests and concerns of the communidy:

) insiil and encourage the development of professionalism within the organisation;

. ensure fairness and equity in the discharge of the organisation's duties; and

. ensure independence from undue influence from any section of the community
{Nairn et al. 1996, pp. 35-36). ;
How to structure the quasantine service fo improve its performance was one of the issues most
frequently addressed in submissions and at public hearings. However, it was clear that key
organisations held widely disparate views on what constituted the optimal structure,’ The
“range of structures placed beforc the Committee was as follows: ‘

e continuation of the current structurs;

*For a discussion of the arguments for the various struciural r&i’tions see Nirm ¢t al, (1990, pp. 36-43).
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o separation of export inspection and quarantine import functions;

. sepamtinn of quarantine policy déve‘lopment and quarantine npcvmimmi mles;

] separation of both export inspection and quar.mlmc import functions and the policy
development and service delivery roles within these two tunctions - a four-way split;

] relocation of the quar —ine functions from DPIE to anothier Government portfolio; and

. establishment of a statutory ;\uthdmy 10 manage Australia’s quarantine functions.

The Committee evaluated the above structures together with the option of prvatising the
quarantine service, Lven though puvm;satmn wits tot supported 1 any of the subnussions <
indeed a number strongly opposed such an approach -ty clewly an aotion and the
Commitiee was of the view that it should be constdered.

In the Commnttee’s vpinion, the poal of guarantine ind the conunuum approach to quarantine
would be best achieved by the establishment of a statutory authonty separate from DPIE bu
responsible ta the Minister of Primary Industries and Energy. The propesed new anthority
watiia be responsible for alt of the pohiey development and delivery functions currently carned
mtkhy AQIS except for export meat inspection. As with other mdependent statutory

~ authorities, the new authority ~- Quarantine Australis - would he managed by a Board of
Directors, appainted hy and direetly accountable to the Minisier for Primary Industries and
Energy.* ‘ '

The Committee is aware that establishing a statutory authority responsible for hoth policy

~ development and delivery functions outside the control of a Jepartiment would be breaking
new ground for the Commonwealth and likely to be controversial.® Indeed. at the time of the
Report’s release Senator Bob Collins was highly erital of the separation of quarantine policy
from the control of the Government (Australian Financial Review, | l‘I)crcemlwr 1996, p. 2).
However, what Senator Cillins perceives as a threat fo the quarantine system is scen by the

~ Review Committes as one of the advantages of the recommended structure, Recent axpernenw
with import risk analyses indi.-ates that there is a need to ensure that quarantine policy making
is at arm's length from government. The proposed structure would provide greater
independence than is ¢ gurientiy the case with AQIS being located within DPIE. Although
Quarantine Australia would clearly be required to act within the overall framework of
government policy, it would not be subject to day-to-day direction.

Establishing 4 statutory authority independent of a department would also allow for greater
 flexibility with respect to employment conditions because smﬁ:‘ would no longcr be employed

* 1 should h., mm;d that ;he pro.med smu.lum und functions of the Board are quite d;ftm ant tathose of QIAC
- which would become redundant.
*Independent statutory authorities with policy-making functions have be«en eslablished 4l Siate lcvel
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under the Public Service Act 1922. This change has the potential for providing higher joby
satisfaction, greater efficiency and flexibility of resource use, and more financial fexibility
ihan any of the other options except tor privatisation. Under the proposed Commonwealth
Authorities and Companies legislation”, independent authorities own muonies and assets in
their own right, can operuic their own bank accounts and are separate fegal entities from the
Commonwealth, ‘This is of particular significance in the case of the proposed Quarantine
Australia because it would overcome the current highly inefficient system whereby charges to
be paid by users are negotiated with industry each year and any funds collected from
‘avercharging” in any yer ire refunded o inuustny the next year. However, any financial
shortfall from "updercharging” for services in any one year must be met from the Guaranting
budget. Surpluses and shortfalls are inevitable given the Jarge variation in the volunies of |
many imports (and exports). l?ndc; the proposed tcglslulmm charges will be able w be
ncg,utmed with industry tor a longer pertod of time (say, thiee years), surpluses will he able 1o
he carried forward and invested in improved servive dehvery (witich 1s not possible currently,
even with industry agreement) and any shortfulls amortised,

The Review Commitice was Mmingly of the view that the policy formulation and operational
functions of quarantine must renyain with Quarantine Australia for thiz organisation 1o be
effective. Moreover, the development of etfeetive and efficient quarantine policy is

- compromised if divosced from implementation. In addition, it is ditficult to ensure that
operational staff achieve the objectives of programs if they are denied input to thei
development. The Review Commitiee noted that the separation of AQIS into policy nud
operational divisions (located in separate buildings) had resulted in some Joss of

~ communization between staff in the two divisions, The Review Committee had the
opportunity to observe the separation of policy and delivery diring its visit to New Zealand
and noted that the New Zealand authorities were experiencing a number of manigement
problems. In particular, quarantine delivery staff felt isolated and excluded from the
development of programs that they were contracted to deliver. The Review Committee was
cognisant of the concerns of those udvocating a separation of policy and delivery functions of
AQIS that policy development should be independent of the operational funictions in which
AQIS was seen to have a vested interest. The Comimittee sought 1o address these concenns
abovt independence and transparency of polucy formulation by the establishment of i skills-
based Board drawn from a broad cross-section of the Australian community, the dwc:lopmcm
of a model for risk analysis which enhances unnspﬁrcncy and independence, and the
development of better consultative processes,”

*Tie Com:nonwealth Authorities and Companies legislation is one of the picces of legislution proposed fo
replace the Audit Act 1901, The Depariment of Finance expects that, if pussed by the Paclinment, it will come
into effecton § July 1997, See Department of Finance (1996) l’or discussion of the legiskation and how it
affects indej endent starutory suthoritics, -

" For funm discussion see Nairn et al, (1996 Chs 3, 4 und 7),

H
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The advantuge: of an independent statutory authority can be summirised as:

e functicnal .independénw from DPIE; |
) a suitable structure for engendering a cultural chdnga in the org:misminn:
. potential for greater job satisfaction for staff;
~ o clearer identification of Ministerial and authority nespunsxhllmvs in the enabling
Jegi ition: ‘
. chmpetitive management;
. greater rmuuﬁ:c efficiency and flexibility:
o financial independence; |
. greater community owner alnp and mpumwenms 0 stakeholders: and
. more public mmunt.l[‘nluy INawn e al. 1996, pp. 4243,

The Review Committee recognised that there are also potential disadvantages associated with
- the establishment of an nmh.pendent statuwtory authory responsible for quarantine, l’hew
include ;

e . increased vulnerablity 1o budget cuts;
o greater pressure (o inerease exlernal revenue;
s thcil perception that policy decisions may be susceptible to seetional Intesests;
an
. \laic‘x;ger lgx_gcs with relevant govczmmcsm depurtments and agencies (N.u m et al
990, p i

Budget cuts and the need to increase external funding are pressures which bave already been
experienced by AQIS as 4 government agency. The Review Committee believed that the
recommended structure (including u Board selected on the basis of a broad range of skills) and
the changes to the risk analysis process will ensure that Quarantifie Australia would not
becoime cuptive to sectional interests, The threat to linkages with relevant agencies tsuch as
DPIE, Australian Customs Service, State departments of agriculture, Department of
Environment, Sport and Territories and Australia Post) can be addressed through thcs
dcvelupmem of ﬂppmprmw consultative mvchamsmm

’l_?llw Continuum of Quarantine
As previously indicated, the concept of extending the scope of quarantine beyond border

activities, which aave been traditionally viewed as being ‘quarantine’, to include pre-border
and pot-border activities is one of the fundamental changes recommended in the Report,
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National co-ordination of activities across the continuum of quarantine is seen as essential 1o
the quaranting system maintaining Australia’s relative freedom from serious diseases, given
the increased tlow of international passengers and cargo, and the Jarge number of eXotic pests
and diseases tparticalarly of plants) which are ;mlcmiul threats. However, it should be noted
that the nationally co-urdmated approach advocated by the Committee *does not aecessarily
imply that a single authority should bave sole responsiblity tor the development,
implementation and funding of all quarantine-related programs’ (Naim et al, 1996, p. 17y As
is currently the case, some activities would be carried out by State agencies and by industry
but national co-ordination is essential to ensure that *gaps” do not aceur in = guaranine
system. : | o

Pre-border Activities

The Report recommends that greater foeus be placed on off-shere actvities with diseise
problems beig kept away from Austraban shores i the fist mstance. “This approach of
‘managing quaranting risks off-shore’ should include. where feasible, “pushing back the
horder* and reducing the *ponl” of potentially threatening diseases in neipghbouting countries
and couptries which pose it significant souree of disease thieat througl tourism or trade Nairm
etal. 1996, p. 700, Recommendations 27 and 28 propose that *Quarantine Austrahiaco-
ordinate the identification of disease threats” i such countries and “assess the need for. co-
ordinate, hroker and where necessary participate i co-operative programs’ i such mumrm
in ‘pés.l and disease monitorng and surveillance: pest and discase control and eradication:
preparedness and response aganst incursions; and relevant education tramag and diangnostic
services’. The Committee was aware of the co-operative work already being undertaken off-
shore by universitics, government departments and some industry groups tsuch a

collaborative tesearch involving the Bureaw of Sugar l.xmm\cm Statsons and the'P apua New
Guinea sugar industry) but believed that a higher priority needs to be accorded such projects as
part of the yuarantine continuum, :

Pre-cleatance of passengers and goods in !hmr country of origin is ancther meats by which
the risk of disease threats can be reduced. Where pre-clearance of horteultural impionts has
 been undertaken, for erample in New Zealand, a better undersianding of Austialian
requitements has resulted in a decrease in the number of rejections of product by Australian
inspectors. Another important means of keeping disease risks off-shore is to raise the
awareness of risks and knowledge of the Australian quaranting system by visiiors and
returning residents and to improve the information available to both these groiips. Raising the
awareness of travellers to quarantine risks, especially from foadsinffs, has become a higher
prmmy as the range of countries from which visitors originate has become more diverse and
as Australian residents travel to a wider range of destinations, especially in Asia and Africa,
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The Report makes a number of recommendations concerning the need to raise traveller and
generd! community awireness of quammuw-relatcd issues, some of which have already been
implemented.

Border Activitics

Because of therr highly regulatory nature. border programs have the highest profile of the
various quarantine acuvities and attract the most public interest. Border programs cover
quarantine-related sctivities at airports, seaports and international nuul exchanges for humans,
animals, plants and their produets. These aetivities encompass the inspection and clearance of
~cargo, mail, live animals, foodstutfs, fresh fruit, vegetables and cat flowers, tumber and
 biological products; the operation of quarantine stations for entry of plants, ansals and bivds;
and the developrient of new technologies tor detetion ot chisease rishs at the border. (See
Nairn et al. 1996, Appendix E for a dexmntum ol the various hotder programs.} As
previously indicated. delivery of horder programs is carried out by AQIS except m Western
Austratia, I‘asm.lm.t ‘md \«mhwn Tenitory where State agencies operate tnder contrct to
AQIS. | |

A large number of cancerns was raised about aspects of the border activities by industry, the
seientific community, the general public and the AQIS staff n ;ii#cuwmm during on-site
visits. Because many of the concerns covered more than one program. the Comntice decided
1o make recommendations based on issues mthér than on pmgrams. The principles
underlying the implementation of effective controls are to

. determine, through a process of risk analysis, the Jevel of risk posed m nmm\ of
human, plant and animal origii passing through the horder:

. identify and target high risk pathways thmugh which items of potential quat antine
concern may gam undetected entry to Australia;

. develop appropriate border controls to prevent undetected entry, pnrm.ulml\ through
the use of new technology:
. promote awareness of qu.nrammc and the dzmgers prescmcd by risk i items, particularly
to the travelling public: :
o foster close and effective relationships with mher agencies that have bcm]er
. msponsnbllnmsx
¢ clelwer quarantine border programs in the most ef f"cclwc and efficient way, including

contestable third-party delivery arrangements;
. deliver nahonally consistent border programs; and

e undertake regular audit and review of border controls and procedures (Naim ¢t al,
1996, p.117).
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The Report makes 40 recommendations concerning border programs, some of which are quite
specific. ;Fundm,ncmal are the recommendations that *Quarantine Austrahia use risk analysis
based on comprehensive detection databases and information systems o target resource
allocation to increase the efficiency and effectiveness of border activities t‘.Rcc:nmmmdmion ;
48), ‘ensure consistent, etfective and efficient national delivery and reporting of quarantine
services' (Recommendation 49), *make imereased use of X-ray technology® (Ru.umnwml.umn
611 and expand the detector dog pm;,mm { Recnmmeud.ﬂmn 65).

“The need 1o use risk analysts to determinie the efficiency of current border pmgr.-mm and to
allocate resources to arcas of hagher risk has become More aeute since it was proposed m the
Lindsay Report (DPIE 1988y, Effective risk analysis requires the develapment of suitable
databases, The Review Committee proposed tht all border activities should be subject 1o risk
profiling and analysts over the neat few years and, i the mternm, thive areas Warant more
attention and resources: international il exchanges and courier depots, seaports tparticularly
whart surveillance whick his been neglected due to the facus o cast-recaverable activities)
and wir eargo. ‘ '

Ata time when the guarantine border 1s coming under mmeredsing pressure, recent
developments i solt-fisste X-ray machines for bugguge and parcel examination makes such
machines well-suited for sereening food stems, agricultural products, toliage and cuttings.
The most-recent-reneration machines are programmable and alow texibdty i the tems o be
targeted, A trial with a mult-energy X-ray machine at Muscot Airport demonstrated 1ts ability
to detect a wide range of undechared food items in passengers” baggage. Detector dogs have
been used in Australia for qu'nr.mtmc work since 1992 and have proved very successiul. The
Report recommends that use of the new technologies should be expanded to cover not just
airports but also seaports, intemational mail exchanges and courier depots.

“Recommendation 68 which advocates the discontin jatien of aireraft disinseetion is likely to be
controversial. Since the Second World War, aircraft oriving i Austraha were disinsected at
their first port of call, The effectiveness of this procedure in significantly decreasing the risk
of pesi and disease entry has been the subject of extensive debate, 1t was questioned in the
Lindsay Report {DPIE 1988, p. 153), it was subsequently examined by AOIS and an
interdepartmental working comumitiee, and a serici of trials were conducted  The Review
Committee consulted widely on the issue and the ‘prevailing view is that although disinsection
may well kill insects, there is no sound scientific evidence to confirm that the process
significantly reduces the risk of introduciion of exotic pests and diseases’ {Nmm et al. 1996,
p.140). The recommendation will no doubt be welcomed by the airlines (which pay for the

procectdure) and the tourist industry (which expressed concem about tourists being exposed
to insecticidus) but some sectors of the scientific community are expected 1o oppose the
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recommendation. The Report also récmmiwmls that *galley waste and other refuse from

~ international aircraft be disposed of at & municipal or other commercial waste disposal facifity
under standard waste control measures, and subject to audit by Quarantine Austrabi’
{Recommendation 791, In view of the strict quality controls imposed on the preparation of
atrline food and the consequent low fevel of tisk imvolved. and the fact that tood refuse swill is
no longer fed 1o pigs in Avstrabia, the current prachice of disposal by memeratios. deep hurml
or heat treatment can not be justified.

Post-horder Activities

Post-border prograns are the third part of the contnuum of quaranting. These aetsities

- comprise; ' ‘

. nmmmrmgnh passine” collection and callation ol dm an Austrabia™s anmal and
plant health statusx

. survetlance Cactive” measures, such as surveys, o detest new disvases and pest
ireursions or changes in the %ssmhumm and pmwlm\‘g: s endenyie pests and
discasesi; and

e preparedness snd texmnxe (measures for carly detection and dignosis of exotie pest
and disease incursions, and contingency p!,ms tor thesr eradcatton oF controls.
The Report advocates a nationaly co-ordinated, partnerstup apmoach e tiese post-barder
activities, including increased government support based on the public gond component ot
activities such as monttoring, surveillance and disease eradication campargns. Effective
monitoring and surveillance networks will be essentral to Austialis i fultilling its iternational
obligations. Underthe $PS Agreement, member countries are reguired to establish
scientifically that they are free from pests and diseases, rather than simply clnning such
freedom. The imbalance between plant and animal quarantme and health msues s also
addressed in the post-border section of the Report. The recommend.#nis on the
establishment of an Australian Plant Health Council tanalogous 1o the existing Anissias Health |
~ Couhcin; and a Chief Plant Protection Officer (analogous to the Chief Veterinary Officer)
within the DPIE will go some way 10 achievin a higher status for plant heald und guarantine-
related issues. Interested readers are directed to N et al. ( 19%‘ Chs 9 and 1) tor a l’ull
discussion of post-border activities,

Concluding Comment

1tis clear from th snbmmsmns, rct:cwed and the research undertaken by the Review
Committee that there is serious public concem about the effectiveness of AQIS and the way in
which quarantine policy is developed. Itis time for a fresh approach to quarantine. The

- essence of the Committee’s recommendations is that the Juaraitine system can be made more
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effective and efficient through a partnership approach involving the gencral pubhc,

~ governments and industry, stimulated by a targeted public awareness campmign and greater
consultation with the various stakeholders, including the public. There is & need to extend the
scape of quarantine to cover the natural environment and 1o place greater emphasis on pre-
border and post-border activities as a means of extending the effectiveness of guarantme
policy. Continuing disguiet about current methods of risk analyais en import requests
highlights the need for urgent attention to this process.

The Review €

Appendix

Terms of Reference

Commuttee's terms of reference were o

1} review Austrabia's animal and plant quarantine pohcies and programs having regard to:

HY
bt
<)

¢

the advantageouns ;munal and plant health status which Australis has and the
benetits and costs which flow from presers ing that status,

Austr dia's international ubhgauous.
trade impeet of Austrabian gquarantine poheies: and

environmental consideiations,

2} make recommendations on:

&)
b

¢)

dy

e}

any appropriate revisions in Australia's animal and plant quammum policy
framework; : ;

revisions to the quarantine risk assessment process, including the potential for
greater use of quantitative methods of assessment; ,

the capacity of existing quarantine programs to deliver the rcqumte lcw:! of
quarantine pmtcctmn determined by the Government:

the adequacy of existing consultative processes (o ensure !hat industry and

community groups are appropriately informed and their views taken into
account in policy development and program delivery; and

the appropriate balance between cost-recovered and commumty service tnnded
program elements,

The Review Committes was requested to report 10 the Minister for anary Industries and
Energy by October 1996,
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