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The early 1990s brought sweeping chang to the ways in which uses of the ocean are
governed in Canada. At that time, the federal government signalled its intention to move
away from the highly centralized heries management regime that it had employed in
the past. In its place, there emerged a comprehensive new ocean management regime that
was intended to encourage the developme of other ocean industries and bring Canada’s
domestic legislation into conformity with policy discours that had become
institutionalized through the Rio Earth Summit and subsequent N conferences. Most
prominent among these are: “sustainable deve >pment,” “the ecosystem approach” and an
emphasis on the active participation of “civil society” in environmental management.
This dissertation explores the ways in which this new policy approach has been engaged
with and, in some cases, contested y variously positio; 1 actors in eastern
Newfoundland. I argue that what are ost sibly global manager discourses are being
reshaped within particular localities in support of very different, and often
incommensurable, agendas. This suggests that ocean planning is not a value-neutral
enterprise, but a politically charged conversation, the outcom of which will have
significant and lasting ramifications for those living and working along the coast.
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corporations are expected to assume a more active role in managing themselves and their
interactions with the environment. In the wake of sweeping federal cutbacks, many of the
functions previously performed by vernment departments have been transferred onto
so-called “stakeholder groups™ and there has been a growing openness to the use of
public-private partnerships as mechanisms rough which to fund and implement research,
monitoring, and enforcement pr¢  ams.

Underpinning this new vision is the stated belief that users of particular
environments will take better care of their surroundings than distai managers possibly
could, since they have a material int st or “stake” in them. Furthermore, it is based on
the assumption that it is, in fact, possible to assemble a group of ir  viduals (most of
whom are unelected) who are capable of speaking on behalf of larger constituencies, and
who can work together to develop a common vision for the future. he position taken
here is that this simplistic model of society necessarily underplays e ongoing power
struggles between and within designated stakeholder groups, and I zely ignores the
historical dynamics of inclusion and exclusion that have determine which people are and
are not able to make legitimate claims to particular spaces, resources, and livelihoods.

With that point in mind, the remainder of this dissertation explores the ways in
which this new policy approach has been engaged with and, in some cases, contested by
variously positioned actors in eastern Newfoundland. I argue that what are ostensibly
global managerial discourses arc being reshaped within particular 1  alities in support of

very different, and often incommensurable, agendas. Ocean plannii I conclude, is not a







If the present growth trends in world population, industrialization,

pollution, food production, and resource depletion continue unchanged, the

limits to growth on this planet will be reached some time within the next

one hundred years...We cannot say with certainty hc much longer

mankind can postpone initiating d  berate control of his growth before he

will have lost the chance for control...The most probable result will be a

rather sudden and uncontrollable decline in both populatic and industrial

capacity (ibid: 23).

The group argued that the only hope was to work toward a lasting conomic and
ecological equilibrium” designed around the satisfaction of basic needs for all people
(1972: 24).

In response to these concerns, the governments of a number of industrialized
nations, including Canada, began to argue forcefully that new “global” strategies were
necessary in order to address critical environmental problems, mar  of which extended
across national borders (Elliott 1998). This idea was generally resisted by the
governments of many of the so-called “de oping countries,” especially those of rapidly
industrializing nations like China, India, and Brazil. All three expressed worries that they
would be asked to pay the price for the sins of wealthier and more heavily industrialized
countries by curtailing their own development aspirations. They a1 1ed that
environmental problems should not be exa ined in isolation from social and economic
concerns, and called for policies that would not significantly restrict existing financial aid
and development practices (Bernstein 2001).

Despite these disagreements, representatives of 113 nation. governments

converged on Stockholm, Sweden in 1972 for the “United Nations ‘onference on the






use of the “global commons” for the benefit of the world’s most disadvantaged peoples
(Bernstein 2001).

A very different view emerged from the ongoing meetings of the Organization for
Economic Co-operation and Development (OECD), whose memb: hip at the time
consisted primarily of countries in Western Europe and North America, but also included
representation from Australia, New Zealand, and Japan (Organization for Economic Co-
operation and Development 2005).” Instead of blaming economic growth, the OECD
countries stressed that many environmental problems could be linl 1 to unrestricted
access to natural resources and excessive population pressure in many of the world’s less-
developed regions. The organization called upon governments to privatize common
property resources in order to stimulate investment and to take ste] to reduce birthrates
in developing countries. Its member countries also strongly advocated the use of “market-
based,” as opposed to “regulatory™ approaches to address environr ntal problems. These,
they argued, would facilitate capital investment and create econon  growth, and this in
turn would generate more wealth with whi  to tackle environmental problems as they
emerged (Bernstein 2001).

This emphasis on firm prop« /rigl . and market-based strateg™ : is reflective of
a larger commitment to neoliber: sm in public policy which took = Id in many of these
countries during this period. Neoliberalism has strong affinities with classical liberalism,
which dominated political and economic thinking in Western Europe and North America

during the early decades of the twentieth century (Rose 1999; Cortner and Moote 1999;




Jessop 2002; Brown 2003; Boltanski and Chiapello 2005). At the . re of these positions
is the idea that “the optimizing efforts of self-interested entrepreneurs, efficiently
coordinated by self-regulating markets” will produce economic growth and lead to
widespread prosperity (Hartwick and Peet 2003: 188).

Faith in the central tenets of classic  liberalism began to be undermined by the
tumultuous economic period that followed the First World War. Market crashes in Europe
and North America in the 1920s and 30s respectively were taken as evidence of the
failure of classical economic theory to generate effective social and economic policies. In
this climate of uncertainty, many governments began to adopt Keynesian approaches,
which emphasized the need for stronger st : regulation to “steer” e market and enable
them to satisty key political objectives (Brown 1995; Mouffe 2000  After the Second
World War, these ideas led to the emergence of welfare state regin s in many
industrialized nations, which invested heavily in subsidies to healthcare, education, public
housing, and, in some cases, environmental conservation programs (Clarke 2000).

By the 1960s. however, ( icago Si 20l economists such as Milton Friedman
(1962), inspired primarily by the earlier writings by Austrian economist Friedrich von
Hayek (1944), began to argue for the withdrawal of the state from any of these arenas,
claiming that Keynesian interventions invariably lead to inefficiency and stifle individual
entrepreneurship (Mouffe 2000: Brown 2001). They took the view 1at state intervention
in the economy “disturbs the natural tendency for competition, specialization, and trade

to generate economic growth” (Hartwick and Peet 2003, 189, emphasis mine). Instead,







The report famously defined sustainable development as “develop znt that meets the
needs of the present without compromising the ability of future ge rations to meet their
own needs” (World Commission on nvironment and Development 1987: 43). In
opposition to the more radical conclusions of the Limits to Growth thesis, the WCED took
the view that economic growth and environmental conservation are not inherently
antagonistic, and should be understood as complementary. Rather an advocating the
curtailment of growth, their report stressed that continuing global  »nomic growth was
entirely possible, provided greater attention was paid to the desigr 1d export of “green
technologies” and the development of more “environmentally frier ly forms of
production and exchange, which could create economic growth wl e minimizing
environmental damage” (ibid.). The wealth generated through this -owth, the report
argued, could then be used to increase assistance to “developing ¢« ntries” in order to
help alleviate poverty, which it sented as the root cause of many of the most pressing
environmental problems. such as food. water. and energy shortages (ibid.).

The concept of sustainable development was soon formally incorporated into the
mandates of the World Bank, the International Monetary Fund, and the World Trade
Organization (Bernstein 2001). In each of  :se cases, economic incentives were
presented as the preferred route through which to encourage individuals and companies to
adopt more sustainable practices. Once again, the key ideas they emphasized were: the
establishment and/or clarification of prope ' rights in order to encourage capital

investment and give individuals and companies a greater sense of ownership; the
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promotion of export-driven growth; and the use of market mechanisms, such as tax
incentives, the “Polluter-Pays Principle™, d tradable pollution ¢ dits in order to
influence behaviour (ibid.).”

This ideological commitment to the view that the market could serve as the engine
through which to bring about a more sustainable future was also very much apparent in
many of the agreements signed at the United Nations Conference « Environment and
Development (UNCED) in 1992 (Hartwic  and Peet 2003). The R Earth Summit was
much larger than its predecessor in Stockholm twenty years earlier. It brought together
representatives of 178 countries, as well as more than 1400 non-government
organizations (Bernstein 2001). While the WCED report was resp«  sible for bringing the
idea of sustainable development to the forefront of the UN’s strate - for global
environmental governance, it was not unti] 1e Rio Summit that it became fully
institutionalized in international agreemen and national policies lliott 1998, Tsing
2001). The events leading up to the Summit led to the signing of international
conventions on climate change and biodiversity, as well as the Rio leclaration on
Environment and Development. a list of twenty-seven core princip 5 relating to
environment and development issues. Perhaps most significant of i was the adoption of
Agenda 21, a wide-ranging policy document that featured chapters n a variety of major
environmental concerns (United Nations 1992a).

The Rio Summit culminated in the establishment of the United Nations

Commission on Sustainable Development, which was intended to  ve the
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institutionalization of the sustainable development concept places 1 even greater
emphasis on the need for experts to dictate an appropriate course « action. He claims that
the idea of sustainable development is based on “the problematiza )n of global survival”
(1996: 51). The Earth is presented as a “fragile ball,” and all humans are called upon to
do their parts to protect it. The responsibility of prescribing exactly what course of action
must be followed in order to safeguard the calth of the planet, ho :ver, remains the
prerogative of First World professionals (Escobar 1999). Escobar (1996) has also
observed that sustainable development discourse tends to focus solely on conserving
those elements of the global environment that are “relevant to the functioning of the
(urban-industrial) system™ and neglects those that are not profitable (1996: 52). This
“economistic” perspective portrays nature solely in terms of its instrumental value. Seen
through this lens, environmental conservation is not a moral or political imperative, but a
means through which to exploit resources as efficiently as possible (ibid.).

Paying particular attention to recent developments in the w 1d’s oceans,
Steinberg (1999) has noted that the rise of sustainable development discourse has done
little to restrict the overexploitation of the seas. To the contrary, he argues that it has
actually facilitated the opening up of ocean environments throughout the world to a host
of new industries by underscoring the imp« ance of “rational” sci tific resource
management in balancing multiple uses of marine space. Steinberg observes that the rise
of sustainable development discourse has ushered in a new image of the ocean as a

“cornucopia of exploitable, but fragile resources.” Proponents of s tainable development,
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ordered has a very long history in many intellectual and religious traditions, the emerging
discipline of ecology provided it with heightened scientific legitimacy (Williams 1980;
Scoones 1999).

The ecosystem concept had a minimal influence on resource management
practices in the first half of the twentieth century, but it began to take centre stage in the
1950s and 60s (Scoones 1999). Building upon developments in mathematics and physics,
growing attention began to be paid to the idea that biological systems tend toward states
of relative “equilibrium” or “homeostasis” over time (McCay 1978; Kwa 1994; Scoones
1999; Lansing 2003). Similar developments took place within ecc  gical anthropology, as
works by authors such as Roy Rappaport (1968), Marvin Harris (1974), and Andrew
Vayda (1976) developed theories which e lained cultural systems as functional
adaptations to biological systems (McCay 1978; Orlove 1980; Netting 1982; Milton
1996).'"° These authors forwarded arguments about the relationship between nature and
culture that emphasized structure and stability, often to the neglect f process and change
(Orlove 1980; Netting 1982). " Nature was seen as having fairly predictable laws and
patterns that could be understood by e natural sciences. Culture, 1 the other hand, was
understood as a system through which human behaviour was regu  ed in such a way as
to allow local populations to make optimal use of their surroundin: . without exceeding
the capacity of those surroundings to support them (Orlove 1980;1 =t and Watts 1996)."

This emphasis on the balance between human and ecological syste ; was also clearly
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The growing willingness to acknowledge the inherent uncertainties that are
brought about by these complex dynamics has brought about sweeping changes in both
science and environmental management. A new “post-normal” sc:  ce is beginning to be
employed in situations where knowledge is incomplete but stakes e high (Ravetz 1999).
This trend has been characterized by a growing awareness of the need to consider larger
temporal and spatial scales and a heightened recognition of the im irtance of paying
close attention to the unique variab  at play in particular enviror ents (Scoones 1999).
There has also been an increasing reliance on new information technologies, particularly
new mapping and modeling techniques, w ch allow for the overl: ing of multiple
sources of data (Nowotny et al. 2002; Brosius 2003).

In place of the totalizing, “top-down” management models of the past, new
approaches have tended to emphasize the need to incorporate the knowledge of resource
users as a complement to conventional scientific modeling techniques (Neis 1992; Neis
and Felt 2000; Johannes et al. 2000; Berkes ct al. 2003; Murray et al. 2005; Menzies and
Butler 2006; Haggan et al. 2007). There has also been a growing consensus that managers
should devote more of their time¢ 1d resor es to trying to understand and influence the
beliefs and attitudes of resource us ; in an effort to reduce the ne  :ive environmental
impacts of human actions (Wallace et al. 1996; Mitchell 1997; Ostrom 1990; Grey 1999;
Coward et al. 2000; Caddy and Cochrane 2001; Drori et al. 2003; Ommer 2007). These
shifts have brought with them a he itened focus on the need to incorporate the insights

of social scientists into resource management. Such fields are incr singly being viewed
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critique of managerial patterns of authority (Montuori and Pursor 1996; Scarce 2000;
Bavington 2002; de la Mare 2005). Ingerson (2002) observes that the very notion of
ecosystem management implies that it is possible to force “the ger : of ecology back into
the bottle of science” (2002: 6). It suggests that complex systems = 1 be managed,
provided that better sources of data can be corporated into mana_ ‘ment models and
more effective mechanisms of enforcement can be implemented.

Borrowing from Bruno Latour (1986, 1987), Scarce (2000) points out that, even
with this new recognition of uncer aty, tI ecosystem concept must be understood as an
attempt to extend the engineering ideal of laboratory research to the broader world. He
notes that, far from ““discovering” the ways in which systems actu: y work, ecosystem
science necessarily creates the very systems it seeks to understand. Systems, he argues,
need to be understood as social constructs, since the very acts of defining their boundaries
and modelling their behaviour involve highly subjective processes of selection and
omission which necessarily shape the questions that are asked and the conclusions that
are drawn. He, furthermore, observes that 2 ecosystem approach depends upon the
belief that it is possible to break down cor  lex systems into their component parts in
order to study them and then reassemble that knowledge in orde1 ) gain a sense of how
those parts fit together. There is no guarantee, however, that this will produce an accurate
picture of how nature actually operates, much less an effective mechanism through which

to anticipate and adapt to future events (ibid.)

3]
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Some have pointed out that, while the ecosystem approach acknowledges that
complete control over biological systems may not be possible, it appears to shift the locus
of control onto social systems (Wallace et al. 1996; Scarce 2000; wington 2002). In the
face of chronic uncertainty, human beings ave come to be constr ted as the most
manageable element in a vast and complex human-environment system (Bavington 2002).
Several scholars have challenged the ecosystem concept for its tendency to downplay the
agency of individual actors, instead portraying them as predictable cogs in a larger social-
ecological machine (Sachs 1999; Anker 21 1; Bavington 2005). / ker notes that the
term ecosystem is derived from the Greek term oikos, which referred to the household, or
more specifically, the “mechanistic necessities” associated with running a household
(2001: 242). He draws upon Hannah Arendt (1958) who pointed out that this domestic
sphere was historically distinguished from e public sphere, or the polis, which was
associated with human freedom, creativity and engagement. Echoing Arendt, Anker
claims that, by subsuming all human action to the realm of oikos, the ecosystem concept
risks reducing most human actions to a deterministic “stimuli-response” system that
appears to leave little room for ingenuity or freedom (Anker 2001: 242-243).

1.3 Civil Society
The growing focus on the importance of public participation in ecosystem

management is reflective of a broader trend toward the formal involvement of “civil
society” in contemporary regimes of governance. Faced with budgetary cutbacks and

demands by citizens and corporations for greater input in shaping policy, many












(Lemke 2000). Rather than restricting his use of the word of ‘government’ to descriptions
of state bureaucracies, however, Foucault also invoked an earlier 1 ige of the term which
referred to any number of actions that are intended to steer or infli 1ce the conduct of
others (Gordon 1991). Jaeger explains:

..."governmentality” has involved shifts from a separation between public

and private forms of government (for example, in the state and the family)

to continuity between them, from the concern with control over territory

and law-abiding subjects to alternately disciplinary, pastoral, biopolitical

and liberal concerns with the condition, welfare and management of the

population; from legal regulation “from above” political subjects to

material regulation “from within™ the population and “through” living

individuals. As a result, traditional preoccupations of sovereign power

(decision-making authority, legi 1tion, etc.) have been overlaid by

concerns of (self-)discipline and surveillance on the one hand, and by

concerns of political economy and “liberalism” (that is, societal and

individual self-regulation) on the o er (Foucault 1991; 1997 a, b; 2000 a,b,

summarized in Jaeger 2007: 260).
Foucault was particularly interested in showing how it was that state power came to be
“governmentalized” over time. That is to say, how state practices came to depend
increasingly on administration and persuasion to achieve particular ends, instead of
relying primarily on the threat of force. This echoed the earlier writings of Gramsci who
also explored the relationship between the state and civil society, particularly the former’s
dual reliance on both coercion and consent (through the incorporation of “civil society”
into the state apparatus) in retaining hegen nic control over the pc ulace (Gramsci 1971).

According to Foucault, governmentality, unlike more overt Hrms of coercion, is

not necessarily repressive. Rather, it can be productive, in that its primary goal is to

manage, guide, and administer life. He contended that such interventions into the lives of
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quantitative and technological representations of the environment hich make it
increasingly possible for managers to delegate responsibility while continuing to “govern
at a distance” (ibid: 89)."* The second component is the creation of regulatory
communities. These are “new regulatory spaces within localities where social interactions
around the environment take form” (ibid: 6-7). Included among these are such things as
integrated management boards, stakeholder roundtables, and steering committees, all of
which ‘empower’ certain individuals to participate in the management process while
excluding others. These new institutional arrangements, in turn, play a key role in the
third component, “the constitution of environmental subjects — people who come to think
and act in new ways in relation to the environmental domain being governed” (ibid: 7).
Examining the history of forest regulation in Kumaon in Northern India, Agrawal argues
that, over time, there has been a adual dissolution of the once firm boundary between
state and community, as: ““...national and state governments are striving to make rural
populations accomplices...in their own control” (ibid: 14).

Also building on Foucar , severa -itics have noted that the recent focus on the
participation of civil society in environmental management carries an implicit assumption
that all perspectives can be accommodated through better information exchange. As a
result, there has been a tendency to underemphasize more challenging questions of power,
politics and history which have given rise to the present configuration of interests
(Cleaver 1999, 2001; Mikalsen and Jentoft 2001). In James Ferguson’s terms,

participatory planning bodies may serve as an “anti-politics machine,” strategically

31






sustainable development has been characterized by “a displacement of regulatory power
‘upwards’ to unelected and only partially responsible global governance institutions” and
this in turn helps to “relieve pressure on nation states and provide the thin regulatory
context for the smooth operation of global capitalism” (2004: xv). _peaking specifically
about ocean and coastal planning, Nichols as made the case that: “Integrated coastal
management is a regulatory instrument intended to reorganize coastal spaces and political
systems for the purposes of enabling investment penetration by st : and international
capital” (Nichols 1999: 390). This “decided bias in favor of more tensive state and
international investment,” she s 1ests, is likely to diminish the power of resident
peoples to have meaningful control over the ways in which the coastal environment is
used (ibid: 389).

Others have noted that the recent incorporation of the concepts of “community”
and “civil society” into policy discourse may be “precisely to have an organized
counterpart with which to negotiate” and a way to “keep local disruptiveness under
control” (Heyman 2004: 494), permitting “small, well-regulated doses of dissent as a way
of circumscribing and constraining more substantive challenges to these projects”
(Brosius 2003: 6). Castro (2004) asserts that:

...the participation process is not desi  2d...to empower the people or to question
the objectives of a project or program but instead, to explain to the people what
these objectives are and to ask them for the best way of achieving these objectives.
The end destination is not in question...The technical experts know the direction in

which the communities are to evolve, and public participation is to steer them in
that direction...” (2004: 201, 208).
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Since the 1970s, the Tragedy of the Commons thesis has faced severe criticism
from many social scientists (McCay 1978; McCay and Acheson 1 17; Feeny et al. 1990;
Ostrom 1990; Matthews 1993; Dyerand! :Goodwin 1994; Pink« on and Weinstein
1995; Rogers 1995; Apostle et al. 1998; Jentoft et al. 1998; Newell and Ommer 1999;
McCay 2001; Acheson 2003; Guest 2003; Walley 2004; St. Marti  2006). Most have
argued that “‘open access” and “common property” are not the san  and have accused
Hardin and his followers of assuming that all human beings are self-interested actors who
will only act in the interests of the ecosystem if they own it or are forced to do so through
government regulations. The result is a neo-Malthusian view that fails to take into
account the cultural constraints on resource use that have prevented many groups of
people from overexploiting common pool resources (Ostrom 199C  Some of these critics
have suggested that, as an alternative to privatization, governments should work to grant
new management responsibilitic  to entire communities of people. This has often been
accompanied by calls for the development of new institutional mechanisms, like “co-
management” (Pinkerton 1989; Ostrom 1990). Many have also been critical of the
tendency of fisheries economists to emphasize that there are too many fishers chasing too
few fish, while failing to adequately address the dramatic differen s in catching capacity
of different fishing technologies (Cadigan 2001). As a result, it has been suggested that
they have had a tendency to underplay the impact of destructive p1 :tices like bottom
trawling in destroying fish populations and damaging marine ecosystems (House 1988:

179)
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dynamics in reshaping the form taken by multilateral policy frameworks and other
“aspirations for global connection” when they touch down in particular localities.'® She
broadly defines friction as: “the vkward, unequal, unstable and ¢ ative qualities of
interconnection across difference” (2005: 4). She is very careful, however, to point out
that friction is not merely a synonym for resistance. While the particularities of the local
may indeed serve to impede the effectiveness of some managerial interventions, they may
also sometimes help to enable or I¢ timate new approaches to governing. In her words:
“hegemony is made and unmade through friction” (2005: 6). Tsing’s argument
underscores the importance of paying close attention to the importance of place and
historical contingency in shaping the ways in which seemingly “global” discourses are
received and in some cases reconfigured by particular people in p. icular places at
particular points in time.

The remaining chapters examine r 2nt efforts on the part “the Canadian federal
government to transform ocean spaces and coastal livelihoods in eastern Newfoundland
in order to make them, in Agrawal’s terms, “fit for modern government” (2005: 6). In
particular, they examine how the reforms that have come into effect since the closure of
the cod fishery in the early 199( have brought about a shift away -om the heavily
centralized “high modernist” management approach (Scott 1998)  at historically
characterized the planning of ocean activities and toward a neoliberal ocean management
regime, driven by exclusive access rights, complex systems science. and participatory

ecosystem planning. It also focuses on ways in which this new approar has been
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Taylorist fish processing plants, and scientific stock assessments. Finally, it explores the
social and ecological forces that prevented this dream of a fully modern fishery from
becoming fully realized.

Chapter 5 looks at the changes that took place in the New! indland inshore
fishery in the aftermath of the 1992 cod moratorium, examining the emergence of the
lucrative snow crab fishery and the impact it has had on many rural areas. [t also explores
the management reforms that were made | the federal government in an effort to make
the fishery more compatible wit new governance approaches and the reactions of fishers
to these changes.

Chapter 6 shifts the focus to the fish processing industry. It describes some of the
ways in which processing companies oper ing in Placentia Bay a | elsewhere along
Newfoundland’s south coast have sought to adapt in the absence « cod and other key fish
species. It also looks at the consequences this restructuring process has had for fish
processing workers, most of whom find themselves without mean gful representation in
newly emerging ocean planning bodies.

Chapter 7 examines responses to r  :nt policy reforms within the offshore
petroleum industry. It discusses the strategies that have been employed by some
individuals involved in the industry in an attempt to engage with new oceans policies and
identifies their main concerns about potential negative impacts that these policies may
have on their capacity to do business. It also looks at the ways in which members of the

industry have incorporated UN-inspired discourses like sustainable development into
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their internal operations as part of their commitment to the so-called “Corporate Social
Responsibility”” movement.

Chapters 8 and 9 focus on specific ocean governance projects that have been
developed in two different areas of the province. Chapter 8 looks at recent efforts to
develop a federal Marine Protected Area (MPA) around the fisher dependent town of
Leading Tickles on the northeast coast of Newfoundland. MPAs ave become a widely
promoted strategy through which to create the more community-based approach to
conservation and management, in which citizens play a more prominent role. The chapter
discusses the efforts of a small group of people to build local support for the initiative and
the tensions that they encountered as a result of those efforts.

Chapter 9 returns the focus to Placentia Bay, on Newfoundland’s south coast.
While economic activity in Placentia Bay has historically focused primarily on fishing
and fish processing, in recent d 1des it has come to be used by a number of new
industries as well. The deep-water bay remains ice-free year round and this has made it an
attractive location for aquaculture, mineral processing, international shipping, and both
the “upstream” and “downstream” operatic s of the petroleum inc :try.]7 The chapter
outlines the preliminary efforts to establish a comprehensive planning framework in the
bay in an effort to coordinate the uses of s -ed spaces between di rent groups of ocean
users. This includes the development of the new “Smart Bay” initiative, a technologically
driven planning project, which promises to represent the future of ocean management. |

argue, however, that this ambitious new approach relies on abstract conceptions of nature
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and society which necessarily oversimplify the complex interactions that are taking place
in the bay. The result is a managerial approach that encourages new forms of industrial
development, while effectively shutting many historic ocean users out of the process
altogether.

Chapter 10 concludes the dissertation by reemphasizing that new ocean planning
discourses cannot be meaningfully studied outside of the local fiel . of power in which
they operate. I return to Tsing’s concept of “friction” in highlighting the varied ways in
which these seemingly global discourses have been applied, negot ted, and contested by
different actors in Newfoundland. I  2n speculate about the diffic t decisions that
anthropologists and other critical scholars will have to make if they are to engage

meaningfully with this new management orthodoxy.
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Chap 10dological Approach

Since the 1940s and 50s, anthropologists have been arguing that, since “cultures”
are neither static nor self-contained, it is critically important to study the complex
networks which link different people, places and things together (! :ward 1950; Redfield
1953; Banton 1956, 1966; Bott 1957; Barnes 1968; Whitten and W Ife 1973; Mitchell
1974; Sanjek 1974; Cohen 1975; Barua 1978; Wolfe 1978, Nader 1980, Burt 1980,
Berkowitz 1982, Stokman et al. 1984, Ros: erry 1988). Among the strongest proponents
of this way of thinking were those associated with the Manchester School of social
anthropology, which grew out of the work of Max Gluckman. In the early 1940s,
Gluckman (1940, 1942), who was then employed at the Rhodes-Livingstone Institute,
began to challenge the prevailing Malinowskian view that cultures were relatively
discrete entities that only occasionally influenced each other (Fran nberg 1981). Upon
moving to the University of Manchester, Gluckman and his conten oraries became
interested in examining how la r social systems work to shape and in 1ence cultural
practices. They also sought to apply ethnographic methods to the study of complex,
industrial societies and placed amu  greater emphasis on studying social conflict than
had their predecessors (ibid.). Scholars closely associated with the Manchester School,
several of whom studied in sub-Saharan Africa, went on to explore a range of
unconventional topics, such as: judicial processes (Gluckman 1955); local forms of
political organization (Epstein 1958); trade unions (Epsteinetal. 1' 7); and labour

migration (van Velson 1961).
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from existing academic and policy documents, along with a variety of web pages, reports,
brochures, flyers and pamphlets produced by federal agencies. Sor : of these sources
were brought to my attention through interviews with federal public servants or through
conference papers and other public | :sentations, while others were simply the product of
extensive library, archival, and Inte1 tse hes. 8

2.2 Methodology for Investigating 1e Development and Imple entation of
Canadian Ocean Policies

The material in Chapter 3 that deals with the development and implementation of
new ocean policies in Canada is derived from both text-based sources and from a series of
41 interviews carried out with both senior and junior civil servants 1 Ottawa (18
interviews), St. John’s (17 interviews) and alifax (6 interviews) between 2003 and 2004.
For the most part, these individuals were i 1tified through a snowball sampling
technique, in which [ would contact people that I knew I wanted to interview and then ask
them for recommendations about who I should speak to about particular topics. In most
cases, I would then call or ¢ il the person in question and arrange to set up a face-to-
face interview. While the majority of those interviewed worked for Fisheries and Oceans
Canada (28 interviews), | also spoke with individuals working in related departments,
such as Environment Canada, Natural Resources Canada, Parks Canada, and the National
Research Council who had been ass:  ated with the oceans agenda in some way (13
interviews). Most of these interviews were arried out early on in1 :research process,

and were primarily focused on obtaining historical and contextual information to guide
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my research in Newfoundland. [ did, however, try to gain an understanding of the main
strategies employed by these individuals in their attempts to move the oceans agenda
forward and the key obstacles and challenges they had encountered along the way.

In most cases, interviews were conducted in the offices of the individuals in
question. While [ was pleased with the number of people who agreed to speak with me,
most were quite busy, and [ was sometimes limited to an hour or less. I tried to make the
most of the opportunities [ had by preparing extensively beforehand. In some cases, |
opted for a more structured approach than I might have otherwise preferred. so that [
would be able to cover a broader range of issues. Thankfully, many of those individuals
who could not find much time to participate directly were able to oint me toward other
people or documents that could help to answer my remaining questions. I was also able to
check information provided by interviewees against each other when reconstructing
historical events. While in Ottawa, I also carried out 5 interviews with representatives of
relevant NGOs and industry associations in an effort to gain a broader sense of the issues
being debated on a national level.

In addition to these interviews, [ obtained as many written sources as I could find
about the early years of creating and implementing new ocean-related legislation,
particularly, the Oceans Act. Particularly helpful were transcripts from parliamentary
debates and hearings that took p ¢ in the early stages of its deve »pment. [ also searched
for reviews, commentaries and editorials about the new ocean agenda that had been

released by opposition parties, environmental NGOs, industry associations, journalists,
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completion of my MA degree in 2000, [ was hired through a partnership between
Memorial University of Newfoundland in St. John’s and Dalhousie University in Halifax
to work as a Public Policy Intern. One of my primary duties was to prepare a detailed
report on all federal and provincial legislation affecting the offshore petroleum industry in
the provinces of Newfoundland and Labrador and Nova Scotia. The preparation of the
report required me to conduct detailed int iews with a wide variety of individuals
working in the industry and in relevant government departments. Because of this
experience, I already had several good contacts in a number of dif rent organizations
when I began my doctoral thesis research. Since most companies only have small to
medium sized branches in St. John’s, most have only one or two senior people who are
tasked with addressing policy-related issues.'” [ was able to carry out interviews with 10
of these individuals, as well as with a representative of the Canadi 1 Association of
Petroleum Producers (CAPP), a national industry association that s done extensive
research on the new federal oceans agenda and its potential impact on the petroleum
industry. The primary themes covered in these interviews were: the historical
development and ongoing operations of the petroleum industry in Newfoundland; the
existing and potential impact of new oceans policies on the indust ; potential conflicts
with other ocean-related interest groups; ¢ | the local and international strategies used by
petroleum companies to improve their public image and engage w 1 other designated

ocean “stakeholder” groups.
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I made a number of additional contacts when I attended a1 o day seminar,
entitled “Sustainable Development: Gettir it Right the First Time,” that was sponsored
by Memorial University’s Oil and Gas Development Partnership in 2003. The seminar
brought together representatives from all ¢ the major petroleum ¢ npanies operating in
the province. It featured a series of presentations on strategies for building sustainable
development principles into the “‘organizational culture” or “hard wiring” of their
companies. Many of the presentations were delivered by prominer guest speakers who
had worked on “sustainable development” and “corporate social responsibility” issues
internationally. These included senior policy people from the head offices of major
international companies, including Shell International and Halliburton Energy Services.
The workshop also included numerous breakout sessions which sought to assess the key
sustainable development-related issues that faced companies oper ng in Newfoundland.

I also looked at a variety of organizations with a mandate to bring the oil industry
together with other groups to discuss issues of mutual concern. I 1 several meetings
with representatives of the organization One Ocean, which acts as a non-government
liaison between the petroleum and t 1ing industries. Also, between 2003 and 2004, 1
regularly participated in the monthly public meetings of the Regional Advisory
Committee (RAC) on Oil Spill Response, which includes representation from the oil
industry and a variety of other agencies, including the Canadian Coast Guard,
Environment Canada, Transport Canada, Memorial University of Newfoundland, and

Ocean Net, a St. John’s-based environme 1l NGO. The RAC meets regularly to discuss
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a variety of issues related to oil spills and [ spill response services in the province.
These included both issues associated with the local industry and “mystery spills” caused
by non-Canadian vessels travellit  near the south coast of the island en route to or from
larger ports on the US Eastern Seaboard.

My research on the petroleum sec r also drew upon a variety of published
materials about the industry, including company brochures, archived newspaper articles,
and documentary films that were produced by Memorial University in the late 1970s and
early 1980s, when the industry was first becoming established in the province. It also
makes use of presentation notes, digital media, and reports provided to me by CAPP.

2.4 Methodology for Investigating the Fishery and Other Coa: 1l Activities in Rural
Newfoundland

Another part of my research in Ne ‘oundland focused on the transformations
taking place within the fishing industry in several parts of rural Newfoundland. Most of
this work is discussed in Chapters 4, 5, 6, and 8. This task was made somewhat simpler
by the fact that I had already done extensive research on the recent history of the
Newfoundland fishery, as part of my Master’s research project, including changes to the
approach employed by the federal vernment in its management of the industry. I
continued to keep current on these issues by reading academic publications, following a
variety of different news sources, and keeping in touch with estab hed fieldwork
contacts. I was also assisted by my involvement in the Coasts Under Stress Research

Project, a multidisciplinary initiative studying rural coastal comm 1ities and coastal
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presentations made by Fisheries and Ocez . Canada about the development of an
integrated management plan to coordinate different uses of the bay. I also attended a two
day workshop in St. John’s that explored a proposal to develop an ““Information Seaway”
project for the bay. The project was to dr¢  together a variety of cutting edge
technologies, such as ocean mapping, satellite and radar sensing, real time data transfer,
and ecosystem modeling to create a “Smart Bay,” designed to sim ify the task of ocean
management. [ also interviewed )resentatives of the National Research Council and the
Canadian Centre for Marine Communications at Memorial University about this project,
as both agencies played key roles in bringing the idea forward. The results of this
research are discussed in Chapter 9. My research was completed before the steering
committee for the proposed integrated management plan could be lly assembled and
before any formal planning meetings had taken place. Thus, some of the arguments |
make and the quotations that I have included speak more to the ideas of sustainable
development, the ecosystem approach and integrated management in general than they do
to the particular form that it is taking in this case. Finally, Chapter 10 serves as the
concluding chapter, but also includes some original fieldwork mat.  al that was taken
from the first public to introduce area “stakeholders” to the plannii initiatives that were
taking shape in Placentia Bay.
2.5 Chapter Summary

This chapter has demonstrated that diverse collection of methodological

approaches have proven neces y in order ) tackle a topic, which incorporates a number
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of different spatial and temporal scales, but has also shown that these methods often
introduce new challenges for anthropology. The next chapter makes use of several of
these techniques in discussing the evolutic of ocean policy discoi ses on the
international stage and the way in which it came to influence the approach taken in

Canada.
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Chapter 3 Putting Ocea-~ ~n the Map: Coastal and Mar°~- Planning on the
(Inter)! tional Stage

This chapter describes the ways in which the new policy discourses that emerged
from the Rio Earth Summit and subsequent UN conferences have been incorporated into
ongoing international negotiations seeking to determine the legal itus of the oceans. It
then examines how this history has influenced the new policy approach that is being
developed by the Canadian federal government. Finally, it discusses the factors that have
contributed to growing support for oceans rograms, and explores the nationalistic
imagery that has been used to persuade C  adians to think of themselves as a “maritime
nation,” and build support for the new ocean governance agenda.

3.1 Oceans on the International Stage

While multilateral approaches to ocean policy were significantly transformed by
the new policy discourses emerging from 2 United Nations Environment Program, it is
important to recognize that international ocean governance is a unique field, with a long
history of its own. The Rio Earth S° mit was preceded by a centuries-old tradition of
international diplomacy concerning the uses of the oceans, and these discussions continue
to have a strong influence on contempora  approaches (Steinberg 1999).

The earliest “laws” gov ning the ocean came into effect under the influence of
the Roman Empire. For the Romans, freedom ot navigation was ¢ sidered essential for
the flow of commerce, and, accordingly, they chose to treat the ocean “generically as if it

belonged to a separate, extra-national, legal order” (Johnston and VanderZwaag 2000:
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142). The seas were referred to as res communis, meaning that they were the common
property of all (ibid.). This status remained unchanged until 1494 when Spain and
Portugal signed the Treaty of Tordesillas. The Treaty, which was ratified by the Pope,
effectively divided up ownership of all of the undiscovered lands . d seas to the west of
the Mediterranean between the two countries (Steinberg 2001).

By the early 1600s, this movement to enclose the oceans as national property
began to face opposition from Holland. The country’s strength was trading rather than
fishing, and its leadership saw freedom of ternational passage as essential in
maintaining their interests over s. The [ ch position was most famously articulated by
the jurist Hugo de Groot, or Grotius, who  vocated a return to the Roman system of
mare liberum, or freedom of the :as. This view was opposed by an English jurist named
Seldon, who upheld the rights of states to « close the world's oceans and coasts as
property. This sparked what came to be known as the “Battle of the Books,” a debate that
would continue, in a variety of forms, for centuries to come (Borgese 1983; Steinberg
2001).

Prior to the twentieth century, the world’s oceans continued to be viewed
primarily as the canvas upon which international ¢« nerce was played out. They were
understood as a critical “space in between,” which enabled the movement of people and
goods and provided a source of food, butt y were not seen asap ential site for new
capital investment (Steinberg 1999). This changed after 1937, whe the United States

drilled its first offshore oil well in the Gulf of Mexico. The American government was
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concerned that outside interests might one day seek to exploit the allow gulf’s rich
reserves and it was decided that unilateral action was required to prevent this from
happening (ibid.). In 1945, President Harry Truman signed two pr lamations which
extended American jurisdiction over the entire continental shelf. While Truman claimed
the extension was primarily for national defence purposes, few analysts doubt that
economic motives were a drivit  force as well (Wertenbaker 1983).

This move to enclose the oceans under national jurisdiction was soon followed by
a number of other countries. Fearing that the rich fisheries off its coast were being
overexploited by European vessels, the go mment of Argentina unilaterally extended its
sovereignty to include its entire cont ental shelf in 1946. 1t was followed by the
governments of Chile and Peru in 1947 and Ecuador in 1950. All { ir countries also
declared exclusive rights to all fisheries wi  in 200 nautical miles of their coastlines
(Mandel 2003). These extensions were made official by the Santiago Declaration of 1952
(Caddy and Cochrane 2001). This move to enclose the seas persist over the next three
decades. Between 1967 and 1973 alone, ei; ty-one countries made claims to extend their
maritime jurisdictions (Wertenbaker 1983). These actions were often met with
considerable resistance from major fishing nations and sometimes led to open conflict, as
was the case in the much publicized “Cod Wars” between [celand : d Britain between
the late 1950s and the early 1970s (Swing 2003).

By the mid 1960s, the prospect of seabed mining was also coming to be seen as a

realistic possibility, as new technol ‘es wi :making it possible for mineral resources,
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including manganese, iron, cobalt, copper, zinc, gold and silver, to be extracted from the
ocean floor (Mandel 2003; Swing 2003; EI Akkad 2006).2! While few of these ventures
were deemed profitable at the time, secure tenure over continental shelves was viewed as
essential to taking advantage of these resources in the future, and there were growing
calls for a new international legal regime which would allow for the national
appropriation of marine resources (Mandel 2003).

These developments gave rise to fi  r decades of international conferences
seeking to clarify the legal status of the wi  d’s oceans. The first United Nations
Conference on the Law of the Sea (UNCLOS) was held in Geneva in 1958, but it
ultimately failed to reach consensus. A second attempt was made in 1960, but
negotiations again broke down. A compromise was finally reache on the third attempt.
UNCLOS 111, as it came to be known, was finally ratified in 1983. It was a product of a
series of hard fought negotiations that were held in various locatic ; between 1973 and
1982 (Wertenbaker 1983, Hage 1984).

The UNCLOS III agreement (henceforth referred to simply as UNCLOS) was
conceived as a kind of “constitution of the :eans” and, accordingly was very wide
ranging in scope (Johnston 1V " rZwaag 2000: 147", The ag 'ment developed
mechanisms for resolving dispu ; between countries. formalized les surrounding
freedom of navigation, gave guaranteed access to ports for landlocked states and
introduced some measures to combat mari  pollution and regulate fishing (Sanger 1987,

2002; Johnston and VanderZwa: 2000; F :an 2003). Even more significantly, however,
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it defined several distinct maritime zones and specified the rights ¢ coastal states within
each of them. The ferritorial sea extends to a distance of 12 nautic  miles from shore.
Anything within that space is considered “internal waters.” In this zone, the state has full
jurisdiction over the surface of the water, the water column, the sea bed, and the subsoil
and may apply all of its relevant national legislation in these areas. The contiguous sea
extends between 12 and 24 nautical miles from shore. In this area, the state does not have
control over vessel movements on the surf : of the water, but can pply its criminal,
fiscal, immigration, sanitary and customary laws (Steinberg 2001).  also retains full
jurisdiction over the water column and the seabed and subsoil. The vclusive economic
zone (EEZ) extends to a distance of 200 nautical miles from shore. ’ithin this area, the
state has sole responsibility for exploiting and managing the living and non-living
resources of the waters, seabed and subsoil. It also has the exclusive right to carry out
marine scientific research, protect the marine environment, and apply its domestic
legislation on any artificial islands, installations or structures inside the EEZ (French
1684). With this provision, most of the world’s known offshore petroleum and mineral
resources and about 90 percent of the world’s fish stocks would be brought under the
exclusive control of national governments (ibid.).*

UNCLOS also developed a new legal regime for exploiting seabed and sub-sea
resources beyond the EEZ. A controversial component of the agreement was “Article
76,” which provides an opportunity for the 32 countries whose continental shelves extend

beyond 200 nautical miles to extend their exclusive jurisdiction beyond the exclusive
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economic zone to a maximum distance of “350 miles, or a line 100 miles beyond the
2500 metre depth line” (French 1984). Wi this extension would come new
responsibilities for resource management and environmental protection in these areas
(ibid.). It would also enable these countries to develop and profit{ m some seabed and
subsoil resources found in this area, including all petroleum and mineral resources> and
“sedentary biological resources” on the se:  2d, such as fisheries fi “non-migratory” fish
or shellfish species.24

This latter provision would also likely apply to genetic and ther organic
resources for use in the biotechnology, pharmaceutical, and neutraceutical industries,
although the wealth to be gained from these resources was not anticipated by the original
agreement. [nterest and capital investment in marine biotechnology have soared in recent
years, as applied researchers have begun to investigate the immense biodiversity of the
ocean. There is speculation that marine biotechnology may soon offer clues about how to
treat such diverse ailments as cancer, mala 1and HIV (Moore 20(  Helmreich 2008).
There have already been more tI 115,000 products developed from marine microbes,
algae and invertebrates and numerous patents have been registered (Moore 2005). It now
appears that genetic and pharmaceutical re  .arces may prove to be far more lucrative
than seabed mining ever will (Reuters 2005).

Countries that ratify the UNC OS agreement have been in'  ed to make claims

under Article 76, stating what they believe eir maritime boundaries should be on the

basis of their continental margins (Koring  95). They are then given ten years after




ratification to gather data to support this claim before a decision is made. The claim
process requires countries to develop a map of their continental margins, which
accurately document water depths, the contours of the seafloor and the depth of the
sediment beneath it.> This is an expensive and painstaking proces involving “undersea
probes, small submarines and echo sounders™ and “hydrophonic gear on boats going only
slightly faster than a person can walk” (Stonehouse 2003).

While Article 76 promises to bring great economic returns to “wide margined
states,” this windfall is not without its cost. UNCLOS declares that seabed and sub-sea
resources lying outside of the EEZ are the “common heritage of mankind,” and will be
subjected to a royalty sharing regime. All :velopments in these areas will be taxed and
the wealth generated from this taxation will be redistributed to the N’s least affluent
member states (Swing 2003).%

In order for the UNCLOS agreement to becoime active, it required the signature of
60 countries, which it received in November of 1994 (Holland and Bernal 2002).2” While
this ushered in a new found optimism about the prospect of increasing the pace of
industrial development in the world’s oce. | this was tempered by a growing awareness
that the “health” of ocean ecosystems has ready be  sev ly  pacted upon by
existing practices. New studies were warning of serious environmental problems that
were being brought about by overfishing and pollution from ocean and land-based

industries (Parfit 1995).
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several dealing with fisheries and oceans issues (Mitchell 1998). In addition to being a
driving force behind the UNCLOS negotiations, Canada was actively involved in
negotiations that led to the oceans chapter in Agenda 21, the United Nations Fisheries
Agreement, the UN Biodiversity Convention, and the UN Global Program of Action for
the Protection of the Marine Environment from Land-based Activities (Hanson 1998).
Furthermore, the Grand Banks cod collapse has been specifically 1 :ntioned in most
major UNEP reports since 1992 as evidence of the need for reform, and has been widely
cited as being among the worst environmental catastrophes of the twentieth century.3l
In the aftermath of the Rio Summit, Canada undertook a major overhaul of its

policies dealing with oceans and coasts to bring them into conformity with UN concepts.
In 1995, the country appointed its first ever Commissioner of the Environment and
Sustainable Development to oversee the i lementation of the country’s international
commitments, provide research and advice ) departments, and work toward the
development of a national sustainable development strategy (Commissioner of the
Environment and Sustainable Development 2001). Later that year, the Commissioner’s
office produced “A Guide to Green Government” which was intended to assist federal
i ncies in their preparation of 1u deyr tmental “sustainable development strategies”
(Government of Canada 1995).

The country has also introduced several new pieces of ocean-related legislation,
policy frameworks, and strategies which d: v heavily upon UN cc epts. These include:

the Canadian Environmental Assessment Act (1992), the Canadian Biodiversity Strategy
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criticized the government for failing to take action on “unsustainable” fishing
technologies (Standing Committee on Fisheries and Oceans 1995).

Liberals who supported the bill presented it in a very different light, arguing that,
by being the first country in the world to @ Hpt comprehensive ocean legislation, Canada
would reassert its place as an international leader. The bill was ag; :ssively promoted by
the Liberal Fisheries and Oceans Minister Brian Tobin, a Newfou: land native. Tobin
and other Liberal supporters str  ed that an Oceans Act would create new efficiencies by
bringing existing statutes and policy frameworks together and identifying ways of making
them work more effectively. They also emphasized the role it coul play in strengthening
Canadian nationalism. In a spirited defense of the bill, Nova Scotia Liberal MP Roseanne
Skoke argued that an Oceans Act would have the power to be a un ng force for all
Canadians by helping them to see themselves as a maritime nation HOr the first time:

It makes us all working shareholders in the development of a flexible,

workable and ecologically sound ceans strategy for today and for the

future, one well in keeping with Canada’s motto, from sea to sea to
sea...this is a vision of ( la as being much more than = Rockies, the

Laurentian Shield and th :at Plains between them, of great cities lining

up at our southern bor”™ s; it is also a view of myriad port cities and

coastal communities, of diverse marine activities extending economic and

social benefit to future :nerations brought to us by the rolling swells and

rippled waves of blue beginnings at the edges of our la  maps (Skoke

1995).

Although the bill died on the order paper in 1995, it was reintroduced in April of

1996 by Tobin’s successor, Minister Fred Mifflin. Despite continued opposition, it was

eventually passed on December 19" and the Oceans Act came into effect after the House
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of Commons returned to session on Janua 31, 1997. The Act was very wide ranging in
scope, consisting of a preamble and three distinct parts. The prean le outlines several
reasons for the development of the Act: to recognize that oceans are the common heritage
of all Canadians; to reaffirm Canada’s role as a world leader; to affirm Canada’s
sovereign rights over various maritime zones; to foster an underst. ding of oceans, ocean
processes, ocean resources and marine ecosystems; to foster the sustainable development
of the oceans and their resources; to promote the wide application of the precautionary
approach; to pursue opportunities for economic diversification and wealth generation; to
promote integrated management; d to encourage the development and implementation
of a national strategy for the management of estuarine, coastal and marine ecosystems
(Fisheries and Oceans Canada 1 '6).

Part One of the Oceans Act, ““Cana s Maritime Zones,” laid the foundation for

the eventual ratification of UNCLOS. It clearly defined each of Canada’s maritime zones:

% L 9% Wl

“the territorial sea,” “the cont” 101 zone,” “the exclusive economic zone” and “the
continental shelf”,** and clarified the jurisdictional responsibilities of the federal and
provincial levels of government in each zone (ibid.). The federal government has
subsequently announced its intention to make a claim to those areas of its continental
shelf which extend into international waters (Government of Cana 12006a).

Part Two of the Oceans Act, “Oceans Management Strategy.” calls upon the

Minister of Fisheries and Oceans to “lead and facilitate” the development of a new ocean

management strategy for Canada that is based on the principles of “‘sustainable

76






regulating the powers and duties of enforcement officers; and ¢) i1 slementing provisions
of agreements made under the Act (ibid.).

Canada’s Oceans Strategy (COS), ich builds directly upon the Oceans Act, was
released in 2002, just prior to the World Summit on Sustainable Development (WSSD).
The Strategy reaffirms Canada’s commitment to the principles of sustainable
development, integrated management and e precautionary apprc h. It also identifies a
variety of broad, overarching objectives for Canadian policy: understanding and
protecting the marine environment; suppc ng sustainable economic opportunities;
providing international leadership; and adopting modern ocean governance. Finally, the
Strategy commits to a number of new UNEP inspired ideals, whic are to be incorporated
into this new governance approach, including: the integration of science with local and
traditional knowledge in decision-making; the application of ecosystem-based
management; and the fostering of steward ip and public awarenc among Canadians
(Fisheries and Oceans Canada 2002a).

The Strategy articulates a vast new mandate for Fisheries and Oceans Canada. It
points out that the agency’s role in ocean  vernance must now ¢: :nd beyond fisheries
management to accommodate the other ec 10mic activities that are gaining significance
in the waters of Canada. Some of the activities that are specified include: “oil and gas
exploration and development, marine recreation and tourism, aquaculture, shipping and
transportation, high technology instrument development, pharmaceuticals, potential

seabed mining opportunities, marine navigation and communications, defence production,
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and scientific and technical research” (ibid: 8). It further emphasizes that ocean
conservation and development are not merely the responsibilities of government. Rather,
all groups “have a duty and a shared responsibility for supporting ¢ sustainable
development of marine resourct ’ (ibid.).

Accompanying the Strategy v a ore operational document, called the Policy
and Operational Framework for Integrated Management of Estuarine, Coastal and Marine
Environments in Canada (POF), which laid out a broad framework for making integrated
ocean management a reality. It called for a network of Large Ocean Management Areas
(LOMAGS) which would eventually include all of Canada’s marine, coastal and estuarine
waters. Nested within each LOMA would be smaller Coastal Management Areas (CMASs)
and Marine Protected Areas (MPAs), which would have their own steering committees,
but would be in contact with relevant LOMA committees, as the situation required
(Fisheries and Oceans Canada 2002b).

3.3 Implementing the Oceans Agenda

While the passing of the Oceans Act was hailed as a victory for those who had
supported the bill, enthusiasm was tempered by the fact that the nc " legislation was not
accompanied by any new federal funding. Prime Minister Jean Chretien’s Liberal Party
had run on a platform of fiscal responsibil -, and promptly undertook a major program
review after taking office. This was followed by sweeping cutbacks across a range of
fields throughout the 1990s, including social welfare, the military, post-secondary

education and environmental | grams. In this climate of fiscal restructuring, promoters
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than one half of one percent of the agency’s total operating budget. A manager in one of
the agency’s regional offices commented that, since the Oceans A had not been
allocated any new federal money, it did not have any business linc reserved for it within
the departmental budget. This meant that any funding that was transferred to oceans
programs had to be justified by showing that it was also satisfying other departmental
commitments for which funding had been allocated. This, in turn, created some internal
tensions within the department.

In spite of these constraints, the first official Oceans Act pilot projects were
launched in September of 1998, : two sites on the country’s west coast were formally
designated as “Areas of Interest (AOI)” for Marine Protected Areas (MPA).” By
December of that year, a third AOI was announced on the east coa to protect the Sable
Gully, a biologically rich deepwater canyon, about 200 km off the south coast of Nova
Scotia. In the three years that followed, eig  additional AOIs wer¢ nnounced, including
three small coastal projects int  province of Newfoundland and abrador. In 2003, the
Minister of Fisheries and Oceans designate Endeavour Hot Vents, 250 kilometres off the
British Columbia coast, as the first official MPA. This was followe up in 2004, when the
Sable Gully also received formal designation and in 2005 when sites in Gilbert Bay,
Labrador and on Newfoundland’s Eastport Peninsula were officially recognized as MPAs
as well.

The Sable Gully MPA was unique, because it was nested within a pilot Large

Ocean Management Area (LOMA) integrated management project that was to cover the

82




entire eastern half of the Scotian Shelf that was announced at the s ne time. The project
later came to be known as Eastern Scotian Shelf Integrated Management (ESSIM) project
(Rutherford et al. 2002). Following this lead, pilot integrated management plans were also
developed for a number of sites in other parts of Canada, including: the Central Coast of
British Columbia, the Western Arctic, the Gulf of St. Lawrence, and Placentia Bay in
Newfoundland. The Placentia Bay project profiled in Chapter 9.

In spite of these achiev. :nts, the implementation of the new oceans vision
moved very slowly during this period. Although two Memoranda 1 Cabinet were put
forward after the release of the Oceans Act, neither was successful in obtaining new
federal funding. With little money available, the oceans agenda moved at a painfully slow
pace for many of those involved. While MPA and integrated management projects
continued to be encouraged, most remained relatively small in sco , and very few MPAs
received official designation, even though many had been formal / :as of Interest since
as early as 1998.

3.4 The Dawning of a New Era

In the two years that followe my i tial fieldwork trip to Ottawa, the political
landscape shifted considerably. This trend « [minated in the major allotment of new
federal funding for the first phase of Canac s Oceans Action Plan and several related
ocean initiatives in the 2005 fec I budget. This included new investments to: map
Canada’s continental shelf as part of its anticipated claim under Article 76 of UNCLOS;

improve fisheries conservation in the Northwest Atlantic; buy and operate new research















A year later, Canada so1  t to unilaterally grant itself authority over the entire
continental shelf under its Coastal Fisheries Protection Act. A 1994 amendment to that
statute gave Canada’s government the authority to stop, search and, in some cases, arrest
vessels suspected of fishing illegally beyond the 200 mile limit, if deemed the health of
fish stocks to be at risk (Stonehouse 2003). Although this amendment was not recognized
by international bodies, Canadaw ed litt time in acting on these new powers. The
new federal Fisheries and Oceans Minister, Brian Tobin made international headlines in
1995, when he ordered the arrest and seizure of the Estai, a Spanish trawler that had been
fishing on the Grand Banks, just outside of anada’s EEZ. The boat was taken into
custody in St. John’s where it was charged ith illegally fishing for turbot (Day 1995;
Chase 2003).

Tobin’s “Turbot War” theatrics played very well in the Canadian media, earning
him the nicknames “Captain Canada™ and “The Tobinator” (Tobin and Reynolds 2002).
The Minister’s actions galvanized the long nding conviction of many in Newfoundland
that heavy pressure from foreign fleets in the spawning areas was largely responsible for
the collapse of the cod fishery. While these are widely believed to be very legitimate
concerns, it should be noted that rhetoric about the need to “get tough™ on “the
foreigners” has also frequently been used to draw attention away from the damage caused
by Canadian policies and practices.

As popular as they were in eastern Canada, Tobin’s antics 1 sed the ire of many

people in rival fishing nations who characterized them as an unacceptable violation of
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international law. Owners of the & aish vessel launched a civil action against the
government of Canada in 1996, but the International Court of Justice decided not to hear
the case (Chase 2003). In spite of these li; :ring hostilities, the “Agreement for the
Implementation of the Provisions of the United Nations Convention on the Law of the
Sea of 10 December 1982 relating to the Conservation and Management of Straddling
Fish Stocks and Highly Migratory Fish Stocks,” or simply “the United Nations Fishing
Agreement” (UNFA), came into et  tin 2001 (Hanson 1998). The agreement includes
provisions for coastal states to manage, as opposed to enclose or own, straddling stocks
which migrate across the 200 nautic  mile limit (Koring 1995, Stonehouse 2003).
Canada was among the first countries to sign the agreement when it was drafted in 1995
(Rayfuse 2003). The European U ~ 1, whose member states were among the primary
harvesters on the nose and tail of the Grand Banks, did not sign e agreement at this time,
however, and Canada refused to formally :ify the UNCLOS agreement until they agreed
to do so (Fagan 2003).

Canada’s failure to ratify UNCLOS had left the country ill equipped to defend
against mounting challenges to its maritime sovereignty, and this was beginning to raise
serious concerns (Huebert 2003). . crceive threats that have surfaced in recent years
include: disputes with Russia over seabed jurisdiction in the Pacific; disputes with
Denmark over the ownership of two small lands in the northea Arctic and over the
maritime boundary north of Greenland; a1 disputes with the United States over the

maritime boundaries between the two countries, both in the Gulf of Maine on the east
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coast and in the Beaufort Sea in the Northwest Arctic, an area thought to contain
considerable petroleum resources (ibid.). There were also growing concerns, which were
later substantiated, that the United States would push to have the Northwest Passage
declared an International Strait, rather than part of the internal waters of Canada.
Warming temperatures in the Arctic have 1 speculation that the  ssage may one day
become more easily traversable, and could become a major intern  onal shipping
corridor (Calamai 2005).

These developments, combined wi  long simmering concerns about a range of
other cross-boundary issues, such as Arctic environmental management, oiled seabirds
off Canada’s Atlantic Coast, and the potential riches to be gained by extending
jurisdiction over the continental shelf helped to create a more receptive climate for
ratifying UNCLOS in Ottawa (Hage 2003). With ratification, Car  a could improve its
capacity to address many of these issues. Some advocates argued it it would also likely
give Canada a greater say inin p ing the ways in which various components of the
UNCLOS agreement would be interpreted 1d applied in practice and in shaping any new
regulatory regimes that may be developed the future, to manage such things as
biotechnology resources (Johnston 2003).

The eventual decision of the European Union to ratify the United Nations
Fisheries Agreement in 2003 paved the way for Canada to ratify UNCLOS, which it did
on November 6" of that year, making it the 144™ country to ratify ¢ agreement 3

(Department of Foreign Affairs and Intern.  onal Trade 2003). The Canadian government
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now has until 2013 to make a claim to extend jurisdiction over its continental margin.36

Preliminary estimates suggest that if successful, Canada could gain jurisdiction over an
area of about 1.76 million square kilometres.>” That is approximately the size of the
provinces of Alberta, Saskatchewan, and I initoba combined (Harrison 2004). The newly
claimed territory would be divided betwee the Grand Banks (about 1 million square
kilometres) and the Western Arctic (about 0.75 million square kilometres) (Chircop and
Marchand 2000: 4).”® These areas may very well contain significant finds of offshore olil,
natural gas, gas hydrates, seabed minerals, and/or genetic and pharmaceutical resources
(Chircop and Marchand 2000; Swing 2003; Harrison 2004).39 In anticipation of the
ratification of UNCLOS, the Canada-Newfoundland Offshore Petroleum Board has
already issued several oil “exploration licences” and has even issu  a “significant
discovery licence” on the Flem:  Cap, which lies beyond the EEZ off Newfoundland
(ibid.). This push toward the ratification of NCLOS appears to have been a major
springboard for the development and event 1 funding of Phase I of “Canada’s Oceans
Action Plan” (OAP) (Fisheries and Oceans anada 2005).
3.4.3 The Security Agenda

Another probable factor co  but’”  to the Canadian government’s heightened
commitment to funding new ocean plannii initiatives was the hi shtened interest in
maritime security in the aftermath of the September 1 1" 2001 terrorist attacks in the
United States. As part of its larger commitment to national security, the US government

has adopted what it calls the Deliberation ¢ 1 Security Initiative to bring a heightened







through public-private partnerships. In others, it has been contracted out almost
exclusively to the private sector (Johnston 2003). These strategies have sometimes proven
quite profitable, as companies have been able to successfully market new products and
services internationally.

The desire to help Canada play a greater role in the development,
commercialization and export of new oces related technologies v s at the heart of the
Marine and Ocean Industry Technology Roadmap project, which released its “special
report” to the public in 2003 (Government of Canada 2003). The Roadmap project was
the key component of the National Research Council’s reemerging oceans focus,
although it was also financially  ported by a variety of other federal agencies, including:
Industry Canada, Fisheries and Oceans Canada, National Resources Canada, Transport
Canada, the Department of National Defence, Environment Canada, and the Canadian
Space Agency (Harrison 2004). It was the product of a series of co ultation sessions
with a wide range of companies operating in different parts of Canada. On the basis of the
information obtained from these workshops, the Roadmap reporti 1tified likely trends
and technology needs in a variety of ocean industries, and sot it to gain a better
understanding of ways that the government could help Canadian companies to exploit
untapped niches (ibid.). This focus on partnerships with the private sector and
commercialization has remained a central component of Canada’s Oceans Action Plan,

which has identified Placentia Bay as the site for a new Ocean Technology









Canadians,” the federal government and private industry, that mo1  spent on oceans
would not be wasted. Rather, it would help to “maximize” the revenue generating
potential of the country and improve the health of marine ecosystems, and together, these
would yield tangible long-term benefits, bi 1 financial and otherwise.

This sentiment was reinforced in a number of interviews with senior public
servants. Some juxtaposed this new, more optimistic portrayal of oceans against the
common perception that money spent on ocean-related issues, particularly the support of
beleaguered coastal communities, goes into a “bottomless pit” and only begets requests
for more money. This perception was partly the result of the decisi 1 of the federal
government to provide several billions of dollars in income support and training
opportunities to rural, coastal areas during e 1980s and 90s, to offset the economic
impact of fisheries declines. Ratl - than clinging to the “old econc y” of coastal
fisheries, this emerging discourse points to e need to encourage “innovation” by
supporting the “new economy” of offshore source development, aquaculture,
ecotourism, and high-end technology. Doing so, it is suggested, would help to “re-brand”
oceans and produce “win-win” solutions. Instead of always being portrayed as a “bad
news story” or “basket case,” c! terized by depleted fisheries, oil spills and
government handouts, oceans would come to be seen as a “good news story,”
characterized by vibrant economic growth, marine conservation programs, and

widespread public participation. The “reactive” and “crisis manag: ent” approaches of

96






nationalism has been widely embraced by many people in the oce: s field, and is likely
to form the core of future attempts to promote the importance of caring about oceans to
Canadians.

3.6 Chapter Summary

This chapter has shown that the Oceans Act took shape at the height of the
neoliberal reforms of the 1990s. Sweeping udget cuts along with a growing commitment
to a new environmental management orthc Xy necessitated a recc ceptualization of the
roles played by both state and citizenry in the regulation of ocean activities. Faced with
diminishing resources, Fisheries 1d Oceans Canada was increasingly forced to rely on a
diverse array of partnerships with other government and non-government agencies in
order to carry out its new mandate. This fit seamlessly into the bro er UN sustainable
development tradition, in which the state i «pected to assume more of an overseeing
role and share more responsibilities with the private sector.

Still, it was only with the emergence of outside leadership and the push to tie
oceans policy more tightly to brc ler government priorities, such as sovereignty and
security, and the development of new conu rcial opportunities in fields like ocean
technology, that the oceans agenda  2an to achieve more widespread support.40 This
new approach was accompanied by a growing commitment to the i :a that adopting a
“sustainable development” approach, along with the adoption of ecosystem management
and participatory or “integrated” managem t could overcome the failures of the past and

could even become a source of national unity and pride for all Canadians.
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Before delving into the specifics of ow this new approach was put to work in
particular settings, however, it is important to first discuss the historical circumstances
that have given rise to the present configuration of *ocean users’ in Newfoundland.
Accordingly, the next chapter examines the management of the Newfoundland fishery
over time, paying particular attention to the way in which the “high modernist” ideology
that dominated the fishery during the twentieth century transformed the relationship

between coastal residents and the sea.
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Chapter 4 A Cor* “~y-~"-— ™--2: Tk~ Ris¢ ~d Fall of Fish~~*~~ Management in
Newfounc d (1497-1992)

This chapter summarizes the history of the Newfoundlan cod fishery, from the
time of the arrival of the first European migratory fishers circa 1500 to the closure of the
commercial cod fishery in 1992. It focuses primarily on the way in which a *high
modernist” ideology shaped the management of the Newfoundland fishery during the
twentieth century, especially after Canada’s declaration of a two-hundred mile exclusive
economic zone in 1977. Under the directic of Canadian government planners, there was
a firm division imposed between land and sea-based economic activities which had never
existed previously. New government programs sought to reduce dependence on the
fishery by forcibly resettling people 1to 1 3er centres and encour iing the development
of new land-based industries. They also sought to replace the traditional salt fish trade
with a fresh and frozen fish industry, chai  erized by larger boats and modern fish
processing facilities. The fishery was also ibjected to a new regi e of scientific fisheries
management and central planning, the likes of which had never been seen before. The
promise of modernization soon proved hollow, however, as econc ic and ecological
forces which were not anticipated by plani s gradually undermined their ambitious
visions for the future. This ultimately contributed to the biological collapse of cod stocks

in the early 1990s and the loss of tens of thousands of jobs across Newfoundland.
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4.1 European Expansionism and the Growth of the Newfound! 1d Fishery

On the Grand Banks, the cold waters of the Labrador Current, travelling south,
meet the warm waters of the Gulf Stream, velling north. This convergence of forces
stirs up nutrients from the ocean floor, creating one of the world’s richest offshore fishing
grounds (Sider 2003). Many of the bays and coves that line the coast of Newfoundland
and Labrador have proven to be extremely productive as well, prin  :ily during the spring
and summer months, when offshore cod m -ate inshore in pursuit of schools of capelin,
their preferred food source. Legend has it1 t when John Cabot, a Venetian explorer
commissioned by the British monarchy, first made landfall on the east coast of the island
in 1497, codfish along the island’s shores were so abundant that crewmen aboard his
vessel were able to harvest them in baskets »wered over the side ¢ the boat (Pope
1997).*

News of Cabot’s “discovery”* spread quickly across West: 1 Europe and, by the
early 1500s, Portuguese, French, Spanish a | Basque fishers were venturing across the
Atlantic each summer to take part in the Newfoundland cod fishery (ibid.). For the most
part, the catches of migratory fishii  fleets were used to supply markets in Western
Europe, although the preferred methods used to preserve the fish varied considerably
between nations. The urban French market ‘manded a “wet” fishc /, which involved
preserving the cod while still at sea, by gutt g them and soaking them immediately in a
briny solution of salt and water (Tu :on 1998; Pritchard 2004). The Spanish and

Portuguese markets, by contrast, preferred a “dry” fishery, in which cod was preserved by
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the English presence on the island grew steadily during the next fi - years and, by the
1670s, there were at least thirty seasonal English settlements scatt: >d along the east
coast of Newfoundland. Most of the larger stations employed sign cant numbers of
servants to help prosecute the fishery and, though the British crown had imposed a ban
on year-round settlements on the island, it soon became common | ictice to leave a small
group of servants to over-winter on the island and guard valuable . ves to make sure that
they were not taken over by another merchant operation in the following season
(Handcock 2000).

The French occupation of Newfoundland was concentrated along Newfoundland’s
south and west coasts. By the 1660s, concerns that the British were gradually encroaching
into what had historically been French territory, prompted the con uction of a fortified
year-round settlement at Plaisance (on the site of the present-day t vn of Placentia in
Placentia Bay) to defend their interests in the region (The Newfou [land Herald 1988).
Plaisance was chosen because it was in close proximity to very good fishing grounds, it
boasted excellent beaches for drying fish, and it was surrounded by hills which made it
easy to defend (Town of Placentia 1998).

The eventual downfall of Plaisance was not, however, mil: but diplomatic in
origin. As part of the Treaty of Utrecht, which was signed in 1713, France formally
recognized British sovereignty over » wfoundland. It agreed to 2 1don all territorial
claims in the area, including Plaisance, but was allowed to keep fishing rights along the

north and west coasts of the island, from Cape Bonavista to Point iche (Hiller 2001).
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there was a recession that was tr  yered by the closure of Spanish markets to English salt
fish and growing competition from rival producers in Scandinavia d the United States.
This led to a sudden fall in the price paid for Newfoundland fish a |led to a slew of
bankruptcies among West Country merchants who had invested he ily in the fishery
during the very prosperous 1780s . alk 19 '": 19). By the early 1800s, large numbers of
British West Country merchants had moved away from the Newfoundland fishery to
concentrate on other ventures, which were ‘lieved to be less risky (Tulk 1997, Janzen
2001e). Between 1793 and 1807, the Britis migratory offshore fleet fell from 82 vessels
to only 33 and, of these, 30 fished out of St. John’s (Janzen 2001e).

The decline of the migratory fishery created an opportunity »r permanent
settlement to take hold. A further incentive was created by much higher fish prices
brought on by the recovery of European fish markets, the emergence of new markets in
the West Indies, and the near complete suspension of American salt fish production
during the War of 1812. Together, these developments contributed to unprecedented
prosperity and drew large numbers of pernn  ent settlers from southern Ireland and the
English West Country, many of whom were escaping economic hardship in their
homelands (Janzen 2001b). Betv n 1790 and 1835, Newfoundlar: s population
multiplied seven-fold to about 73,000, as w ’es of immigrants moved across the Atlantic
to exploit the fishery (Statistics Canada 2007). These included far greater numbers of

women and children than had been the case in previous eras (Janzen 2001c). On the
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strength of this population explosion, Newfoundland was formally :cognized as a British
colony in 1825 (Long 1999).

Immigration to Newfoundland came to an abrupt stop by around 1840, when a
downturn in the fishery, combined with be :r opportunities on the anadian mainland
and in the United States prompted many would-be migrants to go« ewhere instead
(Newfoundland and Labrador Heritage Web Site Project 1997). Rates of immigration to
Newfoundland have remained extremely low ever since, and many of the island’s
approximately 500,000 current residents can trace their lineage directly back to these
early settlers.”

The decline of the migratory fishery also witnessed the em  sence of St. John’s as
the new centre of merchant capital for most of Newfoundland and Labrador (Tulk 1997).
This brought about more connections between the many fishing stations that dotted the
coast than had ever been the case previously. Prior to the 1790s, these settlements tended
to have much closer economic ties with pc  in England than they did with each other
(Janzen 2001e). With links to Europe incr¢  ingly severed, however, St. John’s quickly
became “the economic, social, military and administrative centre of an emerging colonial
society,” boasting a population of around 10,000 by 1813 (ibid.)

In most rural coastal settli :nts, men would harvest cod using small boats and
stationary technologies, such as hooks and lines, when the fish migrated into near-shore
waters each summer. The cod were then cleaned, salted and dried locally, with all family

members playing a part in the curing proc¢ . Finally, this “salt fish” was traded to



merchants for export.*® Mercl s, in turn, would provide fishers with credit, which could
be used to obtain imported food items and manufactured commeodities. Most common
among these were: “salt, lead weights, nets, flour, tea and molasses™ (Kennedy 1997).
Although fishers were typically granted si  ificantly less than ma =t value for their
catches under this “truck system,” the economic credit extended by merchants helped
most families to survive resource fluctuati: 3, hard winters, and sporadic shortages (Sider
1986, Cadigan 1995). In addition to commercial fishing for cod, people were also able to
procure food and other necessities through a combination of anim: husbandry (cows,
sheep, horses, pigs, fowl), small-scale agri |ture (potatoes, carrots, turnips, cabbage, hay
and, in some cases, oats, wheat and/or barley) and subsistence fish g (trout, salmon, cod),
hunting (caribou, hares, beavers, otters, foxes. partridge, ducks and other waterfowl) and
gathering (berries and other wild plants) (Wix 1836; Tulk 1997).

Sider has argued that, under the me hant system, coastal fishing settlements
retained some degree of autonomy. albeit v hin a larger context of domination by distant
capital, because they were able to  ain “substantial local control over their own social
relations of work and daily life” (Sider 20C  24). He links this to the common property
nature of the fishery resource, which by its very nature could not be easily “taxed,
enclosed, or alienated” (Sider 2003: 91). As a result, fisher families in Newfoundland
were able to sell “the product of their labor, not their labor itself” (ibid: 91). Sider
cautions that the autonomy of salt fish producers was, however, *“fundamentally illusory”

and was made possible only through their relative isolation (ibid: 3 ).
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While participation in the inshore fishery was a critical ele1 nt in the survival of
small coastal villages, it is important to recognize that the production of fish for export
was only one part of a much more complicated way of life. In most areas, fishing
continued to be supplemented by a range of other subsistence practices, which better
enabled people to withstand downturns in the abundance of key species. When they were
not busy catching and processing fish, the majority of rural households had to devote time
to making their own clothing and furniture, arvesting and processing wood for heating
and building purposes, and engaging in subsistence food production.

In areas with less abundant local fisheries, some men would instead choose to
participate in the “Labrador fish _.” Since e turn of the century, schooners from
Newfoundland would travel northward each spring to take advantage of the inshore cod
fishery off the Labrador coast. This migratory fishery drew large numbers of labourers
from across eastern Newfoundland each year."’

The sudden downturn in the health of the Labrador fishery in the 1880s prompted
an intensification of the Newfoundland-based banker fishery, as schooners would leave
from major ports in Newfoundland to fish on the Grand Banks. Although vessels
throughout Newfoundland sought to exploit the offshore cod resource, they were by no
means alone in their use of the Grand Banks. Each year, about 800 schooners also sailed
northward from the ports of Boston and Gl  cester, Massachusetts to fish for cod

(NOAA Fisheries 2005). Canadian schooners also fished the Grand Banks at this time,

sailing mainly out of Lunenburg, Nova Sco 1 (Andersen 1999).
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the First World War brought about dramat  social and economic  anges on the island
and ultimately led to the downfall of the Newfoundland government. Newfoundland sent
a large fighting force to Europe and any faced front line duty. By the close of the War,
the Newfoundland Regiment had suffered a 72 percent casualty rate. Of the 5,482
Newfoundland men sent overseas, about 1500 were killed and about 2300 were wounded
(Newfoundland and Labrador Heritage Project Web Site 1997). In addition to the loss of
so many young men, Newfound™  d also suffered financially. The nation borrowed
heavily to finance the War and. while it did eventually pay back the $35 million it had
spent, these payments added si_ ficantly to its public debt. The situation was worsened
significantly with the onset of the Great Depression and the subsequent plummeting of
fish prices, which ultimately lead to the downfall of the merchant credit system. This left
many rural Newfoundlanders de: tute and in need of government relief. The situation in
the capital city of St. John’s was equally di . as urban residents could not turn to
subsistence practices in order to obtain food (Wright 2001).

By 1934 with the young dominion saddled with a crippling 7 million dollar debt,
rising levels of poverty, and growii  public discontent with an increasingly corrupt
government, Newfoundland’s constitution was suspended and replaced by a British
appointed Commission of Government. This made it the first and last country to ever

“voluntarily” relinquish its sovereignty (Hiller 1998b; Long 1999).
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4.4 High Modernism and Economic Development

In his book Seeing Like a State, James Scott (1998) defines “high modernism” as
“a supreme self-confidence about continue linear progress, the development of scientific
and technical knowledge, the expansion of production, the rational esign of social order,
the growing satisfaction of human needs. and, not least, an increasing control over nature
(including human nature) commensurate with scientific understanding of natural laws”
(1998: 90). High modernism is characterized by the belief that the workings of nature are
logical, ordered, generalizable, quantifiable, and predictable. It suggests that only experts
are capable of uncovering nature’s ‘laws’: 1, therefore, tends to view other ways of
understanding the world with su  cion, if not disdain.

Building upon Foucault (1991), Scott claims that one of the central elements of
high modernist statecraft in the twentieth century has been the attempt to impose
“legibility”” upon both biological systems and human populations. 7 this he means that

they have been subjected to a vari: | of standardized quantitative  asures designed to

make them more easily observed and manipulated from the outside (ibid.). Scott and
others have, furthermore, argued that the v linching faith that high modernist thinking
places in science and planning to deliver progress has been at the 1 1t of a variety of state
and non-state schemes to set rural societies on the path toward “m: ernization” and

“development” (Sachs 1992; Escobar 1992, 1995; Peet and Watts 796; Arce and Long

2000).
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can be used to make instrumentally rational interventions. The considerable uncertainties
that have historically characterized life in Newfoundland and Labrador make it difficult
to believe that resident peoples I 1any illusions about being able to fully understand,
much less control, their environments. This was confirmed through a number of
interviews with retired fish harvesters and other elderly people, who generally agreed that
the seasonal abundance of many fish and ; 1e species necessitated that people try to
catch as much as they could during the short periods when particular species became
available. Since most of these species were not in reach for most of the year, and
harvesting capacity was limited by the technologies that they had available to them at the
time, the threat of catching too many fish was generally not considered serious.

There was, furthermore, relatively little effort made on the part of the
Newfoundland government to r : the activities of fishers and hunters prior to the
suspension of independence in 1934 (Wrig  2001). This was probably because the cash
strapped government lacked the funds that would have been needed to administer
prescriptive regulations. While some regul: ons were in place governing such things as
the length of fishing and hunting seasons and the kinds of technology that could be used,
they were not tightly enforced (¢ ligan 2003).

These trends began to change after Newfoundland relinquished its sovereignty.
Upon assuming power, the new British-appointed “Commission Government” began to
push for the modernization and indu ialization of the fishery. One of its first acts was to

establish a centralized regulatory bureaucracy to manage all natural resource industries,
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at the easternmost point of North America made it a highly desiral : place from which to
launch the American and Canadian contributions to the war effort  Europe. In 1940, as
part of the Anglo-American Lend-Lease Agreement, the United States agreed to supply
the United Kingdom with fifty destroyers. As payment, they were given ninety-nine year
leases to build bases in various locations in Newfoundland and the ‘aribbean (Bruce
2006). Shortly thereafter, construction began on three large American military bases in
different parts of the island. The bases supplied short-term labouring jobs to large
numbers of people from across wfound d and the Maritime Provinces. Several
smaller Canadian bases were also built, along with a new internatic al airport at Gander
in central Newfoundland (Matthews 1987).

The war had significant con juences for the Newfoundland fishery as well. Fish
prices spiked with the high demand for protein sources in Europe during the war. This
helped to provide justification for the conti 1ed intensification of frozen fish production.
By the end of the war, there were a total of eighteen frozen fish pI s owned by six
different companies (Wright 2001).

4.6 The Canadian State and the Second  ave of Modernizatio (1949-1992)

On June 3rd, 1948, a referendum was held to determine Newfoundland’s future.
Voters were given the opportunity to choose between three possi : options: declaring
responsible government; continuing with the Commission of Government; and entering
into confederation with Canada. The results were extremely close with responsible

government receiving 44.6 percent of the vote, confederation receiving 41.1 percent of
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In the 1950s, a high proportion of t : cod, haddock and redfish landed in
Newfoundland was gutted and frozen into 1 pound blocks which ere then exported to
major American fish markets in Boston or Gloucester, Massachusetts, where they were
usually reprocessed into fish sticks or other battered products. High US tariffs placed on
imported battered fish products generally deterred Newfoundland processors from
carrying out secondary processing operations, such as battering and breading, in the
province. The duties applied to ten pound I cks of frozen fish were much less severe, so
that tended to be the preferred export commodity (ibid.).

The 1940s and 50s also witnessed the emergence of new engine powered trawlers,
which quickly revolutionized fisheries the world over. Technological changes that
emerged during the Second World War, such as the advent of sonar and new navigational
technologies, in combination with an abundance of inexpensive fossil fuels, prompted the
world’s fishing powers to develop fleets of ‘midshore’ draggers and ‘offshore’ otter
trawlers. These boats fished by dragging large weighted nets along the ocean bottom and
were capable of following migrating schools of fish rather than waiting for them to move
inshore. Some of the larger trawling vessels were also able to conti e fishing through the
winter spawning period, despite heavier seas and the presence of high concentrations of
sea ice in more northerly regions. Spurred on by these developments, European,
American, and Canadian trawlers soon began to intensify their fist g efforts on the

Grand Banks (ibid.).
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As the practice of flash freezing catches aboard trawlers became more affordable
in the 1960s, vessels began travelling from much greater distances and staying at sea for
much longer periods of time than had ever been the case in previous years. This
innovation drew new fleets from East Germany, the Soviet Union d Japan to fish off
the Newfoundland coast, joining existing fleets from Spain, Portug  and Italy (Schrank
et al 1992; Wright 2001). Wright (2001) nc s that the number of f eign offshore vessels
over 40 gross tons in weight that were fishing off Canada’s east coast rose from about
five hundred in the early 1950s to almost a thousand by the early 1 10s. In these years,
foreign trawlers were allowed to fish as close as three miles from s re and this often
brought them within view of coastal communities. In particularly rich fishing areas, it has
been reported that the lights from the assen lages of trawlers made them look like
floating cities at night (Wright 2001). Since inshore fishers depended primarily on fish
like cod that spawned in offshore waters bi  re migrating inshore in the summer to feed,
the enormous catches of foreign offshore fleets soon began to contribute to diminishing
catches in many parts of the island (ibid.). This fuelled demands on the part of many
fishers and coastal communities for the go© nment to take action inst foreign trawler
fleets (ibid.)

Wright (2001) argues that the federal response to their demands was two-pronged.
Firstly, the Canadian government began negotiating with European fishing nations in an
effort to broker an agreement at the interna nal level. While such multilateral

negotiations are ongoing to this ¢ /, Newfc adland fishers and politicians have often
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complained that they have done little to cc  erve fish stocks. Some have claimed that the
protection of Atlantic fish stocks has ofter cen sacrificed in order to preserve positive
trade relationships for other Canadian commodities, such as wheat and steel (Harris 1998).
The other federal strategy was to invest in new technologies and skills development
within the fishery to make the Canadian{ :more competitive wi  their foreign
counterparts (Wright 2001).

Prior to joining Canada, most rural ewfoun nd fishers| ked the capital and
infrastructure needed to travel great distances from shore.”' This began to change after
confederation. The major aim of federal pc cy in the 1960s was to accelerate the
development of a fleet of offshore trawlers. The government also encouraged the building
of “midshore” draggers, longliners, and seiners, usually between ¢ and 65 feet in length.
At the same time, both the federal and provincial governments actively discouraged the
small-boat inshore fishery (generally consisting of vessels under 35 feet in length) and the
seasonal cycle of subsistence practices that went along with it (Andersen 1979; Sinclair
1985; Omohundro 1994; Apostle et al. 19¢  Wright 2001; Sider 2003). On land,
continued efforts were made to lace the supposedly “backward” practice of
community-based salt fish production with modern fresh and frozen fish processing
plants, and Fordist “assembly line” production methods (Wright 2001, Sider 2003).

In the years that followed, both foreign and Canadian cod  rvests on the Grand
Banks soared, reaching their combined historic peak at about 810, 10 metric tons in 1968.

This so-called “killer spike” has been iden 1ied by some as a major contributor to the
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of new roads and communications infrastructure and for enacting new laws to restrict
subsistence activities.

Beginning in the 1950s Smallwood supported a series of rural resettlement
programs designed primarily to move peo] :away from the inshore fishery and into
larger population centres. While many rur:  Newfoundlanders had resettled voluntarily in
the years following confederation in order to gain better access to government services,
the Smallwood government saw a need to e steps to accelerate this trend. In addition to
reshaping the fishery, resettlement was seen as a way of reducing the costs associated
with administering health, educational, and social programs and providing various
services (telephone access, elec :ity, running water and sewers, etc.) to a widely
dispersed rural population. Resettlement was also viewed as a tool for stimulating the
development of other land-based industries (Iverson and Matthews 1968; Matthews 1983;
Maritime History Archive 2005).

In 1954, the provincial Department of Welfare unveiled what it called the
“Centralization Program” (Matt vs 1983: 120). The program initially promised to pay
people’s moving costs. but this was soon replaced by a single lump sum payment for each
family that agreed to move. In the early stages of the program, the ayments were only

out $150 per family, but this was gradu. y raised over time, reaching a high of about
$600 per family (Maritime History Archive 2005). While this may not seem like much by

contemporary standards, it is worth noting that most tishers made less than $900 per year
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at the time (ibid.). By the end of the program, 110 communities across Newfoundland had
been resettled (Matthews 1987; Tulk 1997, 91).

In 1965, the Centralization Program was replaced by a joint federal-provincial
“Fisheries Household Resettlement Progra ,” which was administered by the federal
Department of Fisheries (Wright 2001). The program offered significantly higher
payments than had been the case in previous years. Families that moved would receive
$1000, plus an additional $200 for each m ber of the household (Matthews 1987). This
time, however, payments would only be issued if a number of additional conditions were
satisfied. Firstly, there was a requirement that 90 percent of a town’s residents must sign a
petition indicating their willingness to leave. This was later reduced to 75 percent
(Matthews 1983: 121). Secondly. in order to receive their payments, families had to move
to a community that had been designated by the government as a “growth centre”
(Maritime History Archive 2005). Many of these “growth centres” were sites that had
been targeted for industrial development projects of various kinds, such as fish processing
plants and natural resource processing facilities. He was also respo ible for securing
foreign capital to assist with the developm« t of a variety of manufacturing businesses in
rural Newfoundland, creating products as diverse as boots, cement, chocolate bars, and
sports equipment (Matthews 1983; Letto 1998). While campaigning for re-election,
Smallwood reportedly proclaimed repeatedly that there would be so many jobs after

resettlement that fishers could feel free to “burn their boats” (Thurston 1982).



While Smallwood’s efforts to stimulate land-based economic development in the
years after resettlement did produce some successful projects, the number of long-term
jobs created through these initiatives was far smaller than had bee hoped for. Most of the
manufacturing businesses quickly went bankrupt, due in part to the  distance from export
markets and suppliers of raw materials and stiff competition from companies in mainland
Canada (House 1998; Wright 2003). In the words of Newfoundlan journalist and orator
Rex Murphy, “Mr. Smallwood’s rubber-boot factory and hockey-stick plant have passed
generously into that region of myth where...princesses kiss toads...Mr. Smallwood
specialized in toads that stayed toads” (Murphy 1999: 3). Smallwood has, furthermore,
been criticized for “giving away” reso  :es to companies in exchange for short term
employment and failing to fully consider the province’s long-term interests (Alexander
1983; Wright 2003).

The resettlement program itself has also faced severe criticism. Some have argued
that the petition system was deeply flawed, because it sometimes led to coercion and
intimidation within bitterly divided communities (Matthews 1983). Another commonly
cited problem was that the program allowe¢ young unmarried people who had already
moved away from the community to receive compensation payments as well, if they
signed the petition and helped to tip the balance in favour of resettlement (ibid.). This
provision sometimes had the effect of dividing families.

In total, the two programs resulted 1 the abandonment of more than 300

communities with a total population of ab¢ : 28,000 people. This represented about one
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quarter of all the communities in Newfoun and and about ten percent of the province’s
residents (Maritime History Archive 2005).** A final program call.  the Federal-
Provincial Resettlement Program ran from 1970 to 1975, resulting in the relocation of
another twenty-nine communities.

From the point of view of Smallwood and other provincial and federal planners,
these towns were considered too remote and were therefore seen as an impediment to the
modernist project they envisioned for the province. By concentrating people in larger
centres they believed that they could wielc 1uch greater control over the way in which
the provincial economy developed. Government reports on the program at the time tended
to emphasize that they were just accelerating the “normal and ongoing process of
migration” (Matthews 1983: 122). This portrayal, of course, downplayed the fact that the
types of migrations that were required were specifically designed to serve the broader
political and economic objectives of the fer -al and provincial governments. As James
Scott notes, historically, the stated rationale for resettlement schemes throughout the
world was:

...almost always couched in the discourse of orderly development and

social services (such s provisi  of health clinics, san tion, adequate

housing, education, cle.  water, i | infrastructure). The public rhetoric

was not intentionally insincere; it was, however, misleadingly silent about

the manifold ways in which orderly development of t : kind served

important goals of appropriation, security, and political hegemony that

could not have been met through autonomous frontier set :ment” (1998:
191).









hierarchical approach to fisheries management, in which small-scale inshore harvesters
were given no formal input into key policy decisions (Finlayson 1994; Cadigan 2001;
Power 2005). Quotas for both the offshore and inshore cod fisheries were based on
scientific stock assessments. which relied exclusively on information obtained from large
offshore fishing and processing companies (Cadigan 2001). These companies were seen
as preferable consultants because they could provide scientists with quantitative data that
could be easily assimilated into stock assessment models (Finlayson 1994; Hutchings et
al. 2002). By contrast, the knowledge of inshore harvesters tended to be portrayed as
anecdotal, and was granted little credence (Finlayson 1994; Power 2005).

The faith that DFO fisheries managers had in their capacity to predict events in
the biophysical world and use this knowledge to drive economic development is a clear
illustration of “high modernism.” Scott (1998) argues that manage 1l solutions rooted in
high modernism are often presented as being technical rather than oral or political
interventions. Building on Scott’s work, Arun Agrawal (2005) has oted that the turn of
the twentieth century saw the emergence of new technologies for representing nature
which granted an almost  questionable a  ority to resource man ers. He writes:
“Statistics, maps, numerical tables, and their collatic  in specific formats can become the
basis for producing new forms of knowledge that make some actions seem naturally more
appropriate than others...” (2005: 224). Si ilarly, Palsson (1998), who studied fisheries
research in Iceland, argued that modernist fisheries management suggested that cod

populations were fully observab™ as thor "1 they were being studied in an aquarium.
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This simplistic characterization, however, drew attention away from the fundamental
uncertainties and complexities that were inescapably part of the fis :ries management
enterprise. As will be shown in subsequent chapters, these very un rtainties would be
made more explicit in the management mo :ls that emerged in subsequent decades,
which were more heavily influenced by the so-called “new ecology” and its focus on
complex, non-linear systems.

Frozen cod production was expanded significantly on the wave of optimism that
was stimulated by the extension of the offs re boundary. So too\ ; the harvesting of
other species. Despite protests from the Fish, Food and Allied Workers Union (FFAW),
DFO expanded the dragger fishery during : following decade and, for the first time in
several decades, new licences were issued  the small-boat inshore fishery as well (Felt
and Locke 1995). While there were o1 7 13,736 registered full-time inshore harvesters on
the island in 1961, this number had almost tripled to 33,640 by 1980 (Crowley 1999).%
Much of this increase came after 1977 (Schrank et al. 1992; Hamil n and Seyfrit 1994).

In the late 70s and early 80s, Canadian cod harvests soared. The extension of the
offshore boundary served to encourage the intensification of domestic harvesting since,
under international law, any portion of the >tal Allowable Catch that the Canadian fleet
could not land had to be given to foreign nations which had traditic ally fished within the
200 mile limit (Finlayson 1994; Bavington 2005). The economic t m created by these
developments allowed unprecedented num rs of people to find employment in

processing plants.
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After 1977, many more women found employment in the fish processing industry.
Some also began working as crewpersons on inshore fishing vessels, which were
generally operated by their husbands or pa iers (Williams 1996; Grzetic 2004; Power
2005). " e latter strategy kept money within the family unit, but was not widely practiced
in some areas. This is likely because, prior to the 1980s, it was not advantageous to do so,
because it would make it more difficult for one or both family members to qualify for
Employment Insurance (Power 2005: 170).

While processing plants provided v nen with independent wages, for the most
part they were given lower status positions and paid less than their male counterparts
(Fishery Research Group 1986; Neis and Williams 1987; Porter 1993; Williams 1996;
Neis 1999a Power 2005). Furthermore, in most areas, women were employed in direct
processing operations, as trimmers, packers, and machine operators, and were therefore
subject to higher degrees of surveillance from floor managers (Fishery Research Group
1986; Williams 1996; Power 2005). Accor ngly, while this boom period did provide
new opportunities, the restructurir  of the dustry during this era also contributed to the
formation of new gender, as well as class divisions within many coastal towns (Sinclair
1985; Williams 1996; Palmer and Sinclair 1997; Neis 1999a; Powt« 2005).

The strategy of rapidly expanding the offshore fishing and processing sectors
ultimately proved to be problematic. Many of the larger processing companies in the
province had borrowed heavily to finance this expansion, and were ultimately brought to

the brink of bankruptcy by the early 1980s as a result of high interest rates and a growing

33



recession (Fishery Research Group 1986; Wright 2001). In 1982,  federal government
appointed the Kirby Task Force to examine the industry and make recommendations
about how to move forward. They ultimately recommended a major realignment of the
fishery to make it more consistent with the broader goals of “efficiency, consolidation,
and centralization” (Wright 2001: 153). In response to these conclusions, the federal and
provincial governments paid $233.5 million to buy up several companies, including
Fishery Products Limited, The Lake Group, and John Penney and Sons and merge them
into a large crown corporation which was « lled “Fishery Products International” or FPI
(ibid: 153). The company was later re-privatized in 1987. Similar actions were taken in
Nova Scotia, to create National Sea Produ  Ltd., which went on to produce the very
successful High Liner brand of frozen seal )d. Together these two companies would
dominate the offshore fishery in Atlantic Canada in the decade that followed (House 1988:
185). This change had a particularly significant impact in Placentia Bay and Fortune Bay,
where both companies had a strong presence.

By the end of the decade, however, the quantitative models of fisheries managers
proved to be inadequate. They were based 1 a simple equilibrium-based science that
paid insufficient attention to the ways in w ch habitat destruction, ecological fluctuations,
and unreported human actions affected the abundance of particular species. Furthermore,
managers did not heed the warnings of inshore harvesters in sever: different bays on the
northeast coast of the island, who complained about striking declines in their catch rates

throughout the 1980s (Finlayson 1994). As discussed in earlier chapters, this exclusion of
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fishers from the policy process stands in stark contrast to more recent UN-inspired oceans
governance approaches, such as the one ou ned in the Oceans Act, Canada’s Oceans
Strategy and Canada’s Oceans Action Plan, in which it is openly stated that the
knowledge of resource users should be inc.  rorated into the management enterprise.

By the late 1980s and early 1990s, dwindling catches had become apparent in
Newfoundland’s offshore fishery as well and it was becoming und: iable that stocks in
many areas were in serious trouble (Wright 2001). In the face of m inting evidence that
they were in the throes of a full-flec :d environmental disaster, D] 'decided to shut
down the fishery on Newfoundland’s north and east coasts and along the coast of
Labrador in 1992 to give cod stocks time to recover (Finlayson 19 |, McGuire 1997).
This was followed by further closures along the island’s west and south coasts in 1993.

Seventeen years after the initial declaration of the moratoriu1  there is little
evidence of a cod recovery. While the com ercial fishery reopened on a small scale in
some areas along Newfoundland's south coast in 1998, and some small commercial
quotas have been issued on the west coast as well. the commercial cod fishery has
remained closed in most areas of the province. A recent study concluded that spawning
stock biomass (the reproductively active p:  of the stock) for the “Atlantic cod™ stock off
the east coast of Newfoundland and Labrador has been reduced by 1ore than ninety-nine
percent since the early 1960s (I chings 2004).

Nearly fourteen years after the cod moratorium was declared, there 1s still

considerable disagreement about what exactly went wrong. Despite being one of the most



intensively studied wild fisheries in the world, there remain a varic 7 of competing
hypotheses about what factor, or combination of factors, led to the collapse. While most
scholars agree that domestic and foreign overfishing played a very predominant role in
leading to the crash, there is also some evidence to suggest that other forces may have
played a contributing role as well, including cooling water temperatures caused by
melting polar ice caps in the Arctic, a decl in key food species s h as capelin due to
overfishing, increasing predation from a booming harp seal herd, or habitat destruction
caused by decades of seismic blasting by the offshore petroleum ir 1stry. This diversity
of explanations highlights the inherent unp {ictability of ocean processes and the
immense difficulty of predicting their behaviour, or even definitively explaining how they
have behaved in the past. As later chapters will demonstrate, this very uncertainty has
sometimes been used rhetorically in support of differing political agendas, such as those
advocating for or against the commercial seal hunt, the offshore oil industry or particular
fishing technologies (Davis 2000; Power 2005).
4.7 Chapter Summary

+uls chapter has demonstrated that social and economic networks which stretched
far beyond the shores of Newfoundland had a tremendous impact in shaping and
transforming the relationship between resident peoples and marine resources over time.
While the production of salt fish for distant 1arkets remained the onomic anchor of the
region for almost 500 years, the lives of the people catching and curing those fish were

altered significantly by forces that were largely not of their own m: ing.
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The survival of most rural residents in the nineteenth and ¢ ly twentieth centuries
necessitated that they retain a high degree of flexibility in adapting to broader social,
economic and environmental changes. As result, most households supplemented fishing
with a wide range of land-based subsistence practices. When it was deemed advantageous
to do so, some men would travel far from home to work as labour: ; in larger fishing,
lumbering, mining, construction, or manu' :turing operations. In many cases, however,
these positions were temporary. Most were taken up during the wi er off season or
during periods when commercial fish spec ; were less abundant. The common property
nature of marine resources meant that rural families knew that they could always opt to
return to the fishery to earn a living at a later time if they deemed it advantageous to do so.
In this sense, it 1s fair to say that fishing, subsistence activ.ities, and wage labour were not
mutually exclusive, but were rather part of a continuum with many families taking
advantage of all three of these strategies at different points in time.

After the 1930s this dynamic inter] 1y between land and sea-based economic
activities was increasingly undermined by the high modernist ambitions of central
planners. Government policies increasingly sought to impose a strict division between
land and sea-based economic practices, as concerted efforts were ade to transform
coastal residents from single commodity producers into wage lab: rers, both within the
fishery and in new land-based industries (Matthews 1983; Sinclair 1985; Palmer and
Sinclair 1997). Increasingly, use of the oc: 1 was restricted to persons employed in the

commercial fishing sector. This gradually contributed to the formation of much firmer
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distinctions between fishers and non-fishe than had ever been the case in previous eras.
Within the fishery, efforts were made to *“ dernize” the industry by discouraging the
small boat fishery and the production of salt fish and pushing toward the mass production
of frozen fish for the North American market. This strategy, in cor ination with heavy
fishing pressure from foreign fleets, ultimately backfired, contribu g to the biological
collapse of cod stocks in most areas of the province and the loss of thousands of jobs. In
the aftermath of this crisis, a major restructuring of the Newfound 1d fishing industry
took shape, which would lead t¢ ven grea - inequalities within many coastal

communities. These changes are discussed 1 detail in the following two chapters.
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Chapter 5 The Great Divide: The Emergence of a New Fishery

This chapter explores the ways in v ich the Newfoundland inshore fishery was
restructured in the wake of the 1992 cod moratorium, focusing particularly on the
ongoing efforts by federal regulators to bring about a more “respo ible” fishing industry
that is less reliant on state support. It begins by drawing upon interviews with fish
harvesters, fish processors, and government employees in describing the debates that
emerged in the aftermath of the cod moratorium and outlining the  structuring process
that followed. It then discusses the lucrative crab fishery that developed in the aftermath
of the cod collapse and the political strugg s that have emerged over the future direction
of that sector.

5.1 In the Aftermath of a Disaster

The announcement of the cod mor. Hrium prompted a dramatic overhaul of the
fishing industry (Power 2005). While the impact was felt throughout Atlantic Canada,
nowhere was it more severe than in the rural coastal communities "Newfoundland and
Labrador, where cod had remaii 1 the primary income generator for many households.
To compensate the more than thirty thous  d fishers and processing plant workers in the
province who were directly affected by the closure, along with ten thousand more living
in other parts of Atlantic Canada, the fede ° government unveiled the “Northern Cod
Adjustment and Recovery Program™ (NCARP) in 1992 and the “/ antic Groundfish
Adjustment Program” (AGAP) in 1993 (Williams 1996). The programs were intended to

provide short-term income support to fishers and plant workers and offer fishing licence
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Sider has argued that the economic restructuring that occurred in the aftermath of
the cod moratorium brought about a “crisis of social reproduction” in rural fishing
communities (2003: 312). He contends that the cultural and mater; continuity of these
places was gradually undermined by a political and economic system that is literally
pulling families and communities apart, through widening class divisions, longer trips at
sea, and the chronic exporting of people of working age as season: or permanent
migratory labourers. In this new predicament, Sider suggests that: “...people must live
across and often simultaneously  rainst, the ruptures between their present situation and
their past values, their past social relations, their own culture” (ib  : 57, emphasis in
original).

TAGS was strongly criticized in many parts of rural Newfi ndland for
encouraging people to move away to find employment and not working harder to create
permanent jobs in their communities (Williams 1996). A number « researchers have
found that many people were very r ictant to relocate because they deemed themselves
to be poorly positioned to start over again (Williams 1996; Power )05; Davis 2006). In
my previous research, [ have noted that:

Most of those employed in the fishery :re in their late thirties, forties, and fifties;
had a limited amount of formal education and few transferable job skills; owned
their own homes; had school-age ch lIren; and had deep storical ties to the
people, land and seascapes, and traditic s of the area. The vast majority of persons
employed in the inshore fishery had family connections to the sea that stretched
back multiple generations. Many saw retraining programs as a farce, because they

had no intention of moving and, even they did, they doubted they would be able
to find satistying work elsewhere (Davis 2006: 510).
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Several anthropological and sociological studies conducted during 1e TAGS era found
that the state of chronic underemployment at resulted from the fi ery restructuring
process frequently contributed to various s ondary problems in many areas, including
increased rates of alcohol consumption and gambling (Davis 2006), growing frustration
and anger (Williams 1996), health problems (Neis and Grzetic 2001), and increased strain
on family relationships (Power 2005). Some of these problems were due to the fact that
displaced people had a great deal of extrat 1e on their hands and were becoming fed up
with spending most of their time at home. There were also growing tensions within many
coastal towns about perceived injustices over who did and did not qualify for TAGS
payments (Williams 1996; Neis and Grzetic 2001; Power 2005) an  over the fact that
fishers (most of whom were men) tended to receive higher payments over a longer
duration than did fish processii  plant workers (most of whom were women) (Williams
1996; Neis and Grzetic 2001; Power 2005)

A number of studies that were carried out after the declaration of the moratorium
have, furthermore, reported that it also was common for rural Nev >undlanders to blame
the federal government for the collapse of ¢ cod stocks, and many resented the fact that
they were being asked to pay the price for e mistakes of fisheries managers (Steele,
Andersen and Green 1992; Finlayson 1994; Palmer 1995; Williams 1996; Woodrow 1996;
Palmer and Sinclair 1997, Davis 2000, 2006; Power 2005). The government-supported
push toward industrialization and overcapi ization in the fisheries was also frequently

presented as the major cause of the probler (Palmer 1995; Power 2005). Many inshore
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fishers also complained that large fishing: d processing companies like Fisheries
Products International and National Sea Products, with their extensive use of offshore
trawlers, were responsible for the collapse, because they fished di ng the spawning
period, discarded undersized fish, and dan ged the ecology of the ocean floor (Palmer
1995; Williams 1996). Another source of hostility among many small boat fishers was the
unwillingness of Department of Fisheries and Oceans managers to seek input from small-
scale regional fishing operations in condu. ng their stock assessments during the 1980s
(Neis 1999b; Cadigan 2001; Murray et al 2005; Power 2005).
5.2 Envisioning the Fishery of the Future

The declaration of the moratorium sparked heated debates out the direction that
a restructured fishing industry should take 1 the future (McCay 1999). In many respects
these debates can be understood as the continuation of longstanding philosophical
differences that pre-dated the decline of cod stocks, pitting those promoting a highly
capitalized and market-regulated corporate fishery against those advocating a smaller-
scale, community-based coastal fishery (C ligan 2001).

In 1994, the Fisheries Council of Canada (FCC), a lobby group representing the
largest fish processing companic in Canada, released a report entitled “Building a
Fishery That Works: A Vision for the Atlantic Fisheries.” In it, they argued that,
Canadian fisheries policy should abandon the goal of managing fi eries in such a way as
to maximize employment benefits for individuals living in small coastal communities.

The report claimed that this misguided sentiment had dominated fisheries policies since
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the late 1970s and was epitomized by a 1978 speech delivered by then Minister of
Fisheries Romeo LeBlanc, shortly after Ca  da had unilaterally ex 1ded its exclusive
economic zone. In the speech. LeBlanc stated:

Measuring the 200-mile limit as a belt from the coast, we must measure its

benefits first of all in relation to those living on the coast. When we divide

up those few million tons of fish, e coastal communities of inshore and

nearshore fishermen must have first claim....Instead of starting with an

offshore, large vessel development that cuts off future inshore growth, we

must build from the independent fleet up and from the coast out. We must

give inshore and nearshore fishern 1 a greater and an assured amount of

fish. As he begins making money, he can move up to vessels that extend

his mobility, increase his catches, and lengthen his working season.

(LeBlanc 1978, referenced in Fisheries Council of C ada 1994, 3,

emphasis in original).

LeBlanc’s vision was reflected in two federal policies that me into effect during
this era: the “Fleet Separation Policy” and e “Owner-Operator P« cy.” The former
divided the Atlantic fishing fleet into three sectors, “inshore’ (vess: . under 35 feet in
length), ‘midshore” (vessels between 35 an 65 feet in length) and *offshore’ (vessels
over 65 feet in length). The latter stipulated that vessels in the insh e and midshore fleets
were required to be owned by the independent harvesters who operated them. The
combined effect of the two policies was to ensure that corporate entities, most notably
fish processing companies, could not gain ownership of the inshore and midshore fleets
and to ensure that control of those two sectors was left in the hands of independent fishers.

No such restriction was placed on vessels over 65 feet in length, w ch were already

owned predominately by processing comp ies (Fisheries Council of Canada 1994).
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operations, such as grants to processing plants in order to provide jobs in more isolated
rural areas and offseason Employment Insi ince benefits for seasonal inshore fishers
(ibid.).

As an alternative to the status quo, e FCC advocated the adoption of an
individual transferable quota (ITQ) system, in which each individv  fishing enterprise is
allocated a fixed amount of fish, which they may catch at any time when the season is
open. ITQs also provide fishing enterprises with the flexibility to I d their catch at the
times that are most profitable for them, rather than having to catch as many fish as they
can when the season opens. Most significantly, they argued that an I'TQ system would
give fishers de facto property rights. which could be bought and sold freely on the market.
This, they suggested, would eventua red e the number of people who depend on the
fishery, citing the examples of Iceland, Australia, and New Zealand, where [TQs have
been used to bring about greater vertical integration in the industry.*®

Although individual quotas or Enterprise Allocations (EAs) were introduced in
the offshore sector in 1982 and were incor rated into most inshore and midshore
fisheries in the 1990s, the latter were not made transferable (McCay 1999).%” This meant
that no sir ‘e inshore or midsho licence- Hlder could receive multiple quotas in any
single fishery. The granting of ITQs, by contrast, would give indiv uals who are
struggling an opportunity to exit the industry easily by selling their quotas and gear to

other independent operators, processing cc  panies or private investors. This of course,
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assumes that all fishers will behave as profit maximizers, and all will be willing to move
out of the fishery for the right price (Palsson 1998; Cadigan 2001)

The FCC report underscored the need for the fisheries mar  ement approach of
the future to be driven not by “social objectives,” but by the twin goals of sustainability
and economic efficiency. It argued that the fishery should, furtheri ire, be governed by a
new “industry-government alliance.” char: erized by “a move away from control and
excessive regulation” (ibid: 12). It states:

Rather than be frustrated, initiative and enterprise should be harnessed and

channeled into productive, sustainable behaviour, using icentive based

mechanisms...Industry must m¢ : accountable and responsible for self-
management...It must play a greater role in self-policing and should
contribute towards the cost of enforcement...Policy changes in these areas

will afford government the opp: unity to reduce its esence in the

industry” (ibid: 12-13).

What would soon emerge, the report suggests, is: “‘an economically sound, market-driven
and self-managed industry offering investors secure and stable op rtunities, and
accountable to Canadians for the health of e resource and capable of making a net
contribution to the Canadian economy” (il 1: vi).

This vision of sustainable development, characterized by privatization of ocean
resources and the self-regulation of resource users was a clear atte pt to engage with the
ideas that became institutionalized at the Rio Summit. By emphasizing the importance of
exclusive access rights and participatory management institutions in bringing about a

more economically and environmentally ¢« tainable fishery, the FCC sought to steer the

debate away from questions about social j tice or the harmful in acts of trawling
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technology and instead frame the problem  a case of too many fishers chasing too few
fish.
3.3 Professionalization and Exclusion

The proposal laid out by the FCC was staunchly opposed by the Fish Food and
Allied Workers Union (FFAW), which represents the vast majority of fishers and
processing plant workers in Newfoundland and Labrador. The FFAW vowed to fight all
efforts to do away with the Owner-Operator and Fleet Separation policies, stressing that
they were vital to the maintenance of a just and equitable fishing industry. The union has
repeatedly called upon government to recognize the important role layed by the
independent fishery in ensuring the survival of small coastal communities throughout
Newfoundland and Labrador and in the rest of Atlantic Canada, an to resist pressures to
let the industry fall entirely into corporate . nds.>®

The eventual response of the recently renamed “Fisheries a | Oceans Canada” to
these conflicting demands was to reaffirm the rights of independent fishers, but to do so
in such a way as to ensure that those that remained in the fleet would be forced to assume
greater responsibility for man: g their own affairs (Neis and Williams 1997; Power
2005; Ommer 2007). In 1994, the federal ¢ | provincial governm: ts worked in
consultation with the FFAW to develop a program of professional certification for
independent fish harvesters in Newfoundland and Labrador. The primary goal of the

program was “to reduce the num  of fish arvesters by eliminating marginal or part-
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time fishers from the industry, theoretically retaining those who had the strongest
attachment to it” (Clarke 2001: 137).

In 1996, the provincial government passed the Professional Fish Harvesters Act,
which required that all fishers be certified v ler a newly created Professional Fish
Harvesters Certification Board. The Board divided fishers into three categories:
Apprentice, Level I and Level II. . ..ese classifications were also formally recognized at
the federal level through Fisheries and Oceans Canada’s new “Commercial Fisheries
Licencing Policy,” which was rel  ied in the same year (Power 2005). Many experienced
fishers were ‘““grandfathered” into the program and were given “core status” as Level II
fish harvesters. In order to be grandfathered in: “a fisherman had to have fished full time
for seven qualifying years” and have “a minimum of $3,000 (and 75 percent of reported
earned income) from fishing during three of the last four years of his qualifying period”
(Schrank and Skoda 1999: 3). Fishers with . re status were the only ones that were
eligible to obtain newly issued fishing licences or to purchase existing licences from other
fishers. It was also decided that the total number of core enterprises 1 the province would
be capped at 5400. Anyone else v hing to >tain core status would have to wait for

somebody else to retire (ibid.).

"% who did not satisfy all of the requirements

So-called “part-time fish harvesters,
for “core status” were designated as Level ] arvesters and new e1 ants into the fishery

were given “Apprentice” status. Level I and Apprentice harvesters :re required to

complete a series of training courses if they wanted to remain involved in the fishery.
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Most of these courses are taught through ! morial University’s ! irine Institute in St.
John’s, which offers training modules dealing with a variety of iss s, including: safety at
sea, radio communications, and navigation. The Institute has also offered many of these
courses at satellite campuses in other areas of the province. Harve rs wishing to obtain
Level II status must also obtain the required number of hours of sea time under the
tutelage of a Level II harvester in order to lvance to Level II status (Professional Fish
Harvesters Certification Board n.d.).

Those who did not proceed toward evel Il status would be gradually fazed out of
the industry. This has created a problem for some people, as obtaining Level II status can
require a significant investment of time an money. Many of the r uired courses cost as
much as regular university cour s, and sc e students have to commute considerable
distances in order to attend them. The high cost of obtaining the required training was
decried by some of those I interviewed as clear evidence of the government’s intention to
phase smaller enterprises out of the dustry altogether. Some alsc rgued that it was a
deliberate attempt to create barriers that would deter young people in rural communities
from choosing to pursue fishing as their Ii-  ihood. *

The introduction of the professionalization program also drew a number of
protests om individuals who felt they had been wrongfully denied “core status.” Some
went as far as to hire lawyers to pursue their cases. Most Level II fishers that I
interviewed acknowledged that there were a number of people who deserved core status,

but had “fallen through the cracks” for a variety of reasons.®’ The most common problem
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was that they did not possess enough receipts to prove they had sc | the required amount
of fish during the designated time period. This was often because they had fished with a
family member or partner and had sold all or most of their fish in that person’s name.
Others had sought work outside of the tishery for a period of time during the early 1990s,
since there were so few fish to be caught in many areas. These individuals were denied
core status because they did not have enough landings over the period in question, even
though some had fished extensively in previous years. In many of  ese cases, anger over
the seemingly unjust criteria used to determine who did and did not receive core status
built upon existing frustrations about who was and was not deemed to qualify for benefits
under the NCARP, AGAP, and TAGS programs. Eligibility for these programs was based
largely on groundfish landings in the years immediately prior to the moratorium, so they
excluded many of the same people (Power 2005).

While most readily acknowledged that some people had been wrongfully denied
core status, many core harvesters agreed with the sentiment that m t of the benefits from
any future fisheries be restricted to those v o had the greatest ties to the industry. Several
stated that most of those who were deprived of core status were so  alled “moonlighters”
who often worked at other jobs and only u 1 their fishing licences during good seasons
when the fishery was most profitable. Dan, who had worked with the FFAW in
promoting the professionalization program explained:

Probably for the whole history of t : fishery in Newfoundland, the fishery

was used as an employer of last resort. [ wonder whether some of these
people were the type of fellas who when things were lool 1g good and it
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was easy to make a livit in the fishery, they went fishing, but when times
were tough, they went to greener pastures.

Paul, who fished in Placentia Bay, echoed these sentiments:
When all these new industries started up. it took a lot « people off the
fishing grounds. A lot of people went ashore to get their twelve or fifteen
dollars an hour. But I didn’t go ashore to help build the oil refinery. I
didn’t go ashore to work in the fish plants. 1 didn’t go as re to build the
Trans-Canada Highway. [ didn’t go ashore to build the H' o Lines across
Newfoundland. I didn’t ashore to go up and work in Churchill Falls or
Labrador City. Instead, I became a professional at my trade and did pretty
good at it too.
Both men were of the strong belief that those who had only fished in certain years should
be the ones who were excluded in order for the more established |  vesters to make a
better and more secure living. even though they both believed that 1is new system would
lead to the eventual privatization of what was once a common resc rce. Similar findings
were reported by Power (2005), based on her research on the Bonavista Peninsula in the
mid to late 1990s.
5.4 The Rise of the Crab Fishery
Although Fisheries and :eans Canada managers did review the cases of some
individuals who felt they had been wrongfully deprived of core st 1s, very few decisions
were reversed. The full significance of these exclusions would so«  prove to be greater
than anyone had anticipated. Most « those who were able to obtain core status were also

able to gain access to the emerging inshore snow crab fishery, which quickly proved to be

very lucrative.



The first snow crab licences in Newfoundland were allocated in 1968, and the
fishery expanded slowly in the decade that followed. Until the mid 1980s, the crab fishery
was prosecuted by only about fifty medium to large sized boats, each of which was
entitled to catch as much as they could when the season was open, provided that they did
not use more than 800 traps at a time (Fisheries and Oceans Canac 1999). In the early
1980s, crab landings and the catch per unit of effort in many areas of the province
dropped significantly, but, as the decade progressed, there was evidence to suggest that
stocks were making a significant recovery. Beginning in 1986 and continuing into the
early 1990s, the Department of Fisheries ¢ | Oceans created a program to issue a number
of new “supplementary” crab licences to fish harvesters across the province (McCay
1999). These licences were restricted to individuals in the “midshore™ longliner fleet
(between 35 and 65 feet in length) and were intended to supplement income that had been
lost due to the downturn or closure of other staple fisheries (ibid: 305). There was also a
significant intensification of effort permitted in the original offshore fleet at this time.
This period also brought a very significant :gulatory change in the crab fishery. In the
early 1990s, the DFO abandoned the competitive tleet quota system it had employed in
the past and introduced an individual quota system, in which each licence holder would
be allocated a fixed amount of crab each season rather than having to compete with others
to catch as much as they could before the season closed (ibid: 1999). These were not

ITQs, however, since in keeping with the owner-operator policy, f 1ing rights could not
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This convergence of events created a widening gulf in prosperity between those
who had access to these fisheries and those who did not. As many offshore and midshore
operations with crab or shrimp licences prospered, those in the ins. re fishery were
struggling to make do through a combinati 1 of government support payments and
smaller scale fisheries for much less profitable species like lobster, apelin, and lumpfish.
Complaints about the injustice of this situation eventually persuaded Fisheries and
Oceans Canada fisheries man  rs to issue a number of temporary snow crab permits to
some inshore fish harvesters with core status in 1995. A lottery system was used to
determine twenty-five harvesters in each of the major bays of the province who would
qualify to receive a crab quota fort  year.

Prices remained strong that summer and this newfound access to crab stocks
proved highly profitable for those who were selected. Dan, who w  instrumental in
lobbying for this change, described how this situation unfolded in his hometown in the
north-western part of Conception Bay:

We got a few permits first. Inshore fishermen fought and fought and

fought to get those. We had nothing else. We knew that there was big

money in the industry d ere seemed to be a lot of crab, so why should

the larger boats be ~ : only ones gettii  to fish it while we ere struggling

just to hang on, fishing a bit of lun and a bit of lobster and whatever else

we could get our hands on? Those guys who got the first permits hit the

lottery big time. They got 11.000 pounds of crab at $2.: per pound, so

that’s $27,000 bucks bai st like that. The guys here  aght it in less
than a week. That drove est of the fishermen crazy, self included.

Not that we didn’t want t guys to have it, but we said ‘Jesus, this is an
opportunity.’

158






provided by crab. In many parts of Newtoundland, snow crab pro*  :d a higher
percentage of their annual fishing incomes than all of the other species they fished
combined. Because the permits continued to be temporary in nature, however, there was
no guarantee that this source of income would continue to be there >r them in the future.

This situation changed in 1999. when the inshore committee of the FFAW was
finally successful in having all temporary permits turned into pernr  ent licences. This
was the culmination of years of struggling  persuade Fisheries and Oceans Canada and
representatives of larger fleet sectors within the FFAW that inshore harvesters should be
given more secure access to a sharc of e crab resource. Dan, who was on the inshore
committee and attended all of the meetings leading up to the final « cision, described the
unfolding of events as follows:

We fought our way into the crab industry. We had our toe in the door and
then we got up to a foot, and then i 1999 we finally broke the door down.
There was a big conference in Gander to decide who was going to fish
where and how everybody was going to participate. The original full time
fleet and the supplementary fleet and the inshore guys were all at the table.
We said, we’re getting licences or nobody is catching one god damn pound
of crab this year. We | 1 arranged three busloads of pi ple that came
from the Southern Shore, Conception Bay and Trinity Bay. That wasn’t all
the fishermen there, but it was a lot of them. Then we had other guys that
travelled from different areas by vehicle. So we had seven or eight
hundred fishermen that showed up in the parking lot of the hotel wanting
to talk to DFO®® and the FFAW. We weren’t all formal in ore committee
members or anything, but we decided we were going to informally
organize people and get a group to go down to have a show of force,
because if it is just one or two guys speaking, the guys in the other fleets

> going to say that we’ve got no backing. This way they could see them
all standing right there outside the window. Right from then, my feeling is
that we had won over the large fleets, the full-time and the large
supplementary fleet. They didn't mind moving farther offshore. They
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of the species ever coming back. Paul, a Placentia Bay harvester, recounted his shock at
seeing their return:

There is just so much uncertainty. Nobody was expecting t : lump fishery
we got in 2004. We all f 1red it was pretty well fished out a long time ago.
You see, the lump fishery is a very destructive fishery. You destroy all the
females, and only sell the roe. We’re after fishing it pretty -avily, and we
really thought it was fished out. ut in the back of my mind, I was
remembering stories from fellas fishing offshore saying that they had been
getting some lumpfish out there, so it must have been something to do
with the temperature or something. My God, our lumpfish was as good or
better this year than it ever was bi sre. In 2003, I didn’t 1t a big lot of
effort into them, because they were so scarce and I was busy fishing crab. |
finally got 1,800 pounds or something. Then, in 2004, I had 23,000 pounds,
so that was a big difference. And that was true for just about everyone.
There is nobody that could have predicted that. Everyl dy got a big
surprise, the fishers, the  entists, everybody. It really makes you wonder.
We might not have any fishery next year or we might have a great one.

Experiences like these had led many fishers to the view that marine ecosystems are highly
complex and very difficult to predict and this made them very sus;  ous of the power of
government scientists to manage fish stocks effectively. John, from Notre Dame Bay,
expressed his reservations about ever being able to fully understan the behaviour of the
marine environment:

There is an awful lot that they don’t know, and an awful lot that we don’t
know. We know that it is all intertwined in some way, but when it comes
down to the finer points of how much fish a whale eats an how much the
different kinds of birds «  and how much we can catch. How much crab
do the cod eat and how much do the seals eat? That’s overwhelming, that
is. That’s doomed for failure from the start. We all know that we can’t just
look at one thing, but they don’t know how to study the whole thing, and
even if they did, they’ve it no money to study it anymore. Then again,
they had all that money just to study cod and look what happened with that.
I don’t know whether if you had the whole budget of Canada and you had
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had not entered into trust  ‘eements with them. Most fishers interviewed believed that
they made this decision because they had gotten into bidding wars with each other earlier
in the season in their attempts to secure trust agreements with larg:  boats, prompting
many to pay such high prices that they had trouble reselling the cri  at a profit. Thus,
they were trying to make up for this mistake by paying far lower prices to inshore fishers
who had much less bargaining power. The standoff was eventually broken, when a
number of smaller processors took advantage of the opportunity and began paying higher
prices to independent fishers in order to secure their business.

Since inshore crab fishers tended to only have small quotas, it was far less
common for them to have been approached directly by processors. Most of those
interviewed did, however, see trust agreements as one of the greatest threats to the future
of the independent inshore fishery, 1 inly because they allowed cc 1panies to dictate
prices. Many fishers were also worried 1at the self-rationalization program they had
agreed to as a condition for their entry intc e crab fishery could ultimately lead to the
full-scale corporate takeover of the inshore shery. Chris, who fishes in Bonavista Bay,
explained:

Now, with them allowing us to buy each other out and bu y up licences,

the inshore fleet becomes more ai ictive to the processor, because now

they can get two or maybe eventually three licences on the one boat. If you

combine three 20,000 pound crab quotas on one vessel, you're looking at

60,000 pounds of crab, and they can make money on that. So, the small
boats are becoming more and more »>petizing to the processors. Once you

get to three inshore licences abc ° a single boat, Mr. Daley and Mr.
Quinlan and Mr. Penney, and! .ty are going to be really interested in
buying in. What will hi  :nist  one fisherman will start buying out
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Some areas, such as 3K, have also been plagued in recent years by a very high
incidence of *‘soft-shell crab.” Soft-shell ¢c1 » “are defined by high water content and are
commercially worthless” (Canadian Broadcasting Corporation 2005n). This condition “is
formed during the molting process when a crab releases its old she and begins growing a
new one. The meat in soft-shell is noted for being mushy because the crab pumps itself
full of seawater to aid growth™ (ibid.). Soft-shell crab had mysteriously been showing up
earlier in some areas over the last few seasons, leading to speculation that the health of
the crab fishery might be in jec  rdy. When interviewed in the fall of 2004, one fisheries
manager explained the problem on the north coast of Newfoundland as follows:

Soft-shell crab was a very ig issue last summer. Science doesn’t even

know what the problem is. The »earance from scient c¢ data is that

there is a high recruitment, so may they are just growing fast throughout

the summer and that’s why =zre - a lot of soft shells. hen again, soft

shells can happen at any time of ar. Usually we don’t see it between

April and say July, but since I've been here. we've seen it earlier and

earlier every season. This year was the first time we hac  all season. We

simply don’t have the answer about what the probler s. It could be
overexploitation, but we can’t say that for sure and because of the high

levels of recruitment, we haven’td e anything about the  otas yet.

This profound uncertainty underscores the dilemma highlighted by the new ecology
(Wallace et al. 1996, Scarce 2000). Crab t logy may be influenced by a range of factors,
anatomical, environmental, and 1man-inc ced, and any effort to understand it must

endeavour to consider the combined impa of all of these dynamics. This makes it

extremely difficult to establish clear causal relationships.

185
















s

many harvesters on “trust agreeme wit  processing companies, which they felt
threatened the future of the independent fishing fleet.

The next chapter examines the impact of recent fisheries restructuring processes
on another segment of the industry, the primary and secondary fish processing operations
in Placentia and Fortune Bays, on Newfoundland’s south coast. It  zues that, while
harvesters have been forced to take on new responsibilities through new participatory
frameworks, fish processing workers have been largely excluded from this new approach,

due in large part to the fact that are framed as being connected to the ocean only in

indirect ways.

































funding partnership with Fisheries and Oceans Canada in which the company would be
responsible for carrying out research on ye wtail flounder which would then be
transferred back to government scientists for analysis (Fisheries and Oceans Canada 2000:
11).” This reflects the broader trend towar devolving scientific r« onsibilities to the
private sector that was described in the previous chapter.75

While the plant’s workforce was re iced to about six hundred and fifty people, it
hoped to remain competitive on the strength of a newly purchased line of highly
specialized machinery designed for processing flounder and other itfish. Steven, a
manager at the plant whom I interviewed in the winter of 2004 expressed concerns that
even with these changes, the plant remained highly vulneral :to competition from
processors in China:

All manufacturing is moving tow 1 Asia like a shot out of a gun. You

can’t compete with a cow y tl  has the option of paying workers

basically only what they ne to eat. You just have to try to differentiate

yourself. You have to emphasize at Canadian fish is clean and pristine

and comes from fresh, « :ar water. It’s all marketing. The marketing

people in North America :really going to earn their money over the next

five years if Canadian fish companies are going to survive. But that’s not

so easy anymore, because Chinese products are not what they used to be.

Years ago, the quality just wasn’t there, but now the qu: ty is second to

none and everything is do1 by hand, so there are no ma: ines to service.

For them, a breakdown only happens when somebody breaks their leg.
This sentiment was echoed by George. a1 on representative at the plant, whom I
interviewed a short time later.

To get an idea of what we’re con eting against, we traveled to China to

see how they do it. They use exclusively manual labour over there. The
only machinery you see is the one that freezes the fillets. Other than that, it
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and the fact that the control that workers do exercise over the small decisions, is a
gift from management that may well either disappear or assume a dramatically
different form in the future (ibid: 54).
Even still, they did observe that this approach had contributed to generally better
“working conditions” and “management-labour relations” than were present in most
other plants they studied and concluded that this had contributed to “softer support" for
the Fish, Food and Allied Workers Union (ibid: 54, 512).

After the moratorium was declared, the National Sea plant in Arnold’s Cove
joined FPI plants in the region in deciding to process imported blo« s of Barents Sea cod
until the local fishery recovered. By 2001, however, with its profits slumping, National
Sea announced its intention to sell the plant, citing its desire to divest itself of all of its
primary processing interests and instead focus on secondary processing and marketing of
its Highliner brand of frozen seafood and 1 ta entrees (Hilliard 2001, Government of
Newfoundland and Labrador 2004). When it had still been unable to find a buyer by the
end of 2003, it announced that it wou | seriously consider the poss ility of shutting the
plant down altogether (ibid.).

To prevent the plant from closing and protect the nearly 400 jobs it provided, an
agreement was reached whereby it would be sold to Bruce Wareham, who had managed
the plant for the entire thirty-five years that it had been owned by I tional Sea (Canadian
Broadcasting Company 2004). He wasad :t descendent of the Wareham merchant

family”” which had dominated the fish trade in Placentia Bay before the resettlement


















Despite the recent changes impiemented by the company, serious questions
remained about the capacity of the Icewater plant and other primary fish processing plants
in the province to remain economically viable over the long haul. Icewater Seafoods was
forced to lay off about 150 workers in January and February of 20 + and the company
has publicly expressed concerns about its capacity to remain competitive under current
economic conditions (Canadian Broadcasting Corporation 2005a). The irony of the
situation is that the native cod population within Pla  tia Bay is widely believed to be
the healthiest in Newfoundland. While the plant does operate its own trawler which has a
small cod quota and it buys additional cod from harvesters across Newfoundland, this
amounts to a small percentage of what is needed to keep the capital intensive operation
running.80
6.3 The Emergence of the Secondary Se: 10d Processing Industry

Perhaps the most successful adapta n to the cod moratorium was undergone by
the FPI plant in Burin, Newfoundland, which was the first and only plant in the province
to focus exclusively on secondary process :. Ironically, this decision did not come about
through the enlightened vision of the company, but as a result of a ng-standing labour
dispute between Fishery Produc L  (the irgest of the four companies that later
became FPI) and the employees of the plai  Efforts by the company to close down the
Burin plant in 1982 and  nsferthe hit ocessed toitsnewer  ntin nearby

Marystown were met with large pu ¢ prc ts and road blockades (Woodworth 1983).
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the enactment of the North American Free Trade Agreement (NAFTA) in the 1980s,
which made the US market accessible for the first time (McDouga 1988).

In the absence of locally sourced groundfish, the company egan to turn to
overseas sources for their raw materials. T s trend continued over the course of the
decade that followed and the plant is now almost entirely dependent on imported fish. In
2004 and 2005, their products typically consisted of some combin: on of pollock,
flounder and crab from Alaska; haddock from the Faroe Islands, Denmark, and Poland;
cod from Russia; aquacultured "mon from Chile; and aquacultur ~ shrimp and scallops
from various countries in Asia, Central and South America, most of which pass through
China for primary processing en route to Burin. Only about 20 percent of the fish and
shellfish they use is taken from Canadian waters (St.-Jean 2002).

While the plant is still active in the restaurant trade, the ma rity of their products
have been sold through specific chains or| >duct lines. At any given time, the 200 or so
workers at the Burin plant may be found churning out a wide range of different frozen
fish products on their two production lines. Most end up on groce store shelves at major
chains across Canada, the United S es, and Europe under brand names such as Our
Compliments, No Name, Smart Choice and President’s Choice. The plant also produces
all of the McDonald’s Fillet-O-Fish patties consumed in Canada. Whereas in the late
1980s and early 1990s, they w ade en ely from Newfoundland cod, since the

moratorium, they have been made entirely from Alaskan Pollock.
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The irony is that the question of whether those island lime shrimp are in fact a
Canadian seafood product at all is a matter of some debate. Most of the shrimp are raised
in large-scale aquaculture operations in Th: and before being sent to factories in China
for primary processing. They are then shipped on large Icelandic container ships to
Newfoundland where they are battered, cooked, frozen and packaged and then trucked to
the United States market. It has yet to be seen whether Buffett and company will
eventually take advantage of this loophole  continue their association with Burin.
Despite the challenges Mr. Buffet’s stance will present for the Burin plant, its reliance on
a diverse array of internationally urced seafood products and export markets has made
the plant quite resilient by the recent standards of the industry. Even still, the plant
remains at the mercy of high transportation costs and is vulnerable to competition from
other secondary processing plants around 1 : world.

6.4 Epilogue

Since the completion of this researr  the processing sector n the south coast of
Newfoundland has experienced further turmoil. In 2006, the labour standoff between
workers and managers at FPI’s primary processing facilities continued, and the Harbour
Breton, Fortune. and Marystown -ocessing plants remained closed for the entire year. In
December, FPI tabled a second ofter that proposed a wage cut of £_.00 per hour, along
with severe benefits rollbacks. including concessions on overtime, statutory holidays,
floating holidays, and vacations, but it was soundly rejected, with 98 percent of all voting

FFAW members voting against it (Knott 2007).
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Faced with growing financial instability and rising tensions with its workforce,
Fishery Products International (FPI) began entertaining offers for the sale of its assets. In
January, the first bid was made by Bill Barry, CEO of the Corner I >ok-based processing
giant The Barry Group. Barry had already irchased the Ha our Breton plant in
November with a view to transforming it into a processing facility for redfish and now
sought to take over the remainder of the company’s assets, including its sizeable offshore
quotas for a variety of species (Hunt 2006: rautigam 2007; McArthur and Pitts 2007).
Barry had expressed interest in I [’s assets seven months earlier, but had been rebuffed
at the time (MacVicar 2007). In the montt 1at followed, additional bids came in from
several other companies.

While FPI’s board of directors reached an agreement in principle to accept the
Barry Group’s offer, the sale was vetoed by the Government of N« ‘foundland and
Labrador (McArthur and Pitts 2007). Any sale of the company’s assets required the
approval of the provincial vernment under the terms of the FP/ :t, which was put into
place when FPI was re-privatized in the 1¢ )s (Brautigam 2007.1 cVicar 2007). The
provincial government deemed that the Barry Group offer would be less beneficial to the
people of the province and ord  d FPI to work out a deal instead with another company:
Ocean Choice International (McArthur and Pitts 2007). Ocean Choice is owned by the
Penney Group, which is itself owned by Newfoundland-based shipping and fish
processing magnate Ches Penney. Despite protests from FPI’s bo: | of directors, who

argued that it was inappropriate for the provincial government to meddle in the affairs of
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importance to them. It remains to be seen how, if at all, the interests of fish processing
workers will be incorporated into emerging participatory management institutions, but
committees that have been created in Placentia Bay, Newfoundland and elsewhere
suggest that a single plant manager or owner may be given the authority to speak as the
official voice of the processing industry. The fact that many processing workers are now
reliant on fish species that are imported from other parts of the world suggests that they
will be even less likely to be able to make a legitimate claim to bei ; an ocean
“stakeholder.” Thus. processii  workers,  ich like the non-core arvesters discussed in
the previous chapter, appear to be in seriov  danger of being shut out of the new
democratic institutions that will >vern the rc “ons in which they live in the years to

come.
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entitled to the same rights as all other coas  states under international law, the province
was successful in negotiating shared jurisdiction over the resource 1der a new *“Atlantic
Accord” (Slade 2003). This agrcement was entrenched by the passing of the 1985
Canada-Newfoundland Atlantic Accord Implementation Act and the creation of a jointly
managed Canada-Newfoundland Offshore Petroleum Board (C-NOPB), later renamed the
Canada-Newfoundland and Labrador Offshore Petroleum Board (C-NLOPB), to oversee
the industry (Davis 2001).*® The board was, in turn, given the auth ity to establish new
statutes and regulations to govern the various stages in the life-cycle of an offshore
petroleum project, namely geophysical or “seismic” exploration, exploratory and
delineation drilling, development, production, and decommissioni . The boards also
have a range of additional responsibilities in the areas of environmental protection and
health and safety and over the economic b efits derived to Newfoundland and Labrador
from the industry (ibid.).

Fluctuating oil prices in the late 1980s stalled negotiations over whether to move
forward with the Hibernia project, but an: eement was finally reached to develop the
field in 1990 and it came into production in 1997 (Hamilton and Seyfrit 1994). This was
followed by the commencement of produc Hn at the Terra Nova a | White Rose fields in
2002 and 2005 respectively. All three fields are located in close proximity to each other
in what is known as the Jean d’Arc Basin  d, together, they typically produce about
350,000 barrels of oil per day (Hardii  ar  Cattaneo 2007). A fourth commercial

discovery in the same arca, named Hebron-Ben Nevis has also been identified, but
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place to operate, however, it is very important that the fiscal terms reflect
that.

Keith and several of his colleagues described Newfoundland as a “! sh risk, high reward”
area for offshore petroleum exploration anc zvelopment. In order to have any hope of
finding oil, companies must invest in highly specialized equipment d be willing to drill
multiple exploration wells. This ¢ be an expensive and time cons' 1ing process. As a
result, exploration in offshore waters has generally been restricted to large multinational
companies, often working in consortia with one another. Thus far, the central players
have included: Exxon-Mobil; Chevron; Conoco-Phillips; Royal Dutch/Shell; Norsk
Hydro; along with Canadian-based companies Petro-Canada and H  ky.

Since the late 1990s, the ¢ 1adian Association of Petroleum Producers (CAPP)
and its member companies have been lobby g for policy reformst : would streamline
the regulatory process and make it er for projects to move ahead in a timely manner.
The preference frequently articulated by C/ P is a “one window” approach, in which the
C-NLOPB would serve as the liaison point  tween companies and other government
agencies and could work to ensure tt  the seasonal business cycle of the industry does
not encounter any extended or unnecessary lays. CAPP has also been a strong advocate
for so-called “performance-based” or “smart” regulations, which are less prescriptive and
allow for greater flexibility in their implem: tation. Companies have frequently made the
argument that, since technologies d operations used in the industry change so quickly,

it is important to have a regu ‘ory framework that is capable of rapidly adapting to these
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“dropped the ball,” by failing to invest sufficient resources in science and conservation
initiatives, so the onus was falling upon the private sector to pick up the mantle of
sustainable development and become more socially and environmentally responsible.
They must transform themselves “from sinners to saviours” and create internal
mechanisms through which to ensure that sustainable development principles make their
way into the “hearts and minds” of all of their employees.

While some of those in attendance appeared skeptical, worrying that making these
changes could have negative economic consequences, he took pains to point out that the
model he was proposing should >t be viev 1as altruistic. To the contrary, he argued
that they would prove to be sound business decisions that would be :fit companies in the
long run, as customers and shareholders would reward them by giving them their business.
[t would also make for smoother interactions with other industries and with the residents
of the places where they work and this, in turn, would help to reduce conflict and improve
their public image.

The fact that Royal Dutch/Shell International’s representative was such a sought
after guest at a workshop of this nature is interesting, given that company’s unique history
within the global “Corporate Soc o1 bil _” (CSR) mov . In 1995, Royal
Dutch/Shell was faced with two public relations disasters. Its plan to sink an aging oil rig
off Northern Europe had given rise to a grc  ng international protest movement. Non-
government agencies were characterizing the company as an environmental menace,

more concerned with profits than with sustainability. A short time later, the Nigerian




government executed Ken Saro-Wiwa, an indigenous author and activist who had been
the founder and public face of a campaign against the environmental atrocities committed
by Royal Dutch/Shell and other petroleum companies operating in e Niger Delta region
(Watts 2004). In the aftermath of Wiwa’s ¢ :cution, the company was widely accused of
having failed to use its economic influence to pressure the Nigerian government to spare
his life and this led to a very public boycott of Royal Dutch/Shell }  ducts around the
world (Becker 2003).

These events and the bac 1sh that followed prompted a sudden and dramatic shift
in the policy direction of Royal Dutch/Shell. The company sought to rebrand itself as a
model corporate citizen, attending major UN Conferences and lend g its support to
agencies such as Amnesty Inter1 ional, the World Wildlife Fund and Human Rights
Watch. In 2003, it also became t]  first petroleum company to commit to refraining from
drilling in areas designated as World Heritage Sites by UNESCO (ibid.). The company
has subsequently taken advantage of every opportunity to promote itself as a responsible
alternative to its competitors. It has invested in expensive advertisii  campaigns which
demonstrate its commitment to protecting “fragile ecosystems” and local communities”
and its shareholder reports are now adorned with brightly coloured seashells and stories
about how its sensitivity to social and environmental concerns has « abled it to be not
only a enormously successful petrochemical conglomerate, but also a positive force for
change in the world (Royal Dutch Petroleum Company 2003, 2004, 2005). These changes

have done little to appease the company’s critics, however. Wiwa's son Ken Wiwa Jr.,
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dramatic declines in the catch rates of local harvesters during the 1¢ Js, so much so that
many had become convinced that a moratorium was needed sever: years before one was
finally declared in 1992. While the population of Leading Tickles reached a historic high
of over one thousand people in the late 1970s, on the strength of the booming inshore
fishery that followed Canada’s extension of its exclusive cconomic zone, it has
experienced a steady decline since that time, particularly after the announcement of the
moratorium,

At the time this research was carried out, people living in the area had become
highly dependent on revenues derived from the inshore crab fishery. In many cases,
married couples had teamed up to fish together aboard a single vessel. Leading Tickles
does have a fish processing plant, but it is at a major disadvantage relative to other plants
in the region because the town lacks access  three-phase power. This is a necessary
prerequisite for the highly mechanized processing and flash freezing operations of fresh
fish plants as well as most other forms of factory production. Instead, the plant has
survived by continuing to focus prin  ily on the production of salt fish while most of its
competitors have modernized their « :rations. According to the plant manager, the
facility provides up to thirty } Hple wi  at least some employment during the peak
season, but is only able to provide five to six of them with enough hours to qualify them
for Employment Insurance payments during the long winter offseason.

The Leading Tickles plant is now operated by a parent com ny, Golden Shell

Seafoods of Random Island, which uses it marily for the processing and salting of
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people of Canada and the world” (Parks Canada 2002). While the main focus of the
program was on protecting representative ecosystems, it was also ¢ igned with the
intention of permitting the “ecolc “cally su iinable use” of marine resources contained
within NMC As by human beings (ibid.).

In 1994, Parks Canada began carrying out informal consultations along
Newfoundland’s northeast coast with the goal of eventually creating an NMCA to
represent what it called the “Newfoundland Shelf region (MacNab 1996; Lien 1999).
The NMCA was conceived of as a marine extension of Terra Nova National Park, which
had been established in 1959 (ibid.). It was decided that the NMCA would ideally take in
an area of about three thousand square kilc etres, including all of »navista Bay and the
eastern half of Notre Dame Bay, 1d extending out to sea as far as the Funk Island
Ecological Reserve, about sixty kilometres from shore (Lien 1999). The proposed area
was home to about 60,000 people, 2000 of whom were commercial fishing licence
holders (ibid: 5). It also accounted for the majority of the aquacultured mussel production
in Newfoundland.

In 1997, Parks Canada undertook a feasibility study to assess the viability of an
NMCA in the region. By March of 1998 a  enty person Advisory ommittee was put
into place, consisting of both r¢  archers and representatives of various industries and
community organizations (ibid.). The committee proceeded to carry out a series of public
meetings to give area residents an opportunity to ask questions abc  the proposal and

provide feedback.
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While many interviewees agreed that the idea of an NMCA was initially well
received by most people in the region because of its potential to attract tourists, over time
a number of key groups began to come out :ainst it. Most notable among these were the
Newfoundland Aquaculture Industry Association, the Fish, Food and Allied Workers
Union, and the Rural Rights and Small Boat Owners Association. All three organizations
actively campaigned against the NMCA and their supporters openly voiced their
displeasure with Parks Canada in public meetings and on radio call 1 shows (ibid.). The
project soon became a lightning rod for crit  sm of the federal government’s failed
fisheries policies, and of the unwillingness of Parks Canada to live up to many of the
commitments it had made to local r  lents hen it had established Terra Nova National
Park nearly four decades earlier. Finally, it larch of 1999, growing public opposition to
the project prompted a non-secret vote  1c st the Advisory Comi ttee members, which
resulted in a split decision in favour of terminating the feasibility study process. Growing
tension within the committee and in the region at large soon led to t :abandonment of
the NMCA proposal altogether (Lien 1999).

Lien (1999) has identified several factors that contributed to the failure of the
project. Most significantly, he hasa 1edtl the policy framework underlying the
NMCA program could not be easily reconciled with the predicaments that fishing
communities in the area were facing  that time. In the aftermath of the cod moratorium,
many people were fearful about their capacity to continue to make a living in the region

and were reluctant to accept a new policy a  -oach that had the potential to further
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there’s barely enough out there to keep it all going. There was a time when
you could come down to that wharf, you wouldn’t be able to get your work
done, because there would be so many people and youngsters and
everything around. Now, people say they could drown down there some
days, because there’s nobody else around. It is very sad. It is a way of life
disappearing right before our eyes. The people here are who they are
because they are so closely knit and that is being lost. Right now in
Leading Tickles, if anything happened to people, others would take care of
them. If their house burned down and they didn’t have insurance, people
would rebuild their house for them. And I know if anything ver happened
to me, people would be right there i me and [ would be right there for
them. That’s a good feeling. You just don’t get that up on - : mainland or
in bigger places...and people are even starting to lose it here. It is sad that
people here don’t know what thev’ve got. Some look at how much money
people have on the mainland an all the things they have and they want to
live like that...You see tI same thing happening in the fishery. Years ago,
if a fisherman made th _ thousar dollars, it was a good year. Now, I
would say that most of the fisherm in this community are getting about
thirty thousand dollars just from crab. Then they might get another five to
ten thousand for lobster 1d they draw full unemployment on top of that,
so they are looking at forty to fifty-thousand at least. People are richer, but
are they happier? Back in the day, people didn’t have all this stuff, but
they were happy. They didn’t knovw e difference. All of a sudden people
think they need all this stuff to be h  py. You can be happy anywhere, but
these people are trying to measure I piness with money. They want more
and more and more, and it is dividing communities. But, if you are the
type to worry too much about how much money you have, you would
probably find something else to worry about if that weren’t there.

Peddle saw the MPA as a possible v 7 in which to ensure that the fishery and the
tourism industry could continue to provide modest livelihoods for those who wanted to

remain in Leading Tickles:

I’m hoping this MPA will take care of the fishery and it will help the
community for the lor run. It won’t be easy, but it will r  :e a difference,
and any difference it makes in rural Newfoundland right now is a plus. A
few things have been built an it has helped a few little businesses around
here. It has created a bit of employment. Sc :times it doesn’t take much
to make a difference. And people from outside can look and see that
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planning” (2003: 27). With our history of ca fully examining the p« tical struggles at
play in particular settings, anthropol: “sts are well positioned to articulate a broader
vision which plays close attention to the his' ical dynamics and power relations which
shape who does and does not hav  :cess to | rticular spaces and resources (Pi-Sunyer
and Thomas 1997, Buanes et al. 2004; Menzies 2006; Biischer 2008). In this way, it may
be possible for anthropological methods to play a more meaningful role in analyzing and
amplifying marginalized perspectives so that they can eventually exert greater influence

over the goals and not simply the technologies of power.
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may result from the smelter, the economic boost it will provide has come as wele e news to many in
Long Harbour, which has struggled to attract new employers aft he ERCO pho  1orous plant closed
down in 1989, resuli 3 in the loss of about 400 jobs A proposal to build an incinerator in the town to burn

imported garbage from the United Sta as eventt v abandoned due to public opposition to the idea.
Instead, many people in the town ‘e instead optec ~ commute an hour each way to work in St. John’s
where employment is more plentitul. T/ ter has already encountered some  lic opposition, however,
due to the refusal of = provincial and governments to force the company ~ not dump waste
material into the surrounding watershec stead cateade ated tailings pond which is reinforced to

prevent leakage into the water table.
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