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AGENDA C-8
JANUARY 1992

MEMORANDUM

TO: Council, AP and SSC Members

FROM: Clarence G. Pautzke
Executive Director

DATE: January 8, 1992
SUBJECT:  Comprehensive Rationalization Program
ACTION REQUIRED:

(a) Initiate planning process to identify scope of issues.
(b) Develop work plan, methodology, and schedule.

BACKGROUND:

In June 1991 the Council initiated development of a plan to rationalize the GOA and BSAI
groundfish and crab fisheries, as part of proposed Amendment 18/23 on inshore/offshore allocation.
Planning effort towards the comprehensive management goal dates back to the Future of Groundfish
Committee and related Council actions taken in 1987.

Last September the Council focused on the breadth of alternatives that should be considered in a
long-term management plan, and stated their intent to use Individual Fishing Quotas (IFQs) as the
primary management scheme for resolving allocation problems in the fisheries under its authority.
In order to ensure a balanced evaluation of the management alternatives available, a preliminary
assessment of all feasible alternatives--including both traditional tools and limited entry--might be
undertaken first, followed by a thorough analysis of the IFQ alternative and selected options. This
presumes that the preliminary assessment would confirm the Council’s judgements that IFQs
represent the greatest potential to resolve the interrelated problems involving open access and
allocation disputes.

The staff has prepared a background paper and tentative work plan for the comprehensive
rationalization program, focusing on the problem, objectives, scope, and components of the proposed
analysis (item C-8(a)). A near-term planning effort by the Council may be necessary to establish a
focused problem statement and policy objectives to guide the overall effort, and ensure that timely
progress is made on this project.
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AGENDA C-8(a)
JANUARY 1992

COMPREHENSIVE RATIONALIZATION PROGRAM
Background, Discussion Issues, and Tentative Work Plan
L BACKGROUND

A. Problem. During the past decade the groundfish, crab, and halibut fisheries under the authority of
the North Pacific Fishery Management Council (Council) have come under increasing pressure from
domestic harvesting and processing components of the fishing industry. While overall total allowable
catch (TAC) of the combined species within the Gulf of Alaska (GOA) and Bering Sea and Aleutian
Islands (BSAD is closely monitored and regulated, the competitive "race for fish" among the different
elements of the industry has intensified. One consequence has been an increase in the number of
contentious allocation issues confronting the Council. These concems, such as inshore-offshore TAC
apportionments, bycatch management, roe stripping, early season closures, or the arbitrary allocation of
a fishery among gear groups, are thought to result from excess fishing and processing capacity relative
to the availability of fishery resources.

An important theme connecting these issues is the open access conditions that have been an integral part
of domestic fishery management in the EEZ off Alaska. Prior Council policy has maintained open access
conditions with limiting TACs. Now, domestic fishing and processing activity in the Alaska EEZ has
grown to the point where excess capacity and the associated race for fish is threatening the ability of the
Council to achieve the balanced economic, social, and environmental dimensions of optimum yield from
the fisheries under its authority.

B. Concern over open access and excess capacity. The various groundfish, crab, and halibut fisheries
in the region have evolved along different developmental paths over time, but concern over open access
and excess capacity has been a recurring theme dating back to the early 1980s. While allocation conflicts
over pollock surfaced in 1989, the Council first attempted to limit entry into the halibut fishery off Alaska
with a moratorium in 1983. This initial action was prompted by a combination of concerns over depressed
halibut stocks, inefficient harvesting, low incomes, and poor marketing to consumers. The halibut
moratorium was ultimately turned down by the Secretary of Commerce (Secretary) on the basis that "...the
moratorium would have interfered with some fundamental social and economic freedoms, especially those
that relate to fishing traditions off Alaska...", and that it "...failed to solve economic problems of the
industry and created economic inefficiencies.” Underlying this determination was the fact that the Council
did not have specific management objectives to be achieved by the moratorium.

In September 1987, the Council again focused on their concerns regarding open access by adopting a
statement of commitment as follows:

Expansion of the domestic fleet harvesting fish within the EEZ off Alaska has made
compliance with the MFCMA'’s National Standards and achievement of the Council’s
comprehensive goals more difficult under current management regimes. The Council
therefore is committed to pursue alternate management methods that will support the
Comprehensive Goals adopted by the Council and achieve more productive and rational
effort and harvest levels in the groundfish fishery.

At that time, the Council identified three initial steps towards this commitment: 1) develop strategies for
license limitation or ITQs in the sablefish longline fishery; 2) develop a management strategy for
groundfish fisheries of the GOA and BSAI by 1990, including an assessment of alternative management
techniques; and 3) consider effort management in the halibut and crab fisheries.
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Comprehensive planning efforts continued with the formation of the Future of Groundfish (FOG)
committee. At the January 1989 meeting, the Council began consideration of limited access for all
fisheries under its jurisdiction. Allocation conflicts between inshore and offshore components of the
Alaska groundfish industry during 1989 drew attention to the overcapitalization and excess effort being
expended in the pollock fishery. In 1989 and again in 1990, the Council considered a moratorium on new
entry into the fishery as a means of limiting further aggravation of several problems rooted in the rapid
expansion of fishing and processing capacity which had occurred during the latter half of the 1980s.
Concurrently, the Council developed limited access programs, and approached final action in late 1991
on specific limited entry management plans for the fixed gear halibut and sablefish fisheries. These
limited entry proposals are based on individual quota (IQ) allocations of the available stocks that would
effectively end the traditional open access characteristics of these two fisheries,

C. Moratorium. Following the concerns dating back to the early 1980s, the Council initiated a three
step approach in 1990 for establishing a general moratorium on entry into the fisheries under its authority.
The first step was to publish a notice of the Council’s intent to consider a moratorium, and specify a
control date after which new entrants will not be assured future access to the fisheries if a moratorium is
ultimately approved and implemented. This control date was established as September 15, 1990. Due
consideration for vessels already under contract or construction ("in the pipeline") was also made, resulting
in an extension of the deadline for vessels meeting certain criteria. The second step--begun in September
1991--consists of the specification and analysis of the proposed moratorium. The final action would be
implementing the moratorium--perhaps in 1993--assuming Council and Secretarial approval. The intent
of the proposed moratorium is to limit or restrict the entry of new vessels into the fisheries under Council
jurisdiction to the extent that vessels seeking to enter the affected fisheries after the control date would
be denied open access.

The Council is aware that a moratorium on new entrants will not resolve--by itself--the fundamental
problems associated with excess capacity in the fisheries. Accordingly, the Council is considering a
change in the open-access nature of the industry as part of a comprehensive long term solution to many
of the problems confronting the fisheries. In response to problems associated with overcapitalization and
excess industry capacity, the Council is appraising a management regime for the groundfish, crab, and
halibut fisheries currently under the Council’s authority that restricts new entrants into the fishery. The
proposed moratorium on new entry into the fisheries may be necessary for an interim period to curtail the
increase in fishing capacity, and permit the Council time to develop and assess the potential effects of
alternative long term solution to several management problems. The Council intends, by establishing the
control date for entry into the fisheries, to discourage speculative entry into the groundfish, crab, and
halibut fisheries off Alaska while potential access control management regimes are developed and
analyzed.

D. Comprehensive Rationalization Plan. The proposed moratorium on new entry is designed to be an
interim measure to prevent the aggravation of existing problems while the Council develops a long term
remedy. Thus, the challenge facing the Council is to develop the appropriate comprehensive solution.
Following a planning effort tracing back to at least 1987, in June 1991 the Council undertook for
consideration the development of a plan to rationalize the GOA and BSAI groundfish and crab fisheries.
This action was included as a component of the proposed Amendment 18/23 Inshore-Offshore motion.
At that time, several general possibilities were identified for consideration, including:

Individual Transferable Quotas (ITQs)

License Limitation

Auction

Traditional Management Tools (seven specific suggestions)
Continuation of Inshore/Offshore Allocation

NhwN =

CAWPSINCRPACRPPLAN Jan 9, 1992 Pg2



6. Community Development Quotas
7. No Action

The Council also solicited ideas and recommendations from the industry and general public that might
supplement the above seven items, although no such comments have been received.

Subsequent deliberation by the Council during the September 1991 meeting focused on narrowing the
breadth of alternatives. Explicitly, the Council would like to consider the comprehensive use of Individual

Conceptually, an IFQ-based comprehensive rationalization plan might utilize much of the same logic and
justification established in the Sablefish and Halibut Fixed Gear Management Plans currently under
consideration by the Council. Numerous complications exist, however, in extrapolating from these two
fisheries to the fishery resource base as a whole. Issues such as bycatch, preemption, allocation criteria,
user fees, or enforcement have yet to be resolved. That is, a comprehensive plan will involve more than
simply duplicating the halibut and sablefish IFQ management plans,

A quick overview of the planning, analytical, and implementation process confirms that the proposed
comprehensive plan will be a major undertaking, both from an operational as well as policy perspective,
The Council will need to first: 1) assess the extent of current and emerging problems; 2) clarify relevant
objectives; and 3) develop a comprehensive plan to meet these challenges, including the relevant
alternatives to be considered. Then, 4) an analysis of the alternatives can be designed and undertaken,
including the formulation of specific strategies on issues such as bycatch, allocation criteria, species-
specific programs, and monitoring/enforcement. The analytical scope of the proposed plan will likely
entail the consideration of significant institutional changes in the management and operation of the affected
fisheries. Lastly, assuming such a scheme can be identified and justified, 5) the implementation phase will
present special problems, at least in its initial stages. A graduated phase-in of the plan may be appropriate
in some instances where significant readjustments are anticipated for the affected industry. Various

Framed in these dimensions, it appears that the development and implementation of a comprehensive plan
of the scope suggested will require a 2 to 4 year effort, possibly in sequential phases, requiring the
collective support and input from the affected industry, as well as the Council and fishery managers. The
tentative timeline established by the Council for the comprehensive rationalization plan calls for
completion and implementation by January 1995.

II. TENTATIVE WORK PLAN
The framework for a comprehensive rationalization plan as outlined above serves as the basis for the

preliminary specification of a work Plan to accomplish this task. Four basic elements of a work plan are
discussed: 1) Planning and Development; 2) Analysis; 3) Implementation; and 4) Resource Requirements.
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A. Planning and Development. The first and a continuing phase of the comprehensive plan is one of
planning and development of the proposed action. This can be separated into two parts: a) establishing
the strategic or broad guidelines, and b) developing the tactical or issue-specific plan. The strategic
planning is one of the most critical phases in the overall undertaking. This is analogous to the
"management by objectives" approach common in organizational planning. Using this approach, the
strategic development of the plan must: 1) address the status of the current situation in the fishery,
industry, and Council (where are we?); 2) clarify the Council’s objectives (where do we want to £07); and
3) identify the plans capable of achieving these objectives (how do we get there?).

The public record covering Council actions during the past decade provides ample documentation of the
problematic concems regarding the status of the fisheries under the Council’s authority; the essence of
these issues is spelled out in the background discussion section, above. As an example, in 1989 the
Council identified a list of specific problem areas in the initial investigation of sablefish management
alternatives, summarized as follows:

allocation conflicts

gear conflicts

deadloss

bycatch loss

excess harvesting capacity
product wholesomeness
safety

economic stability

rural community development
10. enforcement

11. administration

12. fishermen’s fees

13. fleet operating costs

WoNANBEWN =

The identification of the problem has been an ongoing part of the Council process, and does not need to
be started from scratch. This is not to conclude that the problem statement has been completed; the
interrelated problems confronting the Council present a complex dilemma in terms of cause and effect.
One fisherman’s solution can easily be another person’s problem. Moreover, the manifestation of these
problems changes and develops over time. In order to direct the comprehensive planning effort, a concise
summarization of existing and emerging problems is needed, cast in terms of the status of the fishery, and
the likely trade-offs involved.

The second step in the strategic planning process is the development of the Council’s goals and objectives.
To some extent, these are contained in the published goals of the Council and the accompanying FMPs,
as well as the specific language of the Magnuson Act. Because these goals are often broad, encompassing
statements it would be helpful if the Council provides some clarification and prioritization, in order to
avoid ambiguous or vague interpretation. For example, the potential apportionment of IFQs is likely to
raise the threshold economic question faced by the Council conceming the importance of efficiency versus
equity in allocation decisions. Initial guidance from the Council on such fundamental objectives is crucial
in directing the ensuing analysis.

The third strategic input--the plan itself--requires the guiding perspective of the Council, and appropriate
regulatory interpretations, although the specific details of the plan may be more productively formulated
in conjunction with qualified fishery managers. The record of the Council provides direction in this
regard; limited entry and IFQs have been identified as potential management alternatives. A distinction
can be made, however, between identifying possible alternatives, and determining how those alternatives
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might work, in application. Given the scope and magnitude of the prospective undertaking, the strategic
planning process would benefit from the development of basic plans, or strategies, rather than just the
identification of alternative policy tools. For example, the comprehensive plan might be patterned after
the New Zealand Quota Management System, or the Pacific Council’s proposed license limitation program,
or even "fine tuning” of the Council’s existing management plan. As a part of the initial examination of
sablefish management alternatives, the Council enumerated 23 specific concerns associated with alternative
management strategies. The policy development challenge of the proposed undertaking lies in crafting
the scope and elements of the comprehensive plan, as well as the identification of appropriate management
tools.

At some point, development of the overall strategic plan must address specific operational issues. This
marks the transition to tactical or operational planning. The parameters and guidelines established by the
Council direct this work, though the Council itself may not be actively involved in all phases. The tactical
planning must come to grips with the focal issues such as: bycatch, monitoring, enforcement, allocation,
overcapacity, preemption, community development, social impacts, efficiency, equity, program costs,
consumer impacts, conservation, and national interests. To the extent these and other considerations
represent the issues to be resolved, they must be addressed in the formulation of specific plans.

An important objective of this stage in the planning process is narrowing down the range of altemnatives
10 a manageable level. As noted earlier, this might be accomplished in a two-stage process. The first step
is a preliminary assessment of all practical tools and alternatives that might be fashioned together into
discrete alternative plans. This assessment would include a careful examination of the underlying
rationale, features, pros and cons, expectations, historical performance, and applicability to the objectives
of the comprehensive plan. In some instances, existing applications and analyses of specific alternatives
already exist, and can be used to support this process. For example, the National Marine Fisheries Service
(NMFS) has recently sponsored a project to design an individual quota scheme for the North Pacific
fisheries. The results of this investigation are expected to provide useful guidance and information for
the comprehensive plan.

Depending upon the conclusion drawn at the initial review stage, the one or two most promising
alternatives, perhaps with some options, would be selected and recommended for thorough development
and analysis. Thus, certain strategic determinations regarding scope, criteria, expectations, and applications
would be made relatively early in the development process, focusing latter effort on the development of
the eventual plan, itself.

In order to facilitate a policy that is adaptable to the requirements of different fisheries, it has been
suggested that the comprehensive plan provide an omnibus structure for a limited entry system that can
evolve over time. Thus, a general moratorium may be a discrete element of the omnibus plan
implemented early in the process. Bringing individual fisheries under a quota management system may
progress over time, as would a phased implementation of the bycatch, enforcement and operational features
of the comprehensive plan. This omnibus approach might also reduce the procedural steps called for
under NEPA, relative to the requirements applicable to a series of separate fishery management actions.

B. Analysis. The broad purpose of the analysis is to establish the scope and appropriate criteria for
evaluation, gather and develop the necessary information, and ultimately measure and evaluate the
effectiveness of the alternatives in meeting the Council’s objectives. The analysis needs to be guided by
the underlying problem and Council objectives, to ensure that the proper data, questions, models, and
measures are oriented towards the same purpose.

Certain questions relevant to the investigation arise from existing regulatory mandates (Executive Order
1229, the Magnuson Act, NEPA, etc) or stated Council goals. It seems clear that economic, social, and
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environmental (biological) concems need to be addressed relative to the status quo and prescribed
alternatives such as an IFQ system. A review of numerous reports and scientific investigations relating
to effort limitation in fishery management indicates that system design and implementation are also
important in realizing a successful management strategy. The analysis will likely include consideration
or measures of variables such as:

economic efficiency

equity among components of the industry
employment and income effects

consumer impacts

net benefits to the nation

biological impacts on the stocks and related environment
costs of implementation/administration
community impacts

economic and social stability

10. conservation and productive use of the resource
11. competitive behavior within the industry

12. monitoring and enforcement requirements

13. ease of operation/managerial requirements

VRN DWW~

In terms of analytical procedures, there are features of the comprehensive plan that will likely require
specific attention, based on the nature of the fisheries. Several problematic issues can be identified that
might influence the overall analytical design. First, the development of the groundfish, crab, and halibut
fisheries has evolved over a dynamic, unpredictable path such that future projections are difficult, even
under the status quo. Projecting industry actions and performance under a significantly changed regulatory
environment will be even more conjectural. A consistent procedure for evaluating future developments
would be useful for examining the impact of selected alternatives. Some type of industry simulation or
dynamic adjustment model may be necessary to analyze these questions.

Secondly, a significant change in fishery access conditions, coupled with the use of IFQs, raises direct
questions concerning potential efficiency gains, and the allocation (equity) impacts on various parties
involved. The value that accrues to quota shares under limited access is of particular interest in this
regard. It may be appropriate to measure economic and social impacts arising from such alternatives in
the context of net national benefits, or economic welfare analysis. Quantitative models of these variables
might be tested, but will likely prove challenging given the complexities involved. It is also anticipated
that the consumer impacts of an IFQ system could be significant, in which case an examination of
consumer demand for the affected seafood products would be appropriate, including--perhaps--an
examination of international trade impacts.

A third analytical challenge relates to the multispecies nature of the fishery. Such examination might
focus on the basic premise of TAC setting as a function of fish population dynamics. The bycatch
management dilemma confronting the Council illustrates the complexity of multispecies interactions. A
quota management system may entail significant changes in the economic and biological incentives
influencing incidental catch, or fishing effort in general. Altemative bycatch management policies will
likely require particular attention in the development and analysis of the comprehensive plan, from both
biological and economic perspectives.

Given the emphasis placed on social and community impacts in allocative decisions, the analysis will be
charged with tracing centain consequences of proposed plans through to relevant social considerations.
Economic input-output models may be used to assess distribution questions, but additional analysis of
sociological issues may be necessary to evaluate the impacts on the individuals and communities involved.

CAWPSI\CRP\CRPPLAN Jan 9, 1992 Pg 6



Depending upon the scope and alternatives identified by the Council, the analysis may examine
fundamental issues of system design such as the feasibility and design of resource rentals for IFQs, or the
use of an auction system for allocation. While such topics may be premature at this stage, this illustrates
the sensitivity of the analysis to the perceived scope of the problem. The overall structure of the analysis
will require the adaptive development of measures and procedures as the comprehensive plan is assembled.

The various components of the analysis will rely heavily upon the availability of information regarding
these issues. As a starting point, time series vessel-specific operation and catch data are required to trace
participation in the individual and collective fisheries since the mid 1980s. The basic biological record
of the affected fisheries, and the multispecies interactions also is essential. Market supply and demand
information, covering price and product quantity data likely will be required. A fourth category of
necessary data covers the pattern of social and economic activity related to the affected fisheries. While
much of the fundamental fishery biology, participation and catch data is thought to be available from
existing sources, the market demand and sociological data bases require an assessment to determine the
possible need for data gathering or empirical survey.

C. Implementation

Even the best efforts in development and analysis of a comprehensive rationalization plan are incomplete
without an effective means of implementing the plan. Experience with quota management programs in
other fisheries around the world, as well as the halibut and sablefish IFQ proposals currently before the
Council, demonstrates that the implementation process is crucial to meeting overall ij1anagement
objectives. As illustrated in the New Zealand quota management program, an integrated ‘monitoring,
enforcement, and operational design has been instrumental in the industry acceptance of and success with
ITQs.

While a detailed implementation plan may be inappropriate during the formative planning stages, it is
important to consider the implementation requirements that might be associated with altemative
management schemes. Such considerations include: 1) information gathering and monitoring
requirements; 2) enforcement; 3) public and private program costs; 4) simplicity/reliability; 5) sequence
and timing of implementation; 6) provisions for future program adjustments; 7) industry and public
education requirements; and 8) compatibility with existing management policies. Coordinating the various
implementation considerations early in the planning and analysis process will enhance the comprehensive
nature of the plan, and help avoid the piecemeal addition of "last minute" measures. In this regard, the
implementation plan should be rooted in the Council’s underlying management objectives, rather than as
separate regulatory considerations.

D. Near Term Action

The foregoing discussion of the planning and analytical components of the proposed comprehensive
rationalization plan is intended to provide perspective to the task at hand, without creating unnecessary
limits on what may be undertaken and accomplished. In order for the proposed Council initiative to move
forward, more focused effort can be directed towards certain components of the work plan. These efforts
include: 1) Strategic planning and direction by the Council; 2) formation of an analytical team; 3)
preliminary examination of alternatives; and 4) assessment of data and analytical model needs.

As developed previously, the strategic planning provided by the Council is necessary to efficiently direct
the comprehensive plan development and analysis. The Fishery Planning Committee (FPC) may elect to
provide this guidance, perhaps in conjunction with industry scoping sessions, and input from the Advisory
Panel (AP). Given that the Council is considering an IFQ plan for halibut and sablefish, along with
bycatch and--possibly--moratorium amendments, it is important to link these elements together in a broad
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comprehensive plan that is consistent with the perceived problems and management objectives.

Depending upon the scope of the comprehensive plan adopted by the Council, an omnibus limited entry
system might be developed short of directed plans for each individual fishery. A generic framework for
limited entry/quota management might be.approved and implemented by mid 1993, followed by IFQ
systems for individual fisheries as appropriate. Such a plan has been developed by NMFS, and submitted
in report form to the Council during the September 1991 meeting.

The formation of an analytical team is necessary both to develop the necessary dimensions of a
comprehensive plan, as well as conduct the analysis and develop an implementation plan. The analytical
team can be formed around the economic, social, and biological disciplines involved. In addition, the
team may want to orient itself around planning, analytical, and management/implementation phases. The
analytical team needs to work closely with the Scientific and Statistical Committee (SSC), particularly in
the early phases of analytical design and objectives.

The initial examination and development of alternatives will require the joint efforts of the Council,
committees, industry, and analytical team. The identification of reasonable altematives could serve as an
important near term goal in the work plan. A standardized format for describing and summarizing
potential management alternatives could be developed to serve as the basis for selecting the most
promising alternative(s) for rigorous development and analysis.

The analytical team also must complete a review of available data, research findings, and analytical models
applicable to development of the comprehensive plan. This assessment can serve as the base for

projecting necessary data gathering, research, outside expertise, and realistic time schedule and resource
requirements for the analysis.
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AGENDA C-8
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B.C.
‘Halibut
Quotas:

BENEFITS TO SHAREHOLDERS DESPITE A FEW BUGS

hen halibut fishermen in British Columbia embraced the concept of quota shares last
vear, they were lured with the promise of a safer and more profitable fishery, and the ;
-~ prospect of acquiring a valuable fixed asset that they could later sell. In discussion papers i
during the vears preceding implementation of the program, the Department of Fisheries and
Oceans (DFO) presented planning documents which pointed out numerous benefits that the
shift to private ownership would produce. ]

Fishermen were told the season would be longer. allowing them to schedule their halibut "
tishing around other seasons such as herring and salmon. They were also told they would
be able to capitalize on the higher-value fresh market and avoid the times when halibut openings
in Alaska glutted the fresh and frozen markets.

Another big selling point was the assumption that the fishery would be safer if Individual
Vessel Quotas (IVQs) were introduced, since fishermen would not be driven to set their gear
during stormy weather as they often were compelled to do during derby openings. This system
waid 130 make it cheaper for owners to operate, since they could work at a slower pace,
-axe more care with the fish, and employ fewer crew members.

Finally, the quora assigned to a vessel was expected to be as good as gold at the bank or
:n the marketpiace. As a private asset limited to few fishermen, shares were expected to
increase in value and be readily salable.

While these presumed benefits of the IVQ system were seductive, it was also expected
that the system would create some new problems. Some of these were highlighted by the
DFO pianning documents, while others were enumerated by fishermen, processors, and the
United Fishermen and Allied Workers Union (UFAW). Among the potential problems was

BY T.J. DOHERTY
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——B.C. Halibut Quotas —

a supposed increase in the incentive to
~heat, primarily by high-grading if a

rice differential based on fish size or
quality developed. This meant the IVQ
system would need close, and therefore
expensive, scrutiny.

The UFAW claimed that the system
would also see the loss of many jobs. In
addition, union officials cited concerns
that the quota would create a hierarchy
of merchant princes—fishermen sud-
denly made wealthy by their quota who
would then sell their quota shares off to
processors anxious to secure their flow
of product. In the end, this would see
a massive consolidation of the fishery
which would leave ownership in the
hands of a few corporations while young
fishermen anxious to become skippers
would be left on the dock, unable to
raise the price of a quota. There were
additional concerns that this might lead
to hard times in BCs small fishing com-
munities which depend on their local
fishermen for economic stability.

Nevertheless, encouraged by the ap-
parent success of the quota share
systems implemented in the geoduck

and blackcod fisheries, Canada's 400-
odd halibut fishermen opted for a trial
run of IVQs. Unlike the system that has
long been debated for implementation
in Alaska’s longline fisheries, the BC.
halibut IVQ system was fairly easy to
implement since the fishery was already
under a limited entry system. Now, after
a full season of operation, fishermen,
processors and managers have had the
opportunity to assess the benefits and
debits, with an eye toward identifying
problems that need to be resolved.
Eric Wickham is a director of the
Pacific Coast Fishing Vessel Owner’s
Guild, which represents the majority of
the longliners fishing halibut. He says
that “generally, the season went well.”

Ohne of the major premises of the
system, the possibility of increased
prices, seemed to bear fruit. In fact, the
Canadian market changed dramatically
this year. Both DFO and industry
representatives acknowledge that where
one half of the fish caught in derby-style
openings of the past went into the deep
freezers of large processors, less than
10% was frozen this year. This left the
bulk of BC’s halibut for the more
lucrative fresh markets, particularly in

California. In addition, it was the
smaller processors that received most of
the Canadian halibut landed this year.
This shift was partly the result of fish-
ermen’s inclination to land their product
closer to home. Moreover, the smaller
landings spread out over a longer period
of time were more in line with the pro-
cessing capabilities of the smaller
Processors.

Over the course of the season fish-
ermen found that ex-vessel prices
averaged about 50 cents per pound in
the past, according to Bruce Turris, a
DFO planner who has shepherded the
department’s involvement in the quota
share system. Turris says prices ranged
from $2.40 to $3.75 this season, with the
average being $3.00 to $3.20.

Wickham agrees. He fished for hali-
but in July, a period when most of the
fleet had converted to salmon fishing,
and received $3.40 per pound. That was
considerably better than the $2.26 to
$2.60 which he has received in the past.

Unfortunately, while prices did reach
new peaks, they were also inconsistent.
At the high end they were much better
than in the past, but there were also
severe fluctuations depending on mar-
ket conditions. Longliner Howard Pat-
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Jana Suchy

Prices fluctuated wildly through failure to anticipate the needs of the fresh market.

tison says he ran into this problem when
he set his gear in June, shortly before
the salmon season, and found himself
competing with many other fishermen
who had the same idea. When Pattison
delivered his fish the price had dipped
to $2.75 per pound, pointing out an
aspect of the new market not fully ap-

preciated by fishermen, processors and
DFO when IVQs were introduced—it is
quite possible to cause a glut on the
fresh halibut market.

Wickham says the season's prices
fluctuated wildly, often by as much as
a dollar, over short periods of time. Two
of these fluctuations were due to the

American derby openings and were to
be expected, given the flood of millions
of pounds of halibut onto the market.
The others, however, were created by
Canadian fishermen themselves. Wick-
ham says the opening prices in May
were good but prices plunged in June
when a number of fishermen chose to
target halibut before going on to salmon.
Prices climbed again in July and
August. In September they plunged due
to the American openings, recovering in
time for the spate of bad weather which
made October and November difficult
for fishermen this year.

Pattison says that the price incon-
sistencies were largely a factor of the
processors’ and fishermen's associa-
tions’ failure to do their homework when
it came to understanding the fresh mar-
ket. Wickham agrees, noting that no one
fully realized how easily the fresh mar-
ket for halibut could become glutted.
His association is addressing the prob-
lem this winter, looking at options which
include collecting a one-cent-per-pound
levy to fund marketing programs as well
as coordinating fishermen's trips to
spread out supply to the market and
reduce price-shrinking gluts.

The question of timing became an
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issue in another sense, as well, when
fishermen found that they ran out of

"me before they ran out of quota. One

. the primary benefits of the IVQ
system was to be the ability of fisher-
men to integrate halibut trips with other
fisheries. Owning a specific quota would
help skippers plan a cohesive long-term
season that would no longer require
rushing out to catch fish during a par-
ticular opening or lose the opportunity.
Despite the intent, however, this didn’t

work out as planned.

Problems first became evident this
summer when some fishermen ex-
ceeded their quotas, leaving some doubt
as to whether other fishermen would be
able to catch their quotas while still
keeping the whole fleet within its
7 4-million-pound allocation. Conceding
that this would not be possible, the In-
ternational Pacific Halibut Commission
(IPHC) allowed the B.C. halibut fisher-
men an extra 4% over their allocation
to accommodate these fishermen.

As it turned out, the added poundage
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was not necessary. With heavy winter
storms keeping longliners in port
through much of the fall, the combined
fleet did not even catch its original
allocation by the season’s end-date of
November 30, falling short by about
200,000 pounds. In the process, about
40 vessels failed to reach their quotas.
In order to avoid this next year, it has
been suggested that the entire season
be moved up one month, to open in
April and close in October. As to the
problem of exceeding quotas, DFO has
allowed overages of up to about 500
pounds, according to Bruce Turris, but
is prosecuting at least five share owners
who significantly exceeded that.

The November storms did point out
one of the great success stories of the
new system, however. Wickham says
one of the members of the Pacific Coast
Fishing Vessel Owner’s Guild called him
from sea and, while complaining he had
only fished two out of the last 18 days
in November, added that he appreciated
being able to choose to stay in port
rather than risk going to sea in bad
weather to participate in a derby
opening.

While it appears that the success of
[VQs ranges from emphatic to qualified,
many of the expected negative aspects
of the system failed to be as severe as
some anticipated. For one thing, there
was much discussion about the poten-
tial for cheating under an IVQ system.
The high-grading which was originally
a concern has not materialized, accord-
ing to DFO’s Turris, because there was
virtually no price differential during the
season. Processors paid one price across
the board regardless of product size.

Meanwhile, though there was an in-
crease in the number of charges against
fishermen for infractions of regulations,
Turris says that very few of them can be
directly attributed to IVQs. At the time
of this writing, Turris noted, there were
124 ongoing investigations ranging from
landing undersized halibut, to going
over quota, to fishing with improper
licenses. So far, this has resulted in 28
fishermen being charged with 35 of-
fenses, six of which have resulted in
convictions.

Turris says that it is likely that the in-
crease in charges is due more to the in-
creased enforcement that has accom-
panied the IVQ system rather than any-
thing inherent in the IVQ system itself.
There are now five officers working full-
time to monitor the halibut fishery, and
all landings are scrutinized by a private




company funded through an 8.9-cent-

per-pound levy charged to the fishermen

at dock-side, in addition to a standard

$250 administration fee. In fact, if any-
... thing, the cost of policing the fishery ap-
pears to have created more conflicts
than any increase in violations. Current-
ly, DFO has full control over how the
$764,000 (collected through the levy and
fees) is spent. This past year that in-
cluded $75,000 to move officers to their
ports of operation, which brought com-
plaints from some fishermen who felt
that money should have come from dif-
ferent sources. Wickham says his as-
sociation will be lobbying for greater
control of the funds to avoid that kind
of cost in the future.

One large concern of many—depend-
ing on one's point of view—that did
materialize was the drop in crew size
predicted by both DFO and the UFAW.
Estimates by Turris and Wickham put
the reduction in halibut crew positions
at about 20%. Bill Smith, a deck hand
based out of Prince Rupert, estimates
about one-third of the crewmen lost
their spots on deck. He adds, however,
that for the crewmen left on board, there
is steadier work and better pay. Further-
more, good crewmen are in high de-
mand. They can work on several boats
since they no longer all fish at the same
time, and the work is less intense, Smith
said, with the elimination of short open-
ings. And Wickham adds that the total
crew share has not changed, so the
crewmen left on board are making more
money. “A good deck hand can actually
make a reasonable living now,” says
Wickham.

The final issue surrounding the im-
plementation of halibut IVQs was the
stipulation that they would be freely
marketable. This was seen as an advan-
tage to fishermen who might want to
build up their inventory of shares, but
at the same time many feared that the
fishery would become consolidated in
the hands of a few fishermen and proc-
essors. So far, this has not occurred.

The new system has forced the price
of entry into the halibut fishery up, as
seen by one recent quote on a license at-
tached to a 36-foot vessel of $80,000, up
from a purchase price of only $17,500
four years ago. Nevertheless, there has
been very little trading in licenses so far
precisely because they are attached to
the vessel that fishes them rather than
an individual, and must be sold along
with the vessel and all its other vessel
licenses from other fisheries. The in-

ability to sell the license as a separate
entity has significantly hampered the
creation of a trading market in halibut
quota shares.

Many of the fishermen, including
Wickham, would like to see this change.
He cites a recent extreme case where a
fisherman drowned leaving his widowed
wife with a license she was unable to
fish or sell.

Says Wickham, *“We would have liked
to see the license transferred.” He ad-
mits that making the licenses trans-
ferable would increase their price, but

argues that this is the sign of a healthy
industry and not something to be con-
demned. Perhaps more importantly, it
would allow fishermen to make more
prudent choices about altering fisheries
without having to get completely out to
make a sale or to purchase more than
they bargained for.

Various American fisheries poised to
jump into quota share systems will not
encounter the problem of transferring
shares since theirs will be individual
fishing quotas (IFQs) where the shares
belong to the fishermen and not the

/
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boats. There is a legitimate question,
however, as to whether the halibut
market, which is currently mostly
frozen, can readily adjust to significantly
more catches destined for the higher-
priced fresh market when it can already
be glutted by a mere 435 Canadian
fishermen.

[PHC director McCaughran sees this
as a positive step, however, and looks
forward to the advent of [FQs in the
American fishery. “In the U.S. there are
too many fishermen chasing too few
fish,” he notes, stating that [FQs are the
first step in bringing some order to these
longline fisheries and are the way of the
future for fisheries around the world.

How Canadian fishermen will feel
when U.S. fishermen, who caught 45
million pounds of halibut last year, move
to a system that allows them to compete
better in the fresh marketplace remains
to be seen.

THE
SKUNKER

| am a salmon troller and | recently .
bought a new color fishfinder. My old
paper machine used to show my can-
nonballs distinctly on the graph as a
steady horizontal line. The new color
machine will not show a cannonball
echo at all. What could be different in
the specifications of these two ma-
chines to cause this?

Answers should be addressed to: The
Skunker, Pacific Fishing, 1515 N.W.
51st, Seattle, WA 98107. The first five
correct submissions will earn a PF T-
shirt proving you haven't been skunked.
Correct answers will be published the
following month.

Answer to January's Skunker: Layers of
charged particles called jons in the up-
per atmosphere about 60 miles above
the earth have the ability to reflect radio
waves in a similar way to which light
reflects off a mirror. lons are derived
from suniight and so their density
changes from hour to hour as the sun
rises and sets. During darkness the
ions form a higher layer above the
earth, and this increases the reflaction
distance of your radio transmissions.
Radio engineers call this effect ‘‘in-
creasing the skip distance.’’

*“The Skunker Winners!

November: George E. Berkompas
Edmonds, WA
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one hour. The Imperial Immersion Suit provides ¢ At
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waterproof insulation from the cold. o Tighteners
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saved more lives than any other. - o s
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More than 450 people have informed us that they were
saved by wearing Imperial Immersion Suits. Many of
these peaple survived waters below 35°F for several hours
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immersion suits, we have more experience, and have
done more testing than anyone else in the field. We know
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