Introduction

he world economy is shaped by
I technological advances, domestic

market maturation, and strategic
international alliances. Borders are
becoming irrelevant in the context of
international travel and trade. The
challenge to the United States
Department of Agriculture, Animal
and Health Plant Inspection Service,
Plant Protection and Quarantine
(USDA-APHIS-PPQ) is to define the
Agency’s role in this global economy.
Future relevance, indeed survival, of
the Agency in this operating environ-
ment is contingent upon its ability to
effectively discharge three important
duties. First, and foremost, is the
safeguarding of America’s abundant
plant resources from invasive plant
pests. Second, is the expeditious and
secure admission of an increasing vol-
ume of goods and passengers into the
United States. Third, is the facilitation
of agricultural trade in compliance
with international obligations and
standards. Recent breaches of the
APHIS-PPQ safeguarding system that
allowed entry of dangerous invasive
plant pests into the U.S. have raised
concerns that current organizational
policies and procedures are inade-
quate to execute these functions.

Recognizing the need to enhance the
effectiveness of current safeguarding
procedures, the Agency sought input
from stakeholders through a formal
review process. Under a cooperative
agreement with APHIS-PPQ, the
National Plant Board (NPB) assembled
a panel of external stakeholders com-
posed of representatives from acade-
mia, government, industry, and
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non-governmental organizations. The
Review Panel included two
Chairpersons and five Committee
Chairs, as well as the Project Advisor
(a former APHIS-PPQ Deputy
Administrator), and a Project
Specialist. The Review Panel was as-
sisted by thirty-three external stake-
holders assigned to four committees
by subject matter expertise. Guidance
and oversight was provided by the
APHIS-PPQ Steering Committee.

Committee charges included, but were
not limited to, addressing the follow-
ing points. The Pest Exclusion
Committee examined the effectiveness
of the current system for protecting
U.S. borders from unauthorized entry
of invasive plant pests and how off-
shore activities can be employed to
maximize the efficacy of this system.
The Pest Detection and Response
Committee investigated the adequacy
of mechanisms employed for early de-
tection of, and response to, invasive
plant pests that penetrate border de-
fenses. The International Pest
Information Committee examined
methods for gathering and dissemi-
nating information to maximize the ef-
ficacy of the safeguarding system,
including the availability of worldwide
databases for identifying and deter-
mining the potential impact of global
threats to American plant resources.
The Permits Committee studied the
adequacy of current permit proce-
dures by which regulated products
and organisms are allowed to enter
the U.S.
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Review Committees, working over a
three month period, acquired compre-
hensive background information
through a broad-based approach. Site
visits were made to maritime ports,
airports, land border crossings, and
other PPQ field and staff locations.
Formal interviews conducted with
plant health regulatory officials from
five foreign countries and cooperating
Federal agencies were supplemented
by conversations with APHIS employ-
ees and representatives from acade-
mia, industry, scientific societies, the
traveling public, port authorities, im-
porters, environmental groups, and
animal health groups, as well as a
written survey of officials from state
departments of agriculture and state
forestry units. Literature searches and
studies of statutes, authorities, and
prior review reports provided addi-
tional documentation. Initial findings
and recommendations derived from
these sources were submitted to 65
external stakeholders whose com-
ments were considered for incorpora-
tion into the final document.
Resulting recommendations extend
beyond narrow agendas of individual
stakeholders to the overall mission of
the safeguarding system. The Review
Panel has broadly prioritized its rec-
ommendations (Summary of Issues,
Findings and Recommendations) and
will be available to APHIS-PPQ to clar-
ify and support implementation of
these recommendations (see
Implementation and Accountability).
Budgetary concerns and unaddressed
issues, both of which are outside the
scope of this Review, will be consid-
ered during the implementation
phase.

The Role of Safeguarding

The American safeguarding system is
composed of a complex network of
programs, decisions, and actions fo-
cused on preventing the entry and es-
tablishment of invasive plant pests in

the form of arthropods, pathogens,
and noxious weeds. For the purposes
of this discussion, plant resources are
defined as agricultural food and fiber
crops; horticultural crops such as
fruits, vegetables, nursery and floral
plants; forestry resources; and nat-
ural resources including native
species and ecosystems. Historically,
agriculture has been viewed as the
primary beneficiary of the safeguard-
ing system, however, the economic
benefits of protecting plant resources
accrue broadly. Freedom from inva-
sive plant pests minimizes agricul-
tural production costs while
enhancing product quality and mar-
ketability. The result is an abundant
and affordable supply of food, fiber,
plants, and plant products for domes-
tic and export markets. Compliance
with phytosanitary standards provides
a comparative advantage in many
agricultural products and has secured
U.S. exporters a top share in the
global marketplace with exports total-
ing $60.4 billion in 1996. The value
of agricultural trade in the U.S. econ-
omy is illustrated by a 1996 agricul-
tural surplus of $26.8 billion during a
period when the non-agricultural
trade account was in deficit by $235.1
billion (U.S. Agriculture and World
Trade, 1998). Agricultural industries
further impact the economy through
employment of approximately 17% of
the U.S. workforce.

The societal benefits of safeguarding
reach far beyond agricultural contri-
butions to the economy, they ensure a
healthy environment and an extensive
natural resource base. North
American plant resources are highly
vulnerable to the impacts of invasive
plant pests, resulting in dramatic eco-
nomic and environmental effects.
Introduced invasive plant pests result
in an estimated $41 billion annually
in lost production and in prevention
and control expenses (GAO Report,
1997). These are costs paid either di-
rectly or indirectly by the American
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taxpayer. In addition to the direct eco-
nomic damage, invasive plant pests
also reduce the general quality of life
by stripping towns and forests of im-
portant plant species such as the
stately American elm and the chest-
nut. Other foreign imports in the form
of pesky weeds such as kudzu, crab-
grass, and the ubiquitous dandelion
plague the daily life in this country.

APHIS-PPQ is the primary Federal
agency charged with designing, imple-
menting, and evaluating the safe-
guarding system. Responsibility for
preventing entry of invasive plant
pests into the United States was dele-
gated to the Agency by the United
States Congress through statutory
law contained in eleven separate acts
passed since 1912. Administrative law
contained in the Code of Federal
Regulations includes quarantine and
inspection requirements that provide
the framework for orderly movement
of agricultural products, other com-
modities, and passengers across U.S.
borders. International obligations re-
quire that scientifically-based risk as-
sessment support these regulatory
requirements without being overly re-
strictive to trade. Domestic programs,
administered jointly with the States,
function within a similar framework
to prevent or slow the spread of inva-
sive plant pests of Federal interest
within the U.S.

Although the legal mandate for safe-
guarding activities rests with APHIS-
PPQ, the system relies on
collaboration with other USDA units,
as well as several Federal agencies,
state and local departments of agri-
culture, academia, environmental or-
ganizations, and industry. The
safeguarding framework extends be-
yond U.S. borders through Agency
participation in setting plant health
standards with the North American
Plant Protection Organization (NAPPO)
and the International Plant Protection
Convention Secretariat of the United
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Nations’ Food and Agriculture
Organization and through trade nego-
tiations with partners worldwide. The
challenge faced by APHIS-PPQ is to
build upon domestic and interna-
tional partnerships to assume an au-
thoritative role in phytosanitary
negotiations that ensures continued
market access, while simultaneously
protecting both agricultural and envi-
ronmental sectors of society.
Processing and disseminating scien-
tific information in a relevant and per-
suasive manner will enhance the
ability of the Agency to retain this
leadership position in a global econ-
omy that requires a broadly shared
knowledge base.

The Review Panel recognizes that
continued relevance and success of
the American plant safeguarding
system is contingent upon a
comprehensive statutory framework
from which a clear conceptual plan
and specific goals are derived. The
Agency must embrace several
fundamental values in shaping an
effective organizational structure.
Dynamic leadership is required to
envision a progressive and
transparent system design, but
commitment at all levels within the
Agency is key to implementation of
this vision. The Agency vision must
create an organizational culture that
facilitates efficient administration,
optimal alignhment, and empowerment
of personnel at all levels. Leadership
must maintain a transparent process
for executing safeguarding mandates,
a process that instills trust through
effective communication with all
stakeholders. Decisions must be
based on scientific evaluations and
consider application of relevant
technological innovations. The Review
Panel addresses these issues through
discussions of core competencies in
leadership, risk-based management,
partnership development,
communication, information retrieval,
research and technology, and other

Safeguarding American Plant Resources



overarching issues. Committee reports
present detailed findings and
pertinent recommendations in each of
four areas: pest exclusion, pest
detection and response, international
pest information, and permits. The
interactive nature of the safeguarding
system is reflected by overlapping
recommendations in committee
reports and overarching issue
sections. This is intentional as it
provides continuity.

the importance of USDA participation
was pointedly obvious. The role of
USDA, and APHIS-PPQ in particular,
in executing this order as it pertains
to invasive plant pests cannot be
overstated. The Agency must now
strategically position itself to retain a
leadership role in protecting American
plant resources.

The Agency must now strategically
position itself to retain a leadership
role in protecting American plant

resources.

APHIS-PPQ has a unique opportunity
to create its own future by defining
the Agency’s emerging role in regulat-
ing invasive pest risks arising from an
expanding and complex world econ-
omy. Relevance of the Agency in this
operating environment is contingent
upon its ability to effectively discharge
functions in safeguarding, importa-
tion, and trade facilitation. Societal
benefits of these functions reach far
beyond agriculture by insuring a
healthy environment and an extensive
natural resource base. All of society
benefits from the exclusion of harmful
invasive species and bears the conse-
quences of introduction in the form of
the added tax burden for management
programs, increased food costs, or re-
duced recreational value of public and
private lands. Recognizing the societal
benefits of protecting the environment
from invasive species, President
Clinton issued Executive Order 13112
on February 3, 1999. The goal is to
prevent the introduction and mini-
mize the impact of invasive species in
all types of ecosystems. By establish-
ing the Invasive Species Council with
oversight by the Secretaries of the
Interior, Agriculture, and Commerce,
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Chapter One

Overarching Issues

1.1 Authorities and
Obligations

Background: International

Obligations

The World Trade Organization (WTO)
Agreement on the Application of
Sanitary and Phytosanitary Measures
(SPS) deals with measures specifically
for the protection of plant life and
health. The SPS clarifies the rules and
discipline guiding the development of
plant quarantine (phytosanitary) mea-
sures. To prevent these measures
from impeding international trade,
they must be based on scientific prin-
ciples and justified by risk assess-
ment; provide a level of protection
appropriate only to the risk posed;
and, not unduly restrict trade. In ad-
dition member countries have agreed
that quarantine actions are to be
based on, and limited by, necessity,
and are developed to meet the stan-
dards of harmonization, equivalence
and transparency.

The International Plant Protection
Convention (IPPC) is a multilateral
treaty deposited with the Director-
General of the Food and Agriculture
Organization of the United Nations
(FAO) and administered through the
IPPC Secretariat located in FAO’s
Plant Protection Service. Currently
107 governments, including the U.S.,
are contracting parties to the IPPC.

The purpose of the IPPC is to secure
common and effective action to pre-
vent the spread of pests of plants and
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plant products and to promote mea-
sures for their control. The
Convention provides a framework and
forum for international cooperation,
harmonization and technical ex-
change in collaboration with regional
and national plant protection organi-
zations. The IPPC plays a vital role in
trade as it is the organization recog-
nized by the WTO-SPS Agreement as
the source for international standards
for phytosanitary measures (ISPMs)
affecting trade.

Following the adoption of the WTO-
SPS agreement, the IPPC was revised
to better enable it to fulfill its role as
the body to provide guidance and dis-
ciplines for the application of the SPS.
The FAO Conference unanimously
adopted amendments to the IPPC in
November 1997. These changes up-
date the IPPC and reflect its role in
relation to the SPS, primarily the in-
stitutional arrangements for standard
setting. Changes included provisions
that formalize the Secretariat and
standard setting as well as establish
the Commission on Phytosanitary
Measures. The revised IPPC will enter
into force only after ratification by
two-thirds of the contracting parties.

The North American Plant Protection
Organization (NAPPO) is a Regional
Plant Protection Organization (RPPO)
created under the authority of the
IPPC. NAPPO was formalized through
the signing of a Cooperative
Agreement by representatives of
Canada, the United States of America
and Mexico to encourage cooperation
in the field of plant protection.
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NAPPO'’s objectives are to ensure that
cooperative efforts are made between
the member countries to prevent the
entry, establishment and spread of
regulated plant pests, while facilitat-
ing intraregional and interregional
trade in plants, plant products and
other regulated articles.

NAPPO develops and adopts regional
standards to harmonize member
countries’ phytosanitary measures to
facilitate the safe movement of regu-
lated articles into and within the
NAPPO region; to support the work of
the NAFTA and the Sanitary and
Phytosanitary Measures Committee;
and to harmonize plant pest manage-
ment programs in the NAPPO region
through the coordination of pest sur-
veys. NAPPO encourages the develop-
ment of hemispheric phytosanitary
standards through participation in
the Interamerican Coordinating Group
in Plant Protection; and collaborates
with other RPPOs and other interna-
tional organizations to protect the
hemisphere from regulated pests; and
assists in the development and deliv-
ery of training and technical assis-
tance programs in the hemisphere.

Risk analysis is viewed as the key to
evidencing effective, defensible
quarantines, and therefore key to

any SPS disputes.

On a global level NAPPO supports the
IPPC by assisting in the development
of international standards for phy-
tosanitary measures and monitoring
their application within the NAPPO re-
gion; and exchanges technical infor-
mation with other RPPOs and FAO,
concerning all aspects of plant protec-
tion.

As deepening integration of the world
economy continued to blur the lines

between what would earlier have been
considered “domestic” versus “inter-
national”, measures to restrict im-
ports have logically come under the
closest scrutiny. The SPS Agreement
seeks the high ground between allow-
ing protection while disallowing pro-
tectionism. As written, the SPS
Agreement reflects the crafting of a
careful balance of rights and obliga-
tions designed to ensure that an SPS
measure is in fact intended to protect
against the risk asserted, rather than
to serve as a disguised trade barrier.
At the same time, implementation to
date makes it clear that the SPS does
not require what has been termed
“downward harmonization”. No WTO
member is required to adopt an inter-
national standard if doing so would
result in a lower level of human, ani-
mal or plant health protection than
that government has determined to be
appropriate.

In practice, the SPS Agreement is gen-
erally viewed as a nascent legal sys-
tem, with interpretation of the
Agreement evolving via case law. In
the short time the Agreement has
been in place, decisions made by the
Appellate Body (AB) have indeed sup-
ported a country’s right of sover-
eignty, that is, its right to determine
its appropriate level of protection.
However, members that adopt the
standards recommended by the IPPC
will be considered “rebuttably pre-
sumed” to be in compliance with the
Agreement (Roberts, 1998).

In any case, transparency will become
more important as countries continue
to complain that phytosanitary mea-
sures represent non-tariff barriers to
trade. Compliance with the trans-
parency provisions (especially the ra-
tionale for assumptions) is seen as
the key to effective and justifiable im-
plementation of the SPS Agreement.
Risk analysis is viewed as the key to
evidencing effective, defensible quar-
antines, and therefore key to any SPS
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disputes. Also important is the expec-
tation of exporting members to evi-
dence that the current phytosanitary
requirements of the importing con-
tracting party(ies) are met.

That regulatory processes can be
“captured” by interest groups with a
vested interest in limiting competition
is well known. If the SPS Agreement
succeeds, it will be regarded as an im-
portant institutional innovation that
can withstand the influences of do-
mestic interest groups that might
lobby for SPS measures for that rea-
son alone (Roberts, 1998).

It is interesting to note that since its
adoption, the Agreement has brought
about a broad regulatory review
among WTO members in concert with
the agricultural industry. Many regu-
latory agencies are proactively modify-
ing regulations to comply with the
Agreement. The United States’ region-
alization approach to animal quaran-
tine issues is particularly notable in
this regard (Roberts, 1998).

At the conclusion of the Uruguay
Round, the WTO signatories agreed to
review the SPS three years after its
entry into force. The review, sched-
uled to occur in 1999, is to focus on
progress in implementing the SPS
Agreement. It will evaluate provisions
relating to the requirement that mea-
sures be based on science and risk
assessment, transparency and notifi-
cation procedures, harmonization of
international sanitary and phytosani-
tary standards, and distinctions be-
tween the levels of sanitary and
phytosanitary protection established
in different situations. In particular,
the U.S. will be assessing the contri-
bution that implementation of the SPS
makes to the reduction of unjustified
barriers to agricultural trade, while si-
multaneously preserving U.S. safe-
guarding capabilities.
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Background: Domestic

Authorities

APHIS-PPQ programs are currently
implemented under authorities found
in 11 different statutes dating back as
far as the Plant Quarantine Act of
1912. The laws were generally passed
to address “crises of the day;” both
overlap and gaps exist. A number of
specific regulations have been pro-
mulgated under these statutes. For
the purposes of the safeguarding re-
view, those found under 7 CFR 319,
such as the regulations governing im-
portation of fruits, vegetables, prop-
agative material, logs, lumber and
unmanufactured wood, as well as
noxious weed regulations (7 CFR 360)
are most relevant. Because these reg-
ulations are components of pest ex-
clusion strategies, specific discussion
appears in the Pest Exclusion section
of this report.

The Plant Protection Act is a legisla-
tive proposal introduced in the 106th
Congress as H.R.1504 and S.910,
with broad support from an array of
stakeholders. It was developed over
the last decade to streamline and con-
solidate the 11 plant-related statutes
that provide APHIS its authorities. A
key motivation for this revised legisla-
tion is to address the growing need for
transparency in plant quarantine laws
as part of the global approach to trade
dispute settlement. Also compelling is
the need to create enforcement provi-
sions that serve as a deterrent to in-
creasing illegal activities that threaten
U.S. agriculture and the environment.

The Plant Protection Act would clarify
APHIS authority to squarely address
invasive plant pest threats to natural
areas and “non-economic” plant re-
sources as well as agriculture. It
would also provide enhancements in
such key areas as the regulation of bi-
ological control agents, and authori-
ties to better identify and manage
noxious weeds. The current legislation
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reflects consensus-building efforts in
the mid-1990’s in response to chang-
ing demands on the plant protection
functions of the government.
Enhancements contained in the pro-
posed Plant Protection Act are consis-
tent with international obligations.

Executive Order 13112 on Invasive
Species (EOIS) was issued by the
Clinton Administration on February 3,
1999. The EOIS seeks to coordinate
and enhance Federal government ef-
forts to prevent the introduction of in-
vasive species and to provide for their
control. The EOIS calls for a council
comprised of key Federal agencies,
charged with coordinating activities
and developing an Invasive Species
Management Plan. A stakeholder ad-
visory committee is also to be estab-
lished. It is widely believed that the
EOIS will sharpen the focus, and re-
sources, devoted to Federal, state,
and local invasive plant pest safe-
guarding and management activities.

Findings

While APHIS’s statutory authorities
have served the agency reasonably
well over the years, the patchwork of
laws has not kept pace with changing
needs resulting from trends in tech-
nology, commerce and travel. The 11
statutes are poorly coordinated; at
times, APHIS has been unsure which
authority to apply in a given case.

The need for transparency of statu-
tory authorities is greater than ever,
given the move toward regionalization
and the mandate that quarantines be
risk-based. Regulatory transparency
and uniformity will help to facilitate
both domestic and international
trade, consistent with pest safeguard-
ing goals and international obliga-
tions.

National goals to safeguard plant re-
sources are only achievable if ade-
quate enforcement capabilities are

provided for in the statutory frame-
work of APHIS. A comprehensive set
of penalties, investigative and enforce-
ment tools will help deter violations
and ensure that any enforcement ac-
tion is consistent with the violation—
thus strengthening the safeguarding
system. The current enforcement and
investigative authorities of APHIS are
inadequate to meet the pest safe-
guarding challenges facing the U.S.

As the primary Federal agency re-
sponsible for safeguarding plant re-
sources from invasive plant pests,
APHIS programs should be founda-
tional to the success of the EOIS. The
APHIS has historically focused on
pests of agriculture. The Review deter-
mined that the goals and operational
aspects of safeguarding both agricul-
ture and natural ecosystems are too
intertwined to be parsed out and dele-
gated to different agencies. The APHIS
must step up to the plate with regard
to environmental resource protection.
The Review found the Plant Protection
Act initiative to be supportive of and
compatible with EOIS implementa-
tion.

A clear, streamlined, and modern
statutory framework will facilitate the
achievement of pest safeguarding
goals, including effective pest exclu-
sion, detection and emergency re-
sponse, and management. Many
specific proposals found within this
report depend on the clarity and en-
hanced authorities that would become
reality with the passage of the Plant
Protection Act.

Recommendations

m 1 Work with Congress and stake-
holders toward enactment of the Plant
Protection Act, as introduced in the
106th Congress as H.R.1504 and
S.910.

m 2 Show leadership in acceptance of

REPORT Safeguarding American Plant Resources



the revised text of the IPPC by en-
couraging official notification of ac-
ceptance to the FAO by the U.S.
Department of State.

m 3 Take a leadership role in imple-
menting the SPS Agreement. With re-
gard to the upcoming round of WTO
negotiations, the SPS Agreement
specifically should not be reopened.
The existing text represents a delicate
balance of rights and obligations
which, as interpreted so far, is consis-
tent with pest safeguarding goals and
a science-based approach for assess-
ing and managing pest risks.

m 4 Set an international example
through a commitment to continually
improve the safeguarding system, pro-
viding a leadership precedent for
other countries.

m 5 Participate fully in the implemen-
tation of the Executive Order on
Invasive Species.

1.2 Risk Based
Management

One of the most important emerging
roles of government has been the reg-
ulation of risk. As APHIS moves away
from interdiction as its primary safe-
guarding strategy, predictive models
will become increasingly important to
target activities and resources, and to
justify quarantine regulations.
Continuous improvement of all pre-
dictive models will be key to future
regulatory decisions in all areas of the
safeguarding program.

The three components of risk analysis
are risk assessment, risk mitigation,
and risk communication. Pest risk
analysis, as a tool, estimates as far as
possible the level of risk and potential
harm presented by an activity. It can
be used to evaluate and predict high
or low risk pests, pathways and com-
modities, and can estimate and chart
changes in the levels of risk posed.
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The APHIS has models for pest, com-
modity and pathway analysis that can
and are continually modified and
used for this purpose. These models
were derived from a generic process
designed to be flexible and dynamic
enough to accommodate a variety of
approaches to pest risk depending on
need and to evolve with the state of
the art. Development of this generic
process leaned heavily on the National
Research Council’s 1993 “Ecological
Paradigm” project (Orr, 1993).

A general obstacle to advancing the
science of biological pest risk analysis
has been the lack of research directed
towards invasion biology. More to the
point, a major obstacle to the evolu-
tion of the APHIS pest risk analysis
process has been, and remains, the
lack of reliable data. In the absence of
robust data, APHIS relies on a
process that analyzes potential pest
introductions based largely on highly
subjective and uncharacterized expert
judgment in the assignment of risk
values. Yet, reliable information is
critical to understanding and predict-
ing invasion threats, evidencing ne-
cessity of phytosanitary measures,
and managing resources effectively
and efficiently.

Tile from China with solid wood packing material infested with
Cerambycid beetle larvae. Shipment arrived in containerized maritime

cargo at Long Beach, CA.
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Solid wood packing material under inspection for presence of

Cerambycid larvae

Risk Analysis and Risk-
Based Management

APHIS is working to integrate risk
analysis-generated information in
order to prevent the entry and estab-
lishment of invasive plant pests and
expedite entry of passengers and
cargo. This information is also used in
budget development, resource alloca-
tion, program design, and in port op-
erations task prioritization. An
example of where this management
strategy is used is the Agricultural
Quarantine Monitoring (AQIM)
Program. AQIM, as well as other ran-
dom survey projects, gather (survey)
information to estimate pest threat
rates and deterrence effectiveness to
target resources and staff more effi-
ciently and effectively. Over 40 ports
collect random sample data to evalu-
ate port performance and pest risk.

Unfortunately, the effectiveness of this
program is hampered by concerns
over the accuracy of data collected.
These concerns relate to a lack of field
staff training, an institutionalized
culture trained to “profile”; and, fear
that the data will be used to reduce
staffing. However, information
developed to date can be used to
establish an informational baseline.
As pathways are dynamic, the risks

associated with them will constantly
change, and AQIM provides the
means to track these changes. For
this initiative to succeed, APHIS must
re-communicate and re-train its staff
on importance of pathway analysis
and data collection, then use the data
to make its operations more effective
and efficient.

Risk management for inspection activ-
ities relies on an accepted tolerance
(confidence level) to statistically deter-
mine the inspection level and method-
ology to be used. In the late 1980’s,
APHIS began using fixed-risk (hyper-
geometric) sampling systems in in-
spection sampling programs. This
sampling system is used successfully
for pear leaf blister moth and light
brown apple moth for apples from
France and Australia, respectively.
Use of this tool should continue to be
expanded.

Pending import permit requests await-
ing APHIS pest risk analysis date
back to 1991. This backlog was un-
avoidable after the unit responsible
for risk analysis took a deep cut dur-
ing the Agency’s downsizing effort. In
addition to staff augmentation, one
possible method to alleviate the work-
load pressure would be make the
process more efficient by categorizing
and prioritizing import requests based
on an initial pre-assessment or as-
sumption of risk. Some movement in
this direction has already occurred,
with the more in-depth quantitative
risk analysis reserved for use only in
the case of major rulemaking. Further
progress would entail the development
and refinement of additional pest risk
assessment models that would incor-
porate and standardize levels of infor-
mation needed to perform the
analysis. Another would be involve-
ment of external stakeholders in the
identification of issues and establish-
ment of timeframes for completion of
rule development.
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Pest Risk Analyses: The Role of Information

Sound Pest Risk Analyses are essential tools for choosing appropriate policies
aimed at avoiding exposure of plant resources to unacceptable pest risks. In
order to obtain reliable data for conducting relevant and sound Pest Risk
Analyses, the official safeguarding agency will utilize information sources and
study protocols as follows:

* To import a specific commodity, compile all literature, correspondence and
other documentation, and search all pest/commodity databases dealing with
potentially invasive plant pest species associated with the commodity of inter-
est. (A similar approach is employed to determine the possible pathways for
entry and establishment for an invasive plant pest of concern, without a partic-
ular commodity import request.)

* Conduct a rigorous evaluation of the literature and other documents,
pest/commodity databases, and create a summary database. Evaluate conflict-
ing or incomplete reports and the expected accuracy of various reports or data-
bases.

* Engage scientists with relevant expertise in the area of production, and/or in-
vite interested parties to contract for studies, or have the official safeguarding
agency’s specialists conduct scientific studies in the export region on the com-
modity of interest and any invasive pest species.

* Build a knowledge base derived from detailed country surveys on indigenous
and introduced pests and associated commodities that may eventually be ex-
ported to the U.S.

* Replicate studies across commodity variety, commodity maturity, source of
commodity (region; cultural and pest management treatments utilized, etc.),
and environmental or physical conditions present within the expected range of
mitigation treatments. Find the limit(s) where mitigation measures partially fail.

» Carry out transparent Pest Risk Analyses following international standards
and guidelines.

* Validate assumptions and mitigation measures with a feedback system using
data generated from U.S. inspections at ports of entry, random inspections of
particular loads (especially during the early years of an export program or when
conditions have changed), and new sources of data from the exporting country,
for example. Periodically evaluate changes in conditions and re-examine actual
or proposed import plans or processes in order to optimize risk mitigation.
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Risk Analysis and

Rulemaking

Risk analyses are used to scientifi-
cally justify quarantine action (phy-
tosanitary measures) as required by
international standards (WTO-SPS,
IPPC, NAFTA). These standards re-
quire that such actions be transpar-
ent based in necessity. To
scientifically justify the need for plant
quarantine regulations, risk analyses
estimate the likelihood of successful
invasive plant pest introductions, and
potential impacts and severity.

International standards also require
that phytosanitary measures employ
the least restrictive measures neces-
sary to accomplish their stated objec-
tive. The emergence and development
of new information, and mitigation
strategies, will continue to make pest
risk estimations dynamic. Thus, it will
be even more essential that pest risk
analysis methodologies continuously
improve to adequately, consistently,
and transparently assess, mitigate,
and communicate all the risk factors
so that in the end regulatory deci-
sions made are fully justified and
legally defensible.

Though the risk analysis methodology
used by APHIS continues to evolve
and improve, the risk characterization
portion of each assessment is not yet
well developed. Whereas, the process
is being made more transparent, the
assumptions chosen for individual
analyses and the characterization of
uncertainty are usually absent.

It should be noted that a weediness
assessment has now been added as
the first filter to improve the process,
but the science of weediness risk as-
sessment is a work in progress.
Therefore, any model in current use
must be considered limited in its abil-
ity to characterize weediness and this
uncertainty should be characterized
accordingly in any assessment.

As risk analysis is essentially a tool
for extrapolating and applying scien-
tific data, it must be understood that
the process is assumption- and value-
laden (Carnegie Commission Report,
1993; Orr, 1993). At this time, the
analysis methodology has not yet de-
veloped a means to effectively charac-
terize and communicate uncertainty
and the degree of uncertainty, nor
does it provide a careful evaluation
and documentation of use of expert
judgment and the assumptions cho-
sen.

Assessment questions arise in the
pathway-initiated qualitative model,
for example, because climate-host in-
teraction is limited to plant hardiness
zones and neither seasonality nor rel-
ative humidity is considered under
this risk element or under dispersal
potential. As a result pathogen risks
in particular are vulnerable to mis-
characterization. Host range is based
on potential to cause damage to one
or many hosts, but impact analysis
tends to be limited to the host pro-
posed for entry.

Movement of a potential pest to a
suitable area has been based on geo-
graphical suitability and does not take
into consideration demographic fac-
tors. The likelihood that a product will
move to a suitable area is highly de-
pendent on the population of an area.
Further, it bases the ability to suc-
cessfully colonize on introduction into
a commercial production area, not on
the equally or more likely initial intro-
duction into an urban setting. Finally,
there is no mechanism to evaluate the
impact of aggregate risks when multi-
ple pests are being analyzed.

Risk Communication

The APHIS’ rulemaking process is
viewed both internally and externally
to be in a state of “paralysis of analy-
sis”. It is viewed this way for two rea-
sons: lack of adequate communication
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and understanding of risk and inade-
quate stakeholder outreach and col-
laboration.

Expansion of APHIS’s risk communi-
cation efforts, particularly those tar-
geting stakeholder collaboration prior
to rulemaking, are particularly impor-
tant because there are so many con-
flicting interpretations about the
nature and significance of risks.
Besides providing a bridge to knowl-
edge gaps, collaboration facilitates an
understanding of perception and val-
ues and enables informed decision-
making. Collaboration enables
participation. Collaboration at the be-
ginning of the process—including in-
formation solicitation from the
academic community—can deflect po-
larization, minimize opposition and
blocking efforts, and preclude the
need for a more formal time-consum-
ing peer review process.

For as long as risk analysis has been
used to evidence regulatory action, all
involved parties have struggled with
the characterization of risk, or risk
perception—what constitutes “accept-
able risk” or “appropriate level of pro-
tection”. What risk assessment (and
thus analysis) methodologies cannot
do is determine what is acceptable or
appropriate because these are value
judgments characterized by variables
beyond the systematic evaluation of
information (Orr, 1993).

Initial assumptions that plant protec-
tion regulatory agencies could rely
solely on the “hard” sciences as a
basis for risk analysis was logical.
But, perception of risk, thus the need
for protection, is largely a value judg-
ment. Among other factors, what is
valued (or feared) in a society influ-
ences where and how its policymakers
will seek appropriate protection.
Several major disputes over necessity
have arisen and remain unsettled be-
cause of differences in risk percep-
tion. In other cases, the supporting
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risk analyses have been judged inade-
quate.

As they already provide standardized
measuring systems to assess neces-
sity, transparency and equivalence,
scientifically based strategies to esti-
mate the importance of cultural differ-
ences may in the future offer potential
for assessing the validity of a determi-
nation of equivalence in regulatory
rulemaking. Information that provides
some understanding of cultural val-
ues may help reduce controversy and
litigation, enhance risk communica-
tion, and facilitate dispute resolution.
The use of cost benefit analysis in
quantitative risk analysis offers the
potential to evidence economic and
environmental impacts by comparing
the strength of measures proposed for
risk mitigation, and the cost, against
a quantified estimate of the benefit.

Recommendations

m 6 Provide the resources necessary
to continuously develop a thorough
and relevant knowledge base for pest
risk evaluations, one that upgrades
its scientific literature and its pest in-
terception database. Make continuous
improvement a core value for risk
analysis throughout the Agency.

m 7 Fund research on invasion biol-
ogy.

m 8 Prioritize and provide adequate
staffing for pest risk analysis activities
and upgrade the education, training
and tools of the risk analysis staff to
enable continuous improvement of the
risk analysis models.

m 9 Continually educate and commu-
nicate with PPQ staff on the impor-
tance and need for risk based
decision-making.
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m 10 Revise funding and staffing allo-
cation guidelines for port operations
based on information developed by
risk analysis and management tools.

m 11 Incorporate stakeholder collabo-
ration and scientific consultation into
its risk assessment development
process. With stakeholder consulta-
tion, identify issues and develop time
frames for completion of rule develop-
ment, and models for risk communi-
cation.

1.3 Leadership

Background

The Review Panel found that politics,
economic pressures and changing ex-
pectations have created a profound
shift in the environment in which
APHIS-PPQ leaders must perform. The
geometric increase in demands on
APHIS from the Secretary of
Agriculture, the U.S. Congress and
even the White House reflects the in-
creasing recognition of technical or
scientifically-based trade barrier reso-
lution as the key to future trade. This
has come about with the global reduc-
tion in tariff barriers through the
Uruguay Round of the General
Agreement on Tariffs and Trade, the
subsequent adoption of the
Agreement on the Application of
Sanitary and Phytosanitary Measures
(WTO-SPS), and regional trade agree-
ments whether including the U.S. as a
signator or not.

Demands for information, which may
not exist or be organized for the needs
of the moment, are now made with
turn-around time of hours rather
than days. Some of the country’s
highest-visibility trade disputes in the
past five years, in particular, fall in
this realm of WTO-SPS issues, for
which APHIS is the responsible
agency regarding animal and plant re-
sources and trade. At the same time,
the U.S. Congress and numerous

stakeholders are calling for account-
ability on apparently more frequent
breaches in the safeguarding system.

Simultaneous to these pressures, con-
flict and dissonance appear to charac-
terize the relationship between
APHIS-PPQ and APHIS’s employee
union. In fact, the entire culture of hi-
erarchical organizations in the United
States has gone through a massive
change in both the private and public
sectors. This change is not yet com-
plete. Models and approaches are still
being developed, and many corporate
employees as well continue to feel un-
settled or threatened. Just one
change — automation and computeri-
zation of the work place — is revolu-
tionary for anyone without early
training in these skills.

Any career personnel at the leader-
ship level today entered the Agency
when the mission was clearly focused
on protecting American agriculture.
Now, in addition to its primary re-
sponsibility to prevent the entry and
establishment of invasive plant pests,
APHIS must facilitate trade, expedite
the entry of passengers and cargo,
and take on other emerging issues re-
lated to the safeguarding mission,
such as biotechnology oversight.
These multiple roles have led to con-
flicting cultures, competition for at-
tention and resources, and employee
confusion regarding the Agency mis-
sion. Although core public service val-
ues, including customer service,
innovation, continuous learning, cre-
ativity, and a sense of meaning and
job importance still permeate the
Agency, APHIS’s current corporate
culture can be characterized in terms
of alienation rather than alignment.

The new approaches to management,
the new generation work force that
has no sense of job security and
perhaps the loyalty that goes with it,
and economic fluctuations that
impact workload and funding are key
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ingredients to the new environment
that APHIS-PPQ leaders face. These
challenges are framed by the overall
governmental climate of downsizing
and unfunded new mandates without
the long view or strategic planning.
During the government downsizing
effort, the Agency lost both its
knowledge base and its next
generation of leadership. Anchoring
and institutionalizing change will
require sufficient commitment, time
and effort to identify and develop new
leadership and to ensure that
management personifies the new
approaches.

Findings

An example of good leadership was
found in the creation of the Trade
Support Team (APHIS-TST) during the
negotiations for the NAFTA and GATT
Uruguay Round Agreements. The ad-
dition of these multilateral negotia-
tions on top of on-going bilateral
negotiations and disputes put APHIS
in a reactive mode on information
generation and analysis and decision-
making. When this was recognized, a
new division was created and staffed
using crosscutting expertise from
within the Agency. Key to the present
success of this initiative was its timely
formation as an experiment and the
thorough, in-depth review that took
place two years after its creation. The
review did lead to changes in staffing
and a statement of the mission of this
division: “To add analytical and
strategic value to the APHIS trade
mission of maintaining and expanding
trade while ensuring a biologically
sound and consistent trade policy.”

The establishment of the New Pest
Advisory Group (NPAG), and the
APHIS-PPQ Center for Plant Health
Science and Technology (CPHST) in
Raleigh where the NPAG resides, are
even more recent examples of leader-
ship recognizing the need for strate-
gic, preventive and preparatory work
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as an on-going function of APHIS in
order to successfully carry out the
emergency programs. The institution-
alization of a strategizing resource
available to the leadership is critical
for an Agency that is by definition
constantly charged with handling
emergencies.

Despite some successes, each Review
Committee identified deficiencies in
leadership as hampering the safe-
guarding process. Each committee re-
port points to opportunities, similar to
these successful examples given
above, for the formation of a strategic
focal point in the Agency for functions
in support of the safeguarding mis-
sion. The assignment of accountabil-
ity, authority and resources seems to
have become clouded in the recent
years of rapid change.

APHIS’s Past Visioning

Efforts

In 1994 APHIS-PPQ conducted a
Future Search Conference to form a
vision and set the Agency’s course for
the future. A design team drafted the
vision statement that was distributed
in 1995 to all employees and a num-
ber of external stakeholders for re-
view. Later in 1995 the PPQ
Management Team identified nine
component strategies that could be
implemented immediately and signed
a commitment paper for implementa-
tion. In 1996 PPQ’s National
Partnership Council established nine
vision core teams to implement the
listed strategies. These items have
since been implemented and manage-
ment is in the process of drafting a
second commitment paper. These
teams also identified additional vision
goals in the areas of partnership and
teamwork, learning, communication,
accountability and the changing
workforce. Other initiatives and initia-
tive updates can be accessed by em-
ployees on APHIS’s intranet visioning
Web site.
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Repeatedly, APHIS staff has asserted
that the catalyst that led to its vision-
ing efforts was Dr. Lonnie King,
Administrator of APHIS from 1992 to
1996. While some staff still strive to
implement the visioning goals, most
efforts were largely abandoned when
he left the Agency. The process had
not been institutionalized or carried
on. With the partial failure of past ef-
forts, each new effort to work from a
Agency-wide vision will confront a
stronger culture of cynicism and dis-
belief that does not trust leadership or
management.

Possibility for the Future
The Review Panel affirmed that man-
agement and leadership initiatives de-
veloped in the private sector are
relevant to a government organization
such as APHIS. Many of the recom-
mendations stem from this funda-
mental conclusion. These new models
for leadership are discussed more in
the section on Management and
Organizational Design.

The movement towards quality as the
operating model for business and
government is continuing to expand.
This model, taken from the
professional services industry, is
founded in principles of leadership
and empowerment enabled by trust
(Peters, 1994). In an environment of
constant change and uncertainty, this
kind of model, founded on trust, will
be the key to successful
organizational change and survival.
Though trust may be difficult to
define, elements include integrity,
honesty, predictability, reliability,
responsibility and accountability.
Without it, APHIS-PPQ employees will
never be empowered to take
responsibility or assume risks to
continuously improve the
organization. The ability of PPQ
leadership to generate and
institutionalize a trust culture will lie
in its ability to reflect these elements

along with a commitment to value and
to empower its employees. Leadership
trustworthiness must be the
foundation. Leadership must create
and obtain the structure and
resources (both human and material)
to carry out the work, or they cannot
become “trustworthy”.

New Zealand, where safeguarding ef-
forts are now largely privatized, has a
system so streamlined and transpar-
ent that Plant Protection officials can
put the decision back to Parliament
as to which program to cut if new de-
mands are made without additional
funding. Often when presented with
such clear choices, political leaders
find new sources of funding. This level
of transparency may never be
achieved within the byzantine funding
mechanisms for APHIS, but upcoming
changes in the budgeting process pre-
sent an opportunity to try.

The potentially-paralyzing circum-
stances present APHIS-PPQ with the
choice to either wear down its employ-
ees and leadership, and perform in a
non-stop crisis mode, or to create its
future: to rediscover, reconnect and
align itself to its mission, vision and
values. Based on comments received
by the Panel, APHIS’s role in trade fa-
cilitation is the most misunderstood
Agency activity. This role must be
clarified, both for employees and ex-
ternal stakeholders. The emergence of
trade facilitation as an important
mechanism to assure the continued
protection of America’s plant re-
sources co-evolved with the develop-
ment and implementation of the
WTO-SPS and NAFTA. While it is in-
dustry’s role to seek and gain market
access, APHIS has a critical role in
the assurance that plant quarantine
actions for imports as well as exports
are scientifically justified and do not
represent an unnecessary barrier to
trade. The integration of all areas of
its safeguarding mission will hinge on
a harmonization of its own import
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and export strategies. Both must be
brought into conformance with plant
quarantine principles and interna-
tional standards of necessity, har-
mony, transparency and equivalence.

The power of a culture unsupportive
of change is currently well illustrated
in USDA’s Food Safety and Inspection
Service’s (FSIS) dilemma. FSIS and its
employees are on opposite sides in
court fighting over the Agency’s
Hazard Analysis and Critical Control
Point (HACCP) program.
Implementation of this program
caused a culture clash within FSIS
that has caused its employees, fearful
of the future, to challenge and
threaten what many consumers and
scientists view as the future of regula-
tory science for food safety
(Government Executive, February,
1999). This occurred because the or-
ganizational culture was not prepared
for the Agency’s movement towards a
more innovative regulatory strategy of
indirect oversight, away from its tran-
ditional one of direct oversight. APHIS
has experienced a similar cultural
road block as it has sought to imple-
ment its agricultural quarantine mon-
itoring program. As APHIS-PPQ looks
to innovate, it must create an envi-
ronment and a process that allows
APHIS-PPQ to realign with its values
and to eliminate misalignment and
obstacles.

The APHIS-PPQ’s vision of its future
must guide assignment of staff and
resources as well as align and moti-
vate all employees to take responsibil-
ity for achieving this vision in the face
of daily obstacles. Real change will
take time and effort. The APHIS’s past
reinvention efforts in this area have
been only marginally successful be-
cause the basic approach was incre-
mental, the Agency did not measure
and acknowledge its successes, and
there were multiple turnovers in lead-
ership before a vision and commit-
ment to change was institutionalized.
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To implement this very daunting
process of continuous change and im-
provement, PPQ leadership must
begin making meaningful promises to
its employees that it can and will keep
(Covey, 1991). This will require antici-
pating the organizational and individ-
ual changes necessary to be able to
fulfill these commitments. With this in
mind, the Review Panel and each of
the four committees developed recom-
mendations to serve as a blueprint
and, in the next phase of this process,
as an implementation plan for suc-
cessful change. The challenge before
leadership is to value, invest in, em-
power and trust its front line employ-
ees. The challenge before APHIS-PPQ
as a whole is to become empowered,
responsible, and accountable for the
accomplishment of the Agency’s mis-
sion to safeguard America’s plant re-
sources.

Recommendations

m 12 Select and assemble a leader-
ship coalition of 20 to 50 staff repre-
senting all levels of the organization
that will report directly to the deputy
administrator, to revise or clarify the
mission, vision and then identify the
values associated with the mission.
Then submit their findings to all em-
ployees for approval and acceptance.

m 13 Identify education sources and
where necessary begin re-training the
Agency in the development of mission,
vision and value statements.

m 14 Recognize and celebrate past ef-
forts at mission and vision develop-
ment.

m 15 Require the coalition to identify
misalignments between the Agency’s
mission, vision, and values, and to
recommend how APHIS needs to ad-
dress those misalignments.
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m 16 Identify Agency activities that di-
rectly fulfill the mission, then out-
source, privatize or otherwise
re-assign the remaining activities.

1.4 Management and
Organizational Design

Extraordinary leadership alone will
not attain and sustain high perfor-
mance, in the absence of good man-
agement systems. Global integration
and a surplus agricultural economy
mandate an organizational design
that will give the Agency the ability to
move fast and add value, that is de-
liver quality service (Peters, 1994;
Bennis and Nanus, 1997).

Moving fast means that the

successful changes in this area with
the formation of the state plant health
director system. This change has
brought the Agency into much closer
communication with the states and
industry and its external collaborators
have benefited.

Adding value, particularly once the
Agency reconnects with its mission,
will also come from its ability to cap-
ture, process, analyze, apply and
communicate its unique reservoir of
knowledge on sanitary and phytosani-
tary issues and to quickly bring it to
bear as needed in close collaboration
with its external stakeholders.
Government, by design, is positioned
to be the lynchpin that brings many

Agency’s structures and sys-
tems must change, so that
the Agency’s front line can be
in touch with its upper man-
agement. Management must
be able to communicate
closely with its front line

Government, by design, is
positioned to be the lynchpin that
brings many different interests and

cultures together to develop
effective science-based safeguarding

strategies.

staff, create a safe environ-
ment for participatory deci-
sion-making and, in return,
employees must be able to formulate
meaningful proposals. Survival in a
knowledge economy (Drucker, 1998),
mandates a collapsed organizational
design that recognizes trust as the
most critical efficiency and values the
importance of learning, sharing, and
using information. The professional
services industry model has been uni-
versally adopted because it came into
being specifically to expeditiously
manage and leverage knowledge as
the means to gain, effectively service,
and keep its customers (Peters, 1993).

The right design can provide for the
removal of layers without any loss in
efficiency, improve accountability, and
save money while allowing the Agency
to shift personnel and funding dollars
to the front line. The APHIS-PPQ has
already made some strategic and

different interests and cultures to-
gether to develop effective science-
based safeguarding strategies.
Particularly in trade negotiation and
international standards development,
APHIS-PPQ’s ability to target and
shape a message persuasively and,
more important, the ability to listen
and hear concerns and different view-
points will provide the Agency a
greater voice and influence in trade
negotiation and issue resolution.

Development of a servant leadership
paradigm to serve society at large, as
well as its other stakeholders, must
be a core value (Peters, 1994). The
APHIS management paradigm contin-
ues to be one of control, yet the
rapidly changing operational environ-
ment clearly shows that perpetuation
of command and control paradigm is
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inefficient and unresponsive. The
APHIS’s continued adherence to this
paradigm has resulted in an Agency
that is always in a crisis mode with
no time or energy to remember, let
alone be directed by, its mission.

The APHIS’s historic management ap-
proach seems rooted in the belief that
people cannot work without careful
supervision. Such misalignments tend
to occur because years of ad hoc poli-
cies and practices have become insti-
tutionalized and have obscured the
Agency’s underlying values. The task
then is to create an environment and
a process that will enable its people to
safely identify and eliminate these
misalignments. Successful change will
likely require an Agency policy and
culture shift away from dependence
upon management and manuals to
one that is self-organized, well inte-
grated and interdependent. The new
agency must be organized with the
mindset that management will lead
while lower level employees will man-
age.

Recognition of Employees
as Primary Stakeholder and
Agency Asset

An important component to the
Agency’s success will be the recogni-
tion that its employees are its most
important stakeholder and asset, and
as such deserve its highest invest-
ment. Under present conditions, with
downsizing of staff, frequent reorgani-
zations, unfilled positions, lack of di-
rection and supervision, staff morale
has deteriorated. This has led to a
fragmentation of the Agency where
staff are placed in positions without
proper training and without proper
supervision because frequent staff ro-
tation policies do not recognize levels
of expertise needed for effective pro-
gram implementation.

Beginning in 1993, externally directed
staff cuts of unparalleled size necessi-

REPORT

tated by funding shortfalls and rein-
vention initiatives were carried out
with little regard for the long term im-
pact on the ability of the Agency to
carry out its mission. None of these
efforts took into consideration such
factors as core responsibilities and
skills balance. This effort accom-
plished only one thing—it made the
organization smaller. One of the
lessons learned is that employees
need more skills and technology train-
ing to handle larger workloads and
changes in goals and methods.

It will be important for APHIS to de-
velop a strategic work force plan that
encompasses its vision to assure an
adequate number of staff are allo-
cated where needed. A flattened sys-
tem can only work if staffed by a new
kind of employee—one that is trained
to broaden his/her skill sets and is
motivated to take risks. Most employ-
ees are not ready to take on these
kinds of jobs. Moreover, new experi-
ences are needed to erase corrosive
beliefs, and some of that can be done
well with training (Kotter, 1993).

Recognizing that few know how to
make an agency work better than its
people, the first step will be for the
APHIS to begin valuing and servicing
its employees as its greatest asset and
a source of institutional knowledge
about what is needed to enable and
fulfill the mission well. Instead of
being viewed as the lower levels of the
pyramid, they should be viewed as the
front line that deserves the highest
level of service and given freedom to
make decisions, take risks, and make
mistakes.

Management and Union

Relations

The complaining and finger-pointing
between APHIS-PPQ management and
its labor union must stop in order for
the very difficult job of agency reform
to begin. For too long an adversarial
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climate has predominated in this rela-
tionship, creating an internal climate
of pessimism while feeding an exter-
nal cynicism about the Agency’s con-
tinued relevance. Management and
labor must open new and substantive
channels of communication.
Management must involve its employ-
ees, including union leadership, in its
decisionmaking; and in response, the
union must give up its protective poli-
cies of entitlement (Winter, 1993).

1.4.3 Employee
Empowerment and

Development

The only way the Agency can hope to
effectively rebuild itself will be by re-
gaining the trust of its employees.
This will mean that APHIS must begin
treating all employees in the organiza-
tion as though they can be trusted. It
must, among other things, begin
sharing information with everyone. As
knowledge is power so sharing infor-
mation is sharing power, and the re-
sult is empowerment. But,
empowerment cannot be given, it
must be chosen (Bennis and Nanus,
1994; Covey, 1991; Peters, 1993 and
1994), and the leadership of the
Agency must enable it via organiza-
tional design, an investment in train-
ing and the removal of obstacles to
leave space for people to empower
themselves.

Choosing empowerment means that
employees also accept responsibility
and accountability for their attitudes
and actions, that is, become trustwor-
thy. While it is convenient to believe
that certain external forces, or other
people, are solely responsible for the
quality of the work environment, the
reality is that every individual is re-
sponsible for choices made, and pow-
erlessness is an individual choice.
Over time, choices become habits and
eventually are institutionalized and
become the environment in which
work is accomplished.

One of the most powerful incentives
for work performance is control over
the job. For work to be fulfilling, and
for risk to be worth taking, employees
must be able to have some control in
the decisionmaking process.

Creating a learning agency that can
add value will mean that training
units must review and revise their
programs to include a broader range
of skills, such as computer and com-
munication skills. Professional devel-
opment must emphasize broad,
outcome related learning over special-
ization to enable fulfillment of Agency-
identified competencies. As most work
now needs all the skills and effort of a
team, employees need to know how
team building works and must be
trained in goal setting and conflict
resolution. These skills will be partic-
ularly useful as APHIS begins to
cross-train its AQI and its domestic
staff in preparedness for emergen