Statement of Commitment

As Passed by the Policy and Planning Committee
Anchorage, Alaska
September 2, 1987

On December 7, 1984 the North Pacific Fishery Management Council adopted nine
comprehensive management goals designed to provide a ‘sense of direction for
the course of its fishery management decisions over the next decade. The
Council's comprehensive goals are consistent with, andAsupplemental to, the

National Standards_of the Magnuson Fishery Conservation and Management Act.

By adopting the nine goals, the Council made a commitment to (1) assure future
productivity of fish stocks, (2) support the stability and economic well-being
of the fish industry and the cémmunities dependenf.upon that industry, and
(3) efficiently manage the resources within its jurisdiction for the benefit
of the citizens of the U.S..

Rapid expansion of the dbﬁestie 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, if not impossible, under
current management regimes. The North Pacific Fishery Management Council
therefore is committed to aggressively pursue implementation of 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.
To fulfill this commitment the Council will:

1, Develop strategies for license limitation or use of individual transfer-
able quotas in the sablefish longline fishery. This will begin at the
September 1987 meeting and the  Council intends final implementation of

the selected management strategy for the 1989 season.

2. Implement a management strategy for the groundfish fisheries of the Gulf
of Alaska and Bering Sea by 1990, Concurrent with this effort the
Council at the December 1987 meeting will consider a moratorium on new

entry into the fishery to address overcapitalization in the harvesting
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sector. The moratorium would allow the Council time to develop an [ 1}
overall strategy for groundfish management. At the December 1987 meeting
the Council will consider:

(a) Effects of a moratorium on the fishing industry and on the

management process.

(b) Various criteria for inclusion in the fisheries under a moratorium,

including, but not limited to:

(1) Harvest and sale of -groundfish prior to moratorium date.

(2) Keel laid prior to moratorium date.
(3) Firm evidence of financial commitment for vessel construction

or conversion prior to moratorium date.

(c) Alternative effective dates, including, but not limited to:

-

(1) December 31, 1987 ' N
(2) December 31, 1988
(3) Date of final Council actionm.

3. Consider effort management in the halibut and crab fisheries.
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AGENDA ITEM D

MEMORANDUM

TO: Policy and Planning Committee

FROM: Jim H. Branson
- Executive Director

DATE: August 28, 1987

SUBJECT: Future of Groundfish Management

Action Required

1. Review results of Dittman Survey and other surveys as available.
2. Discussion paper on long-range goals, objectives “and techniques for
- managing North Pacific groundfish fisheries.
3. Options paper on limited access in Alaskan fisheries.
4. Review draft statement of commitment to examine alternatives to
management measures.
5. Status report on sablefish management proposals,

Background

In June the Policy and Planning Committee said they would develop a statement
of commitment for the Council to examine alternatives to traditional
management techniques. The final report of the Dittman Survey and a
discussion paper on management of North Pacific groundfish fisheries were sent
to the Committee on August 19. Dave Dittman will present his report and
answer questions. John Harville will review the discussion paper on
groundfish management strategies (item D-1). Terry Smith and Ron Miller will
review an options paper on limited access in Alaskan fisheries (D-2). These
documents can be the basis for a Council plan of action to manage the rapidly
expanding U.S. groundfish fisheries.

There seems to be considerable interest by industry in Council action to
mitigate the impacts of increasing effort, shortened seasons, over-
capitalization, and other symptoms of fisheries open to all comers. If the
Committee can develop an action plan it could be reviewed by the AP, SSC and
industry and formally approved by the Council in September. A draft statement
of commitment and plan of action are under item D-3.

The Policy and Planning Committee also will receive a status report on the

sablefish management proposals received during the summer. A summary of those
proposals is item D-4 and copies of the 59 individual proposals are available.
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ATTACHMENT D-1

July 23, 1987

DISCUSSION PAPER

LONG-RANGE GOALS, OBJECTIVES, AND TECHNIQUES FOR
MANAGING NORTH PACIFIC GROUNDFISH FISHERIES

Background: In the course of its June 16-17 review of NPFMC joint venture
allocation problems and policies, the NPFMC Policy and Planning Committee came
to the realization that problems inherent in application of the "olympic
system" to joint venture operations soon would carry forward to the rapidly
expanding domestic groundfish fisheries of the North Pacific. Given the
obvious finite limits of resources available for harvest, and the past and
projected growth rates of domestic fishing capacity, the Committee directed
that a discussion paper be developed for Council consideration at the

September meeting as basis for a Council decision on the following important
question: )

Given the rapid expansion and increased fishing power of the domestic
fleet targeting fisheries under NPFMC jurisdiction, and given existing
management mandates under MFCMA National Standards and the Council's own
comprehensive fishery management goals, shall the NPFMC continue to
restrict its management of the North Pacific groundfish fisheries to
traditional techniques and methods, or shall the Council aggressively
explore, and where appropriate, seek to apply innovative techniques for
more productive rationalizatiqn of effort and harvest  levels?

On September 2, the NPFMC Policy & Planning Committee reviewed the attached
discussion paper, and recommended that it be provided to the Council as basis
for further review and action at its September 23-25 meeting.

I. Concerns for realization of long-term goals for productive management of
North Pacific groundfish fisheries stem principally from two "facts of
life":

First, recognition that history demonstrates that continued growth in
harvesting capacity leads ultimately to overharvesting, declines in
stocks, and almost always thereafter to imposition of management measures
designed to inhibit the efficiency of the fishery; and second, evidence
of the dramatic upward curve of domestic harvesting capacity, toward
levels projected to be well above optimal for rational utilization of
groundfish stocks under NPFMC jurisdiction.

A. Effort-harvest relationships in other fisheries-—-a review of
selected relevant examples.

1. North Pacific halibut and sablefish. Over the past decade, both of
these important traditional fisheries have attracted increasing numbers
of participants, and both have faced progressively shorter £fishing
seasons, along with other management restrictions variously impacting
operating efficiency.
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The current number of U.S. halibut fishing vessels is some 1.5 times that
of the fleet in 1975, with fishing power considerably in excess of that
factor. Catching power doubled because of the switch from "J" hooks to
circle hooks; in addition, the size and efficiency of many of the boats
in the fishery have also increased. Over that decade, season length has
been reduced drastically. In Southeastern Alaska, for example, three or

four days of fishing filledlﬁhe quota in 1986-87. In 1976 the season
lasted 123 days (see Fig. 1).= -

FIGURE 1. Vessel Number and Length of Season,
U.S. Halibut Fishery '
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Other regulations have been instituted to spread out harvests among all
vessels by reducing opportunities for more efficient operators to

increase their shares (e.g., concurrent openings in different areas;
split seasons, etc.).

Over that same time interval, the number of boats in the sablefish
longline fleet has increased to more than seven times the 1975 number,
and trawl and pot fisheries for sablefish have been initiated. Under the
impact of this enormous increase in effort, and despite significant
increases in allowable catch, the length of the effective fishing season

1. See Appendix I, "Halibut Goes to the Dogs," Alaska Seafood Leader, Vol. 7,
No. 3, Spring 1987.
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has been severely reduced. 1In the East Yakutat area, for example, the
longline. season in 1984 started January 1 and ran through June 29. 1In
1987, despite a catch quota one and a half times larger than that for
1984 and a season that did not start until April 1, the season closed
twelve weeks earlier, on April 9 (see Fig.2), a decrease from 180 days to
9 days of fishing. Even more drastic reduction would probably have
occurred had not the NPFMC phased out directed pot and trawl fisheries
for sablefish in the Eastern and Central areas of the Gulf of Alaska in
- 1986. oo

FIGURE 2. Guif of Alaska Sablefish Fishery
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Thus, for the Alaskan sablefish fishery, progressively more limited
seasons, area registration requirements, and gear restrictions (e.g.,
longlines only in the Eastern and Central Gulf) combine to significantly
reduce the options available to fishermen for maximizing their
operational efficiency.

2. Joint venture fishery off Alaska: Concerns about the rapid buildup
in 1987 of early season fishing effort by joint ventures harvesting
Bering Sea/Aleutians pollock caused the NPFMC to institute a split season
for the 1988 pollock fishery, based on a fishing industry compromise.
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Table 1 demonstrates the increase in joint venture fishing effort and
resultant catch of all species for January through April of the years
1984-1987. The 1987 joint venture fishing effort (approximated by
summing the vessel-months) increased some 50% over 1984 and 1985 levels.
This increased harvest capacity in 1987 took 61%Z of the anticipated
annual harvest, compared to 417 and 387 for previous years over the same
January-April time period. Since most of this harvest was of pollock
(87Z in 1987), the potential impact on that species during its critical

spawning period greatly concerned both the Council and the fishing
industry. '

TABLE 1. Number of U.S. trawlers makingujoint~venture deliveries,
and harvest levels for all species off Alaska, for the
first four months (Jan.-April) 1984-1987

Jan-April of the year:._ lggg 1985 . 1986 1987
trawler-months (cum). 172 229 238 353
catch in 1st 4 months (000 mt.) 362 467 900
catch as 7 of annual harvest 417 38% 617
total annual harvest (000 mt.) 581 884 - 1226 1466

3. Foreign effort related to TALFF allocations:

In the above-cited examples (halibut, sablefish, and groundfish joint
ventures) the annual increases in fleet size and fishing power occur with
little or no correlation to the size of the resource available. The
results are significant costs in terms of season length, regulated fleet
inefficiency, management and allocation difficulties and an increased
potential for damage to stocks. Japan, in contrast to our traditionmal
open' access system, controls the level of fishing effort permitted to
participate in fisheries for TALFF off Alaska. Figure 3 demonstrates a
linear relationship. between effort and TALFF available for harvest.

In the early years of U.S. control over foreign fisheries off Alaska
(1978-1982) initial TALFF allocations to Japan were reduced but final
TALFF (bolstered by releases of reserves, etc.) held fairly steady at
around 1.3 million mt. Japan's fleet size was maintained at about 320
vessels, operating an average of some 160 days per year. With the
explosive growth of U.S. harvesting capacity from 1982-86, however,
Japanese TALFF fell sharply (by 98% for initial TALFF, and by 657 for
final TALFF). Over that period, Japan proportionally reduced fleet size
by a third (from 311 to 208 vessels), thereby greatly slowing the
decrease in the harvesting period (reduced from an average of 156 days
per vessel in 1982 to 70 days in 1986) and maintaining, even increasing
slightly, the catch per unit of effort (CPUE in catch per vessel day).
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FIGURE 3. Japan's Effort in Relation to TALFF
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4, Relevant North Atlantic fisheries experiences:=

The Northeast Atlantic is one of the most productive fishing regions in
the world; in 1982 over 25 participating countries caught 11 million
metric tons of fish. Most of the numerous separate stocks are fully
utilized, many are depressed well below MSY levels, and some have

collapsed entirely, with severe social and economic consequences for all
concerned.

International cooperative management has depended on traditional
techniques--catch quotas (TACs), size limits, gear restrictions, and time
and area closures--generally imposed only after significant stock
depletions and depressed fisheries have triggered action. While managers

2. cf. Hagen, P.T. and 0.A. Mathisen, 1984. Fishery management techniques in
the Northeast Atlantic. School of Fisheries and Science, University of
Alaska, Juneau, AK. 48 pp. + appendices.
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recognize that catch control methods are not adequate if fishing effort
is not addressed as well, effort controls have been limited to a few
local permitting systems and moratoria on new entries.

Fisheries for pelagic species have suffered most severely from
overexploitation. The two major herring stocks, with a combined annual
yield potential of 1.8 million metric tons, collapsed in the early 1970s,
following dramatic increases in exploitation for industrial purposes.
Icelandic capelin stocks are near-collapse, following development of
efficient large- scale harvesting with midwater "trawls and large vessel
purse-seining. The North Sea mackerel fishery is declining as biomass
decreased 617 in seven years, in a classic sequence in which harvests
every year exceeded the TACs recommended for those stocks (cf. Table 2).

TABLE 2. North Sea Mackerel Stock: TAC recommendations
and actual catches (in '000 mt): 1976-1981.

1976 1977 1978 1979 1980 1981

TAC 249 220 145 145 0-50 0-40

catch 316 261 153 160 96 76

Many North Atlantic demersal stocks are depressed far below MSY levels
(e.g., haddock, Arctic cod, redfish). 1In Iceland's valuable cod fishery,
despite a complex array of size limits, gear, season, and time-area
restrictions, as well as limitations on bycatch, stocks remain depressed,
and Iceland's fisheries operate at a loss. A recent economic study has
suggested that for the cod stocks available current effort levels are
some three times those needed.

B. Growth of domestic groundfishifisheries in the North Pacific.él

The rapid growth and phenomenal expansion in fishing power of the
domestic fleet operating in the Gulf of Alaska and Bering Sea/Aleutians
has been well-documented. In the six years since 1981 groundfish
trawling operations in waters subject to NPFMC jurisdiction have expanded
from only 39 vessels which caught 116,000 tons of groundfish in 1981 to a
sophisticated and highly efficient diversified fleet of some 150 vessels,
projected to harvest more than 2 million metric tons of groundfish in

1987--947 of the catch expected to be taken by all nations from these
waters.

Compiled from the NPFMC Reference Manual, 1987; from the Port of Seattle's

Tradelines, May-June, 1987; and from NRC's 1985 report, A strategy for the
Americanization of the groundfish fisheries of the Northeast Pacific.
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Figure 5 demonstrates the exponential growth of U.S. harvesting capacity.
From 0.1%Z of the total catch a decade ago (1977), the joint venture fleet
has expanded to dominate the fishery with a catch estimated at 66% of the
total in 1987. Equally impressive, fully domestic operations, led by the

new floating processor sector, has grown in only four years (1984-87)
from 3%Z of the total harvest to a 26% share.

FIGURE 5
ALASKA GROUNDFISH HARVESTS )
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The financial success of these operations is contagious. The Port of
Seattle's Tradelines for May-June 1987 estimates that the 120 joint
venture vessels operating off Alaska in 1987 each will average 10,000
tonis of catch worth in excess of one million dollars. The publication
also cites the explosive growth of American factory trawlers over the
past six years, from only a single vessel in 1982 to 14 in 1986--perhaps
doubling even that number in 1987. That exponential growth rate is
projected to continue through the end of the decade.

Tradelines includes a section entitled "A glimpse into the future", which

features an interview with D. L. Alverson of Natural Resources
Consultants. That article notes:

The groundfish trawl fleet is growing so fast that fishermen and
managers alike already are predicting over-capitalization within a

few years--perhaps as early as 1990. Simply put, that means the
fleet will launch too many boats for the resource.

It has happened before for the gillnet fishery, the salmon troll
fishery, and the halibut and crab fleets. In each case, the fleet

grew so large it began to threaten the finite supply of fish.
"It's not a risk," Alverson says, "it's a certainty."

Fishermen generally dismiss this problem as a natural side-effect of

free enterprise--the survival of the fittest. But critics say the
nation's wide-open approach to fisheries management is unnecessarily

587/AA 7



II.

wasteful and chaotic, causing fierce conflicts within the industry
as fishermen struggle for a larger share of the pie. As a result,
government is under constant pressure to allow more and more boats
on the water, risking depletion of the resource.

When the trawl fleet becomes too big, fishermen and investors stand
to lose millions of dollars, Alverson says. He foresees a revival of
a decades-old debate over how to manage U,S. fisheries and the
fleets that harvest them. .
Tradelines concludes this article with a brief description of alternative
methods for effort control--license limitations, individual fisherman
share quotas, and governmental auctioning of fishing rights--noting that
each is a controversial approach certain to encounter stiff resistance
from fishermeén, but that:

« « o as competition grows. beyond the limited public resource,
government managers expect increasing pressure to revamp their
approach to fisheries management. ’

RECENT COUNCIL DECISIONS RELEVANT TO THE ISSUE AND PAST NPFMC ACTION ON
HALIBUT MORATORIUM. -

A. Pacific Fishery Management Council Approval of July 11, 1987
as Groundfish Limited Entry Cut-off Date.

At its July 8-10 1987 meeting, the Pacific Fishery Management
Council reviewed a presentation by its Groundfish Limited Entry
Committee regarding eligibility cut-off dates, permissible
exceptions, and a process for further development of limited entry
options after receiving PMT, SSC, AP, and public comments, the
Council adopted the following groundfish limited entry cutoff date
(subject to certain permissable exceptions):
A vessel will be given priority for future participation
if the vessel has made commercial landings of groundfish
or shrimp caught off the coast of Washington, Oregon, or
California prior to July 11, 1987.
-While the Council has adopted this cut-off date for future entry, it
has not adopted any specific effort control option.

B. North Pacific Codncil control date for entry into the Gulf of Alaska
sablefish fishery.

At the December 1985 meeting the Council asked NMFS to publish a cut-off
date beyond which participation in the Gulf sablefish fishery might not
count toward eligibility in any future entry system the Council develops.
NMFS did so and the following language appeared in the February 13, 1986
issue of the Federal Register:

« « . anyone entering the commercial sablefish fishery in the Gulf
of Alaska after September 26, 1985 (control date) will not be
assured of future access to the sablefish resource if a management
regime is developed and implemented that 1limits the number of
participants in the fishery.
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« « « This announcement does not preveﬁt any other date for
eligibility in the fishery or another method of controlling fishing
effort from being proposed and implemented.

+ « » The NMFS and the Council intend, in making this announcement,
to discourage speculative entry into the sablefish fishery while
potential entry or access control management regimes are discussed
by the Council and possibly developed . . .

c. NPFMC action on halibut limited entry.

The Council hag,a long history of attempts to control effort in the
halibut fishery—', beginning in 1979 with a request from the Petersburg
Vessel Owners Association to implement limited entry. Workgroups and two
funded studies followed, resulting in a Council vote for a moratorium at
the March 1982 Council meeting. That vote was reaffirmed at the
July 1982 meeting when the Council stated their intent to issue licenses
in 1983 only to prior participants in the fishery. '

Hearings were held in 20 communities on the moratorium the following
January and on April 22, 1983, a proposed rule for a halibut moratorium
with all supporting documentation was sent to the Secretary for review
and implementation. The moratorium was disapproved, partially because of
intense opposition and resulting political pressure and partially because
the proposal itself. was flawed.

At the July 1983 meeting the Council asked a new workgroup to again
review objectives for the halibut fishery and recommend further action on
the moratorium question. The workgroup responded with six new management
goals and an amended moratorium proposal. The Council adopted the
objectives at the December 1983 meeting but voted to drop the moratorium.

Since then the Council has produced several studies and summaries on the
halibut fishery but has not taken an active role in its management. That
situation changed with the decision by NOAA/NMFS in early 1987 that
allocative decisions in halibut management must be made by the
appropriate Regionmal Council in the future. Access limitation in some
form may be the only practical answer to the problems in that complicated
area,

The results of nine years of Council attempts to rationalize the halibut
fishery include goals and objectives for a limited entry system, goals
and objectives §?r management of the fishery, and several useful studies
of the industry=" and systems to control effort that might be used by it.

Objectives for Halibut Limited Entry (adopted September 1981):

1. distribute the hook and line fishery, both in time and space, to
ensure conservation of the resource; :

4.
5.

Section 10 of the Council Reference Manual gives detailéd information.
NPFMC Halibut Reports, Appendix II.
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2. avoid further overcapitalization, thus encoufaging development of an
economically viable and efficient year-round multi-species domestic hook
and line fishery that:

(a) 1is made up of owner/operator rights holders; and

(b) makes it possible for some fishermen to earn a major share of
their income from hook and line fishing; .

3. make certain costs of administration and enforcement, while
effective, are not excessive relative to the benefits of the program;

4. the program would not preclude the extraction of rents or royalties
from the fishery at some point in the future;

5. minimize adverse biological impacts of the program on related
fisheries; :

6. ensure’ that no ﬁarticular entity acquires excessive control of
rights to participate in the fishery;

7. attempt to be compatible with IPHC objectives;

8. minimize disruption of the present fleet by using past performance
to distribute initial rights; and

9. use the market to transfer halibut fishing privileges after initial
distribution.

General Management Objectives for the Halibut Fishery (adopted December
1983): : ,

1. ensure survival of the North Pacific halibut resource;

2, distribute the halibut fishery in time and place to ensure the
harvest of the available surplus of all components of the halibut
population over all areas of the North Pacific Ocean including the Bering
Sea; '

3. continue to limit the harvesting of halibut to hook and line as the
best means of utilizing and maintaining the resource at its highest
sustained level of abundance;

4, retain the International Pacific Halibut Commission as the primary
management authority over the coastwide range of the halibut population;

5. provide high quality fresh, frozemn or preserved halibut to the
consumer throughout the year; and

6. strive to reduce incidental halibut mortality by gear that is not
legal for a directed halibut fishery.
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IIT. RELEVANT MANAGEMENT MANDATES

Goals presently guiding NPFMC actions and decisions clearly mandate
continued review of techniques for rationalizing management of the
nation's fishery resources, and use of those techniques which best serve
the public interest. Webster defines rational as

"acting in accordance with reason;

not unreasonable or extravagant."
Rationalization of fishery management clearly includes consideration of
techniques for controlling effort in ways consistent with MFCMA National
Standards and with NPFMC's adopted goals. Relevant Standards and goals
are re-stated in the following sectionms. -

A. National Standards

1. Conservation and management measures shall prevent overfishing
while achieving, on a continuing basis, the optimum yield for each
fishery for the United States fishing industry.

4, Conservation and management measures shall not discriminate
between residents of different states. If it becomes necessary to
allocate or assign fishing privileges among various United States
fishermen, such allocation shall be (A) fair and equitable to all
such fishermen; (B) reasonably calculated to promote conservation;
and (C) carried out in such a manner that no particular individual,
corporation, or other entity acquires an excessive share of such
privileges.

5. Conservation and management measures shall, where practicable,
promote efficiency in the utilization of fishery resources; except

that no such measure shall have economic allocation as its sole
purpose.

7. Conservation and management measures shall, where practicable,
minimize costs and avoid unnecessary duplication.

B. . NPFMC Comprehensive Fishery Management Goals (adopted 12/7/84)
Among the "Findings" on which the NPFMC based its comprehensive
goals, the following are particularly pertinent:

2. The fishery resources off Alaska are the property of the United
States and should be managed for the benefit of everyone in the U.S.
in accordance with the provisions of the Magnuson Fishery
Conservation and Management Act.

3. The common property nature of fishery resources tends to cause
over-capitalization of the industry, increases the chances of
resource depletion, and decreases the incentive for conservation of
the resource by the users.

4, Because fishery resources are limited, proper management
requires allocation of fishery resources among users.
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