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The Secretary 

State Development and Regional Industries Committee 

Parliament House  

George Street Brisbane Qld 4000 

(07) 3553 6662 

Email: SDRIC@parliament.qld.gov.au 

 
 
 
Dear Secretary, 

 

Inquiry into the Animal Care and Protection Amendment Bill 2022 

 

Please find attached a submission from Thoroughbred Breeders Australia (TBA) and the 

Thoroughbred Breeders Queensland Association (TBQA) to the above inquiry. TBA is the 

national peak body for breeders and has a membership of 4,200, while TBQA represents 

those breeders based in Queensland and has over 1,200 members. 

 

TBA and TBQA note and support the objective of the Bill to modernise Queensland’s animal 

welfare laws to reflect modern scientific knowledge, community attitudes and expectations.  

 

The Bill seeks to implement recommendations from the Inquiry into animal cruelty in the 

management of retired Thoroughbred and Standardbred horses in Queensland (Martin 

Inquiry) and the Queensland Audit Office’s report Regulating Animal Welfare. 

 

The Bill also presents amendments to the Animal Care and Protection Act 2001, Veterinary 

Surgeons Act 1936, Racing Integrity Act 2016 and Disability Services Act 2006 in response to, 

among other things, recommendations from the Martin Inquiry, including those relating to 

the licencing of thoroughbred breeders and the monitoring of livestock slaughter facilities. 

 

Both TBA and TBQA support the Queensland government’s response to the ABC’s 7.30 

program that aired in October 2019, which included the commissioning of the Martin 

Report. 
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While there is much in the wide-ranging Bill that will benefit thoroughbred welfare – 

especially the use of CCTV cameras at livestock facilities, the authority for inspectors to 

enter these premises and the extension of QRIC powers over retired racehorses – this 

submission focuses on the proposed licencing of thoroughbred breeders. 

 

Yours sincerely, 

 

Michael Kelly  

Treasurer 

Thoroughbred Breeders Queensland Association  

 

Tom Reilly 

CEO 

Thoroughbred Breeders Australia 
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Introduction  
 
Thoroughbred Breeders Australia (TBA) welcomes the opportunity to have input into the 

committee’s consideration of this important Bill. 

 

The final form of the Animal Care and Protection Amendment Bill could have a significant 

impact on the Queensland thoroughbred industry, so ensuring the proposed changes to the 

industry’s welfare framework are effective and efficient is important. 

 

Thoroughbred racing is a key part of the Queensland community and economy. 

 

There are 114 thoroughbred racing clubs operating in Queensland, two of which are in 

metropolitan areas, and 112 in regional areas. 

 

That means there are a minimum of 112 regional Queensland communities that are actively 

involved in racing. 

 

According to research by economic consultant IER this industry is responsible for generating 

more than $1.2 billion in value added contribution to gross state product. This equates to 13 

percent of the total impact generated by thoroughbred racing in Australia. 

 

The economic impact generated by the Queensland thoroughbred racing industry is 

responsible for sustaining a total of 9,200 full time equivalent (FTE) jobs and generating 

more than $636.1 million in household incomes for those employed in full-time, part-time 

and casual work. 

 

In Queensland more than 30,000 individuals are involved in the thoroughbred racing 

industry as a participant, employee or volunteer. 

 

However, this economic and social contribution is only sustainable if it is matched by 

welfare standards that meet community expectations. 
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TBA and TBQA sees the commissioning of the Martin inquiry and the Queensland 

Government response to the report recommendations as important in growing community 

confidence in welfare standards and sustaining the value of thoroughbred racing. 

 

The Thoroughbred Industry and Welfare 

 

In January 2020 TBA, supported by several other groups from thoroughbred racing and 

breeding, came together to take action on welfare. There was a universal view that a 

national review was needed to ensure the industry had a framework in place to secure the 

welfare of thoroughbreds from birth to the end of life. 

 

It was also agreed that this review needed to be independent of those in industry. Therefore 

the Thoroughbred Aftercare Welfare Working Group (TAWWG), was established to conduct 

an inquiry on behalf of racing and breeding. This group was chaired by former Victorian 

premier and veterinarian, Dr Denis Napthine, and included Dr Bidda Jones, the then chief 

scientist of RSPCA Australia, Dr Ken Jacobs, a former chair of Equine Veterinarians Australia, 

and Jack Lake, a former special advisor on agriculture to prime ministers Julia Gillard and 

Kevin Rudd.  

 

This panel received more than 180 submissions and participated in over 50 separate 

meetings across the country. This process included input from all state and territory 

governments, plus every racing authority in Australia. 

 

The TAWWG’s conclusions were clear: the resulting report – The most important participant 

– A framework for Thoroughbred Welfare – states the task of ensuring thoroughbreds are 

well treated from birth to death is the most important challenge the industry faces.  

 

Not only is it vital that horses used in sport and entertainment are treated with respect and 

the highest levels of care, ensuring positive welfare outcomes for thoroughbreds is also 

crucial to the industry receiving the support of the broader Australian community.  
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The TAWWG, through its recommendations, provides a national framework that ensures the 

welfare of all thoroughbreds, providing them with a good life and a humane death.  

 

It would be instructive for the committee to consider the provisions of the Bill relating to 

horses within that broader framework. 

 

The core features required to deliver an effective welfare framework that emerged from 

stakeholder consultations and the panel’s deliberations were universal application, 

administrative simplicity and enforceability.  

 

Such a plan must also be underpinned by science, reflect contemporary standards, and 

meet the needs of the industry.  

 

There is no simple fix to improving thoroughbred welfare, instead, there are many steps 

that, when taken together, will make a significant impact.  

 

The provisions of the Bill before the committee will make an important contribution. 

 

The TAWWG found the welfare challenges facing the industry are both complex and 

evolving. It concluded the welfare of thoroughbreds is a national issue. Horses are highly 

mobile animals: they may be born in one state, race in two more, before being rehomed in a 

fourth.  

 

But the industry’s governance structure means its response to the welfare challenge is 

essentially decided at state level, which is an impediment to achieving the best welfare 

outcomes.  

 

A key observation of many participants, regulators and those outside racing and breeding 

was the lack of a national and collaborative approach to welfare.  

 

Protecting the welfare of thoroughbreds through the development and enforcement of 

national welfare standards will be far more effective than a series of independent, regionally 
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based regulations. Furthermore, horses are entitled to an acceptable standard of care 

wherever they are located.  

 

Finally, the Australian community will judge the performance of the thoroughbred racing 

and breeding industries by their weakest link. It is the TAWWG’s strongly held view that 

there is an urgent need to establish a single, national organisation dedicated to the 

development, and implementation, of a national welfare strategy.  

 

The Bill 

 

Proposed Licencing of Breeders 

 

TBA refers the committee to Clause 47 of the Bill. 

 

Clause 47 amends section 63 (Purposes of licensing schemes) of the Racing Integrity Act by 

inserting new paragraph (d) which prescribes an additional purpose of licensing schemes as 

the responsible breeding of horses for racing. 

 

TBA understands this amendment creates a head of power to prescribe a breeder licencing 

scheme. 

 

TBA is advised that the details of such a scheme are yet to be determined and that would be 

Queensland Racing Integrity Commission’s responsibility. 

The Bill’s Explanatory Memorandum states: 

 

This amendment is in response to a Martin Inquiry recommendation to ‘expand the 

purposes for which a standard for a licensing scheme for a code of racing can be 

made to provide for the licensing of breeders’. 

 

TBA draws to the Committee’s attention the deliberations and findings of the TAWWG on 

the regulation of the thoroughbred breeding industry. 
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The topic of regulating this industry generated significant interest and debate and was seen 

by the TAWWG as a critical issue for the overall welfare of thoroughbreds.  

 

The two points that drove the debate were:  

 

• how to ensure breeders are required to meet welfare standards for thoroughbred 

horses;  

• if it is necessary, what is the best way to restrict or control thoroughbred breeding 

in terms of quality and/or quantity (that is, the number of foals produced).  

 

The TAWWG rightly saw these two issues as quite distinct, but some stakeholders simply 

proposed licensing of breeders as a response to both.  

 

TBA draws to the committee’s attention the fact that from 2016 racing stewards were given 

the explicit authority to enter farms to check the welfare of thoroughbred horses and test 

young horses for prohibited substances, including steroids. 

 

TBA, in its submission to the TAWWG, said it was important to identify what behaviour of 

breeders needed changing because only then could “pragmatic, effective, proportional and 

evidence-based measures to deal with the problem be developed”.  

 

TBA said there was no evidence to suggest the mistreatment of thoroughbreds in their early 

life occurred in anything but a very few situations.  

 

TBA stated: 

 

“While we believe the standards of horse care in breeding are very high, we 

recognise that it is not good enough for us as an industry to say, ‘we’re doing the 

right thing, trust us’.”  

 

TBA told TAWWG a regime for ensuring compliance with welfare standards already existed 

in the Australian Stud Book (ASB) and the rules of racing.  
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In its submission to the industry inquiry, TBA called for specific welfare standards to be 

adopted in the ASB rules and said significant breaches should result in a breeder “being 

excluded from the ASB, an exclusion that would remove them from the thoroughbred 

industry if PRAs also barred them from owning racehorses”.  

 

The committee should note that all domestically raised thoroughbreds must be registered in 

the ASB to be eligible to race or for their progeny to be accepted into the ASB.  

 

Therefore, if a breeder or owner were found to be in breach of the proposed national 

thoroughbred welfare standards, as recommended by the TAWWG, and, as a result of that 

breach, was excluded from registering stock or banned from owning a registered 

thoroughbred, this would constitute a significant penalty.  

 

The committee should also note that since 2016 breeders and owners of any thoroughbred 

foal must lodge ownership details within 30 days of birth.  

 

This documentation requires all beneficial owners to be recorded with Racing Australia, 

along with the location of the horse. Any further movements or ownership changes must be 

updated with authorities.  

 

Importantly, it also requires the owners of these horses (breeders) to be bound by the rules 

of racing that relate to welfare, traceability and the banning of the use of anabolic steroids 

and prohibited substances.  

 

Owners of broodmares must complete a mare return form each year. This process requires 

the owners to agree to be bound by the rules of racing regarding horse welfare 

requirements, traceability and prohibited substances.  

 

The reporting requirements on breeders, and the owners of all unnamed thoroughbreds, 

were further strengthened in May 2021.  
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These rules require any change of ownership, location (with some exceptions) or death of a 

horse – whether foal, mare, unraced horse or retired horse – to be submitted to Racing 

Australia within seven days. 

 

The Proposed Licencing Arrangements 

 

The Racing Integrity Act provides the following sections that would be considered in the 

development of a thoroughbred breeding licence: 

 

63 The purpose of the licencing scheme 

64 Standards for Licencing Schemes for codes of racing 

65 Standards for Licencing Schemes – mandatory matters 

66 Standards for Licencing Schemes – discretionary matters  

67  Application for Licence 

 

These sections, which contain a large number of often vague tests that would form part of a 

licensing scheme, are attached at the end of this submission.  

 

Regulatory Impact Analysis 

 

TBA notes the Queensland Government established the independent Office of Best Practice 

Regulation (OBPR) to assist agencies in applying effective and rigorous RIA as part of their 

standard policy development process. 

 

TBA notes that the QRIC – if it were to progress the development of a breeder licencing 

system – would be required to subject the proposal to a Regulatory Impact Assessment. 

 

Martin Report on Breeding  

 

TBA notes Martin’s conclusion in relation to breeding that, “some quality control is required 

to ensure decisions about breeding horses for racing in Queensland are well-considered and 

well-informed and the welfare of breeding horses and their foals are safeguarded.” 
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He also suggested, “That this control should be applied through a licensing process and the 

introduction of welfare levies attached to foal birth notifications and stallion returns.” 

 

However, crucially he added: “It is recognised that applying these changes in Queensland 

alone will likely only create disadvantage for Queensland breeders and, possibly, new 

welfare issues. 

 

“Therefore, it is recommended that Racing Queensland, whose Chair is also Chair of Racing 

Australia’s Animal Welfare Committee, advocate for these changes at a national level.” 

 

TAWWG Findings on Breeding 

 

The TAWWG called for the urgent development of minimum welfare standards for all horses 

in the thoroughbred industry, including those in the breeding sector. These standards would 

be enforced by an effective compliance regime and individual breeders would be required 

to meet these standards in order to remain in the industry. 

 

Reflecting on calls for licensing of breeders the TAWWG commented: “If each Principal 

Racing Authority were to develop its own licensing regime, it would likely take a 

considerable amount of time and there might be different rules in the states, which would 

cause confusion, especially as thoroughbred breeding stock is easily and frequently moved 

across borders.” 

 

The TAWWG noted that both the rules of the ASB (to which all breeders must adhere), plus 

the rules of racing, provided an effective mechanism to regulate breeding from a welfare 

perspective.  

 

Their report stated: “The benefits of using the framework that already exists are not 

insignificant: the system is already established; breeders are familiar with complying with 

the rules of the stud book and rules of racing; and this regime is national and encompasses 

every participant in the industry.” 
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It is worth noting that since the publication of the TAWWG report, Racing Australia (the 

owners of the ASB), have publicly committed to developing these minimum welfare 

standards and having these standards included in the rules of racing. 

 

That TAWWG report also called for the development of a national strategic plan that 

considers the future size of the industry and the sustainable production of thoroughbreds to 

meet industry needs. 

 

A properly developed plan would lay out a vision for the industry, its objectives and goals 

and the actions, timelines and measurements required to realise that vision. Such a plan 

would ensure adequate field sizes in races, but also guarantee adequate opportunities for 

those horses post-racing.  

 

It is also worth noting the annual Australian thoroughbred foal crop has been about 13,000 

in recent years, which is a decrease of around 30% from the late 1990s. Furthermore, a 

greater proportion of these foals are competing on the racetrack, with some 88% registered 

to race.  

 

In its conclusions, the TAWWG found there was insufficient evidence to say whether there is 

overproduction.  

 

Conclusion 

 

TBA and TBQA believe improving thoroughbred welfare requires a consolidated and 

collaborative effort.  

 

More rules or heavier penalties will not, on their own, achieve success. 

 

The organisations both believe an effective thoroughbred welfare strategy must be ‘‘bottom 

up’’ as well as ‘‘top down’’, with all participants in the industry being engaged and building a 

culture of improving welfare.  
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However, the key to an effective national welfare regime is that it be national in scope and 

uniformly applied. 

 

The TAWWG identified a number of weaknesses in the current welfare regime for 

thoroughbreds, such as a lack of national standards for the care of horses, no clear national 

definition of what constitutes good welfare, no national welfare standards for thoroughbred 

horses, and a state-based administrative structure that means different welfare funding 

levels, programs and rules across the seven principal racing authorities. 

 

TBA has been vocal in calling for welfare reform and publicly supported all 46 of the 

TAWWG recommendations. Furthermore, we have lobbied all state, federal and territory 

governments to implement these reforms. 

 

TBA and TBQA are supportive of breeders having to meet welfare standards to remain as 

participants in this industry. As TBA told the TAWWG, it “is not good enough for us as an 

industry to say, ‘we’re doing the right thing, trust us’.” 

 

However, as both the Martin Report and the TAWWG Report concluded, it is important for 

regulation to be national and effective. 

 

As such, TBA and TBQA are not supportive of a state-based licensing regime. It is our view 

that the welfare of thoroughbreds will be better served through the development of 

national standards implemented through the rules of the ASB and rules of racing.  

 

As Martin noted, a state-based licensing regime may also disadvantage the industry in 

Queensland and may therefore reduce investment locally.  

 

It would be a far better outcome to use the mechanism that already exists and has 

effectively regulated breeding for over a century to tackle the challenge of welfare in the 

breeding sector.  

 

 

Animal Care and Protection Amendment Bill 2022 Submission No. 0902

Page No. 13



 

 

------------------------------------------------------------------------------------ 

Attachment 

The Racing Integrity Act 2016 

63 Purposes of licensing schemes 

The purposes of the licensing scheme for a code of racing are to ensure— 

 

(a)the integrity of racing activities conducted as part of the code; and 

(b)the safety of persons involved in racing or training licensed animals; and 

(c)the welfare of licensed animals while involved in racing or training, or activities 

associated with racing or training. 

Add 

(d)the responsible breeding of horses for racing. 

 

64 Standards for licensing schemes for codes of racing 

(1)The commission must make a standard for a licensing scheme for each code of racing. 

(2)In developing the standard for a licensing scheme for a code of racing, the commission must 

consider the privileges and duties that are to attach to a licence it issues and other matters 

relevant to an effective licensing scheme. 

65 Standards for a licensing scheme—mandatory matters 

(1)The standard for a licensing scheme must provide for all of the following matters— 

(a)the licences the commission may issue for each code of racing, including identifying the 

activities for which a licence is required; 

(b)the way a person may apply for a licence, having regard to section 67; 
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(c)the criteria for each type of licence, including appropriate qualifications for, and 

disqualifications from, obtaining the licence; 

(d)the way the commission will deal with an application for a licence, including the applicant’s 

right to make further submissions relating to the application; 

(e)the grant, issue and form of a licence, including, for example, whether the licence is to include a 

photograph of the licensee; 

(f)the giving of an information notice about a decision relating to an application; 

(g)the duration of a licence, its renewal and the procedure for surrendering it; 

(h)how and when the suitability of licensed animals and participants will be audited to decide if a 

licensed animal or participant continues to be suitable to be licensed; 

(i)the grounds for taking disciplinary action relating to a licence in relation to matters dealt with in 

the rules of racing for the code of racing for which the licence is issued or as mentioned in 

subsection (3); 

(j)when and how a licence may be immediately suspended to protect the safety of persons or 

welfare of animals; 

(k)how disciplinary action relating to a licence, other than immediate suspension, must be taken, 

including the following— 

(i)the procedure for giving a licence holder notice of the grounds for taking the disciplinary action; 

(ii)the proposed action; 

(iii)the way the licence holder may make submissions about the proposed action; 

(l)keeping a register of licences and correcting the register; 

(m)exhibiting and producing a licence; 

(n)replacing a lost licence; 

(o)requiring a licence holder to give the commission notice of— 

(i)a change of address; or 

(ii)a change to the place for the keeping of a licensed animal; or 

(iii)if the licence holder is a corporation—a change to the corporation’s executive officers; 
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(p)serving notices on licence holders; 

(q)the fees payable to the commission, including fees payable in relation to licensing for each code 

of racing. 

(2)The standard for a licensing scheme must also provide that, after auditing a licensed animal or 

participant, if the commission is not satisfied it is suitable to continue to be licensed, the 

commission must take disciplinary action relating to the licence. 

(3)This section does not limit section 64. 

66 Standards for a licensing scheme—discretionary matters 

(1)The standard for a licensing scheme may provide for the following matters— 

(a)whether an applicant for a licence is required to give notice about the application by 

advertisement in a newspaper, in another publication or by a sign placed on land, because 

of the particular nature of the licence; 

(b)whether there is provision for provisional or temporary licences; 

(c)the attaching of conditions to the grant of a licence, including, for example, that the licence may 

allow access to the licence holder’s place of business or where a licensed animal is kept. 

(2)The standard for a licensing scheme may also provide for matters relating to an offcourse 

approval held by a racing bookmaker that are relevant to an effective licensing scheme. 

(3)This section does not limit section 64. 

67 Application for licence 

(1)The standard for a licensing scheme must require a person who wishes to obtain a licence for 

an animal or participant (the proposed licensee) to apply for the licence in the approved 

form. 

(2)To the extent it is relevant to the application for the licence, the application must include all of 

the following— 

(a)the type of licence applied for; 

(b)the type of work or activity to be performed by the proposed licensee; 

(c)particulars of the proposed licensee; 
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(d)if the proposed licensee is an individual—appropriate training courses completed, or 

appropriate experience obtained, by the proposed licensee. 

(3)The standard for a licensing scheme may require an application for a licence to be accompanied 

by a copy of a national police certificate for— 

(a)if the applicant is an individual—the individual; or 

(b)if the applicant is a corporation—each executive officer of the corporation. 

(4)If a national police certificate is required under subsection (3), the commission may consider all 

convictions stated in the national police certificate as relevant to the application for the 

licence. 

(5)In this section— 

national police certificate means a document known as a national police certificate and 

available from the police commissioner. 

68 Licences may not be transferred 

The standard for a licensing scheme must not allow a person who is licensed to transfer the 

licence to another person. 

 

 

Animal Care and Protection Amendment Bill 2022 Submission No. 0902

Page No. 17



The most
important 

participant
A Framework for 

Thoroughbred 
Welfare

Thoroughbred Aftercare Welfare Working Group

THOROUGHBRED WELFARE INITIATIVE 
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20 THOROUGHBRED WELFARE INITIATIVE 

b) Where attendance by a veterinarian is not feasible, shooting with an appropriate calibre 
firearm, carried out according to best practice by a trained and competent operator, is 
also a humane option.

c) Where on-farm humane killing is not an option, appropriate transport to a nearby 
knackery where shooting is carried out according to best practice by a trained and 
competent operator can also be acceptable.

37. The industry should develop and support measures to improve national access to on-farm humane 
killing where a decision has been made to end a horse’s life, including by providing access to 
veterinarians and other persons trained in the above protocols to conduct humane killing. 

38. TWA should develop an industry accreditation program to recognise trained and competent firearm 
operators that meets best practice standards for on-farm humane killing.

39. The racing and breeding industries should engage with state and territory governments to expedite 
the development and implementation of the Australian Animal Welfare Standards and Guidelines 
– Livestock at Processing Establishments and ensure these standards include species-specific 
requirements for the handling, management and humane killing of horses.

40. Racing Australia should implement national rules to prevent thoroughbred horses being sold 
or transported for the purpose of slaughter at an abattoir. These should remain in place unless 
and until mandatory national species-specific standards are developed and implemented that 
guarantee thoroughbred welfare during transport to and at abattoirs. 

41. State and territory regulators should act to increase the level of oversight and auditing of animal 
welfare at knackeries where horses are killed. This should include requirements for animal welfare 
training of auditors and knackery staff, increased audit frequency and direct auditing of the 
handling and killing of horses. 

42. TWA should develop a quality assurance framework for knackeries that handle live thoroughbreds 
to ensure these horses are managed in accordance with best practice welfare standards, 
particularly at their end of life.

43. TWA, Racing Australia, the principal racing authorities (PRAs), and the breeding and racing 
industries should work with AgriFutures to develop and implement a nationally agreed 
thoroughbred horse welfare research program.

44. TWA should work with Racing Australia, the principal racing authorities (PRAs) and the breeding 
and racing industries to facilitate and encourage all workers involved in handling thoroughbred 
horses to undertake appropriate skills training and education. This should include workers involved 
in early foal management, yearling preparation, foundation training and training for the racetrack.

45. TWA should work with Skills Australia, the national body that sets the curriculum/course 
content for VET courses, to ensure that all national VET courses for students undertaking equine 
studies – such as Certificate III in equine studies, Certificate III in horse breeding, Certificate III in 
performance horse – include in their curriculum up-to-date modules or course content on horse 
welfare.

46. TWA should establish a publicly available national thoroughbred welfare information portal that is 
regularly updated with key data to ensure the public is fully informed with accurate information on 
the welfare of thoroughbred horses in Australia.
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CHAPTER ONE

Racing in Australia
Introduction
The Australian thoroughbred racing and breeding industry provides a significant contribution to 
Australian society: economically, socially, as a source of enjoyment for many, and as part of this nation’s 
cultural identity and history.

At the centre of the industry is its most important asset – thoroughbreds. They are the stars of the show, 
and ensuring their welfare has to be the industry’s priority.

Thoroughbreds are bred primarily for their use in racing as a sport. They must have speed and stamina; 
as such they have high risk for self-inflicted injury and injuries from high-speed activity both when in the 
paddock and racing. Many thoroughbreds have a high commercial value and may be sold many times in 
their life. 

Industry participants have told the TAWWG that the care of the horses must be of the highest standard 
and it is evident that, for the most part, this is achieved when a thoroughbred is racing and breeding. But 
the public wants to know that a high level of care continues after they have left racing.

Unless the industry codifies the higher level of care it demands for its animals and has an effective 
compliance regime to ensure it is provided, it is unlikely the public will accept assurances in the future.

It is the thoroughbred industry’s responsibility to ensure thoroughbreds are cared for appropriately 
from birth to end of life. That is the central responsibility of the industry – to look after the horses it 
breeds. This is not being done adequately now. Unless that changes, the economic, emotional and social 
benefits of horse racing will evaporate. The TAWWG recognises that more needs to be done to fulfil that 
responsibility.

Thoroughbred racing
Racing is an economic powerhouse, with the industry’s direct and indirect contribution to wealth 
calculated at around $9 billion annually. 

It is also a major employer. More than 78,000 full-time jobs depend on the thoroughbred industry, and 
many of those are in regional and rural Australia.

And while big contests such as the Melbourne Cup may be its highest profile events, thousands of race 
meetings are held each year across the country – from major cities to outback meetings such as Birdsville 
– that help sustain local economies, drive tourism, support jobs, and create a unique community that pulls 
together people from all walks of life.

The Racing Australia Fact Book for 2019-20 highlights both the size of the industry and its national 
coverage. 

In the 2019-20 season, 387 race clubs across the country staged 2,485 meetings in which 179,242 runners 
contested 18,609 races. Those horses were trained by 3,042 trainers and ridden by 844 jockeys. 2

Participation is not limited to those involved in the care of thoroughbreds. There are more than 100,000 
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26 THOROUGHBRED WELFARE INITIATIVE 

heavier penalties will not, on their own, achieve success. An effective strategy must be ‘bottom-up’ 
as well as ‘top-down’, with all participants in the industry being engaged and building a culture of 
improvement for welfare. 

The recommendations address the industry’s responsibility not only to the horses but to the wider 
community, to demonstrate beyond doubt that thoroughbred horses are cared for well.

Industry responsibility 
One of the challenges that became apparent early in the TAWWG’s work was the lack of an agreed 
industry view of its responsibility for thoroughbreds after they had finished racing or breeding. 

Without such agreement, it is difficult to determine where responsibility begins and ends, and impossible 
to develop a consistent view of the initiatives the industry would support.

While some submissions stated the industry should be responsible for all the horses it produced until the 
end of their lives, others pointed to the fact that many thoroughbreds would spend most of their years 
outside of breeding or racing and therefore their owner was responsible for their care at any given time.

A number of senior racing administrators made it clear that the industry had a wider responsibility for the 
welfare of horses beyond their time on the track.

The executive general manager, integrity at Racing Victoria, Jamie Stier, said: “In our view, it is 
impossible to decouple racing from both the before and after.” 

Racing SA’s submission stated the body operated under the Equine Welfare Framework (EWF), which 
has three phases: before racing, during their racing career, and after racing and retirement. 

Findings 
The TAWWG believes that rather than the state-based administrations that run racing, successful animal 
welfare needs a consistent national approach, a consolidation of effort across the industry. 

That in turn requires a national approach and message, a strategy that reflects the best welfare practices, 
as well as community values and changing community expectations.

The TAWWG’s first recommendation is that the industry should adopt a unified approach to horse 
welfare, namely, that it has a moral and social responsibility to take all reasonable steps to ensure 
thoroughbreds have a good life, including after they have finished racing or breeding, and a humane 
death.  

Recommendation
1. The thoroughbred industry, which breeds horses for the purpose of racing, has a social and moral 

responsibility to take all reasonable steps to ensure thoroughbreds have a good life, including after 
racing or breeding, and a humane death.
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CHAPTER TWO

National Approach  
to Thoroughbred Welfare 
Introduction
The Australian thoroughbred industry is of national significance through its economic size, cultural 
importance and the enjoyment it gives to millions of Australians. It is seen as a world leader so it is 
imperative that this position is not undermined by failing to develop a nationally consistent, effective 
approach to thoroughbred welfare.   

However, in the vast number of submissions and the evidence presented to the TAWWG, not one person 
or organisation said the industry’s efforts in welfare could not be improved.

The TAWWG’s role has been to listen to all stakeholders, examine international best practice, and 
consider and recommend policies that could make the most significant improvements to thoroughbred 
welfare.

The TAWWG’s view is that the welfare challenges are complex and evolving. Their nature will change as 
community expectations evolve and the science of welfare and understanding of horse behaviour changes, 
too. The racing industry must be agile enough to move with, and incorporate, improvements in standards 
and knowledge.

Ensuring the welfare of thoroughbreds is a national challenge. Horses are highly mobile animals: they 
may be born in one state, race in two more, before being rehomed in a fourth.

But the governance structure of the industry means its response to the welfare challenge is essentially 
decided at state level. This federated system, which has largely worked successfully for the racing 
product, is an impediment to achieving the best welfare outcomes.

Rehoming and retraining programs, initiatives to stimulate demand for retired racehorses, safeguards to 
provide support to vulnerable horses, are among the many programs developed and implemented at state 
and territory level.

While there were many and diverse suggestions made to the TAWWG about improving the outcomes for 
horses leaving the thoroughbred industry, a key observation – made by many participants and regulators, 
as well as those outside the racing and breeding industries – was the lack of a national and collaborative 
approach to welfare.

Principal racing authorities (PRAs) and welfare 
While most of the rules that govern racing and breeding are national, industry welfare policy is drawn  
up and implemented at a state level by the PRAs.

An example of how this can lead to differences in approach is the fact that only four of the seven  
PRAs have adopted the Five Domains welfare philosophy. 

Without an agreed view on what constitutes good welfare, it is unsurprising that approaches vary. The 
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Recommendations
2. The thoroughbred industry should coordinate the development of Thoroughbred Welfare 

Australia (TWA), whose mission would be to focus on the whole-of-life welfare of thoroughbreds. 
The industry should convene key groups, including Racing Australia, PRAs, Thoroughbred Breeders 
Australia, RSPCA Australia and the Australian Veterinary Association, to nominate a steering 
committee responsible for establishing TWA, developing its constitution and appointing an 
independent skills-based board.

3. The steering committee should be an expert rather than a representative group to ensure that the 
single objective of establishing TWA is to create an organisation wholly focused on thoroughbred 
welfare. Its constitution and leadership should support delivery of positive life-long welfare 
outcomes.
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CHAPTER THREE

Welfare and Regulation
 

Introduction
The TAWWG review of the animal welfare regulatory regimes applying to thoroughbred horses exposed 
some fundamental weaknesses.

Firstly, there is no agreed definition of horse welfare. This is a problem both for governments charged 
with creating a legal framework for welfare, and for racing authorities when drafting rules for the care of 
horses.

The development and implementation of an effective welfare regime for horses depends on a clear and 
agreed definition of welfare. Without it, it is difficult, if not impossible, to articulate a welfare policy both 
within the horse industry and to the broader community. 

Secondly, there are no national enforceable welfare standards for horses. There are rules for some other 
species that provide minimum standards for animals and, when supported by legislation, are enforceable 
by state governments. Without these standards for horses, their only legal protection is through broad, 
non-specific, animal cruelty legislation. 

The TAWWG’s view is that cruelty legislation does not provide sufficient safeguards for thoroughbreds 
(or any horse), nor sufficient protection to meet community expectations.

Even though the breeding and racing industry has some welfare rules (see Chapter 5), the absence of 
national standards is an acute problem for the industry as most thoroughbreds will spend most of their 
lives outside the industry – and therefore outside the industry’s welfare regime.

Defining animal welfare
The first widely accepted evidence-based framework to describe animal welfare was the Five Freedoms 
model, which set out the need to ensure animals were free from harm and able to express normal 
behaviour. However, in recent times, the way in which scientists approach and conceptualise animal 
welfare has moved from meeting the basic needs of animals to recognising their emotional needs and 
encouraging positive experiences. Further, it is clear to the TAWWG that community awareness and 
concern about the treatment of animals has also increased, driving up public expectations of high animal 
welfare standards.

In its submission to the TAWWG, RSPCA Australia said: “An animal’s welfare includes its physical 
(physiological) state and its mental (psychological) state. Anything which has the capacity to affect these 
states can affect an animal’s welfare, for good or bad … RSPCA Australia considers that ensuring good 
animal welfare goes beyond preventing pain, suffering or distress and minimising negative experiences, to 
ensuring animals can express their natural behaviour in an enriching environment, feel safe, have healthy 
positive experiences and a good quality of life.”

The RSPCA cited the widely used definition from Donald Broom, emeritus professor of animal welfare 
at the University of Cambridge: “The welfare of an individual is its state as regard to its attempts to cope 
with its environment. This state includes how much it is having to do to cope, the extent to which it is 
succeeding in or failing to cope, and its associated feelings.”
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The TAWWG believes it is vital that federal, state and territory governments urgently develop these 
standards. Given the evidence to the TAWWG that drawing up standards can be lengthy to the point of 
‘glacial’, it is important the industry use its influence with governments to hasten their development and 
implementation. 

The industry should also encourage governments to consider the particular needs of thoroughbreds in the 
process of developing standards for the land transportation of horses, which is already under way.

The TAWWG believes PRAs should develop a memorandum of understanding with animal welfare 
enforcement agencies in their jurisdictions to ensure consistency of enforcement and sufficient resourcing 
to support compliance. 

Recommendations
4. The science-based, world’s best practice model of animal welfare, Five Domains, should be used 

as the foundation for all welfare considerations for thoroughbred horses, and all sectors of the 
thoroughbred racing and breeding industries should commit to its application.

5. The Australian Animal Welfare Standards and Guidelines for horses should adopt the Five Domains 
model as the foundation for welfare assessment and be science-based, auditable and enforceable.

6. Thoroughbred Welfare Australia (TWA), working with other stakeholders, should advocate to state, 
territory and federal agriculture ministers to expedite the development and regulation of Australian 
Animal Welfare Standards and Guidelines for all horses. This may require an alternative process, 
such as engaging an independent panel, to allow the standards and guidelines to be developed in 
parallel with current national animal welfare priorities.

7. The thoroughbred racing and breeding industries should fully support and engage to expedite the 
review and implementation of the Australian Animal Welfare Standards and Guidelines – Land 
Transport of Livestock in relation to horses, to ensure the particular needs of thoroughbred horses 
are fully considered in this process.

8. Each principal racing authority (PRA) should develop a memorandum of understanding with animal 
welfare enforcement agencies in its jurisdiction to ensure consistency of enforcement, access and 
resourcing of animal welfare standards for thoroughbreds during and after their racing or breeding 
careers. 
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CHAPTER FOUR

Industry Policy

Introduction
After many conversations with racing industry stakeholders, supporters, welfare groups and the broader 
community, it is clear there is a widely held view that thoroughbred racehorses deserve special care. 

These horses are bred to race, they are often sold for profit, and their endeavours on the racecourse not 
only provide entertainment for millions of Australians, but also support a multi-billion-dollar wagering 
industry. 

Thoroughbreds must have speed and stamina. As such they have high risk for self-inflicted injury and 
injuries from high-speed activity both when in the paddock and racing.  

Industry participants consistently stated that the care of the horses must be of the highest standard. They 
noted that most thoroughbreds received a high level of care when racing and breeding. 

It is essential the industry takes responsibility to ensure these horses receive a demonstrably high standard 
of care all of their lives. And these standards not only need to be achieved but need to be seen to be 
achieved. 

Currently, though, there are no national enforceable standards of care for thoroughbreds when in the 
breeding and racing industry. Instead, there are rules of racing that relate to welfare but the TAWWG’s 
view is that these fall short of what is required to provide the proper regulatory framework to ensure good 
welfare.

Without the industry codifying the higher level of care it demands for its animals and having an effective 
compliance regime to ensure it is met, it is unlikely the public will accept these assurances in the future.

Overview of the rules
The Australian racing industry is regulated by statutory authorities in each state and territory. Participants 
have to abide by the rules of racing, which are developed nationally through Racing Australia. Each state, 
however, can implement its own rules in addition to those prescribed nationally.

The TAWWG notes that despite the current version of the rules of racing being some 180 pages long, 
there are few references to animal welfare, and most of the rules on this subject are contained in section 
AR231: Misconduct in relation to the care and welfare of horses.  

This section states a person must “not commit or commission an act of cruelty to a horse”. 

It goes on to say that those in charge of horses must exercise reasonable care or supervision to prevent 
cruelty; provide adequate feed and water; take steps to alleviate pain or suffering, and provide veterinary 
treatment where necessary.20

Only participants in the racing industry – such as owners, trainers, strappers and jockeys – are bound by 
the rules of racing. 

Therefore, once a thoroughbred has exited the industry and is in the care of somebody who is not bound 
by the regulations, these rules no longer provide any protection for its treatment.
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CHAPTER FIVE

Traceability 
Introduction
At present there is no national traceability register for horses in Australia. This means there is no way to 
quickly, accurately and efficiently individually identify horses, their location and current owner.

This presents a myriad of issues that undermine the welfare of all horses, as well as presenting specific 
challenges to the thoroughbred industry.   

Without a database collecting information on who is responsible for every horse – no matter what its 
breed or for what purpose it is kept – it is difficult for enforcement agencies to hold people to account. 

While all thoroughbreds are permanently identified with a microchip and are traceable while in the 
industry, the lack of accurate data on thoroughbreds once they leave the industry means there is no way to 
fully understand the life history of many former racehorses. 

This means the industry cannot accurately say how long racehorses live in retirement or monitor their 
treatment. Such information is vital to convincing the community that racehorses are properly cared for 
and not simply a commodity to be discarded when their racing careers are over. 

The lack of a national traceability register also means that the effectiveness of an Australian national 
horse welfare regime, proposed in Chapter 3, will be limited.  

Another challenge with this lack of a traceability register is that it denies the industry the ability to link 
data on horses throughout their lives: for example, a national database that tracked thoroughbreds after 
retirement would give greater understanding of the impacts of areas such as foundation training, injuries 
and retraining had on the long-term welfare of horses. 

Similarly, any attempt to benchmark investments in retraining programs or initiatives is also undermined 
by this lack of data.

This chapter does not deal with the current traceability regime for thoroughbreds while they are in 
breeding and racing, as this is considered in the following chapter.

The need for traceability 
All registered thoroughbreds born in Australia are permanently, individually identified with a microchip 
and a visible freeze brand. Thoroughbreds are closely watched while they are racing, their movements are 
documented and changes of ownership recorded. Essentially this is to protect integrity within Australian 
racing by ensuring that a horse competing in any race is the horse it is claimed to be. 

When they are racing or breeding, they are registered in the ASB and then as a racehorse with RA, 
together with full ownership information. However, once thoroughbred horses leave the racing or 
breeding industries, beyond the first post-racing owner, there is no requirement to maintain this 
information on any database. Nor do the racing authorities have any jurisdiction to track these 
thoroughbreds.

Without the development of an Australia-wide database that would collect regular data on all horses,  
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thoroughbreds. The report found the most effective and immediate way of registering and tracing 
thoroughbred horses for life would be through extending an individual horse’s identification record in the 
ASB.4

Findings
Based on current evidence and consultations with stakeholders, TAWWG believes that without a national 
traceability register supported by federal and state governments, it is almost impossible for the horse 
industry to demonstrate that horses are being cared for in retirement.

The TAWWG is convinced that complete lifetime traceability and a national horse traceability register are 
fundamental to assuring horse welfare. However, accommodating the diverse needs of different equine 
industries, combined with the lack of a universal approach to identification and a large number of private 
owners, means developing a register will inevitably be a long process – and its success in improving 
welfare is not guaranteed.

While these issues are being addressed, the industry has an immediate opportunity to improve traceability 
through a whole-of-life approach that includes horses leaving the industry, which is discussed further in 
the following chapter. 

The TAWWG notes that to ensure any national traceability system can be effective, all horses must be 
uniquely and reliably identifiable. All thoroughbreds are microchipped, but other breeds often are not.

Recommendations
14.	 A	national	horse	register	and	traceability	system	should	be	established	with	utmost	priority.	The	

system	must	allow	for	all	horses	to	be	individually	identified	and	traced	to	their	current	owner.

15.	 The	thoroughbred	industry	should	actively	lobby	state	and	federal	governments	on	the	urgent	
need	for	a	national	horse	traceability	register.	

16.	 Federal,	state	and	territory	governments	should	commit	to	funding	the	establishment	of	a	national	
horse	register	and	traceability	system.

17.	 Racing	Australia	should	encourage	the	national	traceability	of	thoroughbreds	for	life	by	developing	
the	capacity	to	update	ownership	and	other	details	at	any	stage	of	career	and	life	and	providing	
incentives	for	owners	to	do	so.	
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CHAPTER SIX

Industry Traceability and Data 
Introduction
When thoroughbreds are breeding or racing, or are owned by an industry participant, the rules of 
racing and those of the ASB mean the location of every horse should be known, along with details of 
its ownership. This should amount to full traceability over every horse in the thoroughbred racing and 
breeding industries.

From the time of conception, records are being accumulated – principally by RA – that should follow a 
horse until it leaves the industry.

As RA, the body responsible for all data collection and national reporting for the industry, told the Senate 
committee, thoroughbred racing and breeding have the most detailed record keeping of any equine 
industry in Australia.

But the TAWWG also heard evidence that the reliability of this data was questionable, with regulators and 
participants stating there were issues with compliance, and with how data was collected, that undermined 
the effectiveness of these traceability rules. 

This lack of accuracy raises a number of challenges for the industry. It cannot give credible information 
on the outcomes for horses if it does not have confidence in its data. Nor can it assure the broader public 
or politicians that horses are well cared for without robust and reliable information on where they are, and 
in whose care. 

High quality data is the foundation of sound policy development. This lack of credible information makes 
it difficult to accurately assess the success of welfare, retirement and rehoming initiatives. 

Collecting the numbers 
The rules of racing and the ASB govern the data that must be collected on Australian thoroughbreds 
involved in racing and breeding.

It is worth emphasising that no locally produced thoroughbred horse can be eligible to compete in races 
unless its birth is recorded in the ASB and it has been registered as a racehorse with RA. 

To ensure each horse can be individually identified, from the 2003 foal crop onwards, all thoroughbreds 
have been microchipped with a passive integrated transponder (PIT) chip in the neck that responds with 
the horse’s ID when a dedicated reader device is passed over the skin. These chips do not include a power 
source and are activated by a magnetic field generated by the reader.

Each horse also has DNA testing to verify parentage and is freeze branded with a visible, individualised 
identification.

RA has developed an app which, when used in conjunction with a scanner, will allow information on a 
horse’s identity and location to be uploaded to RA’s databases immediately. This technology, however, 
has not yet been rolled out on any scale to participants. 

Other emerging approaches include scanning the horse’s iris for unique biometric features or scanning its 
unique facial markings and structure with a facial recognition system like those used in human security 
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c)	 promotes	compliance	with	reporting	requirements	across	the	industry	
d)	 informs	all	industry	participants	about	the	purpose	and	benefits	of	 

the data they provide 
e)	 provides	for	the	validation	of	data	to	ensure	it	is	robust	
f) underpins a transparent and accountable welfare regime
g)	 encourages	and	incentivises	participation	by	industry.	

20.		Racing	Australia	should	use	its	data	capabilities	to:
a) inform policy development across the Australian thoroughbred 

racing and breeding industries
b) benchmark the welfare performance of the industry 
c) inform the development of a community thoroughbred welfare  

information	campaign.

21.	TWA	in	conjunction	with	Racing	Australia	should	publish	annually	a	report	that	provides	industry	
information	on	the	number	of	racehorses,	broodmares,	stallions	and	unraced	thoroughbreds	that	
have	left	the	racing	and	breeding	industry	that	year,	and	their	destination.

22.		Racing	Australia,	together	with	TWA,	should	seek	opportunities	to	work	with	the	broader	
horse	and	equestrian	sectors	to	share	registration	and	traceability	information,	especially	for	
thoroughbred	horses	that	have	left	the	racing	and	breeding	industries.	

23.		Racing	Australia	should	expedite	the	introduction	of	existing	and	emerging	technologies	such	as	
database	linkage,	real	time	geolocation	and	mobile	phone	apps.	These	should	be	used	wherever	
possible	to	improve	user	experience	and	extend	functionality	of	traceability	systems.	
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CHAPTER SEVEN

The Aftercare Challenge 
and Sustainable Racing
Introduction 
The Australian thoroughbred racing and breeding industry is the second largest in the world. The foal 
crop – the term used to describe the number of horses born across the country in each season – is behind 
only the US. Such scale is not surprising, given that Australia also hosts more races than any other nation, 
bar the US.

The foal crop fluctuates each year but the overarching trend in the past two decades is downwards, albeit 
with the number having plateaued in the past few years close to 13,000.

The fluctuations occur naturally and there is no agreed indicative number of horses that the industry needs 
to be sustainable. Put simply, apart from the impacts of market forces on their behaviour, breeders decide 
how many horses they will produce.

But while the number of horses born each year is published, data on the number of horses exiting racing 
and breeding is surprisingly hard to find, with no information publicly available on the number retired 
from racing or breeding. Nor is there detailed information available about those thoroughbreds that do not 
become racehorses, nor the fate of horses exiting the industry.

Without this data it is almost impossible for the industry to provide an appropriate number of 
opportunities for horses exiting the industry.

These knowledge gaps present a series of challenges for the industry: without an understanding of 
how many horses are required to sustain the industry, there is a very real risk of a significant mismatch 
between demand and breeding industry supply. 

If there is overproduction, this will result in more horses needing to be rehomed, greatly increasing the 
risk of some thoroughbreds having poor welfare outcomes. 

Similarly, there is a risk that an undersupply of thoroughbreds could result in the industry contracting, 
resulting in significant job losses.

Another challenge is to ensure the number of opportunities to transition horses into a suitable home upon 
retirement is aligned with the number of thoroughbreds exiting racing and breeding. 

The TAWWG believes the thoroughbred industry can ensure the support of the broader community only if 
it has a plan to guarantee that the vast majority of its horses can be appropriately rehomed.

This is no small task. Research commissioned by the TAWWG, combined with the data publicly 
available, suggests that about 8,500 thoroughbreds leave Australian racing and breeding each year.

However, evidence heard by the panel suggested it may be possible to make the foal crop more 
productive, with the result that fewer horses were needed to maintain the industry’s size. This could be 
achieved through improvements in areas such as breeding and race programming.

The potential for creating a more efficient industry should be seen as a win-win. If the thoroughbred 
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CHAPTER EIGHT

Retraining and Rehoming 
Introduction
One of the key challenges facing the industry is to successfully transition horses out of racing and 
breeding and into new careers and suitable homes where they will receive appropriate care to ensure high 
quality welfare and longevity.

The task is significant: as stated in the previous chapter, there are likely to be 8,500 thoroughbreds leaving 
the industry each year. While there is a lack of empirical data, it is the TAWWG’s view, based on the 
weight of evidence presented, that there are currently insufficient post-racing opportunities to meet this 
supply. This means some horses are at risk of a poor welfare outcome, including possible slaughter, after 
leaving racing or breeding.

While meeting this challenge may be daunting, it is clear to the TAWWG that there are significant 
opportunities for the industry to improve and coordinate its approach to retraining and rehoming as well 
as stimulating significant growth in demand for retired thoroughbreds, thereby reducing the risk of poor 
welfare outcomes.

There is currently no reliable information on the number of thoroughbreds that could be absorbed by 
the equine community, but many submissions stated this capacity could be significantly enlarged with 
further investment in policies and programs to encourage the use of thoroughbreds in activities such as 
equestrian, polo, pony club and recreational riding, through to equine-assisted therapy. 

Evidence was also presented that establishing clearer pathways for horses exiting racing or breeding 
would assist this transition, with many owners and trainers finding it difficult to place their retiring horses, 
especially those involved at the lower tiers of racing. 

Additionally, the panel heard it is harder to rehome horses that may require more time to retrain, have 
soundness issues, are older, or are less good looking.

At present there is a number of programs, funded by the industry and running across Australia, that do 
a good job in stimulating demand for horses or assist their transition into a second career or a suitable 
home. In some states, support is also provided through industry-controlled properties where horses can go 
to be assessed, retrained or even be given a home indefinitely.

The findings and recommendations in this chapter should be seen as an endorsement of the current private 
and industry efforts and programs to promote, encourage and support effective retraining and rehoming 
of thoroughbreds. However, there is an urgent need to significantly boost these efforts, to develop and 
implement a genuinely national strategy and approach to retraining and rehoming, to effectively address 
the demand created by the number of thoroughbreds exiting racing and breeding and seek to ensure no 
horse is left behind.

As mentioned in Chapter 2, the TAWWG is also concerned that the varied levels of funding available in 
different states and territories means there are contrasting opportunities available to thoroughbreds across 
the country. 

As well as the efforts already being made throughout Australia, the TAWWG has examined the work 
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CHAPTER NINE

A National Safety Net
Introduction 
The focus of the TAWWG has been to ensure there is a system that supports the welfare of all 
thoroughbreds from birth to death. The adoption of the key recommendations made in earlier chapters, 
such as the development of enforceable national welfare standards for all horses, lifetime traceability of 
all horses, the creation of specific industry welfare rules, and significantly more investment in programs, 
will help transition horses out of the thoroughbred breeding and racing industries and support them into 
alternative careers. Thoroughbred welfare will be significantly enhanced as a result.

With such measures in place, far fewer thoroughbreds will experience poor welfare outcomes or become 
unwanted and at risk of poor treatment.

However, even with those policies, the TAWWG accepts there will be some thoroughbreds whose 
treatment does not meet standards considered appropriate by the community.

The TAWWG heard examples of horses transitioned into suitable homes where they were well cared for, 
only to change hands later (often due to a change in the owner’s circumstance) and be placed in a home 
where their care was not acceptable.

Given the increased awareness and commitment to lifelong thoroughbred welfare of all sectors of the 
breeding and racing industries – strongly led and supported by the PRAs together with the additional 
measures recommended in this report – it is expected that few thoroughbreds will not be properly and 
adequately cared for throughout their lives. However, a national safety net is needed to protect the welfare 
of each of these few horses at risk.

For racing and breeding this presents a particularly difficult challenge. How can a responsible industry try 
to support those thoroughbreds that fall into this at-risk category? And how can it do this if the horse is no 
longer in the industry’s care?

Another reality is that, even if a thoroughbred is mistreated long after it has exited the industry, if and 
when that mistreatment is exposed, the public will, rightly or wrongly, hold the industry accountable at 
some level. This was confirmed in the public insights research conducted to support this report, in which 
the majority of respondents’ opinions could be summed up as, ‘‘once a racehorse, always a racehorse’’.  

As noted in the previous chapter, some PRAs are taking action to support this cohort of unwanted 
thoroughbreds through the development of sanctuary farms where horses can stay indefinitely, or through 
initiatives such as Racing Victoria’s RESET program.

Many who made submissions, both participants and those outside of the industry, called for policies at a 
national level that would support at-risk horses at any stage of their life, essentially providing a safety net 
to protect thoroughbreds that would otherwise be at risk of poor welfare outcomes. 

This chapter will consider options to deliver that important objective.
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CHAPTER TEN

End of Life
Introduction 
The TAWWG’s consultation with stakeholders revealed support across the industry, and the wider 
community, for the proposition that the thoroughbred racing and breeding industries have a responsibility 
for both the welfare of horses after they retire from racing and breeding and to ensure, when the time 
comes, that they experience a humane end of life.

The responsibility for the health and welfare of any thoroughbred lies primarily with its owner, as do end-
of-life decisions. 

However, the breeding and racing industries must, and increasingly do, accept a shared responsibility for 
the lifelong welfare of the horses they breed and race. This responsibility is shared by state and territory 
governments that regulate and enforce animal cruelty laws.

The importance of these industries meeting their responsibilities, particularly as they relate to a horse’s 
end of life, cannot be overstated. 

Both this report, and the inquiry led by Terry Martin SC in Queensland, were commissioned in response 
to the ABC 7.30’s investigation on the mistreatment of horses at the Meramist abattoir in Caboolture and 
the widespread community outrage that followed.

The racing and breeding industries face a number of complex challenges and opportunities in ensuring all 
thoroughbreds have a productive post-racing career, a healthy and safe retirement and a humane death.

The TAWWG’s estimate, based on the available data, is that about 8,500 thoroughbreds leave the racing 
and breeding industries each year (see Chapter 7). 

Previous chapters have considered many opportunities that, if implemented, would lead to longer, more 
productive lives for thoroughbreds after they exit the racing and breeding industries. 

However, there will still be some retired thoroughbreds that are at risk of poor welfare outcomes during 
their retirement and their end of life. Further, because of injury or temperament, there will also be some 
horses that cannot be retrained or rehomed.

As RSPCA Australia pointed out in its submission, if circumstances arise where a horse can no longer be 
appropriately cared for, ensuring a humane death is preferable to the horse being left alive but suffering 
neglect.

Addressing the needs of horses when considering end-of-life decisions requires a comprehensive policy 
framework designed to deliver the most humane outcome in all circumstances, from rehoming through 
to euthanasia or humane killing. The evidence before the TAWWG confirmed there is presently no clear 
policy framework that consistently helps thoroughbred owners manage these difficult decisions.

Views on the use of abattoirs and knackeries
The TAWWG found the killing of thoroughbred horses to be a highly emotive issue, particularly when it 
involves knackeries or abattoirs. 
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CHAPTER ELEVEN

Research, Education 
and Communication
Introduction
A thoroughbred welfare model that sets out world’s best practice must be built on sound scientific 
principles, informed by research, and must meet contemporary community standards that are both 
enforceable and practicable.

To address existing or emerging problems and benefit from scientific advances, a welfare model must also 
be underpinned by a comprehensive research agenda, spanning disciplines including animal behaviour, 
veterinary science and genetics.

This approach has the potential to enhance welfare outcomes by progressing research that seeks to:

• increase the proportion of foals that enter racing, and extend racing careers as this 
allows racing to be sustained with fewer thoroughbreds, which in turn may reduce the 
number that later require alternative homes

• increase understanding of horses’ responses to handling and training approaches, and 
how these influence success in racing and subsequent rehoming opportunities

• increase knowledge of horse cognition, memory, behaviour and social structures, 
assisting the industry to minimise negative experiences and promote positive 
experiences  

• reduce the impact of injury and illness on thoroughbred horses to improve their 
wellbeing  and also safely help extend the racing careers of racehorses. 

To ensure research findings and emerging knowledge about the management of thoroughbred horses 
are widely applied in practice, the industry also needs a strategy that ensures consistent foundation 
knowledge across all professions and occupational groups that handle or care for horses.

While the TAWWG has made many recommendations relating to research earlier in the report, this 
chapter focuses on how those suggestions can be effectively achieved.

It is clear that there are many opportunities for the industry to improve in the area of research and 
education, not least through better collaboration and consultation.

While there are many individual organisations commissioning and conducting research, there is only one 
program, operated through AgriFutures, that is commissioning and funding projects at a national level and 
in consultation with industry stakeholders.

As well as research and its application, education and skills training are also important. Every individual 
who handles thoroughbreds should have an understanding of horse behaviour and welfare.

Many workers in the industry play a key role in horse development and behaviour. Often many have had 
little formal training. Improving the skills of the workforce will improve welfare outcomes.
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to	undertake	appropriate	skills	training	and	education.	This	should	include	workers	involved	
in	early	foal	management,	yearling	preparation,	foundation	training	and	training	for	the	
racetrack.

45.	 TWA	should	work	with	Skills	Australia,	the	national	body	that	sets	the	curriculum/course	
content	for	VET	courses,	to	ensure	that	all	national	VET	courses	for	students	undertaking	
equine	studies	–	such	as	Certificate	III	in	equine	studies,	Certificate	III	in	horse	breeding,	
Certificate	III	in	performance	horse	–	include	in	their	curriculum	up-to-date	modules	or	
course	content	on	horse	welfare.

46.	 TWA	should	establish	a	publicly	available	national	thoroughbred	welfare	information	portal	
that	is	regularly	updated	with	key	data	to	ensure	the	public	is	fully	informed	with	accurate	
information	on	the	welfare	of	thoroughbred	horses	in	Australia. 
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