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		CONCLUSIONS AND RECOMMENDATIONS





A.		CONCLUSIONS RELATING TO GOVERNMENT PERFORMANCE IMPROVEMENT POLICIES





1.	The Review considered a Supplementary Submission received from AQIS dated 8 September 1998 which addressed issues relating to the Government’s Performance Improvement Policies relating to the Northern Australia Quarantine Strategy (NAQS). 





2.	Broadly, the Review accepts AQIS’s position on these issues and concluded the following;





The Commonwealth should continue to deliver NAQS because of the benefits of greater consistency in service delivery through effective national coordination.





NAQS should continue to be budget funded, because it provides benefits across a significant range of interests in the Australian community. These interests are very diverse and it would be impossible to identify any specific beneficiaries or quantify the benefits they receive, as would be required to recover fees under an equitable user pays model.





AQIS has developed an effective system for delivering of NAQS, including arrangements for internal and external review to ensure performance remains optimal.





RECOMMENDATIONS





1.	Funding 





The Review concluded that evidence of major incursions over the past five years and NAQS’ effective role in detecting and undertaking response activities relating to those incursions makes it essential that at least the current level of funding be maintained for the next five years


 It is recommended that an additional $0.6m per year be allocated to fund specific actions recommended by this Review.  


It should also be noted that, subject to the outcome of negotiations with State/Territory government over monitoring responsibilities for urban and urban fringe area, additional Commonwealth funds may be needed for this purpose.





2.	 Western Australia and Northern Territory Transfers.





The Review recommends that these transfers occur as soon as possible and cautions that the transfer of staff to the Commonwealth should be undertaken with the maximum attention being paid to staff sensitivities and the establishment of consultative forums in order to ensure that the transfer is effective.





3.	Pests and Diseases Target Lists 





The Review noted that substantial progress towards completing new lists had been made and that the animal list and the weed list had been completed. It is recommended that completion of the plant pests and diseases list  should proceed as a matter of high priority and that the lists be periodically reviewed so that they continue to reflect up-to-date intelligence. 





4.	Involvement of Environmental Authorities with NAQS





The Review believes there is a greater role for Environmental Authorities to become involved with NAQS and recommends that the Australian and New Zealand Environment Council (ANZECC) be approached to determine what expectation there is of AQIS/NAQS in environmental issues. The Review also recommends environmental representation on the NAQS Scientific Planning Group.





5.	 Activities in Papua New Guinea and Indonesia





The Review endorses the current arrangements but notes that the Western Province of PNG should be subject to more intense surveillance. The use of helicopter-supported boat surveys of the PNG coastline is also recommended. The continuation of efforts to encourage PNG and Indonesian collaboration should be given priority in view of the political and economic instability in those countries.





The Review recommends that strategic planning, particularly for the Scientific Program, should address the risk that political instability in either nation could possibly lead to the denial of access to either country (or both) for survey purposes.





6.	 NAQS Involvement in Incursion Management





The Review acknowledges that whilst AQIS’s charter does not extend to incursion management it is inevitable and scientifically beneficial that some involvement in the initial stages of an incursion is necessary. However, in order to encourage State authorities to take responsibility for management of incursions as soon as possible, the Review recommends that there be no major NAQS involvement beyond three weeks after the initial detection, except where specifically negotiated between AQIS and the State/Territory Department responsible for managing the incursion. 








7.	 AQIS proposals for surveying in southern Philippines





Whilst not discounting the need for surveillance in the southern Philippines in the future, the Review recommends that offshore surveying should concentrate on filling gaps closer to the Australian mainland first (eg the island chain between Timor and Irian Jaya).








8.	 AQIS Proposals for collaborative activities with scientists from PNG and Indonesia.





The Review strongly supports efforts aimed at forging and maintaining strong links with PNG and Indonesia and any effort to strengthen those links should be supported. The Review recommends that the production of audio visual materials and the delivery of seminars by NAQS Scientists to targeted groups either in country or in Australia should be encouraged.








9.	 Extending the NAQS mandate to aquatic animal diseases





The Review recommends that NAQS should remain a terrestrial based Program. To undertake a scientifically credible job in the marine and freshwater incursions area would require considerable additional resources. Unlike the case of terrestrial systems, little evidence has been uncovered to suggest that the threats to northern Australia aquatic ecosystems significantly vary in significance or scale from other regions of the country. However this does not discount the value of exception reporting of incidents without formally undertaking regular surveys or monitoring.





10.	NAQS Management Committee





The Review recommends that a formal consultative arrangement involving all three component Programs be implemented to set and review the direction of the Strategy as a whole and to ensure that Program Business Plans are consistent.





11.	Annual Report 





The review recommends that the NAQS Annual Report  include comprehensive reports from each Program and provide details of new findings of micro-organisms, pests and weeds, statistics about activities carried out by each Program, performance against Business Plans and financial performance. 





12.	Organisational 





The Review recommends that;





NAQS Operational staff not be included in any possible future Single Border Agency arrangements and that it remains attached to AQIS along with other NAQS activities. 





the classification of operational staff in the Torres Strait and Cape York be evaluated against work value standards operating elsewhere in AQIS for quarantine related work.





(c) additional positions be allocated to NAQS Operations in the following localities to enable more effective surveillance and scientific support; three positions on Horn Island to ensure adequate coverage of airport activity, an additional position on Saibai Island to provide guaranteed coverage of dinghy and light aircraft clearances, an additional position at Bamaga in recognition of the immense area covered from that office along with the complexity of tasks carried out in the northern Cape York area.





(d) following the transfer of staff from WA and the NT to the Commonwealth, a review of support resources for the Scientific Program be undertaken.





(e) 0.5 FTE be allocated to each of Cairns and Darwin to perform part-time public awareness/media liaison duties in recognition of the fact that this function will need reinvigorating in the NT and WA after the transfer to the Commonwealth. Local media liaison will be critical for the Strategy to develop a profile in these States in keeping with its importance.





(f) lines of control for NAQS Operations be rationalised to concentrate management activity in Cairns to avoid any difficulties associated with the rest of AQIS’s border operations becoming a part of a Single Border Agency. In addition, greater integration of the components of the Strategy could be achieved from having both Scientific and Operations Program Managers report to the one Branch Head in Canberra.





13.	Survey Priorities 





The Review recommends that survey priorities be adjusted to concentrate on areas of high risk around habitation and crop production areas rather than remote uninhabited areas. This could lead to the survey of areas of inland and urban production outside the 20 kilometre zone of operations (first suggested by Nairn and Muirhead in 1995) where the risk of incursion is seen to be high. If adopted, this recommendation would need to be applied flexibly in consultation with State/Territory departments ,recognising that responsibilites for ongoing monitoring remain within their jurisdiction.





14.	Additional JE Sentinel Program Funds 





The Review recommends that an additional $50,000 be allocated to NAQS Scientific for additional identified Japanese Encephalitis sentinel arrangements on Cape York.





15.	Norforce 





 The Review recommends that NAQS establish regular liaison with ADF Norforce Command to provide quarantine briefing as required to Norforce patrols in northern Australia.








Below are additional recommendations made by QEAC after discussion of the final report by members.





a)	The recent report by McGregor Marketing on the evaluation of the NAQS Top Watch message revealed a very low level of awareness of quarantine by Aboriginal communities. It is acknowledged that despite efforts by NAQS staff to involve aboriginal organisations and communities in the partnership concept of quarantine, little progress has been made in this regard. It is important that strategies be developed through the publicity and public relations program that promote greater awareness and involvement of Aboriginal communities across northern Australia.





b)	In order to help address the problem of inadequate infrastructure for the diagnosis and control of animal and plant pests and diseases in regions such as Papua New Guinea and eastern Indonesia, AQIS should arrange to meet with relevant officers in AusAID and ACIAR (Australian Centre for International Agricultural Research) with a view to developing programs which will have quarantine benefits to Australia and our neighbours.





c)	AQIS should continue to liaise with the Queensland Department of Primary Industries on coordinating the Top Watch and Northwatch programs to avoid unnecessary duplication.
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PART 1





1.1	INTRODUCTION





1.1.1	The Minister for Primary Industries and Energy, the Hon John Anderson MP, wrote to the Chair of the Quarantine and Exports Advisory Council (QEAC) on 3 June 1998 asking the Council to undertake a Review of the Northern Australia Quarantine Strategy (NAQS) and to report to him by the end of October 1998.





1.1.2	The Minister set the Terms of Reference for the Review as being to report on;





the performance and appropriateness of the Strategy as a means to achieve Government quarantine objectives over the next five years; having regard in particular to relevant events of quarantine significance since the previous review in 1995 and the outlook for quarantine challenges in northern Australia.





the effectiveness and efficiency of current NAQS arrangements; and,





advise on the financial requirements of NAQS and its key components over the next five years.





1.1.3	At its 17 June 1998 meeting, QEAC nominated one of its members, Mr Edward Wright AM, to chair the Review and directed that two other persons with special qualifications in either animal and plant health or related industries should comprise the balance of the Review team. The Australian Quarantine and Inspection Service (AQIS) would provide secretariat services and fund the Review.





1.1.4	Consequently, Dr Kevin Dunn BVSc, Executive Director, Animal and Plant Health Service, Queensland Department of Primary Industries(QDPI) and Dr Allan Brown BSc (Botany) PhD, a consultant plant pathologist based in Western Australia, accepted invitations to join the Review Team.





1.2	REVIEW METHODOLOGY





1.2.1	Advertisements advising the Terms of Reference for the Review and inviting written submissions were placed in the Weekend Australian, Canberra Times, Courier Mail, West Australian, Northern Territory News, Cairns Post and Torres News during the first week of July 1998.





1.2.2	Nineteen submissions were received from organisations outside AQIS. AQIS provided a comprehensive submission followed by a Supplementary Submission addressing Competition Policy Principles in relation to the operation of NAQS. A list of individuals and organisations that provided submissions to the Review is at Appendix 1.





1.2.3	The Review Team met with NAQS Scientific staff in Cairns on 24 August 1998 and in Darwin on 28 August 1998. They met with Operations staff at Thursday Island and Bamaga on 26 and 27 August 1998. The Team also visited Badu, Saibai and Yorke Islands in the Torres Strait and undertook an aerial inspection of the livestockbuffer zone in the Northern Peninsula Area of Cape York Peninsula.





1.2.4	In Darwin on 28 August the Team met with representatives of the Northern Territory Department of Primary Industry and Fisheries, the Northern Territory Chamber of Industry and Commerce, Agriculture Western Australia and Norforce Command of the Australian Defence Forces.





1.3	Government Performance Improvement Policies





1.3.1	The Review received a request from AQIS on 21 August 1998 asking the Review Team to consider a range of issues identified in Government policy directions on Performance Improvement that would facilitate Government consideration of its recommendations. These issues are encapsulated in the following questions which the Review addressed;





Should the NAQS Strategy and Programs continue to be the responsibility of Government?





Should Government responsibility for the Strategy be discharged at Commonwealth, State or Local Government level?





Could the Strategy be delivered by the private sector?





What are the arguments for budget funding of the program elements, noting in particular that other AQIS operational programs are funded through user charges?





Are there areas of duplication/overlap with other Government agencies?





Is the Strategy managed in a cost efficient manner?





How is the performance of the Strategy assessed?





Is the Strategy meeting its objectives?





1.3.2	See Recommendations and Conclusions (Part 5) for the Review’s assessment of these issues in relation to the Strategy. 





1.4	THE NORTHERN AUSTRALIAN QUARANTINE STRATEGY – History and Resources





1.4.1	The Strategy came into being in 1989 following a major evaluation of quarantine in Australia by a Committee headed by Professor David Lindsay. In an interim report in 1987, Professor Lindsay commented that northern Australia posed a number of special quarantine problems that were not shared with more southerly regions. He specially noted;





proximity to Papua New Guinea.





the ease of human movement between PNG, Torres Strait and mainland Australia, arising partly from improved transport (eg, outboard motors and the widespread use of chartered light aircraft) and the effect of the Torres Strait Treaty arrangements.





increasing numbers of international cruising yachts and increased domestic and international tourism.





potential changes to agricultural practices in PNG and other neighbouring countries likely to encourage higher densities of pests and hence increase the level of risk.





the migration by natural means of pests and diseases by vectors such as birds, or even animals such as wild deer swimming from one island to another.





1.4.2	Although most of these risk factors apply particularly to Cape York and the Torres Strait, since 1989 concerns about Northern Territory and northern Western Australia have increased because of the continued development of the live cattle trade to South East Asia and an increasing number of suspect illegal entry vessels arriving in Australian waters.





1.4.3	The Lindsay Report recommended that a Northern Australia program be developed to address the special issues and this lead to the Northern Australia Quarantine Strategy being set up in 1989 within the Australian Quarantine and Inspection Service.





1.4.4	In taking on the role of early warning system for incursions of exotic pests and diseases, it was accepted that the Program could not be all things to all stakeholders and consequently, by necessity, NAQS concentrated its activities on a coastal strip from Broome in Western Australia to Cairns in Queensland. This has generally proved satisfactory in terms of cooperation with State authorities on surveillance etc.





1.4.5	The Program was comprehensively reviewed by Nairn and Muirhead in 1995. Following that review the then Government allocated an additional $14.5 million over four years to the NAQS Program to boost surveillance and forecasting capacity in northern Australia.





1.4.6	Prior to the 1995 review of NAQS, the strategy was delivered as one program with about 12 scientific and operational staff managed from Canberra. Most of the staff were State/Territory employees funded by the Commonwealth. Since the Review and the allocation of greatly increased funding, a number of structural changes have been made by AQIS, principally:





creation of three distinct but interacting sub-programs, NAQS-Scientific, NAQS-Operations and NAQS-Public Awareness;





transfer of Queensland staff to Commonwealth employment. Similar arrangements for Western Australia and Northern Territory are in train;





recruitment of additional scientific (11), operational (15) and public awareness (1) staff;





establishment of Cairns-based management of the scientific and operations programs;





redirection of the Strategic Planning Group to become a NAQS Scientific Planning Group with representation from AQIS, Industry, and plant and animal scientists from the States/Territories. This group meets twice a year and develops scientific priorities for NAQS-Scientific;





establishment of associated Specific Plant Pests and Specific Animal Pests programs delivered by the Plant and Animal Quarantine Policy Branches of AQIS’s Policy and International Division.





1.5	Funding and Staffing





1.5.1	The annual budget for NAQS in the years preceding the review and allocation of enhanced funding varied between $2.99M in 1992/93 and $2.32M in 1995/96. Additional funding for NAQS and associated initiatives following the review was about $4M p.a. The total funding allocation for NAQS and associated initiatives in 1998/99 is $6.73 million. See Appendix 1 for details.


 


1.5.2	Staffing of the three Programs comprising the Strategy expressed in terms of  Full Time equivalents (FTE’s) as at October 1998 was;





Scientific Program – 18.9


Operations Program – 25.9


Public Awareness Program – 1.2


Management and Administration – 1.3


Total – 47.3


(Full details of staffing are at Appendix 2a.)





1.6	THE NAQS PROGRAMS (SCIENTIFIC, OPERATIONS AND PUBLIC AWARENESS)





1.6.1	All three Programs are managed from AQIS Central Office in Canberra but with significant middle level professional and management resources based in Cairns in Queensland. Scientific staff are also based in Broome, Darwin and Mareeba and the majority of Operations staff are based in the Torres Strait and the northern peninsula area of Cape York. The AQIS Public Relations Section has a position funded by the Strategy to develop publicity campaigns and associated material which are delivered in large part by Operations and Scientific staff.





1.7		SCIENTIFIC





1.7.1	The mission of this Program is to identify and evaluate quarantine risks impinging on northern Australia and to provide early warning and detection of quarantine pests through a program of monitoring, surveillance and public awareness across northern Australia and in neighbouring areas of Papua New Guineas and Indonesia.





1.7.2	In accordance with its mission and with the recommendations of the Nairn and Muirhead Report, NAQS-Scientific operates both onshore and offshore monitoring and surveillance programs..





1.7.3	NAQS undertakes survey and monitoring activities in collaboration with the governments of Indonesia and Papua New Guinea (PNG).  The importance of these overseas programs in contributing to risk analysis and in providing early warning is well recognised by AQIS and was further emphasised in the 1995 NAQS Nairn and Muirhead review.





1.7.4	NAQS-Scientific has undertaken a number of successful offshore plant and animal surveys in collaboration with their scientific counterparts in PNG and eastern Indonesia. Recent surveys include:





extension/scientific survey of the south-west coastal region of PNG in February 1997





animal and plant health surveys of the region of PNG bordering Irian Jaya in August 1997 and May 1998





a combined animal and plant health survey in Irian Jaya in August 1997





a combined animal and plant health survey of West Timor in April 1998





1.7.5	Upcoming surveys include an extension/scientific survey of south-west coastal PNG in early 1999 and a survey of Irian Jaya in April 1999.





1.7.6	Implementation of the NAQS program in Indonesia and PNG has been affected by political and economic instability, drought and structural changes in those countries, resulting in postponement of some planned survey and monitoring activities.  Structural changes within the specific agencies with which NAQS liaises in those countries have also affected the implementation of the program, resulting in a need for renegotiation of agency arrangements.





1.8		NAQS OPERATIONS





1.8.1	The mission of the Operations Program is to contribute to the protection of Australia’s plant and animal industries, human health and environment by improving the integrity of the quarantine border in the Torres Strait and Cape York Peninsula through provision of inspection and monitoring services.





1.8.2	The NAQS Operations Program focuses particular attention on the islands of the Torres Strait and the Northern Peninsula Area of Cape York Peninsula. Torres Strait is a demonstrably high quarantine risk area because of its proximity to Irian Jaya and Papua New Guinea, which have many pests and diseases of concern to Australia. The Operations component of NAQS carries out a border surveillance and scientific support task in the Torres Strait and on Cape York Peninsula.





1.8.3	While the bulk of resources are located in the Torres Strait and Far North Queensland, similar activity, but at a reduced level, and carried out by staff from the Scientific Program, occurs in the Northern Territory and northwest Western Australia.





1.8.4	Border operations are performed in the NAQS areas of WA, NT by State/Territory staff funded by the Commonwealth under agency agreements for the delivery of AQIS programs.





1.9	Torres Strait Geography and Governance





1.9.1	Torres Strait is about 150km wide and separates mainland Australia from Papua New Guinea. Within the Strait there are 19 inhabited islands and many more uninhabited islets, reefs and cays over an area of approximately 39,000km�2. Most islands are not heavily vegetated and have a long history of human habitation. Although the island communities of the Strait are distinct from the mainland aboriginal communities there has historically been extensive contact between the peoples of the Strait with a variety of other societies as a result of the Strait being a focus point for trade and travel.





1.9.2	Travel in the Strait is largely by boat with outboard motor-powered dinghies being preferred. Travel by light aircraft is more common than on the mainland.





1.9.3	For governance purposes, Torres Strait comes under the jurisdiction of both the Commonwealth and Queensland. Relations with Papua New Guinea are governed by the Torres Strait Treaty. 





1.10	Border Surveillance





1.10.1	Both the Treaty and Proclamations under the Quarantine Act 1908 delineate a Protected Zone (from roughly north of Thursday Island to just north of Saibai and Boigu Islands) in which traditional trade and reunion visits can take place but there are restrictions on the type of goods which can be traded in order to minimise quarantine risks. Since 1997 Quarantine Officers have been located on all inhabited islands in the Zone to monitor movements. The area around Thursday Island and extending across the tip of Cape York is a Special Quarantine Zone.





1.10.2	There are restrictions on movement of animals, plants and foodstuffs from the Western Province of Papua New Guinea to the Protected Zone, from the Protected Zone to the Special Quarantine Zone, and from either zone to mainland Australia.





1.10.3	On Cape York, a fence runs fully across the Cape just south of Bamaga and marks the northern boundary of the livestock buffer zone which restricts livestock moving both north and south. This fence was erected in 1987 by the Queensland Department of Primary Industries as the agency for AQIS. Its purpose is to provide a strategic cattle barrier which functions as the northern border of the Livestock Buffer Zone of northern Cape York. It is maintained by NAQS operations staff from Bamaga.





1.10.4	Aircraft and vessel inspections are the major component of the border control activity carried out by the Operations Program. All aircraft operating to and from the Strait are disinsected, all aircraft leaving the islands for other islands or for the mainland are cleared on departure by a Quarantine officer and all regular flights arriving at Cairns from the islands are targeted by a detector dog team on arrival. Aircraft identification numbers for aircraft departing outer islands are correlated with aircraft arriving at Horn Island and Cairns.





1.10.5	In addition, a backscatter x-ray machine has been installed in the arrivals area at Cairns domestic terminal to check incoming baggage from the Torres Strait. X-ray examination of baggage for items of quarantine concern has proven particularly useful in international terminals. The introduction of the domestic equivalent of the successful Quarantine Infringement Notices System which commenced for international arrivals last year to arrivals from Torres Strait at the Cairns domestic terminal is being investigated. 





1.11	Scientific Support by the Operations Program





1.11.1	Whilst the primary role of the Operations Program staff is the surveillance and border control task relating to the movement of persons and goods around the Special and Protected Zones and to and from the Australian and PNG mainlands, about 50 per cent of their time is spent carrying out tasks in support of the Scientific Program. These tasks involve control activities such as bait spraying, eradication activities and monitoring and surveillance activities such as the collection of insects from traps and the collection of samples for forwarding to scientific staff. Table 4 gives statistical information relating to Scientific Program support activities.





1.11.2	Operations staff play a vital role underpinning the scientific monitoring programs for fruit flies, screw worm fly, JE, Asian honeybees and associated mites, and surra.





1.11.3	Operations Program staff in Weipa initiated events culminating in the detection of spiralling whitefly and mango leafhopper in this community and have been actively involved in the followup response to these detections in conjunction with Queensland Department of Primary Industries.





1.11.4	Operations Program staff also carry out regular census of animals in the Torres Strait and assist with NAQS surveys in the Torres Strait and the mainland.





1.12	Public Awareness Support by the Operations Program.





1.12.1	NAQS Operations staff have a particular responsibility for the delivery of quarantine public awareness in the form of education and extension campaigns in the field and, as such, become the main conduit for quarantine awareness in their communities. Indications are that Quarantine Officers in remote communities such as those of Cape York and the Torres Strait take their responsibilities very seriously with the consequence that there is a very high awareness by those communities of their importance to the rest of Australia.





1.13	PUBLIC AWARENESS





1.13.1	The objectives of the Public Awareness Program are to improve knowledge and understanding of quarantine risks among northern Australian communities, to foster community support for NAQS operations and field work, and to encourage reporting by northern communities of abnormal conditions in animals and plants or the presence of unfamiliar craft and people with potential to introduce exotic pests and diseases.





1.13.2	Since 1992, the Top Watch theme and associated logo have been used to brand NAQS Awareness activities and products.  The Top Watch campaign is now well established in northern Australia, especially within the Torres Strait and far north Queensland.





1.14	Resources and Associated Initiatives





1.14.1	In 1994-95 NAQS awareness activities received funding of $110,000.  Following the 1995 review of NAQS additional funds were allocated.  For the period 1996-97 to 1998-99 the annual allocation to NAQS Awareness activities was $360,000 (comprising the existing base funding of $110,000 plus $250,000 from the additional $14.6 million allocated to NAQS over three years).  As an indication of a typical annual spending breakdown, the projected budget for NAQS Awareness for 1998-99 (excluding staffing and financial on-costs) can be found at Appendix 3 (p41).





1.14.2 	Since 1996-97 NAQS funding has supported a Public Affairs Officer Grade 2 position within the AQIS Public Relations Section to co-ordinate NAQS Awareness activities in close consultation with officers responsible for field delivery from NAQS Operations and NAQS Scientific.





1.14.3	Improved targeting by NAQS Scientific of potential pests and diseases of highest risk has enabled NAQS Awareness activities to be better focused, geographically and to relevant communities and industry groups. Additional resourcing has also allowed for a better co-ordinated and more innovative communication campaign, using a wider range of communication techniques.
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PART 2





2.0	ADDRESSING TERM OF REFERENCE 1





Performance and appropriateness of the Strategy as a means to achieve Government quarantine objectives over the next five years having regard in particular to relevant events of quarantine significance since the previous review in 1995 and the outlook for quarantine challenges in Northern Australia.





2.1.1	In its response to the Nairn Report the Government stated that “The protection of humans, animals, plants and the environment remains essential and, indeed, the primary objective of quarantine policy.” 





2.1.2	The Government’s overall approach to quarantine for the foreseeable future is based on the seven key themes which emerged from the Nairn Report and which the government subsequently accepted, viz.;





managed risk, based on science





a continuum of quarantine (pre-border, border, post-border)





community responsibility





consultative decision making





external input to quarantine policy





enhanced capacity in plant and fish quarantine protection and policy





delivering quarantine objectives





2.2	NAQS ROLES AND RESPONSIBILITIES





2.2.1	NAQS focuses on risks posed by the proximity to northern Australia of our nearest neighbours, Indonesia and Papua New Guinea, that have a different pest and disease profile and agricultural health status from Australia.





2.2.2	 Risks of concern to NAQS are:





treaty arrangements with Australia's northern neighbours which allow for the free movement of traditional inhabitants into and out of the Torres Strait Protected Zone;





unauthorised entry into northern Australia by foreign nationals and fishing vessels;





low population density;


difficult terrain, with populations of cattle and feral animals and very extensive land use systems; and


attractiveness to international yachting tourism.





2.2.3	NAQS activities in Australia are concentrated on a 20 kilometre-wide coastal strip between Broome and Cairns with flexibility to include other risk areas, such as the Ord River Irrigation Area and popular travel routes on Cape York Peninsula. Activities include monitoring and surveillance, inspection and promotion of public awareness. Figures 1 a and b show the areas in which NAQS operates.





2.2.4	The relevant agricultural and natural resource management authorities in Queensland, Northern Territory and Western Australia also undertake surveillance and monitoring activities in northern Australia and are responsible for the management of incursions. Future consultation is essential to avoid gaps or overlap of coverage. Following transfer of NAQS functions to direct Commonwealth management in Queensland, a formal consultative committee was established. This committee meets up to three times annually and has high level representation from AQIS and the Queensland Department of Primary Industries (QDPI). The committee has been very effective in clarifying roles and responsibilities of and setting joint strategic direction for relevant State and Commonwealth activities.





2.2.5	NAQS functions in WA and NT are currently funded by AQIS but delivered by the State/Territory organisations. Agreement has recently been reached between WA, NT and the Commonwealth to transfer NAQS to direct Commonwealth management in these jurisdictions, much as it is currently managed in Queensland. Transfer of staff and administrative arrangements will be complete before the end of 1998.





2.2.6	In north-east Australia the staffing, infrastructure and linkages with QDPI are in place to provide a well balanced team which has the capacity to implement the objectives. 


In north-west Australia improvements have been made and a process of change is under way which, with clarification of Territory or State responsibilities on transfer to direct Commonwealth control, should result in an equivalent scientific group based there.





2.2.7	There was evidence that:





Surveys on-shore had been extensive and the collections appropriately followed up which demonstrated that exotic pests were most likely to be discovered in areas of permanent habitation; spiraling whitefly was discovered in the NPA (as a result of the installation of a quarantine inspector) at Weipa.  Mile-a-minute weed was discovered near Cairns. 


Monitoring on-shore detected exotic fruit flies (Bactrocera papaya, B. melonis, B. trivialis) frequently in Torres Strait on islands in close proximity to PNG, occasionally in the NPA and not at more southerly points on Cape York.  B. philippinensis was detected in Darwin.


Surveys off-shore have checked for target pests in Western Province and south coastal areas of PNG, establishing freedom from Panama disease of bananas. Surveys in Irian Jaya have established the presence of Diaphorina citri (vector of citrus greening disease) there. A number of weed species were recorded in West Timor.  Surveys in PNG and Indonesia have been in conjunction with Indonesian and PNG staff, resulting in the establishment of valuable contacts, which will assist future survey and detection efforts.


NAQS surveys in north-western Australia have reinforced the view that areas of habitation and agricultural development are where effort should in future be concentrated.  However these areas are either inland or urban and currently seen by AQIS as the responsibility of Territory and States surveillance activities.  With transfer of NAQS to direct Commonwealth control, mutually agreed arrangements need to be put in place to ensure adequate coverage is provided.


The efficiency of certain insect detections (particularly fruit-flies) has been increased by the funding and operation of the AQIS Australian Ports-of-entry insect monitoring program.  In Darwin, traps detected Bactrocera philippinensis in 1997, the first record of this fly outside the Philippines.  Eradication is now proceeding satisfactorily.





2.2.8	The appointment of inspectors on all inhabited islands of the Torres Strait appears to have largely overcome the insecurity inherent in the special arrangements of the border.  The increase in staff should greatly minimise further transfer of pests and diseases from Torres Strait to northern Queensland and especially Cairns.  Their presence has also been essential for the increased insect monitoring activity and for the fruit-fly suppression program.





2.2.9	Public awareness of NAQS and its objectives has been an integral part of the NAQS success.  Several detections can be directly attributed to the increased impact of Top-Watch, suggesting that increased public awareness effort will result in further benefits.





2.2.10	Future consultation between NAQS and the States/Territory is essential to reach agreement on;





Procedures for notification of NAQS incursion detections: NAQS has an information management protocol agreed to by Qld, NT and WA which clearly sets out the sequence and timing of these notifications;





Areas of responsibility: NAQS was conceived to address quarantine risks threatening remote areas which are uninhabited, or sparsely populated and for which the animal and plant health infrastructure (provided by State/Territory agencies) is minimal. However, within the northern Australia zone of responsibility of NAQS, urban areas pose the greatest risks in terms of international trade and tourism and are outside NAQS coverage. In the agreement with QDPI, the Cairns area is not surveyed by NAQS. The situation in Darwin and Broome requires clarification especially because AQIS has decided to transfer the Programs to Commonwealth management. Different situations exist in each of these two locations regarding presence of relevant State/Territory staff. 





Coordination of activities: In Queensland, AQIS and QDPI have initiatives (Topwatch and Northwatch) which have some similar objectives, particularly in surveillance and extension of public awareness. It is essential to coordinate these activities to avoid duplication or confusion arising from conflicting advice.





Response to incursions: NAQS has frequently provided ad hoc assistance to States/Territories during the early stages of an incursion response. In the case of Queensland, a Memorandum of Understanding between AQIS and the State exists to define the principles governing such assistance. It would be opportune to negotiate similar arrangements with the Northern Territory and Western Australia.  Incursion management however is not budgeted so the capacity of NAQS to provide this assistance without compromising other activities is limited.








2.3	EVENTS OF QUARANTINE SIGNIFICANCE SINCE THE NAIRN AND MUIRHEAD REVIEW OF 1995





2.3.1	Fruit Flies





2.3.1.1		NAQS has a fruit fly monitoring program in place across northern Australia, based on the recommendations of the Bureau of Resource Sciences Review of Exotic Fruit Fly Monitoring in Northern Australia (Roberts 1991).  In addition NAQS collects data on fruit flies during surveys in Indonesia and PNG.  The NAQS program successfully provided early warning of the approach of papaya fruit fly (PFF) towards northern Australia�; in 1992 NAQS detected PFF in Irian Jaya (Merauke) and shortly thereafter in Western Province of PNG. NAQS made the first detection of PFF in the Torres Strait in 1993, and this resulted in eradication being undertaken on Darnley and Stephen islands.  





2.3.1.2		Permanent eradication of PFF was recognised to be unachievable on the ‘top west’ islands of Boigu, Saibai and Dauan because of constant reinfestation from PNG.  Instead a control program was adopted using bait spraying to minimise populations of the fly and thus minimise the risks of further movement into the Torres Strait was adopted. This program remains in place today.





2.3.1.3		Incursions of PFF elsewhere in the Torres Strait were detected by NAQS in subsequent years and were considered by a National Consultative Committee and successfully eradicated.  As a result of continuing monitoring, it has become apparent that further incursions of PFF by wind-assisted movement during the Wet season can be expected. Accordingly NAQS, together with QDPI, has compiled a long-term containment strategy for exotic fruit flies in the Torres Strait.  In addition to PFF the strategy covers other exotic fruit flies such as melon fly, detected by NAQS in PNG and the Torres Strait in 1996, and Bactrocera trivialis which is periodically detected in NAQS traps in the Torres Strait.  





2.3.1.4		AQIS, through NAQS, provides border quarantine, public awareness and routine monitoring and, as agent of QDPI, also undertakes response activities.  Endorsed by the Standing Committee on Agriculture and Resource Management (SCARM), a Technical Advisory Panel (TAP), which draws its membership from AQIS, State Departments and CSIRO, was established to oversee implementation of the strategy.  SCARM 11 (February 1998) noted the success of the strategy and agreed to continue it in 1997-98, and subsequently agreed to its further extension in 1998/9, with minor revisions.








2.3.1.5		Following links between insect movements and wind patterns in northern Australia,a research proposal is being drafted collaboratively between various government departments including Queensland Health and AQIS, to look at wind patterns as predictors for incursions of Japanese encephalitis vectors.  Scope for extending this for fruit flies is to be examined.





NAQS Involvement 


The NAQS detections of PFF in Irian Jaya and PNG in 1992 resulted in intensification of the trapping grid in the Torres Strait in June 1992, thus assisting early detection of the fly in the Torres Strait.


The detection by NAQS of PFF in the Torres Strait in 1993 led to:


immediate containment measures being put in place by QDPI


intensification of quarantine controls over produce leaving affected islands


further intensification of trapping in the Torres Strait


eventual eradication of the fly from Darnley and Stephen Islands


initiation of a program of suppression of fruit flies on the three ‘top west’ islands (Boigu, Saibai and Dauan Islands), which are subject to on-going reinvasion from New Guinea.





The detection by NAQS of further incursions of PFF, and of melon fly and Bactrocera trivialis, in the period to June 1996 has led to a series of successful eradication programs on infested islands and continuation of suppression on the three ‘top west’ islands; these programs have minimised the risk of further southward movement of exotic fruit flies by island-hopping and are still functioning successfully today.





Following all detections of exotic fruit flies in the Torres Strait, and the 1995 PFF detection in the Cairns area, NAQS scientists and operational staff played a vital role in the early stages of the response by providing advice, implementing increased trapping and carrying out identifications of fruit flies in collaboration with the State department.





Following increased funding for NAQS in 1996, quarantine controls have been significantly boosted through appointment of quarantine assistants on all inhabited Torres Strait islands, placement of detector dog teams, installation of a backscatter x-ray machine at Cairns Airport, increased publicity on aircraft, increased signage, radio broadcasts and a range of other important quarantine and public awareness measures.











2.3.2	Spiralling whitefly and mango leafhopper





2.3.2.1		NAQS detected spiralling whitefly in the Torres Strait in 1991.  However the biology of the insect made eradication impossible. Nevertheless, the early warning enabled QDPI to introduce a biological control agent, Encarsia sp. to reduce populations of the pest and minimise its impact.  To slow the spread of the whitefly, NAQS informed the public and industry of the risks and QDPI restricted the movement of plant material. 





 2.3.2.2		NAQS scientists and other staff monitored the pest and reported its further spread in the Torres Strait.  In March 1995, when it was detected at the tip of Cape York, a national Consultative Committee agreed with the earlier decision that eradication was not feasible.  The early warning of the presence of the whitefly enabled quarantines to be placed by NAQS, on behalf of QDPI, to slow the spread of the whitefly and enabled QDPI to introduce the biocontrol agent onto the mainland.





2.3.2.3		During the course of surveying at Weipa on western Cape York in 1997, spiralling whitefly was detected.  QDPI were alerted to the find and, during follow-up surveys to determine the extent of the infestation, detected mango leafhopper, also in Weipa.  In response to these detections, AQIS strengthened its border operations in Weipa by placing an additional inspector there.  QDPI, with financial assistance from AQIS, have placed a traffic information and inspection centre at Coen (which is the starting point for the main north/south road to the tip of the Cape) to reduce the risk of further southward movement of these and other potential pests.





2.3.2.4		Most recently, a NAQS quarantine inspector detected spiralling whitefly in Cairns, and QDPI has implemented follow-up surveys in the Cairns metropolitan area, and put in place appropriate quarantine measures. The consecutive detections have enabled QDPI to make strategic releases of the biocontrol agent.  Judging by the success of this agent in the Torres Strait, the impact of spiralling whitefly on the mainland will be markedly reduced due to the early warning provided by the NAQS program.





NAQS Involvement





The early warning provided by NAQS detections in the Torres Strait enabled QDPI to introduce a biological control agent, Encarsia sp, to reduce populations of the pest and minimise its impact.





NAQS detections of whitefly at Bamaga, and at successive locations down Cape York have enabled QDPI to implement further quarantine measures and to make strategic releases of the biocontrol agent (Encarsia sp) which are likely to markedly reduce the impact of the pest.


Public awareness and close linkages with the general public made by NAQS Operations staff in Weipa, and the close cooperation with NAQS scientists enabled the early detection of spiralling whitefly in Weipa, leading in turn to early detection of mango leafhopper.





2.3.3	Downy mildew of grapes





2.3.3.1		Of interstate quarantine concern to Western Australia, NAQS detection of this disease in Kalumburu, Western Australia in June 1997 led to destruction of infested grapes by Agriculture Western Australia, thereby removing the potential for spread of this serious pathogen into WA production areas.





2.3.4	Mile-a-minute weed





2.3.4.1		The success of the public awareness program was highlighted by the recent detection of mile-a-minute weed (Mikania micrantha) in Mission Beach near Tully in June 1998. A piece of this plant, sent to QDPI in Mareeba, was identified by the NAQS botanist. The material was sent by a resident of Mission Beach who has been using the plant as a herbal remedy but became concerned about its weed potential. QDNR and QDPI personnel were immediately alerted and their staff briefed by NAQS to enable them to carry out further survey work. 





2.3.4.2		A national consultative committee was convened, follow-up surveys undertaken and plants destroyed. It is likely that this incursion will be successfully eradicated.





NAQS Involvement





NAQS linkages with the general public and other agencies facilitated the forwarding of the specimen to NAQS scientists.





The presence of mile-a-minute on the NAQS weed target list, which has recently been revised and updated through a process of risk assessment, has meant that NAQS scientists were fully informed of the risks posed by this weed, enabling an immediate alert to be put out to relevant agencies.


NAQS surveys in Indonesia and PNG enable NAQS scientists to observe this weed first hand, thus facilitating early identification of the specimen. NAQS scientists were on hand to train staff of other agencies to recognise the weed and to advise and help with the initial follow-up surveys, and destruction of plants.





2.3.5	Japanese Encephalitis (JE) – a Major Human Health Concern





2.3.5.1		Following the diagnosis of Japanese encephalitis as the causative agent in a fatal outbreak of encephalitis in humans on Badu Island in 1995, sero-epidemiological surveys of domestic pigs (asymptomatic amplifier of the virus) were conducted principally by NAQS, with support from the Queensland Department of Primary Industries (QDPI) and the Queensland Department of Health (QHealth).  These surveys included all the islands of the Torres Strait and the northern peninsula area of Cape York Peninsula.  Seropositive pigs were detected on nine of the most northerly Torres Strait islands.  In addition some horses and dogs were also found to have seroconverted.





2.3.5.2		As a result of these findings, a network of sentinel herds in the Torres Strait and the northern peninsula area (NPA) was set up.  The rationale behind this move was to attempt to detect any incursion thought to originate in the Western Province of PNG where the disease was believed to be recently established, and transmitted by either infected mosquito vectors or migratory waterbirds.





2.3.5.3		Sentinel pigs were established on Badu, Saibai and Darnley Islands in 1996 by NAQS in co-operation with QHealth. As the majority of human inhabitants of the northern Torres Strait had been vaccinated by QHealth in 1995 as a response to the outbreak, only the seroconversion of sentinel animals could provide the necessary indications of JE activity in the area.





2.3.5.4		Following a review of the animal program in late 1996, a sentinel cattle herd was established at Bamaga and used to provide serological data on several diseases including JE, although the sensitivity of cattle as sentinels for this disease has not yet been established.  The sentinel animal herd operations were supplemented by a series of surveys covering the Torres Strait, NPA and Cape York Peninsula.  In addition, samples of sera from wild migratory waterbirds, collected by cannon netting, were tested for JE and avian diseases.





2.3.5.5		Results from the 1996/97 NAQS program indicated seroconversion of sentinel pigs on Saibai Island only.  These pigs seroconverted in March 97, showing that infection of the top western islands was a repetitive event probably linked to the seasonal changes at this time of year. Results of surveys conducted in mid-1997 in the Western Province of PNG also indicated that a potential epizootic of JE was occurring in southern PNG.





2.3.5.6		Following consultation with all participating agencies, and in view of the potential reservoir of JE present in PNG, the NAQS surveillance effort was increased in 1997/98, to provide early warning of a major incursion into Torres Strait and northern Australia to allow for the planning of response actions by human and animal health authorities.





2.3.5.7		The first indication of an incursion of JE into Torres Strait was the nearly simultaneous seroconversion of sentinel pigs on Badu and Moa Islands and the diagnosis of a clinical case in a eleven year old unvaccinated boy resident on Badu.  This was followed by seroconversions of sentinel pigs on Saibai, Mabuiag Islands and at Seisia on the Australian mainland.





2.3.5.8		The consensus of participating agencies is that this incursion was probably due to windblown infected mosquitoes from PNG.  Contributing factors include the preceding drought in PNG, which allowed very large numbers of mosquitoes to breed in the resulting stagnant water, and strong north westerly winds to carry mosquitoes to the Torres Strait and Cape York. The monsoonal wet season commenced somewhat later than usual, in February, with a tropical low centred in the Gulf of Carpentaria.  This produced strong northwesterly winds to sweep across the Torres Strait and Cape York Peninsula accompanied by torrential rain.





2.3.5.9		This evidence from the NAQS sentinel herds indicated that an incursion of unprecedented proportions was occurring.  NAQS personnel immediately initiated a response aimed at determining the extent of the incursion and the rate of spread.  Surveys were conducted to sample all pigs in island and regional mainland communities not containing sentinel animals. Pigs seroconverted on all Torres Strait islands where they were present, except for Warraber and  Kodall Islands.  Pigs on Hammond Island had also seroconverted causing some alarm on that island as well as on nearby Thursday Island.





2.3.5.10	As only residents on the northern islands had previously been vaccinated, the results from the NAQS surveillance resulted in prompt action from QHealth to extend its human serosurveillance and response actions beyond Badu Island to other communities.





2.3.6	JE on the Australian Mainland.





2.3.6.1		Within weeks of a new human clinical case on Badu island in February 1998 and seroconversion of pigs in Torres Strait, a second human case was diagnosed on 23 March in a fisherman in the Mitchell River region of western Cape York.  This was the first recorded incursion of JE onto the Australian mainland.





2.3.6.2		The NAQS response activities were extended as a result of discussions with QHealth and QDPI to include surveillance of areas in the west coast of Cape York and the Gulf of Carpentaria. This response centred on the rapid collection of sera from domestic and feral pigs in the Pormpuraaw and Kowanyama area by NAQS personnel, to confirm the incursion and to discover the extent of its spread.  Concurrently QHealth conducted a serosurvey of human residents of this area while other NAQS staff conducted cannon netting operations in the Karumba region to sample waterbirds for JE and other avian diseases.





2.3.6.3		In a joint NAQS/QDPI helicopter and ground-based survey of the Mitchell River area, sera was obtained from 114 feral and 20 domesticated pigs.  This was sent to QHealth’s laboratory in Brisbane and AAHL. The result, coupled with the recovery of JE virus and PCR (polymerase chain reaction) product from sentinel pigs on Mabuiag Island and at Seisia, confirmed the extent of the incursion.





2.3.6.4		Human serological testing failed to detect any further unequivocal human cases, however the seriousness of the incursion prompted QHealth and the Commonwealth Department of Health and Family Services to hold a conference in Cairns on 8-9 July 1998 to discuss and determine future courses of action. 





2.3.7		Future Directions with NAQS Involvement with JE





2.3.7.1		The pivotal role played by the NAQS sentinel animal herds was recognised at the July 1998 JE conference in Cairns, and it was recommended that these be extended to provide coverage of the whole of Cape York Peninsula, Gulf of Carpentaria, and the northern areas of NT and WA.  These recommendations were accepted by AQIS and planning has commenced to extend sentinel animal surveillance to achieve these aims. Survey activities have also been expanded in the 1998/99 NAQS operational plans to compliment the sentinel animal herd surveillance.





2.3.7.2		The Review also noted that additional funds of about $50,000 are required to adequately extend sentinel herd coverage.





2.3.8		Asian Honey Bee





2.3.8.1		The Asian honey bee (Apis cerana) is the natural host for the pathogenic bee mite Varroa jacobsoni (the “varroa mite” which is the cause of varroiasis, a quarantinable disease). This is the major parasite of quarantine concern to the Australian beekeeping industry and, potentially an important threat to the horticultural industry. The bee is also capable of carrying the bee tracheal mite Acarapis woodi.





2.3.8.2		The bee is believed to have been introduced into the Indonesian province of Irian Jaya in the 1970s and was first detected in Papua New Guinea in 1985 at Vanimo on the north coast of Sandaun Province. NAQS officers detected Asian honeybees in the Western Province of PNG in 1992.





2.3.8.3		In early 1993 the bees entered Australian territory when swarms from the PNG mainland invaded the northern Torres Strait islands of Saibai and Boigu.  Subsequently, they were detected on Dauan island.  All three islands are close to the PNG mainland and the bees have been prevented from moving further south by a 35 km stretch of open water.





2.3.8.4		Since 1993, in preparation for an incursion onto the mainland, AQIS has undertaken several initiatives to improve Australia’s preparedness and response capacities.  These include public awareness programs, poster campaigns, bee detection and elimination exercises, research into remote poisoning and artificial pheromone lures, and training quarantine detector dogs to detect bees.  These initiatives are in addition to heightened surveillance for incursions along our coastline.





2.3.8.5		On 11 June 1998, a Darwin beekeeper collected a swarm from a house in the suburb of Ludmilla, close to a mangrove swamp, and not far from the port.  He took the swarm back to his house.  The beekeeper noticed that the bees looked different from the European honeybee, and the NAQS entomologist in Darwin was asked to examine them on 14 June.  A confirmation of Apis cerana was made the same day. The colony was destroyed and intensive examinations for mites failed to detect the presence of varroa mite. 





2.3.8.6		It is probable that the bees were transported to Darwin on shipping entering the port.  Swarms of Asian honeybees have been detected on deck cargo and equipment entering other Australian ports in the past, but this is the first time that a swarm has been known to move on-shore.





2.3.8.7		A program to eradicate Asian honey bees is still underway, but at the time of writing no further colonies have been detected and there is no evidence that varroa mite or any other bee pathogen has entered Australia as a result of the incursion.





2.3.9	Implications





2.3.9.1		As Apis cerana is the natural host for the varroa mite, the incursion represented a significant quarantine threat. Although honey exports would not have been directly affected, exports of live bees to a number of markets could have been damaged if the mite had been present and become established, as much of the export trade is dependent on our varroa-free status. The viability of many apicultural enterprises would have been threatened because of the mite’s potential to weaken affected bee colonies.





2.3.9.2		If a strain of varroa mite capable of reproducing in European honey bees had become established, USA experience suggests that feral colonies would have been  severely depleted.  The effect of this on those segments of the horticultural industry that depend on bees for pollination could have been profound. 





2.3.9.3		The value to horticulture of pollination by feral and domestic honeybees is currently estimated at $1.2 billion. The long-term implications of Asian honeybees on the pollination of crops and native flora are unknown.





2.3.9.4		The competitive effects of this bee on European honeybees are also unknown. From overseas experience, if the Asian bee became established it could be expected to colonise much of coastal Australia.





NAQS Involvement


In the early detection of the incursion:


The beekeeper who found the nest had been exposed to NAQS awareness programs and consequently:


-	knew the significance of what looked like a different species of bee


-	could tentatively identify the bee as Apis cerana from preserved specimens provided  by NAQS


-	knew what specimens to take


knew who to contact.





From his experience working with Apis cerana in Indonesia, PNG and the Torres Strait, the NAQS entomologist:


could immediately confirm the identity of the species


knew the correct procedures on how to effectively alert both State and Commonwealth  governments that an incursion had taken place


knew what specimens to take


knew what precautions had to be taken before State services took charge of the response.





In the response to the incursion:





the quarantine significance of the incursion was known through NAQS activities in Indonesia and PNG.


the behaviour and feeding patterns of the bee were known which assisted in surveillance activities


NAQS personnel with experience in bee surveillance (veterinary officer and entomologist) were immediately available to assist Territory government response


twenty eight personnel who had participated in a NAQS training exercise the previous year in the detection and destruction of wild or feral bee colonies were available to the response team


NAQS scientists had developed a close working relationship with apicultural industry representatives, including involving them in surveillance exercises and trials in the Torres Strait.  Consequently, industry was fully conversant with the issues and was able to contribute significantly to the response effort.








2.4	QUARANTINE CHALLENGES IN NORTHERN AUSTRALIA





2.4.1.1		There have been delays in renewing a Memorandum of Understanding (MOU) between Australia and PNG on quarantine matters, primarily due to restructuring of the agriculture portfolio in PNG, with the creation of two new statutory bodies answering directly to the Minister of Agriculture: the National Agricultural Research Institute (NARI), and the National Agricultural Quarantine Authority (NAQIA).  NAQS has contractual arrangements with the PNG Department of Agriculture and Livestock (DAL) to undertake monitoring programs for animal diseases and fruit flies.  Difficulties encountered in implementing these programs relate primarily to staffing, communication and other infrastructural difficulties such as lack of vehicles, poor roads etc. 





2.4.1.2		Some of these difficulties have been addressed by the appointment of a NAQS liaison officer based in Port Moresby and provision of fax machines, email and a vehicle.  Further rationalisation of the animal monitoring program is planned, and this, together with future NAQS contractual arrangements, are to be discussed during a forthcoming NAQS management visit to PNG, following the finalisation of the restructuring of the PNG agriculture portfolio.





2.4.1.3		NAQS fruit fly monitoring priorities, including monitoring on the island of Daru, and other strategic locations in Western Province and Sandaun Province, have been incorporated into a PNG fruit fly project funded by various agencies including AusAID and the Australian Centre for International Agricultural Research (ACIAR), which has recently been established.  NAQS will be a recipient of data from this project and will continue to have input into it through its representation on the Steering Committee.








2.4.2	Indonesia





2.4.2.1		NAQS Indonesian activities have been co-ordinated by the agency INI ANSREDEF, an independent agency closely associated with the Indonesian Ministry of Agriculture (MOA).





2.4.2.2		Activities undertaken by INI ANSREDEF on behalf of NAQS include:





overall liaison with MOA including renewal of Memorandum of Understanding





organisation of NAQS Indonesian surveys





management of animal disease monitoring program





management of research projects.





2.4.2.3		Progress with some of these activities has been slow and, as a result, AQIS has recently negotiated with INI ANSREDEF and MOA some reorganisation of the management of the Indonesia program.  The main changes relate to NAQS scientific programs; in future these are to be managed by Australian agencies, in particular the CSIRO Australian Animal Health Laboratories (AAHL) which has both the relevant scientific expertise and close linkages with the appropriate agencies within MOA. 





2.4.2.4		 General liaison with MOA and organisation of NAQS surveys will remain with INI ANSREDEF, excluding the testing of animal samples, which in future will be undertaken in Indonesian laboratories using Australian personnel and test consumables.





2.4.3	Political and Economic Instability in South East Asia





2.4.3.1		The recent political instability in Indonesia poses potential access issues for the Program both physically to undertake field surveys and for the acquisition of data. To date, there have been no evident problems but with economic problems showing no signs of improving in the short to medium term, political instability preventing access or liaison could well have repercussions for the Scientific Program.





2.4.4	Papua New Guinea





2.4.4.1		Papua New Guinea has long term and deeply seated economic and political difficulties. Administrative infrastructure in agriculture, particularly in the Western Province (closest to Australia), is poorly developed and maintained. However, access has not so far been a difficulty largely because of the close links between individuals in the Scientific Program and their counterparts in Papua New Guinea. Nevertheless continued cooperation by Papua New Guinea under expected economic conditions may be doubtful and the Review Team felt that Strategic planning should take account of this possibility.





2.4.4.2		During the discussions held by the Review Team with NAQS staff, the pivotal role of Irian Jaya in facilitating the movement of pests and diseases from Indonesia to Papua New Guinea was emphasised.  This view largely derives from the effects of the trans-migration policies of the Indonesian Government whereby communities are moved from parts of Indonesia with high population density to areas of low density (eg. Irian Jaya). The movement has generally been eastward along the Indonesian archipelago and has seen the introduction to Irian Jaya of pests and diseases previously unknown there. This development clearly represents a threat to Australia’s quarantine status by spread to Papua New Guinea and because the closest Australian Territory (Boigu Island) lies only 120km from the Irian Jaya border. 





2.4.2.3		As mentioned above the quarantine infrastructure in Papua New Guinea allows no confidence in its ability to pre vent the eventual passage  of pests and diseases to Australian territory.





2.4.5	Other Challenges





2.4.5.1		Variable and intense meteorological conditions have been shown to present a particular challenge to quarantine integrity. Weather events such as periods of sustained strong winds from the north have been implicated in the movement of disease vectors and wild birds from Irian Jaya and PNG into Torres Strait and Cape York Peninsula. Related to these events are some forecasts  flowing from greenhouse gas warming of the lower atmosphere which predict an extension of the areas covered by pests and diseases due to an extension of favourable conditions. 








2.4.5.2		Traditional movements permitted by the Torres Strait Treaty have always posed a threat which has been managed by awareness campaigns and by substantially boosting staffing on Torres Strait islands following the government’s acceptance of the Nairn and Muirhead Report in 1995. However given the increase in movements of this type (ie, dinghies and light aircraft) reported by the Operations component of the Program the risk of incursion from this source remains. Suspect illegal entry vessels are also increasing in number right around the coastline area covered by NAQS and, as emphasised by submissions received from both the Northern Territory and Western Australian Governments, should not be underestimated as a potential source of a pest or disease incursion.





2.4.5.3	         Submissions to the Review relating to this Term of Reference generally highlighted the threats to agricultural production from the north and clearly viewed NAQS as the front line early warning system. Although some submissions saw NAQS as too focussed on the Torres Strait and Northern Cape York area, others supported this focus in view of the recent incursion history.








2.4.5.4		Overall, Quarantine risks can be expected to continue to increase due to such factors as:





Increased mobility of populations within PNG associated with tourism, mining and population expansion which will increase transport of plant products and economic plants from Irian Jaya to PNG and eastwards within PNG


Increased tourist and illegal traffic to Australia’s northern coast from countries to the immediate north


Increased trade in fresh produce from countries to the immediate north as multinational horticultural enterprises (especially those involved with flower production) continue to develop markets. 





2.4.5.5	For the most part, NAQS now has the staff and structure to address these increased risks on-shore. Increased off-shore surveys and liason with authorities and individuals in PNG and Indonesia will improve knowledge of risks and track movements of target pests.


Linkages to Australian aid organisations will hopefully assist in raising the skills of local scientists and quarantine officers.  Aid to control target pests on crops and certain animal diseases in PNG and Indonesia would also give benefits for NAQS in reducing levels of risk to Australian governments and industries which could have to eradicate or institute controls for new incursions. 


�



PART 3


3.0	ADDRESSING TERM OF REFERENCE 2





Report on the effectiveness and efficiency of current NAQS arrangements.





3.1.1		Overall the Review Team was impressed with the achievements of the three component Programs of NAQS comprising the Strategy over the three years since the Nairn and Muirhead Report.





3.1.2	Organisationally, much has been achieved in developing arrangements which ensure high levels of collaboration with State Departments of Agriculture and a structure which is administratively efficient and effective. The Team notes that administratively, NAQS Scientific is about to move into a new phase with the imminent transfer of staff in the Northern Territory and Western Australia to full Commonwealth control.





3.1.3	Although somewhat unorthodox, the current arrangements where each component of the Strategy (ie, Scientific, Operations and Public Awareness) is separately administered does not appear to have adversely affected the effective delivery of the Strategy. The Review Team nevertheless saw some room for administrative improvement, especially in the area of integrated planning, and has made recommendations for fine tuning to enhance the effective and efficient management of the Strategy (See Recommendations).





3.2	Scientific Program





3.2.1		There was a widely held view amongst those whom the Review Team spoke with and from submissions that NAQS Scientific had been very effective in its primary role of collecting data to provide an early warning capability for potential exotic pests and diseases. Evidence of this was the early detection of  incursions of papaya fruit fly in Torres Strait, spiralling whitefly, Japanese encephalitis and Asian honeybee.





3.2.2	The Program appears to be well resourced for its task and managed in an efficient manner. The primary short term managerial task confronting the Program is concluding the transfer of State staff to the Commonwealth in Western Australia and the Northern Territory. The Review Team detected some apprehension about conditions in the Commonwealth after the transfer of staff from the Northern Territory and Western Australia which should be addressed emphasising openness of communication, avoidance of delay in the transfer and sensitive handling of transferring staff. 





3.2.3		The Review Team also noted that the Northern Territory Department of Primary Industry and Fisheries viewed the transfer as “…still subject to discussion.” The Review Team however supports NAQS being a Commonwealth-staffed series of Programs on the grounds that it is national in character, is consistent with changes already made and working in Queensland and can best take advantage of consistency and economies of scale if centrally managed. Northern Territory officials also raised concerns about the geographic remoteness of the NAQS management based in Cairns from delivery staff based in Darwin and Broome. The Review Team recognises that successsful project management involving teams spread over large regions has been shown to be possible for many other activities involving small and large organisations. This remoteness in itself should not impair the effectiveness of NAQS. Program performance review will enable regular monitoring of effectiveness. Nevertheless, in the early implementation of Commonwealth delivery in NT and WA this issue should be carefully monitored.





3.	Operations Program





3.3.1		The Review Team examined the activities of the Operations Program in detail in the Torres Strait and northern Cape York.





3.3.2		It is clear that the additional funding provided in 1995 to this component has improved quarantine surveillance capacity markedly in the Torres Strait and Cape York. 





3.3.3		AQIS is to be commended on its policy of employing persons from local communities in this area – this has engendered a level of awareness and respect in those communities for AQIS and its quarantine objectives which is not shared by other border agencies.





3.3.4		The value of Operations Program staff providing support to the Scientific Program should not be underestimated and provides a good example of effective matrix management at work. However, the Team also noted that there appears little scope for significant Operations activity in the Northern Territory and Western Australia in view of the differing nature of the quarantine task between Torres Strait and those areas.





3.4	Proposed Single Border Agency and NAQS.





3.4.1		The Review Team was briefed on the possibility of AQIS’s border operations being a component of a Single Border Agency (along with the Australian Customs Service and the Department of Immigration and Multicultural Affairs) and understands that planning is well advanced for the concept to be introduced during the term of the second Howard Government.





3.4.2		Although the Operations Program of NAQS shares similarities with AQIS’s normal border operations activities, there are also many unique features of the Operations Program based largely around the matrix it forms with both the Scientific and Public Awareness Programs. The Review Team consequently believes that removal of many of the Operations Program staff to a Single Border Agency would severely limit the effectiveness of the entire Strategy and does not support the inclusion of the Program in the Single Border Agency.





3.4.3		The Team also saw some requirement for fine-tuning the organisation of this Program in that it was inconsistent with arrangements for the Scientific Program. The Team thought that greater synergy would be obtained by recognising that the Program is effectively being managed from Cairns at present, as is the Scientific Program. 





3.5	Public awareness





3.5.1		It was evident to the Review team that considerable effort had been engaged in developing an effective Public Awareness Program. This effort had also clearly paid dividends, particularly in the Torres Strait and the Northern Peninsula Area of Cape York. The obvious respect for, and understanding of, the Commonwealth and related State quarantine programs was evidence of the effectiveness of a sustained, well-focussed effort.





3.5.2		Nevertheless, developing a similar level of public awareness of the risks of exotic pest and disease incursions in the Northern Territory and north western Western Australia is likely to be a far bigger challenge than the Torres Strait. The fundamental differences between the areas will require innovative public awareness approaches.


�
PART 4 





4.1	ADDRESSING TERM OF REFERENCE 3





Advise on financial requirements of NAQS and its key components over the next five 


years. 





4.1.1		Details of current funding and Full Time Equivalent (FTE) staffing for each Program in the Strategy are at Appendix 1.





4.1.2		The Review Team concluded that overall funding of the Strategy was adequate for current challenges and plans. However, the Review is proposing an additional funding of approximately $0.6 million to improve effectiveness of all Programs (see Recommendations for details).





4.1.3		The Team also noted that the continuation of the current level of funding was proposed in the Coalition’s Primary Industry Policy statement released prior to the October 3 Federal election, viz





The Coalition will provide $12 million over three years from 1999-2000 to continue the Northern Australia Quarantine Strategy which is providing greater quarantine security in Northern Australia through increased surveillance and monitoring.





4.1.4		The Review Team endorses this proposal subject to additional funds mentioned above being provided and recommends that this level of continuing funding be extended to five years.


�



PART 5





5.0	CONCLUSIONS AND RECOMMENDATIONS





A.		CONCLUSIONS RELATING TO GOVERNMENT PERFORMANCE IMPROVEMENT POLICIES





1.		The Review considered a Supplementary Submission received from AQIS dated 8 September 1998 which addressed issues relating to the Government’s Performance Improvement Policies and NAQS. 





2.	Broadly, the Review accepts AQIS’s position on these issues and concluded the following;





The Commonwealth should continue to deliver NAQS because of the benefits of greater consistency in service delivery through effective national coordination.





NAQS should continue to be budget funded, because it provides benefits across a significant range of interests in the Australian community. These interests are very diverse and it would be impossible to identify any specific beneficiaries or quantify the benefits they receive, as would be required to recover fees under an equitable user pays model.





AQIS has developed an effective system for delivering of NAQS, including arrangements for internal and external review to ensure performance remains optimal.





RECOMMENDATIONS





1.	Funding 





The evidence of major incursions over the past five years and NAQS’ effective role in detecting and undertaking response activities relating to those incursions makes it essential that at least the current level of funding be maintained for the next five years. Furthermore it is recommended that an additional $0.6m per year be allocated to fund specific actions recommended by this Review.  





2.	 Western Australia and Northern Territory Transfers.





The Review recommends that these transfers occur as soon as possible and cautions that the transfer of staff to the Commonwealth should be undertaken with the maximum attention being paid to staff sensitivities and the establishment of consultative forums in order to ensure that the transfer is effective.





3.	Pests and Diseases Target Lists 





The Review noted that substantial progress towards completing new lists had been made and that the weed list had been completed. It is recommended that completion of the plant pests and diseases list should proceed as a matter of high priority and that the lists be periodically reviewed so that they continue to reflect up-to-date intelligence. 





4.	Involvement of Environmental Authorities with NAQS





The Review believes there is a greater role for Environmental Authorities to become involved with NAQS and recommends that the Australian and New Zealand Environment Council (ANZECC) be approached to determine what expectation there is of AQIS/NAQS in environmental issues. The Review also recommends environmental representation on the NAQS Scientific Planning Group.





5.	 Activities in Papua New Guinea and Indonesia





The Review endorses the current arrangements but notes that the Western Province of PNG should be subject to more intense surveillance. The use of helicopter-supported boat surveys of the PNG coastline is also recommended. The continuation of efforts to encourage PNG and Indonesian collaboration should be given priority in view of the political and economic instability in those countries.





The Review recommends that strategic planning, particularly for the Scientific Program, should address the risk that political instability in either nation could possibly lead to the denial of access to either country (or both) for survey purposes.





6.	 NAQS Involvement in Incursion Management





The Review acknowledges that whilst AQIS’s charter does not extend to incursion management it is inevitable and scientifically beneficial that some involvement in the initial stages of an incursion is necessary. However, in order to encourage State authorities to take responsibility for management of incursions as soon as possible, the Review recommends that there be no active NAQS involvement beyond three weeks after the initial detection, except where specifically negotiated between AQIS and the State/Territory Department responsible for managing the incursion.








7.	 AQIS proposals for surveying in southern Philippines





Whilst not discounting the need for surveillance in the southern Philippines in the future, the Review recommends that offshore surveying should concentrate on filling gaps closer to the Australian mainland first (eg the island chain between Timor and Irian Jaya).





8.	 AQIS Proposals for funding visits by Scientists from PNG and Indonesia to participate in NAQS activities and to receive exotic disease training.





The Review strongly supports efforts aimed at forging and maintaining strong links with PNG and Indonesia and any effort to strengthen those links should be supported. The Review recommends that the production of audio visual materials and the delivery of seminars by NAQS Scientists to targeted groups either in country or in Australia should be encouraged.








9.	 Extending the NAQS mandate to aquatic animal diseases





The Review recommends that NAQS should remain a terrestrial based Program. To undertake a scientifically credible job in the marine and freshwater incursions area would require considerable additional resources. Unlike the case of terrestrial systems, little evidence has been uncovered to suggest that the threats to northern Australia aquatic ecosystems significantly vary in significance or scale from other regions of the country. However this does not discount the value of exception reporting of incidents without formally undertaking regular surveys or monitoring.





10.	NAQS Management Committee





The Review recommends that a NAQS Management Committee involving all three Programs of the Strategy be set up to meet twice annually, chaired by AQIS, to set and review the direction of the Strategy and to ensure Business Plans are consistent.





11.	Annual Report 





The review recommends that the annual report be substantially upgraded to include lists and details of new findings of micro-organisms, pests and weeds and that it cover not only NAQS Scientific activities but be extended to include the activities of all Programs and address performance against Business Plans.





12.	Organisational 





The Review recommends that;





NAQS Operational staff not be included in any possible future Single Border Agency arrangements and that it remains attached to AQIS along with other NAQS activities. 





the classification of operational staff in the Torres Strait and Cape York be evaluated against work value standards operating elsewhere in AQIS for quarantine related work.





(c) additional positions be allocated to NAQS Operations in the following localities to enable more effective surveillance and scientific support; three positions on Horn Island to ensure adequate coverage of airport activity, an additional position on Saibai Island to provide guaranteed coverage of dinghy and light aircraft clearances, an additional position at Bamaga in recognition of the immense area covered from that office along with the complexity of tasks carried out in the northern Cape York area.





(d) following the transfer of staff from WA and he NT to the Commonwealth, a review of support resources for the Scientific Program be undertaken.





(e) 0.5 FTE be allocated to each of Cairns and Darwin to perform part-time public awareness/media liaison duties in recognition of the fact that this function will need reinvigorating in the NT and WA after the transfer to the Commonwealth. Local media liaison will be critical for the Strategy to develop a profile in these States in keeping with its importance.





(f) lines of control for NAQS Operations be rationalised to concentrate management activity in Cairns to avoid any difficulties associated with the rest of AQIS’s border operations becoming a part of a Single Border Agency. In addition, greater integration of the components of the Strategy could be achieved from having both Scientific and Operations Program Managers report to the one Branch Head in Canberra.





13.	Survey Priorities 





The Review recommends that survey priorities be adjusted to concentrate on areas of high risk around habitation and crop production areas rather than remote uninhabited areas. This could lead to the survey of areas of inland and urban production outside the 20 kilometre zone of operations (first suggested by Nairn and Muirhead in 1995) where the risk of incursion is seen to be high. If adopted, this recommendation would need to be applied flexibly in consultation with State/Territory departments. 





14.	Additional JE Sentinel Program Funds 





The Review recommends that an additional $50,000 be allocated to NAQS Scientific for additional identified Japanese Encephalitis sentinel arrangements on Cape York.





15.	Norforce 





 The Review recommends that NAQS establish regular liaison with ADF Norforce Command to provide quarantine briefing as required to Norforce patrols in northern Australia.








�
Appendix 1 -	List of Submissions Received (alphabetical order)








Australian Honey Bee Industry Council





Australian Quarantine and Inspection Service





AusVet Animal Health Services





Clague, Dr DC 





CSIRO Animal Health Laboratory





Environment Australia





Environpest Pty Ltd





Health and Family Services, Commonwealth Department of





National Farmers’ Federation





Northern Territory Chamber of Commerce and Industry





Northern Territory Department of Primary Industry and Fisheries





Queensland Chicken Growers’ Association





Queensland Department of Primary Industries





Queensland Fruit and Vegetable Growers’ Association





Waterhouse, Dr Barbara





Western Australia Agriculture





Western Australia Farmers’ Federation
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Appendix 2a -	Funding arrangements for NAQS and associated activities


�
Base funding*�
Enhanced funding�
Actual Budget Allocations***�
�
�
1995/96�
1995/96**�
1996/97�
1997/98�
1998/99�
1995/96�
1996/97�
1997/98�
1998/99�
�
�
(millions)�
�
�
�
�
�
�
�
�
�
Scientific�
*�
$0.373�
$0.995�
$1.004�
$1.106�
*�
$2.680�
$2.710�
$2.783�
�
Operational Staffing�
 *�
$0.314�
$1.611�
$1.482�
$1.580�
*�
$2.240�
$2.436�
$2.735�
�
Publicity�
*�
$0.125�
$0.250�
$0.250�
$0.250�
*�
$0.250�
$0.250�
$0.360�
�
Specific Plant Pests�
$0.000�
$0.375�
$0.900�
$0.500�
$0.500�
*�
$0.630�
$0.664�
$0.495�
�
Specific Animal Pests�
$0.000�
$0.044�
$0.694�
$0.614�
$0.534�
*�
$0.694�
$0.614�
$0.534�
�
Total Commitments�
$2.320�
$1.231�
$4.450�
$3.850�
$3.970�
$3.551�
$6.494�
$6.674�
$ 6.907�
�
* Pre-review funding not partitioned	** enhanced funding commenced January 1996; original total estimate $2.321M not fully committed


*** actual allocations, prepared in the leadup to each financial year, do not necessarily correspond precisely to the original commitments


Appendix 2b - Staffing arrangements for NAQS prior to additional funding and current.


�
1995�
1998�
�
�
Qld�
NT�
WA�
Total�
ACT�
Qld�
NT�
WA�
Total�
�
Scientific�
�
�
�
�
�
�
�
�
�
�
Plant Scientists�
2�
1.2�
1.5�
3.7�
�
3.0�
2.0�
1.4�
6.4�
�
	Entomologists�
1�
1�
1�
�
�
1�
1�
1�
�
�
	Plant pathologists�
-�
-�
0.2�
�
�
1�
1�
-�
�
�
	Botanists�
1�
0.2�
0.3�
�
�
1�
-�
0.4�
�
�
Animal Scientists�
0.2�
1..0�
0.3�
1.5�
�
a�
0.8�
0.7�
1.5�
�
Technical Support/ Admin�
3.2�
1.3�
0.9�
5.4�
�
6.0�
1.2�
0.5�
7.7�
�
Management�
see�
operations�
�
�
1�
2.0a�
-�
0.3�
3.3�
�
Scientific Total�
5.4�
3.5�
2.7�
10.6�
1�
11.0�
4.0�
2.9�
18.9�
�
Operations�
�
�
�
�
�
�
�
�
�
�
Inspectors�
7.8�
-�
0.4�
8.2�
�
25.9�
b�
b�
25.9�
�
Management/ Admin�
2.8�
0.05�
1.0�
3.9�
0.3�
1.0�
-�
-�
1.3�
�
Operations total�
10.6�
0.05�
1.4�
12.1�
0.3�
26.9�
-�
-�
27.2�
�
Public Awareness�
-�
-�
-�
�
1�
-�
0.2�
-�
1.2�
�
Total Staff�
16.0�
3.6�
4.10�
23.7�
1.3�
37.9�
4.0�
2.9�
46.1�
�
a	Queensland veterinarian is also overall manager of the NAQS-Scientific animal program


limited border operations are performed in the NAQS areas of WA, NT by State/Territory staff funded by the Commonwealth under agency agreements for the delivery of AQIS programs.


�



Appendix 3 – NAQS Awareness funding 1998/99





NAQS Top Watch Calendar (x2)�
$60,000�
�
Top Watch Brochure Series update�
30,000�
�
Airline ticket wallets/seat inserts�
20,000�
�
Media training (NAQS staff)�
10,000�
�
Advertising (Torres News, mags. etc)�
20,000�
�
Update displays equipment & images�
15,000�
�
Journalists’ visit to NAQS programs�
10,000�
�
Promotional materials (various)�
25,000�
�
Remote area awareness extension work�
�
�
- WA�
20,000�
�
- NT�
20,000�
�
- Torres Strait/North Qld.�
20,000�
�
Schools Program/Sponsorships�
5,000�
�
Equipment (eg Info booths, video players)�
15,000�
�
BRACS Radio program sponsorships�
5,000�
�
Photography/artwork/design�
10,000�
�
NAQS poster information series�
8,000�
�
NAQS Videos upgrades/re-dubs�
10,000�
�
NAQS News newsletter�
10,000�
�
Port signage upgrades�
12,000�
�
Research�
25,000�
�
Travel, various admin. etc�
10,000�
�
TOTAL�
$360,000�
�






�
APPENDIX 4





EXTRACTS FROM AQIS SUPPLEMENTARY SUBMISSION ADDRESSING PERFORMANCE IMPROVEMENT POLICIES





HOW SHOULD NAQS BE DELIVERED?


1. Who benefits from NAQS?


NAQS provides early warning of incursions of unwanted diseases and pests, which assists government agencies responsible for protection of animal, plant and public health to respond as appropriate to particular situations of quarantine risk.


For animal diseases, the early detection of new disease incursions and the provision of information on the distribution of disease in the early stages of an incursion potentially benefits several groups in society, including animal production industries, rural communities dependent on the economic performance of livestock producers and the owners of companion and competition animals. The provision of this information to animal health authorities allows them to take action such as the implementation of improved surveillance programs, imposition of quarantine and other regulatory controls aimed at containing or potentially eradicating disease, initiation of research activities with the goal of defining the action required to facilitate the management of the disease. In an overall sense, the early warning provided by NAQS enables responsible authorities to respond to disease incursions more cost-effectively and to implement controls in a more timely and effective manner. For example, the incursion of Asian honey bee in Darwin in the early part of 1998 was recognised and responded to in a rapid and effective manner which was clearly enhanced as a result of intensive public awareness and training initiatives undertaken by NAQS in the years following the detection of Asian honey bee in the Torres Strait.


For the diseases of animals that may infect humans (termed zoonotic diseases), the general public benefits from the early detection of new disease incursions and the provision of information on the distribution of disease in the early stages of an incursion. The provision of this information to public health authorities allows them to take appropriate responses, such as the issuance of community health warnings, provision of advice to medical practitioners and diagnostic laboratories, implementation of environmental health programs and prophylactic campaigns, such as large scale vaccination programs. In a general sense, the public benefits from the implementation of cost-effective public health measures and the prevention of economic and societal losses that would result from the occurrence of disease. For example, the occurrence of Japanese encephalitis (JE) in the northern Torres Strait islands in the early part of 1998 clearly caused far less impact in terms of human illness as a result of mass vaccination carried out in 1995 in part due to NAQS’ detection of antibodies to JE in domestic pigs (which indicated that JE virus was circulating in the region). 





For plant diseases, the introduction of a new pest, disease or weed may affect cultivated and wild plant species; therefore the consequences of a disease incursion may be greater for the plant-based agriculture industries or the natural environment, or both may be affected. In the case of pests and diseases that affect farmed species, the provision of timely information on incursions benefits both the potentially affected industries and the rural communities dependent on the economic performance of these industries. For diseases, pests and weeds that affect wild species, the impact of an incursion is primarily on the environment, with potential losses arising from declining biodiversity and the loss of recreational opportunities for users of natural heritage areas. Mikania micrantha (mile a minute), a NAQS target listed weed which was recently detected by NAQS in tropical north Queensland, is a canopy-smothering vine.  Along with Siam weed, Mikania is threatening the Wet Tropics World Heritage Area. The incursion of Papaya Fruit Fly in far north Queensland had potentially serious implications for horticulture and for native species, owing to the wide host range of this fruit fly species. Similarly, if the Asian honey bee and its parasite, the varroa mite were to become established in Australia, there could be serious consequences for farmed and native plant species due to the establishment of the mite in the European honey bee and native bees, and the resultant decline in pollination activity by these species.





The NAQS program has a focus on northern Australia, and as such, it delivers some specific benefits to the human populations of the Torres Straits and far north Queensland, which includes many indigenous people.  In particular, by providing information that enables authorities to maintain the generally favourable health status of this region, NAQS provides a better quality of life for traditional inhabitants. For example, the people dwelling on islands in the region are able to continue growing fresh fruit and vegetables, which enhances their health and to maintain their traditional lifestyle, in accordance with the Torres Straits Treaty.





It is very difficult, if not impossible to define the beneficiaries of the NAQS in terms of a specific group in society. This is because the Strategy provides benefits that accrue to farmed and wilderness resources,  animal and plant-based industries and urban and indigenous populations.





Should responsibility for the program be discharged at Commonwealth, State or Local government level?





Commonwealth Delivery option


NAQS is a program of interest and benefit to all states and territories. The Commonwealth has constitutional responsibility for quarantine activities in the national interest.





Commonwealth legislation provides the authority for co-ordination of  program  activities across State and local government jurisdictions and across Commonwealth agencies with an interest (DPIE, Trade, Environment, Health etc).





The Commonwealth is best placed to facilitate development of national  surveillance programs and to deploy the resources required to deal with the  large  geographic area  covered by NAQS.





Commonwealth agencies have access to the full range of scientific expertise necessary to support the program and the ability to provide scientific and administrative backup as required.





Foreign country recognition of NAQS surveillance results and the harmonisation of Australian activities with international regulatory requirements relies on Commonwealth status (prestige of government for market access).





The current staffing arrangements under NAQS make the best use of local expertise. This, together with improved communication that includes state and territory stakeholders captures most if not all the advantages of the state delivery option discussed below.





State Delivery option


States have local knowledge which is useful in implementation of  the program  and interpretation of events in the field.





Agencies in States and Territories  have expertise in surveillance and scientific research facilities  in regional centres to support activities at community level.


 


States and Territories  have legislation enabling a response to be mobilised to deal with incursions or outbreak of disease.





Disadvantage of State delivery include the potential to duplicate efforts, some difficulties in co-ordination across state borders and the potential development of conflict between State priorities and the National interest.





Local Government Delivery option


Local government does not employ the type of highly specialised staff and facilities required to implement the objectives of NAQS.





Local authorities have an important part to play in implementing communication and awareness activities and add credibility to the adoption of program measures at a field level.  Local agencies may also play an effective part in the intelligence network. Commonwealth co-ordination through AQIS management of NAQS, maximises these benefits.





3.	Could the program be delivered by the private sector?


This option has been examined carefully. Parts or perhaps all of NAQS could in theory be delivered by private sector providers, however, for this option to be realised it would be necessary to stimulate private sector development of a network of scientific resources equivalent to that currently available to NAQS. Such a network does not exist at the moment and there is no obvious commercial incentive. In practice, there would be several major limitations to the option of private sector delivery, including:





Lack of appropriate scientific and technical expertise in the private sector in most of the remote areas currently the subject of NAQS.





Lack of acceptance of private sector activities by foreign governments. In the worst case, there could be a loss of confidence in overseas markets as to Australia’s health status for diseases of quarantine significance, jeopardising the commercial interests of our exporting industries.





The private sector would be reluctant to accept any liability for failure to fully implement the program and any consequences of failing to detect or predict pest or disease incursions.





The infrastructure required to maintain NAQS would be costly  for private sector to establish and maintain and would make the delivery of NAQS costly; there are easier ways to make a dollar.


 


The private sector would probably be reluctant to take on delivery of a highly specialised, technically based program operated for many years on a non profit basis.





If the government tender arrangement resulted in more than one private sector provider, accountability for program delivery to the standard expected of NAQS could  be complex.





AQIS has taken steps to contract out the delivery of the parts of NAQS that are most amenable to this approach, including discreet elements of the awareness/publicity sub-program and the Scientific sub-program. For example, production of the NAQS video and calendar, an evaluation of the effectiveness of the publicity program, and scientific reviews of the target weed, pest and disease lists have been undertaken by private sector organisations selected through a competitive tender process.





Recommendation





Given the impact of NAQS on the quality of  life across a significant range of interests in the Australian community, there is a clear role for the Federal government to have overall responsibility for NAQS. However, the preferred  method of ensuring  that a prevention and protection strategy is effective is to employ a ‘whole of government’ approach-consistent with the Nairn theme of a ‘partnership approach to quarantine’.





HOW SHOULD NAQS BE FUNDED? 





Budget funding versus user-pays


The arguments  for budget funding are:


NAQS operates in the  national interest and the benefits are  therefore appropriately socialised across the  Australian population; even if they wished to do so, it is unlikely that individuals could avoid the benefits of an environment free of specific pests and diseases.





 ‘User-pays’ relies upon the identification of a direct beneficiary of the outcomes of an activity. In the case of NAQS, it could be argued that the exporting industries should be charged for part of the program, since their capacity to do business is enhanced by the protection NAQS offers, but these are very diffuse benefits and impossible to quantify. 





The capacity of beneficiaries to pay also has to be considered. It is doubtful that the remote communities that are, arguably, obtaining the clearest benefit, could pay for the required level of service if costs were recovered in full or in part.





It is possible that recovery would not match the level of expenditure required to maintain surveillance at an effective level, raising the question of how the funding gap would be addressed.





Potential to charge fee for service


The value of a ‘disease free’ environment cannot be quantified, making it difficult to justify the application of fees based on the benefits NAQS provides.





Exporters or specific industries with ‘most to lose’ could be charged by means of a tax collected at the point of certification of goods for export  (legally, AQIS would have difficulty loading an overhead on to the existing fee for certification fee, hence the need to use taxation powers). Such a tax would have a disproportionate effect on small/developing industries with no ability to raise funds on a collective basis. One approach would be for AQIS to arrange, administratively, for the large industries to ‘subsidise’ those less able to pay, however, the larger industries would be likely to strenuously oppose such a scheme.





Importers could  also be charged on the grounds that they add to the probability of an incursion by trafficking in goods which may be vehicles for unwanted organisms and they make commercial gains by importing goods on a regular basis. Under this approach, for example, AQIS could charge for permits to import goods proportional to the quarantine risk they present. This would be likely to attract considerable adverse attention from trading partners, who could make a case that such an approach would be inconsistent with World Trade Organisation rules providing that imported goods should not be treated in a discriminatory manner relative to comparable goods in domestic trade.


 


Visitors and  tourists could be charged for the privilege of enjoying the “ protected environment” fauna and flora, however, such an approach would not be welcomed by the tourism industry.





Unless charges translate to a direct benefit, it will be difficult politically to introduce new charges for preventative measures.





ANOTHER COMMONWEALTH - FUNDED SYSTEM FOR FORECASTING DISASTERS: THE CYCLONE WARNING SYSTEM





The Bureau of Meteorology (part of the Department of the Environment Sport and Territories) runs early warning systems such as the Tropical Cyclone Coastal Impacts program and flood warning on a regional basis. These programs are cooperative programs with other agencies and are budget funded as part of the Bureau’s core public interest activities. Other advisory services to specific users are cost recovered. Funding for the climate change programs was increased in the 1996/7 budget and the  increased levels of funding for public interest activities were maintained  in the current budget after the second of two reports to Government on the Bureau’s operations by external consultant  Professor Ralph Slatyer. The arguments accepted by Government in increasing the budget allocation for  Bureau “public interest” programs which are scientifically based can also be applied to NAQS.








Recommendation


The potential to recover NAQS costs in part or in full from users has been considered carefully. The livestock industry contributes to the gathering of surveillance information collected under the National Arbovirus Monitoring Program-NAMP, for which the Commonwealth contribution is delivered through NAQS. AQIS recommends the continued funding of NAQS through the imposition of a tax on all “potential beneficiaries in Australia” ie CSO funding, on the basis that this is the most equitable and simple system.





DOES THE PRESENT FRAMEWORK PROVIDE AN APPROPRIATE BASIS FOR EVALUATING THE EFFECTIVENESS OF DELIVERY OF NAQS? 





How is performance assessed?


NAQS has business plans which set out strategies and work plans to achieve these. Performance is measured using a number of quantitative and qualitative indicators (detailed in the business plans) which, at regular intervals, measure


expenditure against budget


completion of programmed activities on time and within budget


comprehensiveness of inspection systems


effectiveness in terms of :





currency of knowledge of pest and disease risks (progress with target list reviews)


detailed knowledge of pest and disease status in the NAQS region (results of monitoring and surveillance activities)


provision of early warning of incursions


extent of public awareness of these risks (an externally delivered study is under way).





Is the program meeting its objectives?


The independent review of NAQS in 1995 endorsed the effectiveness of the program within the constraints of the budget at that time but recommended substantially increased resources to properly address the risks to northern Australia.





The recommendations of that review have largely been implemented, eg





surveys have been undertaken at the recommended frequencies


sentinel herds and insect monitoring traps are established


comprehensive inspection in TS and NPA in place


detections and advice on risks relayed to State/Territory Governments and relevant stakeholders effectively.





NAQS reports on its activities to the NAQS Scientific Planning Group, composed of representatives from Commonwealth, States and Industry, twice yearly. This group has endorsed NAQS activities since the 1995 review.





Mindful of the need to ensure that NAQS objectives continue to reflect State/Territory government priorities and concerns in relation to animal and plant health risks, AQIS has initiated a process of regular consultation with State/Territory governments to ensure the timely exchange of information on existing and proposed program activities. The consultation process was  formalised in Queensland, following the transfer of responsibility for the delivery of NAQS from the State (QDPI) to the Commonwealth in 1996. A feature of the process implemented in Queensland has been the regular attendance of the most senior AQIS and QDPI managers at meetings in north Queensland, which has made it possible to resolve potentially serious issues quickly through the consultative process. 





Are there areas of duplication/overlap with other government agencies?





The functions provided by NAQS by their nature overlap with the functions of State/Territory government agencies, insofar as the Strategy addresses animal and plant health surveillance-traditionally and constitutionally the responsibility of the states. However, the Strategy was developed in the clear knowledge that the region of northern Australia was the most susceptible to incursions of unwanted pests, weeds and diseases.





In the NT and WA, NAQS is currently delivered by the State/Territory agencies, so formal consultative arrangements have not been put in place. However, the transfer of responsibility from these agencies to the Commonwealth has been agreed by Ministers and is expected to proceed later this year. As in Queensland, AQIS will implement  formal consultative arrangements to ensure that State/Territory governments are kept informed and to avoid the potential duplication of activities.





As stated above, there is some overlap between the responsibilities of  the Commonwealth and States in respect of animal and plant health surveillance. The extent to which program activities overlap in practice is minimal. This is largely because the State/Territory governments have wound back their involvement in active surveillance programs and have adopted priorities in relation to endemic organisms, particularly those that are present with a limited distribution in Australia and for which the State/Territory has implemented control measures to prevent introduction. This effectively avoids any overlap in programs, as NAQS targets organisms exotic to Australia, i.e. those for which most State/Territory governments do not carry out active surveillance.  





In addition to being exotic and unwanted, the NAQS target organisms are considered to present significant risk of introduction and they are, therefore, commonly the subject of State/Territory health authorities’ and industry concern. While these organisms may not be the subject of active surveillance by State/Territory governments, it is certainly the case that any incursions of organisms on the NAQS target lists are treated very seriously by government and industry. It is highly probable that, in the absence of active surveillance by the Commonwealth under NAQS, State/Territory governments would implement programs that would enable them to take a more active role in the provision of early warning of quarantine risks and the detection of incursions.  





In another sense, the overlap of responsibilities makes it possible to achieve complementarity between Commonwealth and State/Territory programs, enhancing the capacity of both jurisdictions to achieve program objectives. The public awareness component of NAQS is a good example of such complementarity, with the raising of quarantine awareness in diverse groups, including the indigenous people of Cape York and livestock producers in the Kimberley, contributing to these groups’ capacity to support the achievement of international and the interstate quarantine objectives.





Recommendation


AQIS has developed an effective formula for the delivery of NAQS, including internal and external review procedures to ensure that performance remains optimal. NAQS should continue to be delivered by AQIS, working in close collaboration with relevant State/Territory agencies.














�  The incursion of PFF into Cairns in 1995 demonstrated the need for further strengthening of the border and for fruit fly trapping in ports of entry; this is now in place under AQIS coordination.  The 1997 Darwin detection of Bactrocera philippinensis was made by that trapping grid.
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