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ABSTRACT

The collapse of the Northern cod stock and subsequent closure of the fishery in
NAFO divisions 2] +3KL, is reflective of the worldwide crisis in fisheries management.
The uncertainty surrounding the future of this resource and the thousands of people
dependent upon it has led to changes in the management process; however, the resource
allocation issue has not been resolved and as in the past remains a major source of
controversy.

‘This study examines the allocations and catches of Northern cod during the 1977
to 1991 period. This information is presented in the context of the stated goals and
objectives for the allocation of the resource. The study reveals that despite public
statements and published documents of a priority access to the inshore sector, the greater
part of the resource was allocated to other users such as the Canadian offshore fleet and
foreign countries as part of Canada’s bilateral agreements. This failure to adhere to stated
goals and objectives was largely owing to the overly optimistic resource projections of the
late 1970s which projected a 350,000-400,000 mt. total allowable catch (TAC) by 1985
and estimated the inshore requirement to be approximately 230,000 mt.. These projections
opened the door for new users and allowed for foreign allocations which led to a
redistribution of the economic benefits of the Northern cod resource away from the
traditional inshore sector which was to have been the principal beneficiary of the 200 mile

limit. This euphoric phase of the late 1970s was followed by a period of uncertainty



during the 1980s, fuelled by the repeated failure of the iushore fishery to harvest its
allocation of 115,000 mt. The crisis phase began in 1989 when scientists recommended

dramatic ions in the total all catch. L this advice was not taken

by the Department of Fisheries and Oceans and the TACs were set at more than twice the
advised level until the stock collapsed in 1992.

The stated goals and objectives of priority for the inshore sector were never
achieved and by 1986 the inshore fishery accounted for only 26% of the total catch. Now
that the fishery is closed there are a number of reports that restate the priority allocation
to the inshore sector and recommend that when the fiskery reopens the first 100,000 mi.

of catch be allocated exclusively to the inshore fishery. It remains to be seen if these goals

and objectives will be the of future ion and or like those

of the late 1970s and early 1980s will be neither adhered to nor attained.

i



ACKNOWLEDGEMENTS

Deciding to return to University after an extended period requires a major
commitment on behalf of the student but also on behalf of everyone else involved at the
academic, professional and especially the personal level.

Since meeting Dr. Alistair Bath in 1992 I have acquired a totally different
perspective on fisheries management issues, and I have gained an immense respect for
“Saskatchewan Farmers”. 1 give Alistair full credit for encouraging me to start the
program and especially for keeping me enthused after I discovered early on that there was

no magic formula by which to manage fisheries. 1 will always respect and admire his

ability to change opinions and attitudes ially mine) in a i way.
1 would also like to thank Dr. Keith Storey for aumerous votes of confidence, mixed with
healthy doses of constructive criticism, Dr. Roger White for deep thoughts and hospitality;
Ms. Carole Ann Coffey for always having a smile and the answers t¢: 71y questions; and
everyone elsc in the Geography Department who made me feel welcomed from the start.

I would like to acknowledge the Department of Fisheries and Aquaculture for
providing financial support for the program and I would also like to express my
appreciation for the moral support I received from many of the staff, especially Mr. David
Vardy and Mr. Les Dean both of whom encouraged me to undertake the part-time
program. More direct and immediate support came from my co-workers and friends,

namely Ms. Sharon Murphy, Ms. Sonja Lane and Mr. Rob Coombs who more than



compensated for my limited computer skills and more importantly offered endless
encouragement, Also, a special thanks to Ms. Eileen Riche who convinced me that the
English language can be as difficult and as much fun as fisheries managemes't.

Finally I have to thank my wife and our two young sons for their great contribution
to this thesis. Iowe its completion to my wife, Christine (a true geographer) wha, for the
past three years, has mastered the use of the “carrot and the stick”, has been both mom and
dad on occasion, and has sacrificed a great deal to ensure that I could devote endless nights
and weekends to this work. Ben and Christopher have not known life without the thesis
and will no doubt wonder why I’'m home on Sunday momings. Unfortunately, I no longer
have an excuse for three years of procrastination around the house.

A part-time masters program is easy to start but impossible to finish without an
incredible amount of support. To all the people acknowledged here and the many others
who offered encouragement and assistance during the past 3 1/2 years I offer my sincerc

appreciation and thanks.



DEDICATION

To my parents, Cherry and Eric A. (Gus) Blackwood, who provided a loving home,
placed a great deal of emphasis on education, and who still take great pride in all their
children’s accomplishments.  If “Education is a journey not a destination,” then you both

have travelled with me from the start.



TABLE OF CONTENTS

ADBBIHEE cune s o s i s o i st siocsilal 50 WSS 5 S50 SR B8 R i
Acknowledgements

Dedication ... iiveeiiieiiiirennaten sttt vi
LiStOFTADIER 1w vrewms i3 6 AWAOEES SUEen 5 DOTEVSH 1 o TOROE RLIRG ix
LISt OEFIZURES « cicaiun v v wimssibsss vissis s Dol o8 94 e o S0 o X

Chapter 1: Introduction

1.1 Global C n Fisheries Management .

1.2 Fisherles AllOCations! « vco v s vow soomios v soeiese
1.3 Geography and Resource Allocation

1.4 Purpose of Study

1.5 Justification for Rescarch . . . ...

Chapter 2: Approach and Methodology
2.1  Study Area .

22  Background ............

2.3 Data Sources and Methodology

2.3.1 Data Sources

2.3.2 Methodology

Chapter 3: Fisheries Resource Allocation

3.1  History of Management up to 1977 2
3.2 Canadian Management after 1977 29
3.2.1 The Spatial Allocation of Access . . . . 29
3.2.1.1 The Two Hundred Mile Limit 29

3.2.1.2 Sector Managemert . 30

3.2.2 Allocation of Resources - Shanng lhc Pic . kY]
3.2.2.1 Total Allowable Catches . 2

3.2.2.2 Sharing the Pie 33

3.3 The Fisheries Resource Allocation Process 34

3.4  Principles of Allocation

Chapter 4: Past Allocations of Northern Cod
4.1 Setting the Total Allowable Catch




4.2 Foreign Allocations and Overfishing
4.3 Inshore Allocation
4.4 Offshore Allocation .

Chapter 5: Impacts of Allocation Decisions . .. ......vvvenieiunnnnn.. 62
5.1  Stated Objectives vs. Actual Decisions .. ..... 62
5.2 Economic Impacts on Fleet Sectors and Regions ... .......... 64
5.3 Spatial Shift in the Distribution of the Landings ............. 67
Chapter 6: Factors in the Future Allocation of Northern Cod . ............. 74
6.1  Statements of Goals and Objectives 1977 to 1992 e 74
6.2 Future Allocation, Goals and ObJECtives . ... ...........u.u 77
6.2.1 Harris Panel's Independent Review of the State of the
Northern Cod Stock .. .oovviviniinrineueennnnn 7
6.2.2 Dunne Report on the Implementation of the Harris
Panels Recommendations ... .......oviniinnnaan.s 78
6.2.3 Government of Newfoundland and Labrador - Changing
TideS o v vaevannoreocnsranonsaiincsviveiins 79
6.2.4 Cashin Task Force on Income and Adjustments . ........ 79
6.2.5 Minister of Fisheriesand Oceans . ................. 80
6.2.6 Summary of Current Allccation Goals 80
6.3 Allocation and Capacity Reduction ............ s s v e SO
6.3.1 “Too many fishermen, chasing too few fish". .......... 80
6:3i2 RegIoNAlBAIANGS! «uooase won s ons wow o s e sw aov 4as 81
6.4  National vs. Regional Allocation Priorities .. .............. 82
Chapter 7: Summary and Conclusions . . 84
7.1  The Future Management of Northern Cod . . 84
7.2 Areas for Future Research .. ... . 87
7.3 Summary and Recommendation 88
Bibliography v+ &% S50 CERL A i AT S Shn R O S AT R % B 91
Appendix One i o5 e S A S A SR N 97

viii



LIST OF TABLES

Page
Table 4.1 Retrospective Analysis of Northern Cod TAC's ... .......... 43
Table 4.2 Northern Cod Allocation and Catches by Country 1977-1991 . . . . . 47

Table 5.1 Cumulative Allocations and Catches of Northern Cod 1977-1992 .. 66
and the Social and Economic Impact



Figure 1.1
Figure 2.1
Figure 3.1
Figure 3.2
Figure 3.3

Figure 4,1

Figurc 4.2

Figure 4.3

Figurc 4.4

Figure 4.5

Figure 4.6

Figure 5.1
Figure 5.2
Figure 5.3

Figure 5.4

LIST OF FIGURES

Page
The Dimensions of Resource Management . . . . ... . ovvvun . .n. 8
Map Illustrating the Physical Boundaries of the Study Area . .. ... 16
Historical Landings of Northern Cod ... ................. 25
Landings of Northern Cod by Sector and Region 196292 .. ... .. 27
The Three Sector Management Areas on the Atlantic Coast . . . . . . 31
Inshore, Canadian Offshore and Foreign Allocations of
Northern Cod 1977-199%;, i 5 ¢ e i 8 59000 858 VA0 6 0e 39
Inshore, Canadian Offshore and Foreign Catches of
Notthern' Cod 1977=1994; 555 i w5 ws g 06 wvsse v someienly sioy 40
Foreign Allocations and Catches of 2J+3KL Cod
as Reported to NAFO 1977-1991. ... vvvvvinniiininnnn 46
Inshore Allocations and Catches of 2J+3KL Cod
$0P1IITHI0 190L. connimumomsmnanmwamisns ns ore opsienss oza misssssinmbossssis 55
Inshore Percentage Share of the Northern Cod Allocation
and Catch 1977 to 1991 in Relation to National and
Provincial Stated Objectives. ... ...vvvivnviiineirein. 56
Canadian Offshore (> 65 ft.) Allocations and Catches of
Northern Cod 1977-1991. . ... .ovvviiiiiineiiiinennn 58
Northern Cod Spawning Biomass 1962-1994. . . ............. 65

Regional Distribution of Northern Cod Landings 1978 and 1988. .. 68
Nova Scolian landings of Northern Cod 1977-1992. . ... ....... 70

Top 15 Landing Sites for Northern Cod in 1978 and 1988 . ... ... 71



Chapter 1: Introduction

A clear research priority for geographers, if we are to contribute to
fisheries management, is to conduct hindsight evaluations of specific
resource allocations, and to relate these to the needs of future
organization for fisheries management. (Draper 1981)

with

The Newfoundland and Labrador groundfish fishery is in a state of cri:
nearly all of the traditional fisheries closed and the groundfish stocks at, or near, the
lowest level of abundance ever recorded. The social and economic impact has been
severe, with between 30,000 to 40,000 people negatively affected and now dependent upon
Federal assistance programs for a portion or all of their livelihood (Cashin 1993).

Both Federal and Provincial governments and the entire fishing industry are
grappling with low resource prospects and the looming problem of capacity reduction in
the harvesting and processing sectors and, in this context, fisherics management and
allocation are subjects of considerable debate throughout Atlantic Canada. In
Newfoundland and Labrador it is often stated that in the inshore sector there are “too many

fishermen chasing too few fish” and that this problem must be

Despite the current low level of the Northern cod stock upon which many of these
fishermen have historically depended, the size of the future inshore fishery will depend
upon more than the recovery of the stock. The allocation or sharing of the Northern cod
stock will be critical in deciding the future of the inshore scctor since it will determine the
amount of fish available. Only after the allocation issue is settled can the harvesting and
processing components of the inshore and offshore sectors be rationalized, based on

resource availability.



Despite the principle of allocation, that reflects adjacency and history, and despite
the stated objectives giving inshore fishermen priority access to the Northern cod made in
the late 1970s, the inshore fishermen's share of Northern cod has been steadily eroded.
Despite the objections of traditional users, the Government of Canada ignored warnings
of inshore fishermen and set total allowable catches (TACs) which ir. retrospect were too
high and then allocated the lions' share of Northern cod to foreign countries, the Canadian
offshore sector and new entrants from other regions. The inshore fixed-gear sector’s share
of the Northern cod stock, which had historically been 85-90% of the total catch, and
nearly 100% of the Canadian share, was thus eroded to less than 50% of the Canadian
allocation by 1986. Preliminary analysis of catch statistics indicates that the inshore
fishery accounted for only approximately 25% of the total catch because of the low level
of the resource and the high level of catches by foreign vessels outside of 200 miles.

The failure to adhere to stated objectives, to follow the principles of allocation, to
acknowledge the warnings and concerns of the traditional users, to deal with the
overfishing outside of 200 miles and to set total allowable catches (TACs) based on the

scientific advice have all i to the itation and collapse of the

Northern cod stock. In the wake of the catastrophe, the inshore fishery is again stated to
have priority of access to the first 100,000 to 115,000 metric tonnes (Government of
Newfoundland and Labrador 1993; Cashin 1993; DFO 1995); however, these stated
objectives echo those of the late 1970s when the Northern cod stock was projected to be
growing beyond the needs or harvesting capabilities of the inshore sector (DFO 1979) and
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was allocated to other sectors to address overcapacity problems in the harvesting sector
elsewhere in Atlantic Canada and to satisfy the demands of foreign nations under bilateral
agreements.

This thesis will conduct a hindsight evaluation of the allocation of the Northern cod

stock in the 1977 to 1991 period by ing stated all

jectives and actual

by ining the ion process; by analyzing past allocations and actual
catches and by identifying the spatial impacts of the allocations. In addition, the
importance of goals and objectives in future allocation and resource management processes
will be discussed.
1.1 Global Crisis in Fisheries Management

The stewardship of marine fisheries is one of the most difficult resource
management problems facing mankind. In recent years the concepts of sustainable
development and resource conservation have received considerable attention; however,
marine resources are still characterized by “boom and bust” fisheries, resource over-
exploitation and increasing conflict between use: :, be they individual fishermen, gear
sectors, regions or nations. The extraction of fish from the ocean is often termed “the last
wild harvest”, for mankind has not been able to manage fisheries resources on a sustainable
basis with over-exploitation, destruction of habitat, lost growth potential and commercial
extinction being the norm (Leopold 1948; Cole-King 1993; Acheson 1981; Ludwig er al.

1993; Walters 1986).



Currently, marine fisheries are in a state of crisis worldwide, with the majority of
fish stocks over-exploited or in a state of collapse (Ludwig er al. 1993; Hinds 1992; FAO
1994). Canada is no exception; groundfish populations in Atlantic Canada are at or near
the lowest level of abundance ever recorded, and most fisheries have been closed.
Northem cod was the largest groundfish stock in Atlantic Canada but a number of studies

have its itation and the decisions that led to its collapse

(Steele et al.1992; Hutchings and Myers 1994; Haedrich 1994; Martin 1995). The
biological collapse and subsequent fisheries closures have also resulted in negative social
and economic impacts throughout Atlantic Canada and especially in Newfoundland and
Labrador which was heavily dependent upon groundfish and particularly upon the Northern
cod stock (Storey 1993; Cashin 1993; Hamilton and Seyfrit 1994),
1.2 Fisheries Allocations

The collapse of the groundfish fishery in Atlantic Canada has also resulted in a
review of fisheries management and has led to dramatic changes in the Canadian decision-
making process with respect to the level at which fish populations should be harvested.
The Fisheries Resource Conservation Council (FRCC) was created as a “council for the
fish” to replace the industry advisory process which focused on allocations, often to the
detriment of the resource.

Unfortunately, to date there has been no replacement mechanism to allow input of

the user groups into the resource allocation process. Because most stocks are closed, the



absence of such a process has not received much attention. However, as fish stocks

rebuild, it is ized that i industry izing must occur. The harvesting
and processing of groundfish in coming years will likely provide approximately 50% of
the jobs and economic benefits seen in the 1980s (Cashin 1993: 56), and the fight for the
fish will be subject to incredible conflict between regions, provinces, fleet sectors, towns
and individual fishermen. In this respect, the allocation process is equally as important
as the rebuilding of fish stocks because a rebuilt resource will not generate economic
activity unless it can be accessed through the allocation process.
‘The need to address the resource allocation issue is best summarized in the report

of the recent Task Force on Incomes and Adjustments in the Atlantic Fishery:

‘The current resource crisis will not be solved, nor will the

chronic over-capacity in the harvesting sector, by taking one

fleet sector's allocation and giving it to another flcet sector.

Beyond the issues of allocation among fleet sectors, there is

the linkage between coastal areas and the resources upon

which they have traditionally relied. Sometimes, what is

presented as fleet sector or gear technology issues are really

demands from one coastal area to have resources reallocated

to them from another. This is no way to decide the future

of coastal areas and the resources upon which they have

traditionally relied (Cashin 1993. p.65).

Despite this looming conflict, the Government of Canada has not addressed the

issue of resource allocation and has, in fact, moved away from its stated allocation

principles and set up "special” programs which undermine the past principles and stated

objectives of fisheries allocation. The “Principles of Allocation” which were the



f the plan during the 1980s were renamed “Essential

Elements * in 1993 and are now called “Guidelines” (DFO Annual Atlantic Groundfish
Management Plans 1982-95). This weakening of the rules has allowed regional
reallocation of resources and is exactly the problem the Cashin Task Force (1993)
described.

The challenge for the coming years is to develop an equitable and consistent
allocation policy for Canada which will treat all regions and user groups fairly. An
important and vital component of this policy must be clearly-stated goals and objectives
(Barber and Taylor 1990) which should be developed through full public consultation.
Once these goals and objectives are established, the annual “fight for the fish” will be
greatly diminished, and the rationalization of an industry can proceed on a regional and
fleet sector basis. The fishing industry and both levels of govemnment may then be able
to focus on resource conservation instead of the age old conflict over dividing the pie.
1.3  Geography and Resource Allocation

Resource management is defined by O'Riordan as “a process of decision-making
whereby resources are allocated over space and time according to the needs, aspirations

and desires of man within the rk of his ical i i , his political

and social institutions and his legal and administrat (Mitchell 1979). The

process of resource management is often seen as a process of “muddling through” (Krueger

and Mitchell 1977) owing to the vast array of biological, social, economic, legal,



institutional, technological and political perspectives which must be incorporated at
differing spatial and temporal scales (Figure 1.1). In attempting to improve resource
management, it is necessary to evaluate past management decizions; one of the best
mechanisms to judge the success or failure of the past process is to examine the allocation
of resources.

Geography is unique in its ability to be integrative (Spooner 1990) and a review of

resource geography by Ferguson and Alley (1984) suggests that some larger view is

y to how geography fits within the complex resource-management
framework. “Allocation processes offer one means of forming such a framework"

(Ferguson and Alley 1984). The examination of the spatial scale has also been central to

. In ining resource the ultimate goal for geographers “should

be to understand spatial allocations of resources...” (Krueger and Mitchell 1977).

Resource allocation is a central theme of resource geography and offers a means

to evaluate the management process. The role of geographers in resource analysis was

reviewed by Mitchell (1979) who identified four areas of rescarch: 1) Studies of natural

resources themselves....2) Studies of alternative allocations (spatial, temporal and

functional). ..3) Studies of variables which condition resource allocation...and 4) Studics
of the impact of specific resource allocation” (Mitchell 1979).

In reviewing the future and potential ibution of the role of o

fisheries management, Draper (1981) recommended hindsight evaluation of resource

allocations:
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A clear research priority for geographers if we are to

and it to fisherics is to
conduct hindsight evaluations of specific resource
allocations, and to relate these to the needs of future
organizations for fisheries management.

In the context of Newfoundland and Labrador, Draper suggested that
Geographers can and should explore such areas including the
issues of inshore/offshore tradeoffs...which) combined with
the domestic-foreign allocation problem on the east coast,
will need to be analysed in a broad way in recognition of
regional economic differences.
Unfortunately, since 1981 very little research has been done with respect to the
fisheries allocation issues identified by Draper.
1.4 Purpose of Study
The purpose of this study is to document fisheries resource allocation decisions and
their impacts with respect to the Northern cod (2J +3KL) stock in the 1977 to 1991 period.
This will be accomplished through hindsight evaluation (as suggesied by Draper) of
inshore/offshore splits and foreign allocations and catches in the context of the stated
allocation objectives. The implications for future resource allocation and management will
also be discussed.
This study will focus on the past management and allocation of the Northern cod

stock to achieve the following objectives: (Hypothesis shown in Brackels)

1 to document the allocation of the Northern cod stock from 1977 to
19915



2) to illustrate the shifts in resources which took place between the
inshore, offshore and foreign sectors which affected the regional
distribution of the resource;

(Given the emphasis on adjacency, historic dependency and priority
of access to the resource by inshore sector it is hypothesized that the
inshore would see its share of the resource increase.)

3) to identify and evaluate the priorities for the allocation of the Northern
«cod resource in terms of stated objectives and actual decisions;

(It is hyp ized that there is no di between the stated objectives
of allocation and the actual allocation decision. Stated goa]s from reports
will be compared to actual ion decisions in

plans and quola reports.)

4 to discuss the importance of goals and objectives in the resource
allocation process and draw implications for future fisheries
allocation and management.

1.5 Justification for Research

Rescarch can make a contribution to the literature from a methodological,

theoretical and applied perspective. Resource geography research ofien has a strong

applied dimension; however, the other aspects are equally important. The contribution of

this thesis lo the ical aspect of is its of a

mechanism to conduct hindsight evaluations of resource decisions by

documenting  resource-allocation decisions, describing how they differ from stated
objectives and illustrating how such decisions affect the spatial distribution of the resource.

Because of the vast array of interacting factors to be taken into consideration when



managing natural resources, the failures greatly outnumber the successes; however,
improving resource management in the future depends upon the evaluation of resource-
allocation decisions and processes since these are the only means to document and analyze
past decisions (Mitchell 1979).

Very little work has been done on the evaluation of resource allocation decisions
interms of the allocation process. Elster in his 1992 review of allocation processes stated
that “there have been virtually no attempts to study the whole range of questions of this
kind, and to develop a conceptual and theoretical framework to describe and explain how
institutions allocate goods and burdens” (Elster 1992). The inclusion of goals, objectives
and values in the resource-allocation process is also seen as a critical component of
effective fisheries management (Barber and Taylor 1990).

From an applied perspective the allocation of fisheries resources is the most

flict- ing type of decision (Hanna and Smith 1993). Since the
declaration of the Canadian 200 mile limit in 1977, the sharing of Atlantic Canada's
groundfish resources has been subject to great debate and conflict, usually to the detriment
of the resource. 'The current low biological level of the resource has resulted in a new
process for resource conservation which has placed the biological health of the resource
above all other concerns (FRCC 1993). No such process or mechanism has been put in
place to deal with tne allocation of fisheries resources despite the fact that resource

allocation is the most controversial aspect of fisheries management. The battle lines have



been drawn and once stocks begin to recover the conflict will again intensify (Martin
1995).

From a spatial perspective the economic future of many communities and entire
regions depends upon access to resources which are controlled and allocated by national

orif i izali These ities are not able to influence the allocation

policy and are often not privy to the decision-making process, yet they are vulnerable to
national and international allocation decisions which result in negative social and economic

impacts at the local and/or regional level. Since Draper (1981) identified fisheries

allocation as an area for to examine, the fishery in
and Labrador has gone from a period of high catches and optimism to a time of closed
fisheries and deep pessimism,

This thesis will illustrate how the allocation process is a critical component of

fisheries and will ize the i of goals and objecti upon

spatial and sectoral ii i ies in the resource ion process. Since the Amulree
Commission in 1933 it has been repeatedly stated that there are; “too many fishermen
chasing too few fish” in Newfoundland and Labrador (Blake 1994); the allocation decisions
of the past 18 years have not addressed this perceived problem. In fact, the national
allocation policy for Northern cod, despite its stated objectives, has increased the access
of new users and diverted significant amounts of fish to other regions and countries at the

expense of traditional users and dependent regions, thereby, exacerbating the problem.



In Parsons' (1993) review of fisheries management in Canada the process of
resource allocation is described as “sharing a limited pie" (Parsons 1993:156)). The most
recent review of Atlantic Canada's fishery states that 50% of the harvesting and processing
capacity must be removed from the industry and that downsizing must be done on a
regional basis by industry renewal boards. Such boards should “define the geographic
areas within which harvesting capacity reduction take place” (Cashin 1993:39).
Obviously, balancing the numbers of fishermen with the resource base is affected by
resource allocation. The Cashin Task Force goes on to staie that “Capacity reduction
should be based on the principle that coastal areas would maintain priority access to
resources upon which they have traditionally relied” (page 40), and that the inshore fishery
would have priority access to the Northern cod stock for the first 115,000 mt. These
words echo those of the reports of the late 1970s and more recent documents such as the
Harris Panel (1990), the Dunne Report (1990) and the Government of Newfoundland and
Labrador's “Changing Tides" document (1993). In theory, such statements should give
direction and provide goals and objectives to the allocation process, yet, unless the process
changes, the future allocation of Northern cod will likely continue to be a misguided
process of “muddling through” driven by crisis management.

The following chapter will identify the data sources and methodology used to
conduct an evaluation of past allocations of the Northern cod resource and to identify past
goals and objectives. Chapter 3 will review the evolution of the allocation process and the
principles of groundfish allocation in Canada. Chapter 4 details the past allocation and

13



catches of Northern cod in the 1977-91 period and shows how those allocations and
catches compare to the slated objectives. The impact of allocation decisions are given in
Chapter 5 which examines the stated versus actual decisions, the economic impact of the
decisions and the spatial shift of the resource which occurred as the result of allocation

decisions. Chapter 6 reviews the statements of goals and objectives in the 1977-91 period

and focuses on the allocation goals and objecti in recent relating to the
“fishery of the future”. The findings and conclusions are given in Chapter 7 along with
suggestions for future research with respect to resource allocation and the spatial
implications of allocation decisions. The need for clearly stated allocation goals and
objectives is also discussed in terms of clarification of the fisheries allocation decisions and

in the future evaluation of the management process.



Chapter 2: Approach and Methodology
21 Study Area

This study will examine the allocation of the stock of cod (Gadus morhua)
commonly referred to as Northern cod in the waters off the Northeast coast of
Newfoundland and Labrador, in the Northwest Atlantic Fisheries Organization's (NAFO)
divisions 2J, 3K and 3L (Figure 2.1). Within these divisions it is recognized that a
number of sub-components of the stock may exist; however, the slock is managed as one
discreet unit (Lear and Parsons 1993) and it is treated here as such.

The management of the cod stock is done by Canada on the basis of the entire stock
area; however, landings are often reported on a smaller geographical scale cg. community
or NAFO Division 2J or 3K. Likewise, landings of cod from stock area 2J + 3KL in non-
adjacent areas of the Province or Atlantic Canada can be documented from the Canadian
Atlantic Quota Report. The unregulated foreign fishery which occurs outside Canada's
two hundred mile limit takes place in NAFO division 3L in an arca known as the Nose

of the Bank. In ing past and all ion decisions, and the resultant

spatial shifts in the distribution of the Northern cod resource, references will be made lo
the Gulf Region (4RST and 3Pn), the Scotian Fundy region (4VWX) and to the south coast

of Newfoundland (3Ps)
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2.2 Background

The allocation of the Northem cod stock is documented in annual publications such
as the Atlantic Groundfish Management Plan and the Canadian Atlantic Quota Report.
‘While there are no academic publications dealing specifically with the allocation of the
Northern cod stock, a number of papers (Harris 1990, Storey 1993, Stecle ef al 1992,
Parsons 1993, Lear and Parsons 1993) deal with the overall management of the resource.
‘The study of the allocation process is a research area in resource geography which is
receiving increasing attention; Mitchell (1979), reviewed the role of the geographer; Hann
and Smith (1992) reviewed the role of allocation conflict in resource management, and
Pinkerton (1989) reviewed the scale at which allocation decisions are made.

While no academic studies have focused specifically on the allccation of Northern
cod, there is a significant amount of literature on the stock which makes specific
recommendations with respect to how it should be allocated. In the context of Canada's
management of the Northern cod resource, the first detailed study to focus on allocation
was the published account of the Northern cod seminar entitled “Towards a Policy for the
Utilization of Northern Cod" (DFO 1979) which was held in Corner Brook in 1979. This
study projected that the future growth of the Northern cod stock would allow a harvest of
350,000 to 400,000 mt. The inshore share based on its historic caich was defined as
230,000 mt. and the remainder was to be allocated to the Canadian offshore sector and

foreign nations under bilateral trade agreements (DFO 1979). During the early 1980s the



Kirby Task Force (1983) also made allocation recommendations for Northern cod based
on the fact that the stock was growing beyond the needs of the inshore sector. During
1986, the Government of Newfoundland and Labrador published *Strength from the Sea”
expressing concem over the allocation of Northern cod to new users from other provinces
while the traditional inshore fishery was failing. In 1987, the Alverson Task Force
attempted to explain the continuing failure of the inshore fishery and also noted the priority
of access to the inshore sector. In this same year the Government of Newfoundland and
Labrador produced “Northern Cod Under Attack” in response to a proposal from Nova
Nord, a Quebec/New Brunswick consortium, for an allocation of 10,000 mt. of Northern
cod.

“The Harris Panel in 1990 provides one of the best overviews of the allocation issue
and stresses the need for clearly stated goals and objectives for the management and
allocation of Norther cod. The Dunne Report on the “Implementation of the Harris
Panel's Recommendations” stated that priority access be given to the inshore sector based
on its dependency, history and adjacency (DFO 1990). Following the closure of the
fishery for Northern cod in 1992, the focus of most publications shifted from the allocation
of the resource to dealing with the social and economic consequences of the collapse. The
social and economic issues have now been largely addressed through The Atlantic
Groundfish Strategy (TAGS) and attention has returned to the allocation issue. The Cashin
Task Force report is very clear in its statements with respect to the future allocation of
Northern cod in terms of giving priority access to the inshore fishery for the first 115,000
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mt. Likewise, the Government of Newfoundland and Labrador policy paper cntitled
“Changing Tides” (1993) recommends that the first 100,000 mt. of Northern cod be
allocated to the inshore fishery with the allocation of any future increases to be decided by
public hearings. 1t is important to note that the new reference level of 100,000 to 115,000
‘mt. reflects the inshore catch in the past 15 to 20 years and is approximately 50% of the
230,000 mt, long-term average caich which was the reference point during the late 1970s.
The aforementioned reports outline past and future goals and objectives with respect to
allocation of the Northern cod resource and provide a benchmark to evaluate the past
management. A review of those various reports, comparing goals and objectives and
integrating those sources is an integral part of this study. A detailed assessment of the
‘management and allocation process is provided in Chapter 3,

2.3 Data Sources and Methodology

Northern cod in 2J+3KL has been reported as a unit since 1951, with the data
presented on an annual basis. A major problem in conducting analysis of fisheries
information is the lack of a data base which is complete from both a chronological and
spatial perspective. Foreign catches are reported in the NAFO Statistical Bulletin,
whereas, Canada's quotas and catches are reported in the Canadian Atlantic Quota Report.
In addition, the information is presented in a format which makes the analysis of spatial
distribution of the resource difficult with landings being reported in different publications

by country, region, fleet sector and community. This thesis will examine different



statistical data bases across both the spatial and temporal time period in question to provide
a basis on which to evaluate the changes which occurred over the 1977 to 1992 period.
2.3.1 Data Sources

The focus of this thesis is the allocation of the Northemn cod resource. Unlike
calches, allocations are clearly identified and not subject to the same disputes and debates
with respect to accuracy. Catches are used to supplement the allocation data and to
illustrate how catches often differ from allocations, as in the case of foreign catches which
exceeded its allocation and the inshore sector which did not catch its allocation. Catch
data are also used to illustrate shifts in the spatial distribution of landings on a regional
basis since allocations, although not assigned to communities or regions, indirectly
determine where fish is landed.

The annual year end Canadian Atlantic Quota Report and the annual Atlantic
Groundfish Management Plan are the primary sources of data on the allocation to and
caich by Canadian fleets. The foreign catch is taken from NAFO statistical bulletins and
other sources such as Lear and Parsons (1993). The NAFO landings data base is
problematic for the late 1980s and 1990s when the conflict between Canada and the
European Union intensified. It is suspected that landings may not be as low as stated in
the NAFO Statistical Bulletin. Indeed, Canada's aerial surveys of the 3L area called the
Nose of the Bank reveal effort and catches in excess of those reported to NAFO. Thus,
for the purpose of this analysis, the forcign catch of Northern cod as reported should be
treated as the minimum amount harvested.
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The Canadian fisheries landing data are less of a problem since the offshore flects
were under quota management and were subject to closure during the 1977-82 period.
‘While discarding was a problem during the early years of the enterprise allocation
program, by 1986 the offshore harvest was subject to full coverage by observers, The
inshore catch is estimated by purchase slips which are issued for all sales, In addition,
DFO estimates the amount caught but not sold during each month (Chen 1994). Given the
fact that the inshore was on an allowance system, there was 1o reason to mis-report catch,

The allocation between nations and between sectors within Canada is found in the
Atlantic Groundfish Management Plan. The allocation is established at the beginning of
each year and is not likely to change during the year because of the intense conflict
between the different users.

The stated goals and objectives of allocation are found in special studies, task force
reports, and annual management plans. Northern cod was the major stock in Atlantic
Canada during the study period and there are a large number of published reports dealing
with the allocation of that resource.

2.3.2 Methodology

Draper (1981) stated that geographers should conduct hindsight evaluations of the
inshore and offshore tradeoffs, but did not offer a method to conduct such evaluations.
Obviously, since the landing ports of the inshore and offshore Canadian fleets and the
foreign fleets are geographically separate, the allocation to and catch by each sector affects
the geographic distribution of the landings and hence the distribution of economic benefits.
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The method chosen to conduct the hindsight evaluation as suggested by Draper
(1981) is to identify the stated allocation goals and objectives from published reports and
then examine the subscequent allocations to determine whether the allocation objective was
achieved, This will test the hypothesis with respect to the expected increase in the
inshore's share of the Northern cod resource. Catches are also used in the evaluation since
the inshore sector was not able to catch its allocation.

The annual allocation and catch data presented in the Atlantic Groundfish
Management Plans and the Canadian Atlantic Quota Reports are combined with the foreign
allocation and caich data from the NAFO data base to provide data from 1977 to 1991 that
illustrate a time series of the shifts in the allocations and resultant catches of the resource
among different users. This complete data base for the stock does not currently exist in
the literature and will provide the basis for a quantitative analysis of the changes in
allocation which occurred in comparison to the qualitative objectives.

To illustrate the shift in the spatial distribution of the resource over time, the
portion of the 2J+3KL stock landed in each NAFO division is shown, as well as the top
15 landing sites from the community landings data base. Both sources of information are
available from DFO statistics and can be used to illustrate large scale spatial shifts. In
both cases, the shift from North to South is the result of allocation decisions which
increased allocations to the offshore scctor and thus lowered the share available to the

inshore sector.
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Chapter 3: Fisheries Resource Allocation
Historically, allocation of fisheries resources reveals a
decided lack of sophistication. From man's earliest
existence...fish and game resources allocation was a
function of brute force. In recent times political strength
has been substituted for physical strength. (Stroud er al.
1980)

The management of marine fisheries has evolved from Huxley's concept of
inexhaustible seas (Smith 1995) to the realization that resources are finite and that
excessive fishing pressure can reduce fish populations to the point of commercial and
biological extinction. In order to “control” or manage the impact of mankind upon fish
resources, various management measures have evolved which restrict spatial access, limit
the amount to be harvested, and restrict gear types and fishing seasons. A key component
of these management measures is the allocation of fisheries resources which determines the

spatial, temporal and i ictions placed upon and also

the distribution of economic benefit from the common property resources. The purpose
of this section is to review the history of fisheries management with emphasis on the
resource allocation process in the context of the groundfish fishery in the Northwest
Atlantic and, in particular, the Northern cod fishery. This will provide a background to
the allocation process and provide a data base to evaluate the changes in allocation in the

1977 to 1992 period.
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3.1 History of Management up to 1977

‘The settlement of and Labrador is historically linked to the harvest

of marine resources that occurred in abundance in the coastal and offshore areas. Northern
cod was the “raison d'étre" of the vast majority of settlements along the coast of
northeastern Newfoundland and Labrador (Harris et a! 1990; Copes 1980) with the Island
viewed as “the great ship moored near the fishing banks" (Harris er a/ 1990). This
geographic advantage held for hundreds of years as the inshore fixed-gear fishery centred
around the annual migration of cod to the coast, During the period from the 1500s to the
19005 there was virtually no management in the form of licences, TACs, mesh sizes, etc.
‘There was, however, spatial separation of fishing areas between different nations with the
French and English occupying different geographic regions (eg. the French Shore).
However, the major constraint was the forces of nature in terms of geographic, physical
and seasonal limitations, When fish did not show up or ice conditions prevented a harvest,
it was generally seen as “one for the fish” (N. Bates 1995 Pers. Comm.). The absence of
a management regime did not jeopardize the health of the groundfish stocks and indeed the
Northem cod fishery from 1850 to 1950 could be viewed as a model of stability and
sustainable resource usage (Harris ef af 1990: 23. Fig 3.1).

‘The development of otter trawl and freezing technology vastly changed the harvest
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of many fisherics resources worldwide. This was especially true for the Northern cod
stock as the development of the factory freezer trawler during the 1950s led to a dramatic
increase in total harvest and a change in the spatial and temporal limitations on the
resource. The allocation of the resource during the 1950s and 1960s was not an issue since
the fishery essentially operated as a free-for-all with very limited controls on the overall
harvest; however, as offshore effort increased the inshore fishery by 1974 had plummeted
to less than 20% of its long term average (Harris er al 1990). As the exploitation of the
high seas intensified in the post-war era, international organizations were formed to
‘monitor and eventually manage fish stocks found in international waters, The International
Convention on Northwest Atlantic Fisheries (ICNAF) was formed in 1949 to provide
scientific and statistical information to those participating in the fishery. It made early
attempts to regulate mesh size and, in 1972, established TACs. However, “as an agency
for conservation [CNAF was a total failure” (Harris er al 1990) since the total allowable
catches were established at levels which were not restrictive to the fishing fleets. The
foreign effort increased dramatically during the 1960s and as a result the unregulated )
harvest of Northern cod peaked at 810,000 mt. in 1968 (Harris ef a/ 1990; Lear and
Parsons 1993). The Northern cod stock subsequently collapsed, and in 1977 Canada
declared a 200 mile limit (Figure 3.2) in a belated attempt to control the situation.

In retrospect, it is easy to blame ICNAF for its failure in the management of the
Northern cod stock during the 1950s, 1960s and 1970s. It must be remembered, however,
that the over-exploitation of marine resources was occurring on a world-wide basis during
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the 1960s and 1970s (Hinds 1992, Ludwig er al 1993, WCED 1987). Indeed, the inability
of mankind to control or manage technology was a factor behind the United Nations Law
of the Sca Convention which extended the rights of coastal states to 200 nautical miles,
with the intention of ending two decades of over-exploitation. During these two decades
the traditional inshore catch of Northern cod had continuously declined from average
landings of between 200,000 to 250,000 mt. during the early 1900s to 172,000 mt. by
1956 and a low of 35,000 mt. in 1974 (Harris er o/ 1990; NORDCO 1981; Lear and
Parsons 1993). The social and economic impact of this decline was enormous as tens of
thousands of people abandoned the fishery as a means of livelihood and many communities
were deserted (Harris ef al 1990; Parsons 1993; Blake 1994). Canada was involved in
extensive negotiations in the 1958 to 1977 period with the other nations of the world
regarding the management of marine resources. The plight of coastal communities which
were adjacent to and historically dependent upon the Northern cod resource was central
to Canada's arguments at the United Nations Law of the Sea Conference for extended
Jjurisdiction of its exclusive economic zone.

The massive overfishing of marine resources which had occurred on a world wide
basis during the 1960s and 1970s lead to increasing pressures for change in the
management of the oceans. The “freedom of the high seas” ended in 1977 because “the

technological revolution created a legal and political vacuum which was filled by this

law concept in a s brief period” (Evensen 1985 as quoted in
Parsons 1993: 243). Thus, in 1977 Canada gained control of a vast fishery zone and the

28



spatial allocation of access became a major component of fisherics management for both
foreign nations wanting to fish inside the zone and for Canadian fishermen within the
zone.
3.2. Canadian Management after 1977
3.2.1 The Spatial Allocation of Access

The United Nations Law of the Sea effectively brought about an end to decades of
massive over-exploitation by vast fleets of factory freezer trawlers from Europe and East
Block countries. As a result of the Law of the Sea Agrcement, the resource management
process and the allocation process shifted from the international scale to the nativnal scale

(Figure 1.1). Canada y il regional ictions on licenses and

vessel movements, an example of which was Sector Management which allowed for
regional management of resources (DFO 1985).

3.2.1.1 The Two Hundred Mile Limit

On January 1, 1977 Canada declared a 200 nautical mile fishing zonc on the
Atlantic coast encompassing 503,000 square miles (Parsons 1993). The worldwide
acceptance of exclusive economic zones allowed most countries to extend their area of
control over fisheries through customary international law, since the Law of the Sca
Convention has still not been ratified.

The access to the Canadian zone by foreign vessels remains a very contentious

issue. Under the terms of the Law of the Sea, resources which are surplus to Canada's
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needs must be allocated to other nations. Following the extension of jurisdiction,
Canadian fishermen expanded their harvesting capacity and gradually harvested all
“surplus” fisheries resources for which these fleets had markets or could fish profitably.
However, during the 1980s Canada allocated non-surpivs amounts of Northern cod to
countries in exchange for market access and cooperation in the management of Northern
cod and other stocks which straddle the 200 mile limit.

3.2.1.2 Scctor Management

Managing 503,000 square miles of ocean as a unit proved to be impossible and
following the extension of jurisdiction restrictions on access were implemented on a

regional basis. In order to allow for regional planning and to develop fisheries in line with

the local resource base, the of Canada i a sector

policy on January 1, 1982 ( Figure 3.3). The policy applies to all inshore vessels less than
65 ft. (19.8 metres) which fish groundfish, It allows for decentralization of the
management of the inshore fishery to the regional headquarters level, and allows each
region to respond quickly to local fisheries problems and align fishing effort to the
resource availability (DFO 1985).

‘While it is perceived that fishermen in Newfoundland and Labrador were the major
beneficiaries of this policy, it was actually implemented to prevent vessels based in
Southwest Nova Scotia from fishing in the Gulf of St. Lawrence (Parsons 1993:137). The
sector management policy also affected the scale of decision-making by allowing for more
regional input. During the 1980s the sector management plan, which limited access of the
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inshore fishery to resources on a regional basis, came under continuous attack and there
was a continued erosion of the policy which negatively impacted upon the fishermen of
Newfoundland and Labrador (Maloney 1990).
3.2.2 Allocation of Resources - Sharing the Pie

By the time Canada gained control of the 200 mile limit the management of
fisheries by Total Allowable Catch (TAC) was an internationally accepted means of
managing groundfish resources. Canada adopted the national allocation approach of
ICNAF and adapted it to its domestic fleet (Parsons 1993: 114).

3.2.2.1 Total Allowable Catches

Following the extension of jurisdiction Canada was also faced with a major
problem with respect to stock assessment because in order to set a TAC it was necessary
to know the size of the biomass of various stocks. Canada opted for a conservative level
of fishing mortality approximating 20% of the fishable biomass known as Fy, for its
groundfish resources. For Northem cod, the TACs were sct below the Fy; level to
accelerale stock rebuilding. In retrospect these attempts were in vain as an over-estimation
of biomass led to TACs and catches which were nearly double the desired level of fishing
mortality (CAFSAC 1987).

In effect, the assessment process defines how much resource is available and the

level of itation (eg. Fy,) ines the total allowable catch (size of the pie).
Despite the difficulties in setting appropriate TACs and managing within established limits,
the assessment of groundfish stocks and the setting of TACs in annual management plans
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became the of during the late 1970s and 1980s.

Despite the problematic past and lack of success in terms of biological management, the
TAC system of management is still widely accepted today. However, once it is
determined how much can be harvested, the conflict between user groups over how the
resource should be allocated or shared intensifies (Hanna and Smith 1992).

3.2.2.2 Sharing the Pie

The sharing of TACs into national allocations by ICNAF in 1971 was a departure
from the common property nature of fisheries. Canada again adopted this method of pie
sharing in its fisheries management process in the post-1977 period. A major management
crisis occurred at the time of extension of jurisdiction with the collapse of the Gulf redfish
resource and resulted in the removal of Nova Scotian and Newfoundland vessels from the
redfish fishery in the Gulf of St. Lawrence. The excess harvesting capacity that was
removed from the Gulf in 1977 was subsidized by the federal government to fish for
Northern cod off Labrador (this will be discussed in detail in section 4.4). This “shifting
the burden” approach was to become commonplace during the 1980s and continues today.

Following the extension of jurisdiction in 1977 the removal of foreign flects
provided access to enough fish to solve most domestic allocation problems. However, as
the Canadian capacity to harvest expanded, the conflict between competing users
intensified. The total allowable catch for most stocks was divided between the inshore and
offshore sector with each sector getting its own quota. The “race for the fish” in the
offshore sector eventually lead to an enterprise allocation system in 1982 whereby each
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company received an individual share of the overall offshore quota and could plan its
harvesting in terms of its fleet and its markets,

The inshore sector in most of Atlantic Canada continued to operate on a quota
system while the inshore fishery for Northern cod in 2J+3KL operated on an allowance

which, because of seasonal and hic f ions in fish migration and

‘was necessary to allow the fishery to continue after the share was harvested. The inshore
allowance was one of the few quotas in Atlantic Canada which was not fully harvested or
exceeded on an annual basis. In retrospect, the inability of the inshore sector to harvest
its allowance should have been a warning to resource managers since it was reflective of
the low level of the resource.
3.3  The Fisheries Resource Allocation Process

The process or mechanism for allocating fisheries resources varies considerably
depending upon the resource, the users and the institutional arrangements in place. In
1977, when Canada assumed responsibility for managing the resources within the two
hundred miles, there were no formal mechanisms to allow for consultation with the user
groups or stakeholders in the Atlantic fishery. However, “with the introduction of
resource allocation....the clash of conflicting interests became apparent, so did the need
for structured consultation.” (Parsons 1993: 463)

The Atlantic Groundfish Advisory Committee (AGAC) became the flagship of a

process based upon local consultations feeding into regional advisory committees which
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then fed into the Atlantic-wide advisory committees. This process grew during the 1980s
and by the end of that decade there were 11 committees in the Newfoundland region, 34
committees in the Scotia-Fundy region and 46 advisory committees in the Gulf (Parsons
1993). In addition, the Federal-Provincial Atlantic Fisheries Committee and the Atlantic
Council of Fisheries Ministers dealt with resource management and policy issues.

The purpose of the consultation/advisory process was identified in 1986 by the
Department of Fisheries and Oceans in a paper on reforming the consultative process as:
1. To advise the principal user groups and the provincial
governments on the basic direction and content of the

proposed management plans; and

2. To arrive at a broadly-based consensus on the major
elements of these plans, particularly with respect to the
sharing of the fish quotas among the different user groups.
(Parsons 1993: 466)

It is noteworthy that the essential purpose of the process designed to manage
fisheries resources was to deal with “sharing of the fish quotas among different user
groups,” The fight over allocation overshadowed all other aspects of resource management
such as conservation. Those experienced with the AGAC consultative process believe this
conflict eventually led to its derailment (L. Dean 1995 Pers. Comm.).

The process of consultation was in retrospect much more than a mechanism for
input into management decisions. It revealed major differences in regional input as

indicated by the difference in the number of committees on a regional basis and in the

strength of the different user groups in terms of their ability to use the process to their
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advantage. The latter has implications for issues such as inshore/offshore shares especially
during the critical period of the late 1970s (Parsons 1993:463).
3.4 Principles of Allocation

The debate over resource allocation is often intense and has historically been the
cause of conflict between users and regions (Hanna 1994; Hanna and Smith 1992; Smith
1994; Sievenson e al. 1994). The allocation debate over Northern cod intensified as the
amount of fish available was reduced, and the conflict occurred in many geographic areas
and at many geographic scales, ranging from the intemational conflict (Sullivan 1989; Day
1995; Rowe 1993) to the intense domestic struggle between regions and communities
(Martin 1994; Steele et al. 1992; Vardy 1994; Maloney 1990; Govemment of

Newfoundland and Labrador 1987). D« i the jon of the h

resource increasingly became the major source of conflict throughout Atlantic Canada in
the years following the declaration of the 200 mile limit. Bitter and intense debates

between inshore/offshore interests, gear types, regional groups and provinces were part

of the process of ping a dfish plan. i , the all

debate in the late 1970s and early 1980s centred on; *“1) the general inshore/offshore
splits; 2) access to the Gulf of St. Lawrence by large trawlers based outside the Gulf and
3) inter-provincial rivalry between Newfoundland and Nova Scotia about the share of

Northem cod and where Northern cod catches should be landed” (Parsons 1993: 122).



To reduce the annual conflict and ad hoc decision making, the Government of
Canada developed a set of allocation principles which were designed to protect the interests
of the user groups. The allocation principle was one of several overall principles in the
annual groundfish management plan and stated:

Allocation of fishery resources will be on the basis of equity
taking into account adjacency to the resource, the relative
dependency of coastal communities and the various flect
seclors upon a given resource, and economic efficiency and
fleet mobility (Atlantic Groundfish Management Plan 1984).

‘These principles were designed to provide a basis for resource allocation decisions
during the 1980s; however, as this thesis will show, they were not always adhered to or
applied consistently on a regional basis. The lack of agreement between user groups on
major allocation issues resulted in such issues ending up “on the Minister's desk for
decision” (Parsons 1993: 157).

1t is also interesting to note that since the crisis of the early 1990s the *basic
principles” of the Atlantic Groundfish Management Plan changed to “guidclines™ in 1993

and two special clauses have been added.

XL  Adj in the insh ratios  for
particular stocks may be considered by the minister.

XIII.  Allocations may be made for special programs in
specific stock areas included within the Canadian quota
(Atlantic Groundfish Management Plan 1995).
Both of these measures have increased the power of the Minister of Fisheries and

Oceans and have led to a great deal of uncertainty with respect to future allocations.
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Chapter 4: Past Allocations of Northern Cod

It is apparent that the policles enunciated by the

Department of Fisheries and Oceans and expressed in the

Groundfish Management Plan's have been only words on

paper to be ignored or disregarded at will. (Steele et al

1992)

The purpose of this section is to document the allocation and catches of Northern

cod since Canada took management control following the declaration of the 200 mile limit
on January 1, 1977, up to collapse of the stock in the early 1990s, and the subsequent

ofa ium on i ing on July 2, 1992, During this

fifteen year period Northern cod was consistently at the centre of the controversy
surrounding Canada's management of Atlantic fisheries and was therefore subject to a
number of task forces, special studies, and publications with respect to its management.
In almost all cases the allocation of the: resource between regions, fleet sectors, gear types
and the splits between the inshore and offshore sectors were the focal points of these
reports. The allocations to various user groups and their resultant catch is given in
Appendix oneand shown graphically in Figure 4.1 and Figure 4.2,

These figures are a result of combining and manipulating the various data bases that
existand presenting these data in a form that addresses the stated objective conceming
resource allocation decisions,

Since the setting of the TAC impacts directly upon the allocation process, the first

section will review the scientific advice and TACs with respect to Northern cod. The
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second section examines the stated objectives and principles of allocation and is followed
by an overview of how the TAC was allocated by Canada to forcign nations and to the
domestic inshore and offshore sectors.
4.1  Setting the Total Allowable Catch

Following Canada's extension of jurisdiction, the adoption of the TAC as a means
for fisheries management posed a very difficult problem; TACs are set based on harvesting
a certain percentage of the total fishable biomass, thus it is essential that the size of the
biomass be known. This requirement led to a rapid increase in fisheries stock assessment
by the Department of Fisheries and Oceans in the post-1977 period. Since Canada did not
have a time series of research vessel surveys prior to 1977 and the Canadian offshore flect
had little or no presence in the Norther cod fishery before this date, the assessment of the
Northern cod stock in the 1977 to 1986 period was conducted by the Northwest Atlantic
Fisheries Organization (NAF0), Canadian scientists participated in the NAFO scientific
process and gradually acquired a time-series of Canadian research vessel surveys and
Canadian offshore catch 1ate data that enabled them to carry out their own assessments in
1987 (DFO 1988).

Unfortunately, during this transition period very optimistic resource projections

lead to intense pressure with respect to the future allocation of the Northern cod stock.

These projecti resulted in )l ions to foreign countries, allocations to the:
e P B

Canadian offshore sector and to new users from other regions. During the early 1980s it
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also became obvious that the inshore sector was not seeing an increase in the resource.
In fact the inshore fixed gear fisheries, a sector which had traditionally harvested 200,000
10250,000 mt. of Northern cod in the 1860-1960 period was unable to catch its 115,000
mt. allocation during the 1980s. Initially, the failure of the Northern cod stock to migrate
inshore was blamed on cold water (CAFSAC 1986) but the inshore failure worsened and
lead to the appointment of the Alverson Task Force on Newfoundland Inshore Fisheries
in August 1987, Also, in December 1986, the Newfoundland Inshore Fisheries
Association (NTFA) released a report it had commissioned by fisheries scientists at
Memorial University of Newfoundland. The Keats Report raised very serious concerns
over the use of offshore catch rates in the estimation of biomass size and that the stock
biomass had been consistently over-estimated (Keats er al. 1986). The retrospective
analysis conducted by CAFSAC in 1988 illustrales the magnitude of the problem (Table
4.1). If Canada had known that in 1981 the TAC should have been 120,000 mt. instead
of the 250,000 mt. advised by the NAFO Scientific Council the TAC would not have been
setat 200,000 mt. The over-estimation of TACs in the early 1980s resulted in high levels
of exploitation through the allocation of non-surplus fish to foreign countries and the
allocation in excess of 100,000 mt. of Northern cod to the Canadian offshore sector. Both
of these decisions had a very detrimental effect on the traditional inshore sector.

In allocating the Northem cod TAC, the inshore sector was accorded first priority;
“the inshore allocation is taken off the top (ie. the inshore sector gets the first slice of the
pie)” (DFO 1989). However, in reality, the inshore sector never received its share. For
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example, in 1989 when scientists discontinued using offshore catch rates and recommended
a TAC of 125,000 mt. the Minister of Fisheries and Oceans set the TAC at 235,000
tonnes. This resulted in a catch of 254,000 mt. with Canadian and foreign offshore
mobile gear vessels catching 150,555 mt.. Not surprisingly, the inshore fishery failed to
harvest its allowance, but through increased effort, smaller mesh sizes and moving further
from shore it managed to catch 102,869 mt. of fish, much of very small size (CAFSAC
1992: 19). The small size was also evident in offshore catches.

Whiic the setting of appropriate TACs and the interaction between science and
fishermen is critical to future management (Finlayson 1994), it is nat the subject of this
thesis. Yet, the fact cannot be ignored that the level of the TAC indirectly affects the
allocation process especially when stocks are over-exploited and at low levels of
abundance. Under such circumstances mobile gear vessels are able to maintain catch rates
by hunting for fish while passive fixed gear catches invariably decline. The role of

issues were highli inan

scientists in settiig TACs and the implications for
address by Mr. Cabot Martin at the 1994 annual meeting of the Ame.ican Fisheries
Society:
If the cod comes back every inshore fisherman knows that FPI and
National Sea will be back, too. But this time we know the fatal
consequences of a half-fought battle; this time we will be ready; and

this time, if God gives us a “this time”, I hope to see more fisheries
scientists on our side of the barricades (Martin 1994).

44



4.2 Foreign Allocations and Overfishing

The declaration of the 200 mile Exclusive Economic Zone (EEZ) on January 1,
1977 was expected to bring about an end to the over-exploitation of the Northern cod stock
by foreign fleets. However, foreign harvests of Northern cod have continued and even
increased during the 1980s. Foreign catches are of two types; those occu:ring within the
Canadian EEZ through bilateral agreements with Canada, and those occurring outside of
200 miles in the area known as the “Nose of the Bank”. Canada's management of the
Northern cod fishery since 1977 has always been a fine balancing act of allocating
resources inside the zone in return for market access and/or cooperation in not fishing
outside the zone. The allocations to foreign countries inside the 200 mile limit, the
subseguent catch and the “illegal” catch outside the zone in the 1977 to 1991 period are
shown in Figure 4.3. The allocation and catches by country are given in Table 4.2. The
foreign allocations inside the Canadian zone was a very controversial issue with respect
to Northern cod in the late 1970s and early 1980s as Canada took responsibility for the
management of the Northern cod stock (Parsons 1993; Harris 1990). In 1977, Canada
extended jurisdiction but “treatcd 1977 as a transitional year. Accordingly, it adopted the
TAC and national allocations agreed to in ICNAF during 1976" (Parsons 1993: 244)
therefore, foreign countries were allocated 90,000 mt. of the 160,000 mt. TAC. In

retrospect, the TAC for 1977 at the F,, level of fishing montality should have been only
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45,000 mt. (CAFSAC, 1987). Thus in the foreign

fishing at twice the desired level of fishing mortality.

During the 1977 1o 1980 period the “surplus” allocations of Northemn cod
decreased from 90,000 mt. to 25,000 mt. and by 1981 increasing Canadian effort meant
there was no longer any “surplus”. In the 1981 to 1987 period Canada allocated non-
surplus amounts of Northern cod to foreign countries in return for market access and
cooperation in conservation of straddling stocks and highly migratory species such as
salmon (Sullivan 1989, Parsons 1993, Day 1995). During the early 1980s the euphoria
of the projected growth of Northern cod stock began to dissipate as the inshore sector
consistently failed to harvest its allowance of 115,000 mt. The TACs, which were
projected to grow to 400,000 mt. at Fy,, peaked at 266,000 mt. and, in light of the
consistent overestimation of the biomass, should have been much lower.

The pressure to reduce non-surplus allocations to foreign nations increased as

Canada's offshore fleet began to harvest all of its ion (Kirby 1983). C s
during the 1982 to 1986 period, fishing outside of the 200 mile limit began to increase as
Canada no longer had the surplus resources to “buy” the cooperation of other nations.
The European Community (E.C.) was the main beneficiary of the non-surplus

allocations of Northern cod as the result of a long-term agreement (LTA) signed with
Canada on December 30, 1981 to extend to December 31, 1987,

‘This Agreement exchanged, inter alia, quotas in Canadian waters

for E.C. vessels for tariff quotas at reduced rates for fish products

of interest to Canadian exporters. An integral part of the LTA was
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that Canada gave the E.C. catch quotas of non-surplus Northern cod
from within the Canadian zone on the understanding that E.C.
member nations would not fish for this species or NAFO managed
stocks outside the 200 mile limit beyond the quotas set by NAFO
for the EC (Sullivan 1989: 127).
‘This attempt to buy cooperation failed and the problem of overfishing the Northern
cod stock outside of 200 miles escalated during the 1982 to 1986 period (Parsons 1993,
Lear and Parsons 1993, Sullivan 1989). 1985 proved to be a critical year for Canada's
foreign allocation policy when oceanographic conditions caused an unusual abundance of
fish to occur outside the 200 mile limit on the Nose of the Bank. Having harvested its
share of the LTA inside the zone, the Federal Republic of Germany began fishing outside
the zone and harvested 15,000 mt. of Northern cod in cxcess of its quota. The following
year Spain and Portugal, which had consistently overfished their allocations, joined the
European Community (Lear and Parsons 1993). Unfortunately, the harvesting capacity
of the Spanish and Portuguese fleets could not be accommodated within European waters
and the exclusion of the Spanish from other areas such as Namibia meant that the Spanish
and Portuguese targeted the unprotected area outside of Canada's 200 mile limit (Day
1995). This led the E.U. to consistently use the “objection procedure” at NAFO. In
essence, this allows any member not agreeing with its quota to “object” and set its own
unilateral quota. In the case of Northern cod, the E.C. used the objection procedure
continuously from 1986 to 1992. Despite the fact that NAFO agreed to a moratorium on
fishing cod outside of 200 miles in 3L, the E.C. set unilateral quotas for the 1986 to 1991
period for a total of 346,360 mt, while reporting to NAFO a calch of 206,123 mt. for the
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same period. Canadian estimates place the catch at higher levels, for example, in 1991
the E.C. reported a catch of 22,835 mt. of Northern cod whereas the Canadian estimate
was 41,900 mt (CAFSAC 1992).

In summary, Canada initially began a phase-out of foreign vessels through surplus

(though ively these ions were not truly surplus) in the late

1970s and during the early 1980s Canada tried to use non-surplus allocations of Northern
cod to get other nations to limit their catches outside of 200 miles. The 1986 to 1992

period resulted in increased conflict with the European Community, and the overfishing

outside of 200 miles i i ing Canada's ion of a ium on
Northern cod on July 2, 1992 an agreement to respect the moratorium was reached with
the European Community.

‘The only allocation of Northern cod to foreign countries since the expiry of the
LTA in 1987 has been to France. In order to get France to agree to a boundary settiement
in area 3Ps the Government of Canada granted France an allocation of Northern cod

the strong ition of the fishing industry and the Government of

Newfoundland and Labrador. In the words of then Premier, Brian Peckford, “They sold
the shop!”
4.3 Inshore Allocation

The history of the inshore sector was essentially the history of the Northem cod

fishery up until the development of foreign factory freezer trawlers in the 1950s. The
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inshore sector operated on a seasonal basis using passive fixed gear which exploited the
cod stock during its spring and summer migrations to coastal waters. The calch was
subject to annual variations but in the 1850 to 1950 period usually ranged between 200,000
to 300,000 mt. (Lear and Parsons 1993, Harris 1990). With the expansion of the foreign
offshore effort in the 1950s and 1960s total catches soared to 810,000 mt. in 1968. By
1974, the inshore catch plummeted to 34,000 mt. as the result of the stock collapse. The
declaration of a 200 mile limit meant that the historically dependent inshore sector, and
the communities which were nearly totally dependent upon the Northern cod stock, finally
had hopes of renewed control of the resource, and expansions were made in both the
harvesting and processing sector to reap the economic benefit of a rebuilt Northern cod
stock.

The concept of first priority in allocation of the TAC to the inshore sector was
repeatedly stated in the 1977 to 1980 period with, then Minister, Romeo LeBlanc stating
the following with respect to Northern cod allocations:

I have a clear bias for the inshore fisherman, not because of some
romantic regard, not because of his picture on the calendars, but
because he cannot travel far after fish, because he depends on
fishing for his income, because his community in turn depends on
his fishery being protected (Parsons 1993: 123).

Subsequently, the Department of Fisheries and Oceans released resource projections
for the Northem cod stock which forecast 1985 landings of 400,000 mt. at F,, or 350,000
mt. if an exploitation rate below F,,, were adopted (DFO 1978). This stock was projected
to be the major growth area for all Atlantic Canada and offshore vessels, displaced from
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the Gulf, were subsidized to fish for Northern cod in 2J+3KL. Meanwhile, at the special
Government - Industry seminar on the management and allocation of Northern cod in
August 1979 the then Minister of Fisheries and Oceans, the Honourable James McGrath,
stated that:

the Northern cod were the staff of life to the people of Northeast

Newfoundland and Labrador...that the policy of the government

was that the inshore fisherman had first call on this resource (Lear

and Parsons 1993: 66).

The paper on the utilization of Northern cod presented at the seminar estimated that
the inshore sector would be able to harvest only 230,000 mt. and therefore based on the
350,000 mt. which would be available in 1985, 120,000 mt. would be available to the
Canadian offshore sector and foreign nations through bilateral agreements (DFO 1979).
With respect to allocation the seminar concluded that

The first and overriding priority in allocations is to the inshore
sector. The consensus from the seminar participants was that two
thirds of the TAC of Northern cod should be set aside as an
allowance for the inshore fishery (DFO, 1979).

The Province of Newfoundland disagreed with the decision to introduce new users

and argued that
The inshore could and should take up to 85% of the Northern cod
catch and that any residual should be taken by Newfoundland based
offshore effort to supply resource short plants in Newfoundland
(DFO 1979).
Both positions assumed a stock capable of supporting a 350,000 to 400,000 mt.

TAC by 1985. Given the euphoria associated with gaining control of this vast resource,
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the allocations of 25,000 mt. per year to foreign countries and 120,000 mt. per year to
new entrants in the form of Canadian offshore wetfish trawlers were not initially seen as

aproblem. However, the stock projections were revised and the

fact that the inshore sector was unable to catch its allowance of 115,000 mt. during the
early 1980s meant that increases in the TAC went to the Canadian offshore sector. The
result was that the inshore sector, which was promised first priority in allocation and were
supposed to get two thirds of the TAC was, by 1986, receiving only 43% of the TAC as
an allocation and, due to the low level of the stock and foreign harvest outside 200 miles,
was accounting for only 26% of the total catch (Appendix One). During the 1982 to 1988
period the inshore sector faced repeated catch failures and hired their own scientist to
argue that the TAC was not realistic. The dramatic shift in the scientific advice which
resulted in a recommended TAC of 125,000 mt. at Fo, for 1989 (CAFSAC 1989) would
have permitted only an inshore fishery if the scientific advice and the allocation policics
had been followed; however, the TAC issuc became very political and the final 1989 TAC
was announced by the Minister of Fisheries and Oceans at 235,000 mt. down from
266,000 the previous year and with all the cuts borne by the offshore sector. The inshore
fishery caught 95,000 mt. in 1989 or 37% of the total catch of 254,000 mt. The TAC for
1990 was set at 199,282 mt. with the cuts again borne by the offshore sector, however,
the TAC far exceeded the advice of the DFO scientists, the Harris Panel or the level that

the stock could sustain (Steele ef al. 1992: Hutchings and Myers 1994; Martin 1995).
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‘The 1991 to 1993 TACs were set on a three year plan which would see the TACs
gradually reduced symbolically from 190,000 mt. in 1991 to 185,000 mt. in 1992 and to
180,000 mt. in 1993. Again these TACs were of political origin and did not reflect the
scientific advice or the long standing commitment of priority allocation to the inshore
sector (Steele e al. 1992: Martin 1995). The allocation and catches of the inshore fixed
gear sector are given in Appendix one and shown graphically in Figure 4.4. Given the
retrospective error in setting TACs in the early 1980s and the political TACs of the 1989
to 1992 period, it is clear that despite the promises and priorities, the inshore sector never
became the beneficiary of the “recovery” of the Northern cod stock associated with the 200
mile limit. From 1977 to 1992 the inshore sectors allocation accounted for 50% of the
total accumulative TACs and the inshore fixed gear catch was only 42.5 % of the total
catch of Northern cod. In hindsight, the consistent failure of the inshore sector and the
fact that its catch in the 1977 to 1991 period averaged only 89,000 mt. should have been
sufficient evidence to seriously question the health of the Northern cod stock. Despite
new technology, better vessels, better gear and new modern processing facilities, the
inshore sector which traditionally caught 200,000 to 300,000 mt. could not catch its new
reference point of 115,000 mt! The percentage allocation to the inshore in the 1977 to

1991 period never reached the two thirds recommended by the Northern cod seminar in

1979 or the 85% by the p: ial g (Figure 4.5). It is also
worth noting that the 2/3 allocation was based on catching 230,000 mt. of the projected
landings of 350,000 mt. by 1985.
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In summary, the Northern cod stock never recovered to the point where the needs
of other users should have superseded the inshore's “priority allocation”. By the time the
biological reality became apparent, however, most of Atlantic Canada's offshore fishery
had become dependent upon Northern cod and the inshore sectors concems and demands
were either ignored or treated the same as those of the growing number of other users
competing for their share of the Northern cod stock.

4.4 Offshore Allocation

Since the sector management plan applies to all inshore vessels <65 ft. and vessels
over 65 ft. operate on Atlantic-wide licences, all vessels greater than 65 ft. are considered
offshore for the purpose of this analysis. The allocation and catches for the various
offshore sectors is given in Appendix One and shown graphically in Figure 4.6, The
Canadian offshore sector consists of predominately mobile gear vessels (98% of total
offshore catch) using otter trawl technology to harvest fish in the offshore area, primarily
during the winter and early spring. This is the time when Northern cod form dense pre-
spawning and spawning concentrations. Prior to 1977 the Canadian offshore fleet had no
significant presence in the Northern cod fishery with catches in the 1960s and early 1970s
being in the range of 2000 mt. per year as a by-catch in the flounder fishery in 3L

(Parsons 1993).
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At the time of the declaration of the 200 mile limit, the offshore sector, consisting
of mainly side trawlers from the south coast of Newfoundland and Nova Scotia, were in
the snidst of a rescurce crisis due to declines in their traditional fishing areas in the Gulf
of St. Lawrence. The Gulf redfish and cod stocks upon which this flect and their plants
depended had collapsed and the resultant low TACs were not capable of accommodating
both Gulf-based and non-Gulf-based users. The inshore sector in the Gulf of St. Lawrence
argued that they were capable of catching all the TACs in the Gulf despite the fact that the
offshore vessels from the South coast of Newfoundland and the Scotian shelf for the
previous decade harvested 60% of their catch in the Gulf. The “solution” to the
overcapacity problem in the Gulf was the Northern cod stock off the Northeast coast of
Newfoundland and Labrador which was projected to grow rapidly (DFO 1978). The 1977
Atlantic Groundfish Management Plan was the first by Canada and “attempted to address
the problem of resource shortage in the Gulf by pushing the more mobile Nova Scotia and
Newfoundland-based trawler fleets out of the Gulf and encouraging the Gulf based
offshore trawler fleet to fish outside the Gulf" (Parsons 1993: 120).

In announcing the 1977 plan, the Hon, Romeo LeBlanc stated that the Gulf-based
“intermediate and small boats, more than 10,000 of them, had only limited range. Hence,
the large trawler fleet had the duty and opportunity of going further afield". In fact, the
Government of Canada subsidized the offshore sector to fish for Northern cod in the late
1970s because of the uncertainty with respect to the viability of Canadian vessels fishing
cod during the winter off the coast of Labrador; thus, the overcapacity problem in the Gulf'
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was solved by shifting the offshore sector out of the Gulf. In 1979 the non-Gulf-based
vessels' cod allocations in the Gulf were again reduced “in order to provide for adequate
fishing opportunities for existing vessels in the Gulf” (Parsons 1993: 125). Consequently,
the overcapacity problem was not solved, it was merely shifted from the Guif of St.
Lawrence to the Northeast coast of Newfoundland and Labrador where the resource
prospects were supposed to be better. This process of “shifting the burden” continued
throughout the 1980s as Northern cod became the solution to resource problems elsewhere
in Atlantic Canada.

‘The Canadian offshore sectors share of the Northern cod stock increased rapidly
from 11% in 1977 10 35% in 1981 and by 1986 accounted for 55% of the allocation (See
Appendix One and Figure 4.6). Because of the success of the offshore sector, a number
of new users and fleet sectors became 2 part of the Northern cod fishery in the 1980s with
new allocations to vessels in the 65 to 100 ft. class which were resource short on the

Scotian Shelf. The Kirby Task Force report ions resulted in ions to

a new class of “Scandinavian” longliners as named in the Kirby Report and also allocations
to the Resource Short Plant Program (RSPP); both programs were designed to catch fish
offshore and deliver it to inshore “resource short” plants on the Northeast coast of
Newfoundland which were seriously impacted by the “failure” of the inshore fishery.
Again resource-short plants elsewhere in Atlantic Canada were included in this program
which was expanded to ensure 25% of the total RSPP allocation went to plants outside of
Newfoundland and Labrador (Parsons 1993).
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The offshore sector's entry into the Northern cod fishery was the focus of the
Northern Cod Seminar in Corner Brook in August 1979, and the success of the offshore
sector in catching its allocations in record time resulted in increased quotas and the
introduction of an enterprise allocation program for mobile gear vessels greater than 100
ft. During the early 1980s it was difficult not to admire the success of the offshore sector
which was landing in excess of 120,000 mt. (250 million Ibs.) annually and which only
a few years earlier had required subsidies and incentives to fish the Northeru cod stock.
However, in retrospect, the offshore sector’s success was like admiring the pump without
knowing what was in the we!l (Leopold 1948).

The offshore catch rates on spawning concentrations were used by NAFO and DFO
scientists to calculate the Northern cod biomass and thus the TAC, however, this was
discontinued in 1987 when it became clear that the catch rate was a function of tcchnology
rather than an indicator of abundance (Keats et al. 1986; CAFSAC 1987). Thus, between
1980 and 1987 the offshore calch rate fed to TACs which were too high and, therefore,
increased the offshore share. The refusal of the Government of Canada to set TACs at the
stated management objective of Fy, in the 1989 to 1992 period also increased the share of
the offshore sector. During the 1980s it was apparent that the offshore sector received
special consideration due to its ability to catch its quota and employ a large number of
people while the inshore fixed gear sector fell into a cycle of inshore failures, make work

programs and a high dependence on Unemployment Insurance.
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Chapter 5: Impacts of Allocation Decisions

May concluded by stating he was unmsure such a
i Id work and that
the government must decide on whether or not there
shall be a population on the northern part of the east
coast of Canada (Dr. A. May, April 1982 memorandum
1o Kirby Task Force as quoted in Shrank 1995).

The allocation of fisheries resources creates an atmosphere of winners and losers
since the allocation of a ton of fish translates into economic value and subsequently social
benefit. In 1988 1,000 mt. of cod was estimated to create 17 person years of employment
in the inshore sector and to have a landed value of $460 per ton (DFO 1988). These
numbers will be used to conduct a preliminary assessment of the economic value and
employment associated with the allocation process. The spatial shift in the allocation of
Northem cod had impacts on the infemational, national, regional and local levels and these
impacts will be examined in terms of the shift in allocations and landings in the 1977 to
1991 period. A further evaluation of the stated goals and objectives in the allocation of
Northen cod will also be examined with respect o actual decisions since many of the
goals and objectives were based on socio-economic policy.

5.1 Stated Objectives vs. Actual Decisions

The stated objectives of allocation of the Norther cod stock are very clearly
captured in the management plans, ministerial speeches, press releases and reports of
special seminars during the late 1970s. The social and economic objective was to rebuild

the Northern cod stock for the benefit of inshore fishermen who were adjacent to the
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resource and historically dependent upon it. The inshore fixed gear sector was to be given
“first priority in allocation” or “first call on the fish". Basced on the allocations and catches
for the 1977 to 1991 period, it is obvious that this objective was never realized. In fact,
just the opposite occurred.

1In 1977 an abrupt shift occurred in the spatial scale of management of the Northern

cod resource as a 200 mile limit enclosed the bulk of the resource for Canada and shifted

from the i it to the national scale. Unfortunately, this

occurred simultancously with severe resource shortages in the Gulf of St. Lawrence and

alsoat a time of overly optimistic resource projecti ing a major increase in the
Northern cod stock toa TAC of 400,000 mt. at Fy, (DFO 1978) which was the basis for
allocations to the Canadian offshore sector and foreign countrics, These error-laden

projections were also the basis of the i and

between 1977 and 1988. Since the Northem cod stock was going to grow to allow a TAC

of 400,000 mt. by F,, 1985 (350,000 mt. at a lower exploitation level), it was seen as a

. Itwas esti d that the inshore sector would only be able
to harvest 230,000 mt. or roughly two thirds of the TAC and, therefore, a minimum of
120,000 mt. would be available to new Canadian users and forcign flects (DFO 1979).
The allocations were made to the Canadian offshore sector and foreign flects on the basis
of these projections. When the fish failed to materialize in the inshore scclor, the first
reaction was to explain it as a seasonal fluctiation brought about by cold water or
abundance of capelin offshore (CAFSAC 1986). This was generally accepied because the
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Canadian offshore sector and foreign vessels had no problem catching their allocations.
In retrospect, based on the revised TACs provided by CAFSAC (Table 4.1), the TAC at
Fy, in the 1977 to 1992 period would never have been high enough to have allowed
allocations to the Canadian offshore sector or foreign fleets,

The biological impact of the i was signil since the

objective was to achieve a spawning biomass of 1.2 million metric tons to ensure the long-
term viability of the resource (DFO 1989). Initially, following the extension of
jurisdiction considerable rebuilding occurred. However, over-exploitation from the early
1980s to 1992 resulted in very little if any rebuilding and eventually lead to collapse of the
stock (Figure 5.1). If there had been adherence to the stated goals and objectives of the
late 19705, this over-exploitation would not have occurred since the inshore sector would
not likely have been able to exert enough fishing pressure to cause the stock to decline.
52 Economic Impacts on Fleet Sectors and Regions

The social and economic impact of Canada's allocation decisions on the inshore
sector  was also severe. Between 1977 and 1991, 317,202 mt. of Northern cod was
allocated to foreign nations. The subsequent total foreign catch of 546,997 mt. translates
into 9,299 person years of employment and $251,700,670 of landed value in 1988 dollars
Table 5.1). Likewise, the Canadian offshore sector was allocated 1,327,835 mt. and
harvested 1,286,187 mt. which equates to 21,865 person years of employment and

$591,838,948 landed value in 1988 dollars.
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Obviously, the inshore sector would not have received the entire amount of the value or

with the ions to other nations or the Canadian offshore

sector, But i ing the potential availability of fish, the ions to other

sectors contributed to a poor inshore fishery in the 1980s, one characterized by catch
failures, make work programs and abuses of the Unemployment Insurance Program.
Despite the stated goals and objectives, other regions of Atlantic Canada with more diverse
economies and countries on the other side of the Atlantic received a greater combined
benefit from Canada's management and allocation of the Northern cod stock than did the
inshore fishermen in the coastal communities adjacent to and historically dependent upon
the resource.
5.3  Spatial Shift in the Distribution of the Landings

In addition to sharing the economic and employment benefits between sectors, the
allocation process also directly affected the geographic distribution of the Northern cod
landings. The concepts of adjacency and historic dependence of fleets and coastal
communities, while written into the groundfish allocation principles, were ignored (Steele
eral. 1992). From 1977 to 1991 a significant geographic redistribution of Northern cod
landings was evident. Figure 5.2 illustrates the changes in redistribution of Canadian
landings of Northern cod between 1978 and 1988. The increased levels of landings in
Nova Scotia and the South coast of Newfoundiand were the result of the allocations to the

Canadian offshore sector. Between 1977 and 1991 Nova Scotia received 273,358 mt.



Source: DFO Statistics 1978 - 1988, St. John’s, NF.

Figure 5.2: Regional Distribution of Northern Cod Landings 1978 & 1988
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of Northern cod which equated to 4,647 person years of employment and a landed value
of approximately $126 million dollars (Figure 5.3) despite the fact Nova Scotia was
neither adjacent to nor historically dependent upon the Norhern cod resource.
Meanwhile, communities on the Labrador coast and the Northeast coast of Newfoundland,
which had been built on the basis of hundreds of years of harvesting Norther cod, were
no longer major players in the Northern cod fishery (Figure 5.4). The fact that by 1988
there were no communities in 2J or 3K in the top 15 landing ports was the result of
increased allocations to the offshore sector.

The allocation of cod to the Newfoundland offshore sector resulted in ncarly year-
round employment to communities with offshore plants such as Ramea, Burgeo, Gaullois,
Grand Bank, Fortune, Harbour Breton, Marystown and Amold's Cove. Likewise, on the
Northeast coast, communities with offshore plants such as Catalina, St. John's, Trepassey,
Harbour Grace prospered, with total landings of up to 80,000 mt. per year. While the
economic value of Northern cod to these communities cannot be ignored, it must be
remembered that most of these communities and their fish plants were not built on the
basis of the Northern cod resource and had been historically dependent upon the cod and
redfish stocks in the Gulf (4RST) and on St. Pierre Bank (3Ps) and the cod, haddock and
flounder stocks on the Southern Grand Banks (3NO). The expulsion of the offshore flect
from the Gulf in 1977 led to the first offshore allocations of Northern cod, with the

Federal Govemment subsidizing the fleets to fish in the North. Subsequently, the failure
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of NAFO to manage the straddling stocks on the Grand Banks (Rowe 1993; Day 1995)
resulted in the further decline of the traditional resource base of the offshore fleet during
the mid-1980s to the extent that the Newfoundland offshore sector became almost totally
dependent upon Northern cod by the late 1980s. Thus, when faced with a recommended
TAC of 125,000 mt. in 1989, the then Minister of Fisheries and Oceans stated “I can't
close down entire communities or regions of Atlantic Canada”. In essence, the allocation
decisions of the late 1980s were not about sharing a growing resource, they were instead

focused on securing access to and maintaining shares of a declining resource. In effect,

the G of Canada's politically-motivated setting of the TAC through the 1989 to
1992 period was in effect “robbing Peter to pay Paul”. Since there were no new fish to
allocate, there was no alternative but to keep the offshore allocations in place by artificially
inflating the TAC while at the same time doing nothing about the unregulated foreign
harvest outside of 200 miles.

In summary, the benefits of the limited growth in the Northern cod stock in the
post 1977 period were not allocated to the inshore sector which had traditionally depended
upon this resource for survival. In the 1977 to 1991 period inshore communities

throughout Labrador and the Northeast coast of Newfoundland survived on make work

projects and special assistance programs while the ions decisions of the
of Canada resulted in 4,647 person years of employment in Nova Scotia and even greater
benefits to offshore communities, primarily on the south coast of Newfoundland, which

received in excess of 17,000 person years of the
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to foreign countries and the uncontrolled harvest outside of 200 miles combined to a total
catch of Northern cod by foreign nations which equates to 9,299 person years of
employment.

A review of past actions taken and the conscquences of those actions, however
unintended, are critical factors in the formulation of future goals for fishery management.
The failure to adhere to stated goals and objectives with respect to the priority of the
inshore has resulted, at least in the near term, in the commercial extinction of the major
fish resource in the North West Atlantic and the economic failure of hundreds of rural
communities in North eastern Newfoundland and Coastal Labrador. Ironically this was
predicted by Dr. A. May in 1983 when he stated that “the government must decide on
whether or not there shall be a population on the northern part of the cast Coast of Canada
(Shiank 1995).
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Chapter 6: Factors in the Future Allocation of Northern Cod
6.1 Statements of Goals and Objectives 1977 to 1992

The statement of goals and objectives is an essential part of natural resourc:
management. Clearly defined goals and objectives are uncommon in fisheries management
(Barber and Taylor 1990). When goals have been stated, they have been very general and
refer to objectives such as best use, rationalization or conservation. These goals are “good
for public relations and political gamesmanship but are difficult as use in effective rational
management” (Barber and Taylor 1990: 366).

Unlike many fisheries resources the Northern cod stock was to be managed on the
basis of a number of stated goals and objectives which included the biological goal of
rebuilding the spawning biomass to 1.2 million metric tonnes (DFO 1989) (see Figure
5.1), and social and economic goals such as allocating the inshore fishery two thirds of the

total catch, an estimated 230,000 of the projected 350,000 mt. TAC (400,000 mt. at Fy;)

(DFO 1979). U y, these bi ical and soci ic goals and

were never realized or adhered 1. In fact, there is considerable evidence of goal

as other objecti: ion priority to the inshore and stock

rebuiiding. In order to examine the time period in detail, an eval“ation of the TACs ~nd
major reports such as the DFO Northern Cod Seminar, the Kirby Task Force, the

Alverson Task Force and the Harris Panel was conducted. It is proposed that the fisheries
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allocation/management process for Northern cod in the 1977 to 1992 period can be viewed

in three distinct phases;

Y]

2

3

Euphoria Phase: 1977 to 1981

- Very optimistic resource projections.

- Phase out of foreign fleets.

- Statements of priority allocation to the inshore.

- Workshops on how to share the future catch of 350,000 to 400,000 mt.

- Resource problems in Gulf were addressed by the growing Northern cod
stock.

Uncertainty Phase: 1982 to 1988

- Offshore crisis and restructuring with in excess of 100,000 mt. of
Northern cod allocated to get enterprise allocations in place.

- Sector i to restrict of vessels <65 ft.

- Inshore fishery consistently failing to catch its 115,000 mt. allocation.

- Scientific advice less optimistic but still projecting growth.

- DFO Science used to explain the failure of the inshore fishery.

- Alverson Task Force on failure of inshore fishery.

- Offshore continues to land its quota and report incredible abundance of
fish on the offshore banks.

- Larger inshore vessels begin to move offshore to areas such as the Virgin
Rocks.

- Traditional inshore adapts gear and effort to harvest 70,000 to 80,000 mt.
per year, however, much of the catch is small fish.

Crisis Phase: 1989 to 1992

- January 1989 - Scientific advice for a TAC of 125,000 mt. in 1989 down
from a TAC of 266,000 mt. in 1988.

- Stock at low level with low levels of recruitment.

- Offshore contends stock is okay.

- Inshore agrees with scientists.

- DFO sets TAC for 1989 at 235,000 mt. the tota! catch is 253,000 mt.

- Inshore sector (NIFA) takes DFO to court to stop offshore harvest and
loses.

- Harris Panel reviews science and the stock and confirms the low level of
biomass.

75



- 1990 TAC set at 200,000 mt.

- There is a 3 year plan of TACs for 1991-93 of 190,000, 185,000, and
180,000 mt..

- Stock collapses with small fish taken by all sectors.

- Offshore fails to catch its quota.

- Fishery closed on July 2, 1992.

‘The statements of goals and objectives for Northern cod were all made during the
Euphoria Phase (1977 to 1981). However, the actual allocation decisions significantly
departed from the intended objectives as a result of the resource crisis in the Gulf, bilateral
arrangements with foreign countries and restructuring of the offshore sector. During the
uncertainty phase (1982 to 1988) the TAC remained stable and therefore the allocation
process was relatively problem-free with the major issue of contention being the
determination of the size of the stock, the failure of the inshore fishery and access by other
regions (Keats er al. 1986: CAFSAC 1986: Alverson 1987; Government of Newfoundland
and Labrador 1987). The goals and objectives and, indeed, the principles of allocation
were also ignored as was evident in the quota increases to the Canadian offshore sector,
the middle distant fleet and the Resource Short Plant Program. At the same time, new
users such as Nova Nord were demanding allocations of Northern cod and permission was
granfed to National Sea Products to use a factory freezer trawler to harvest Northern cod
(Parsons 1993; Government of Newfoundland and Labrador 1985).

The crisis phase (1989-1992) is where the lack of adherence to goals and objectives

became blatantly obvious and ultimately manifest in the collapse of the resource and the

management process. In 1989, when faced with a recommended TAC of 125,000 mt.
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which was far below that required to satisfy the many demands, then Minister Tom Siddon
refused to accept the advice because of the allocation implications (and set an interim TAC
while the Harris Panel reviewed the situation). The 1990 report of the Harris Pancl
confirmed the scientific advice and rccommended a reduced TAC; this key
recommendation, which was the basis of the report, was not accepted by DFO. In the 3%
yeass following the advice for a 125,000 mt. TAC, the total cumulative harvest exceeded
700,000 mt. much of it being very small fish. Finally, the resource collapsed in June 1992
and the stock was closed to commercial fishing for a period of 2 years. The moratorium
has now been extended indefinitely. The primary cause of the problem has been that in
atime of crisis the Department of Fisheries and Oceans abandoned its own policies (Steele
et al. 1992).

6.2 Future Allocati Goals and Objecti

Prior to and since the moratorium there have been numerous statements of goals

and objectives for the and ion of Northen cod. The following

provides an overview of the stated allocation policies put forward in recent studies and

statements;

6.2.1 Harris Panel's Independent Review of the State of the Northern Cod Stock
Released in February 1990, the Harris Panel Report extended well beyond its

original terms of reference and examined the stock as a whole. In the area of resource

the Panel the




that the principles of adjacency and of essential needs be adopted as
a fundamental premise underlying quota allocations (page 6,
Executive Summary),

the Panel also identified the need for goals in the fisheries management process and
recommended:

19 Thal the Govemmem of Canadz should carefully re-examine its

and ic goals in respect of the
fisheries to ensure that they are clearly defined, internally
consistent, and attainable.

While the recommendations were general, the text of the report was much more
specific with respect to allocation:

It is still apparent that we should draw a distinction bctwecn

ditions of stock which all for
access can be met and conditions of stock depletion when no need
can be wholly satisfied. In the Newfoundland context, it would
seem iate that first for access should
in all cases go the communities contiguous to the resource and
whose survival is historically dependent upon it. In such
circumstances it might well be appropriate to consider the adoption
of a doctrine analogous to the Hague Preferences.... to take into
account the vital needs of local communities particularly dependent
on fishing...(Page 40-41).

6.2.2 Dunne Report on the Implementation of the Harris Panels Recommendations

The Dunne Task Force was established in June 1990 to ensure the implementation

of the Harris Panel's i ‘The Task Force ions with respect
to resource allocation were as follows:

Allocation priority to the inshore sector.

Historical dependency and adjacency to be priorities in future allocations.
Allocation of future quota increases to more selective gears.

‘We recommend that the list of goals proposed here be taken as a minimum
starting point for further discussion with industry.
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6.2.3 Government of Newfoundland and Labrador - Changing Tides
The Government of Newfoundland and Labrador detailed its position on the
allocation of Northern cod in 1993 in its Changing Tides document:

Clearly defined fisheries allocation principles must guide fisheries
management, and adjacency to the resource and historical
dependence must be the underlying principles in resource allocation.

In the case of the 2J,3KL cod fishery, the Province holds firmly
that the traditional inshore fleet sector should receive, on an
allowance basis, priority in the management of this stock; and at a
TAC level below 100,000 tonnes the Province will support a by-
catch provision for the offshore fishery. The resource allocation
policy for this stock, should it exceed 100,000 tonnes, should be
guided by the federal/provincial puolic hearings process conducted
in those regions of the province which have had a presence in the
Northern cod fishery.

6.2.4 Cashin Task Force on Income and Adjustments

The Task Force on income and adjustments in the Atlantic fishery (Cashin 1993)
has made the following statement with respect to resource allocation:

Capacity reduction should be based on the principle that coastal
areas would maintain priority access to resources upon which they
have traditionally relied. For example, for northern cod there was
a traditional inshore allowance (for vessels less than 65 feet) of
115,000 tonnes. Principally, the harvesters for this were from
along northeast coast of Newfoundland and the coast of Labrador.
It is unlikely that there will be a directed offshore fishery for
northern cod in the future until the total allowable catch approaches
or exceeds the traditional inshore allowance (Cashin 1993: 40).
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6.2.5 Minister of Fisheries and Oceans
In a speech to the St. John's Board of Trade on October 11, 1995 the Honourable
Brian Tobin stated:
Now, I believe and I remain committed to the notion of a mixed
fishery with inshore, with mid-shore and with offshore sectors, but
I want to repeat an assurance 1've already given, and that is that, as
fishery resources rebuild, inshore fleets will be given first access to
those resources.
6.2.6 Summary of Current Allocation Goals

Based upon the preceding quotes the inshore sector should receive priority

allocation in the future. These stated goals and objectives reflect the same
views as those expressed in the late 1970s, however, the specific goals and objectives have
not been clearly identified except for those involving the first 100,000 mt. The questions
that remain unanswered include whether the Government of Canada will allocate Northern
cod to foreign nations in the future to control the fishery outside of 200 miles or whether
the offshore sector will be allocated Northern cod once the TAC exceeds 100,000 mt.; or
will exemptions to sector management allow inshore fishermen from elsewhere in Atlantic
Canada to access the inshore allocation once the fishery reopens.
6.3  Allocation and Capacity Reduction
6.3.1 *“Too many fishermen, chasing too few fish",

This is the often stated cliche to describe the Newfoundland inshore fishery and it
is estimated that upwards of 50% of fishermen must leave the industry (Cashin 1993).
However, in seeking a balance between the number of harvesters and the availability of
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the resource there are two sides to the equation (eg. number of fishermen and the amount
of fish). The Department of Fisheries and Oceans controls both sides of the equation
through its licencing policy and its allocation policy and, therefore, will decide the
balance. The rebuilding of Northern cod stock offers a series of choices as summarized
by Steele er al 1992:

It is necessary to discuss and plan for the level to which the

stock will be rebuilt, and at the same time determine how

the stock will be harvested and by whom. Otherwise,

projections about how many fishers.....are unwarranted

(Steele er al. 1992: 65).

‘Thus the rationalization or capacity reduction process can only take place after the
goals and objectives of resource allocation are agreed. For example, the inshore fishermen
in the 2J area of coastal Labrador have never exceeded the amount of fish available in and
harvested from area 2J; however, allocations to the offshore sector, foreign countries and
inshore vessels from other areas resulted in a reduced resource which could not meet their
economic needs. Therefore, the resource allocation issue is paramount lo the
rationalization exercise, especially on a regional basis.

6.3.2 Regional Balance

The proposed rationalization of the offshore and inshore sectors of the Atlantic
fishery must take place on a regional basis in line with the resource potential of each
region, otherwise the overcapacity problems will be addressed by allocation from one
region to another.  This “shifting the burden” is a major impediment to capacity reduction

since there is no commitment that making difficult decisions now will result in improved
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resource availability later. In fact, i over the past 15 years has clearly
demonstrated that allocations will go to arcas with the greatest demand or political clout.
‘The erosion of the sector management policy (Maloney 1990), lack of adherence to stated
allocation policies (Steele ef al. 1992), and the move away from allocation “principles” to

the more flexible ideli (Atlantic G Plan 1995) are all

preventing local and regional rationalization and creating great uncertainty in the industry
since there are no firm commitments with respect to future allocation.

6.4 National vs. Regional Allocation Priorities

‘The management of Northern cod over the past 18 years as a Canadian or national
resource continues to cause numerous conflicts between federal and provincial
govemments. The allocation issue has invariably been at the centre of these conflicts. The
‘Government of Canada has allocated Northern cod to foreign countries as part of bilateral
trade agreements in return for market access. It has allocated Northern cod to other
Provinces on the basis of projected growth in the resource and it has allocated Northern
cod to other sectors, regions and harvesting technelogies to the strong opposition of the
Government of Newfoundland and Labrador (Parsons 1993).

These conflicts will not go away and the solution appears to lie in clearly
identifying allocation objectives and goals so that each sectoral and regional share is

protected. The increasing demands for more local (Pinkerton 1989) or regional (Vardy
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1994) input are the result of the past ad hoc approach to management which resulted in
spatial shifts in resources between communities, fleet sectors, regions, provinces and
nations. In the words of the Cashin Task Force, “(Uhis is no way to decide the future of
coastal areas and the resources upon which they have traditionally relied’ (Cashin 1992:

65).



Chapter 7: Summary and Conclusions

The Governmenl of Canada should carefully re-examine its

and ic goals in respect of the
fisheries to ensure lhey are clearly defined, internally consistent
and attainable. (Recommendation 19. Harris et af, 1990:153)

7.1 The Future Management of Northern Cod
‘The most comprehensive overview of the Northern cod stock undertaken was the

“Independent Review of the State of the Northern Cod Stock” by Harris et al (1990). This

report recommended that goals and objectives be i for the future

of the northern cod stock and stressed that with respect to allocation, “the principles of
adjacency and of essential needs be adopted as a fundamental premise underlying quota
allocation” (Harris er al, 1990:6). The “Report of the Implementation Task Force on
Northern Cod" (DFO, 1990) completed later the same year stated that “the priority of
allocation access to inshore fishermen should continue” and that “the principle of historical
dependency and adjacency should be continued and guide future allocation decisions”
(DFO, 1990:14) and recommended that “allocation priority to the inshore sector” be a
socio-economic goal (page 15). Two points are worth noting: firstly, the priority of
allocation to the inshore should continue and principles of historical dependency and
adjacency should continue. The report uses the word continue as if the inshore was
receiving priority and the principles were being adhered to, yet the inshore share of the
catch in 1986 had fallen to 26% of the total. Secondly, the recommendation of priority

allocation to the inshore sector was made in October of 1990. Within months of receiving
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this report, the Minister of Fisheries and Oceans announced a three year management plan
for the Northern cod stock for the 1991-93 period of 190,000 mt, 185,000 mt. and
180,000 mt. which were approximately double the scientific advice. This resulted in the
inshore sharc of the allocation and catch being 61% and 47% respectively in 1991.
"The vast difference between the statements of theory and the quantitative reality

was the major problem in the allocation of Northern cod.

‘Throughout history, even when goals were articulated, they

tended to be very general with little specificity. Lackey

(1974) acknowledged that fisheries are managed on “soft

objectives” (goals) such as “best” or “wise” use. These types

of goals are good for public ielations and political

gamesmanship, but are difficult to use in effective, rational

management (Barber and Taylor, 1990:366).

The past management of the Northern cod stock was, with the exception of the

1979 report, devoid of any specific quantitative goals and objectives with words like
“priority” being used without any reference to amounts or percentages. Likewise, while
historic dependency and adjacency have been principles of allocation they were never
clearly defined. For example, adjacency means being in close proximity and it could be
argued that while Nova Scotiz is not contiguous to the Northern cod stock it may be
considered more adjacent than New Brunswick. Given the importance of these words in
the allocation debates, it is essential that they be defined and articulated clearly and
concisely. In future it is also essential that goals be stated clearly and concisely and also

in a quantitative manner which will enable an evaluation of the success in attaining the

goals and objectives.
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The Northern cod stock is but one of nearly 50 groundfish stocks managed in
Atlantic Canada, and the problems in its past and future management are inhcrent
throughout the Atlantic groundfish fishery. The December 1995 report of the Senate
Standing Committee on Fisheries entitled “The Atlantic Groundfish Fishery: Its Future”
states that

“What has been sorely lacking over the years is a larger,
clear and consistent conception of what federal fisherics
management policy should be accomplishing, and a strategy
on how to achieve those objectives....Tos many in the
industry believe that issues...especially those concerning
licencing and fish allocation...have been, over many years,
resolved by political means in favour of the morc well
organized and powerful industry groups.

The Senate committee goes on to recommend

The Committee recommends that the Dcpartment of
Fisheries and Oceans issue a clear vision stalement and an
explicit statement of fundamental and guiding principles for
managing the Atlantic fisheries, including clearly expressed
objectives with respect to employment in coastal
communities.

The Committee recommends that inshore fisheries have
priority access to the resources upon which they have
traditionally relied. The rules for re-opening fishing
grounds should clearly stipulate that in the case of
groundfish usually harvested by both the inshore and
offshore sectors, no offshore harvesting take place until the
inshore has fully recovered.  Offshore fisheries for
groundfish should be permitted to resume only after a
thorough consultation with inshore fishecrmen (Govt of
Canada, 1995, page 38).
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The Senate Committec’s’s report highlights the need for clearly stated goals and
objectives and makes strong recommendations with respect to future allocation issues.
7.2 Areas for Future Research

The study of fisheries resource management poses many potential research
questions especially in the arca of resource allocation. This thesis has examined allocation
decisions from a qualitative and quantitative perspective for the Northem cod stock and
cvaluated the management by comparing stated goals with the actual decisions. This
research begins to fill the research gaps identified in 1981 by Draper and, since Northern
cod is but one of the nearly 50 commercial groundfish stocks in Atlantic Canada, there are
significant opportunities for additional research, especially for stocks such as turbot which
is currently subject to intense conflict over allocations between nations and sectors and has
parallels with the Norther cod crisis of the 1980s.

From a spatial perspective, the impact of allocation decisions upon regions or
communities is a major area of applied geographic research. For example, by examining
the resource available to a region or community, geographers can assess the impact of
allocation decisions and identify issues which need to be addressed to ensure community

stability. The development of a methodological approach to regional or community

allocations and stability would have major signi; from an applied p ive in
terms of the rationalization of the current ity problems facing the fishing
industry.
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7.3 y and R d

‘The past management of the Northern cod stock can be described as a process of
“muddling through”. The biological and socio-economic goals were never clearly stated
and those that were, were neither adhered to nor attained. In Chapters 1-6 the problems
of fisheries management and allocation have been examined in the context of the Northern
cod stock. The stated goals and objectives were identified from Task Force Reports,
policy documents and other sources such as ministerial speeches and consistently reflect
a bias or preference towards the traditional inshore fishery scctor. The analysis of
allocations and catches over the 1977 to 1991 period reveals, however, a completely
different bias. The inshore sector never experienced the expected benefits from the
recovery of the Northern cod stock following the 200 mile limit because the stock did not
recover to a level which would have ensured a consistent inshore harvest at its historic
level of 200,000-250,000 mt. During the 1980s the consistent failure of the inshore
fishery resulted in numerous studies to explain why the codfish did not migrate to inshore
waters.  Yet, retrospective analysis of past biomass estimates and TAC's and the low level
of spawning biomass reveals the true reason for the failures as being the absence of
sufficient biomass. The entrance of the Canadian offshore fleet and the continued over-
exploitation by foreign nations also affected the inshore in terms of both allocation and
catches. Yet, the Department of Fisheries and Oceans consistently allocated the northern

cod resource in a manner which disregarded their own stated objectives of allocation and



ignored the complaints of inshore fishermen who stressed the fact that “you can’t catch it
twice".

The recent statements of the inshore sector’s priority access to the first 100,000~
115,000 mt. with any surplus being made available to the offshore sector and foreign
nations also reflects a degree of goal displacement since the reference point for the inshore
harvest has shifted away from the 1979 level of 230,000 mt.. This thesis has documented
the past allocations and catches in terms of the stated goals and objectives for the Northern
cod stock and provides a method of conducting hindsight evaluations of resource allocation
issues. ‘The shift in allocations and hence calches between sectors and also between
geographic regions is the source of turmoil, conflict and unrest in the management of
Atlantic Canada's fishery. The future resolution of such conflicts depends upon the
development and implementation of clear and concise goals and objectives in the biological
and socio-cconomic management of the resource. The Fisheries Resource Conservation
Council has begun to establish the criteria for future biological management of the fish
stocks, which will include goals and objectives in terms of biomass size, protection of
spawners and minimum fish sizes. Unfortunately, the identification of future goals and
objectives by the Government of Canada in the allocation of fish resources has not
happened to date.

‘This analysis illustrates that, despite stated goals and objectives, the allocation of
Northern cod from 1977 to 1991 resulted in a shift in access to resources from the

traditional inshore sector to the Canadian offshore sector and to foreign nations. Despite
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the inshore's “priority” it did not receive the projected benefit due to the lack of adherence
by the Government of Canada to its own allocation policy. In order to ensure that the
stated goals and objectives of allocation are adhered to in future, it is essential that they
be clearly stated and reviewed annually in terms of the actual catches.

Based upon its adjacency and historic dependence, the inshore sector must have sole
access to the Northern cod resource as it rebuilds.  The ability of the inshore sector to

employ large numbers of people will also i s bj

from a social and economic perspective, While there is considerable debate with respect
to the recovery time for Northern cod, it is essential that the priority of the inshore be “cast
in stone” and quantified before the fishcey =eopens, otherwise, the lobby from non-
traditional users will again result in the erosion of the inshore’s share. Given that
hundreds of small isolated communities throughout Labrador and the northeast coast of
Newfoundland are dependent upon the Northern cod stock for their economic and social

survival it is imperative that future and allocation not be a process of

“muddling through”.
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