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Section 1

Introduction

1.1 The Research Problem

A problem with the existing gove ance structure in the Newfoundland and Labrador
(NL) fishery is the scant opportunity for communities and regional economic development
groups to have input into policy and development initiatives (Jentoft a | McCay, 1995).
Research shows that status quo governance does not appear to be working. One proposal for
reform is more community and regional i ‘olvement in the existing governance structure. This
proposal has not been fully ex] red, perhaps in part because it is not considered credible by
either government or industry. This rese :h confirms that the current fisheries governance
structure favours stakeholders: the harvesters (as represented by the Fish, Food and Allied
Workers (FFAW)) and the processit  industry (processors and associ.  ons) and does not
provide a formal avenue for local innovation and knowledge input. As a result, fisheries policy
and fishing industry development continue to evolve, disconnected fre 1 long-term regional
economic development planning.

The current governance structure supports the top-down apprc :h to decision-making and
teeds the impression that there is no local o ortunity in the provincial tishery’s tuture. This
impression is reflected in the interviews conducted for this paper. Individual representatives from
every level of the industry pointed to a lack of meaningful association with other players in the
structuring the fishery of the future (Survey 2009). It is important to understand how the
evolution of the fishery influenced the development of Newfounc ind and Labrador. The reason

1s that the evolution of the fishery as a whole shaped the governance structures that came into










Geography and the Harris Centre at Memorial University of Newfoun and, and the Department
of Rural Studies at the University ot Kentucky. The main goal of this roject is to examine
regional-scale labour market and economic development trends in the rovince in order to make
recommendations for future development planning and governance. This examination includes
an analysis of both regional governance initiatives and the movement ot people, goods, et cetera
at the regional scale that, considered together, may form “functional regions.” The research
outlined in this paper contributes an underst ding of regional fisheries governance in

Newtoundland and Labrador to this larger project.

1.2 Methodology

An extensive literature review has been undertaken, and interviews have been conducted
with seven expert and organization representatives. The literature review is focused on
tisheries governance models and theory including the history of the fi ing industry, which is
closely linked with the settlement of Newtoundland and Labrador. The interview questions used
for this paper (see Appendix 1) were consis  t with those used in the Rural-Urban Interaction
project. The gove  ance characteristics examined included mandate/n  sion, membership and
spatial/regional dimensions, funding and resources, communication and collaboration,
governance structures and processes, labour markets, and regional sustainability outcomes. For
the purposes of this paper, specific fisheries :lated questions were ad d to the interviews in
order to gather opinions from the key experts on tisheries governance. inally. the opinion of the
author is included where indicated, based on eight years’ experience working with the Fishing
Industry Renewal Board as a research assistant, with Fisheries and Oceans as a communications
otficer, and with e Newtoundland and Labrador Regional Economic ‘evelopment Association

as executive director.




The organizational representatives i1 :rviewed were chosen from volunteers/statf ot four
Regional Economic Development Boards (REDBs): RED Ochre egional Board Inc. (Zone 7),
Nordic Economic Development Corporation (Zone 6), Coast ot Bays Corporation (Zone 13), and
Schooner Regional Development Corporation (Zone 16). Interviewees were also chosen from
government agencies involved in fisheries governance in the province: Association of Seatood
Processors (ASP), Provincial Department of Fisheries and Aquaculture (DFA). and Federal
Department of Fi 2r . and Oceans (DFO). The tour REDB regions were chosen to provide a
broad perspective on provingial fisl  ies governance. Each REDB has some involvement in
fisheries management. Attempts made to in view senior staft with the Fish Food and Allied
Workers (FFAW) and the Seatood Prodt s of Newfoundland were unsuccessful. A total of
cight telephone interviews were conducte 'ween December 2007 and April ~)08. Transcripts
of the interviews  :re provided to represen ives, who were given the opportunity to review and

edit their responses. Research on other jurisdictions was completed through a literature review.




Section 2

The Newfoundland Fishery: Historical Development and
Current Sit' ation

Fifty years ago, the provincial economy was almost entiri _+ dependent on its fishing
industry. Today, the provincial economy has diversified and moved away from a single industry
to one more reliant on royalties from non-renewable resource industries. Yet this change is
relatively recent as the fishery remained critical to the economic and social lives of residents of’
the Province up until 1992, when the fede.  government imposed a moratorium on the east coast
groundfish fishery. The fishing indus v has since moved away from groundfish and focused on
the more lucrative shellfish species. Although the tishery is worth more today than ever, this
restructured industry employs fewer indi' Is—with higher incomes—(Dunn Report, 2003) in
a more regionalized setting. Despite record :venues, the fishing industry is no longer as
important to the provincial economy, mainly because of reduced employment in the fishery but
also because today, the Province is benefiti:  greatly from the lucrative non-renewable resources
of oil, gas, and iron ore, which are contribut g unprecedented royalties. Unfortunately, this new
economic reality is bringing prosperity to the Province’s core urban e on (greater St. John’s)
and leaving most rural regions at a disadvantage as they continue to st to find a
sustainable, diversified economy while tryii  to adapt to the changing fishery.

The current situation reflects the evolution of people in the fishery and of the place in
which they have lived, fished, and worked throughout the Province. = e last 500 years of
Newfoundland and Labrador history havet n shaped by the social and economic structures of
the groundfish fishery and by the international competition which aro  around it (Mathews,

1988 and Baker. ~101). At first, the Newfoundland tishery was migratory, requiring no










provisions to support the fishery were brought over from Europe on an annual basis at little cost,
the fishery could be maintained without necessarily occupying the ind year-round, so a
permanent move made little economic sense. When settlement did begin, it was informal,
unsponsored, and totally dependent upon the West Country fish merct ts and the international
cod trade (Pope, 2004).

Cod fish dominated this migratory fishery, but initially, dried cod had little market value
as it was used to teed the poorer European population. Eventually, though, the Newfoundland
cod acquired an excellent reputation for quality and taste in some of the best markets ot Europe;
as a result, markets for cod fish grew, and ¢ 1petition for access to the resource placed a higher
value on fishery. To produce the light-sal 1 cod, which demanded the ighest price in the
market place, fishing premises were require in the harbours along the coast (Mathews, 1988).
Basic temporary structures along the shore were built relatively quickly at the beginning of the
season to accommodate the production. As international competition ; :w and countries fought
for access to the cod off the coast ot New indland, overwintering to secure permanent shore
space became cssential, enabling crews to n ntain popular/tavourite sites from year to year,
thus changing the nature ot the migratory ern of the fishery into a more stationary one.

In the early 17" century, organize tlement (throu "1 a colony setting) was tested on
the island with or  primary objective: to see if formal settlement otfered opportunities for
economic profit. The results provided no proof of sustainability beyond the fishery (Matthews,
1988). While regarded by some as economic fai es, the colonies ot Cupids (Northern
Conception Bay, 1610) and Ferryland (southern shore of the Avalon Peninsula, 1620) outlasted a
single generation of settlers. Following attempts at formal colonization attention rcturned to

development patterns closely linked to the tishery (Pope, 2004).













had little opportunity to communicate with neighbouring bays. This independence created

diversity among regions.

2.1.3 Regional Diversity

In the early 19" century, merchants developed regional centres to coordinate their
transactions of fish products on one hand and local supplies on the other. According to Innis
(1978), it was well known in Newfoun and that the most profitable way for merchants to carry
on the fishery was to supply boat keepers ai  then take payment for t  supplies in the form of
the fish and oil they caught. This practice was supported by British law. Vessels from Europe
were restricted from curing fish (dry ), tt  eby increasing merchant power in local regional
trade and trucking. Fishers were nominally independent but were tied to the merchants who
outfitted them with gear and supplies on cre¢ t and took their fish as f ment. Consequently the
price paid for fish in the outports was very low, and merchants sold the final product for twice as
much in Europe.

By the 20" century, Newfoundland had approximately 1,000 ¢ nmunities scattered
along the coast (Baker, 2003). The majority of these communities primarily established within
the bays which torm the coastline of Newfc dland and Labrador and within each bay, a
commercial centre evolved where goods were imported and exported to the outside world. As a
result, these bays developed a sense of distinctness and independence 1sed on its relationship
primarily with European trade connections  her than with other locations on the island. These
commercial and governance centres, particularly St. John’s, included . wracteristics such as
commerce merchants, educational institutions, and population concentrations.

Around the Conception Bay regic on the east coast of the island, Carbonear and

Harbour Grace were the most important regional centres by the 1830s (Innis, 1978). Other
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important region mercantile centres developed in Trinity Bay (Trinity, Hickman’s Harbour,
Old Perlican, Winterton, Catalina, and Bird land Cove); Bonavista Bay (King’s Cove, Barrow
Harbour, Greenspond, and later Bonavista); Notre Dame Bay (Tw ingate, Exploits, a | Fogo);
White Bay; Placentia Bay (Plaisance/Placentia, Burin, St. Lawrence); Fortune Bay (Harbour
Breton); Ferryland, Trepassey, and St. Mary’s south of St. John’s; . d Forteau, Venison Tickle,
and Battle Harbour in Labrador. St. John’s and Conception Bay were the most successtul
regional centres with a high population of boat keepers who collected cargo at ditferent points of
the island and transhipped to Europe and beyond (Encyclopae a of Newfoundland, 1998).
During most of the 19" and 20" centuries, vessels from the island tished seasonally along
the Labrador Coast (Ommer ¢f al 2007). The Labrador seal and cod tisheries provided additional
sources of employment, and there was a gr¢  boom in shipbuilding for the Labrador and coastal
trade. As the population continued to increase in the early 1800s—particularly in rural regions—
the fishery did not expand to keep pace. This brought misery to the population by the late 1800s
(Mathews, 1988). The fishery remained the 2in industry up to the ~ "™ century, so the focus of
the population was still along the coast in ular tishing regions, but from 1857-1869, many
rural growth rates diminished, and in the St. >hn’s districts, a decrease was also recorded. From
the 1870s onwards, in the face of depletii local island fisheries, were moving into Labrador to
alleviate their declining catch rates (Hutch i and Myers, 1995). New fisheries and fisheries

production also developed including hatcheries and lobster canneries.

The Rise of St. John's - Example of | val and Urban Dvnamics
An example of the rural and urban dynamics is played out in the evolution ot St. John’s
as the capital of the province. St John’s is located on the most easterly oint of the island with a

sheltered, ice-free harbour and a strategic cographical location. Since 1e fishery was the most
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merchants (Water Street Merchants ~ n some cases, giving rur. merchants better prices for
their fish than they could get in their home communities.

St. John’s truly became the capital ot Newfoundland and Labrador, the growth of a large,
more or less resident middle class led to the development of social and political awareness and
connections to other regional centres. Total population in St. John’s increased trom 10,244 in
1785 to 19,106 in 1789 with a corresponding increase in local resident  shers (Innis, 1978).
Construction of a railway in the 1880s added stimulus to urbanization and enhanced the rural-to-
urban drift, making St. John’s the admini ative capital city and a centre for higher learning and
health facilities. By the 1930s, St. John’s ha a small manufacturing si  or, providing clothing,
household goods for the domestic market, and some items for the fishing industry. With the rise
of St. John’s as the commercial and political capital of the island, the teeling of distinctness and
independence between bays began to decline (Matthews, 1988), divisions focusing instead on
urban vs. rural and St. John’s vs. the rest of e island. St. John’s came to be considered, to a

large extent, as out of touch with the outports (The Amulree Report, 1933).

There is diversity among regions tht  ghout the province, however not as significant as |
the diversity between St. John’s and the rest of the island and Labrador. This ditference
contributed to the evolution governance structure of the fishing industry. The urban and rural
diversity enabled fisheries governance to evolve without input from local leadership and
organizations preventing those closest to the fisher from playing a role in the future of coastal

communities and the fishing industry.







For the next two hundred years, the government passed through several distinct phases
betore Newfoundland joined Canada in 1949. In 1825, Newfoundland was ofticially granted
colonial status with a civil governor and cor cil. Representative gove nent was instituted in
Newfoundland from 1832 to 1855 followed by responsible gove ment in 1855 to 1933. Britain
was gradually giving Newfoundland more power but remaining at arm’s length.

As the governance structures atter sted to manage the growing population and the
island’s only industry—the salt fish trade, fishery governance became very complex. Up to this
point in time, the fishery had been a local inshore-based industry carried out primarily by family-
based enterprises supported by a system ot merchant credit known as the “truck™ system. Much
of the rural population relied on the :rcantile system up until the 19. s. Very little local
governance existed beyond the magistrate and church leaders (Protest t and Catholic) within
the community.

Local movements were few, but one example of a local movement toward unionization
was led by William Coaker who started the Fishermen's Protective Union (FPU) in 1908. The
predicament ot fi.  zrs got the attention of Coaker, who aimed to incre ¢ fishermen’s incomes
by breaking the monopoly fish merchants ad on the purchase and export of tish. This social and
political movement intended to break the old “truck” system which kept tishermen in a condition

»" The union eme :d  Notre Dame Bay and spread among Protestant

ot “semi-serfdom.
tishermen along the northeast coast but did not 1in support trom other parts ot the island

particularly amo1  Roman Catholic majorities. Coaker and his party wanted to achieve their

objectives by winning enough seats to hc | the balance of power in the legislature. The FPU

7 Role of the Union, Fisheries Policy, The Canadian Encyclopedia (n.d.) Retrieved from:
http://www.thecanadianencyclopedia.com/ (September 2009)




became the offic  opposition in the 1913 € :tion, but any prospects the movement had were
damaged the following year when the rst World War began.*

It was not until the Commission ot Government in 1932 that the island’s government
became officially involved in the fishery and attempts were made to diversity away from the
dependence upon the salt cod fishery. In the absence of local governance in the rural regions of
Newfoundland, the concept of a new modern fishery was initiated by the Commission. The
Commission began a long-term plan in he es of slow, steady owth (Hillier and Neary, 1980).
To make the fish 31 lustry more self-s1 icient, the Commission attempted provide the basis
for industrial fisheries development d intt uced principles of efficiency and centralization for
the tirst time (Wright, 2001). This was the beginning of the modernization of the fishing industry
that would become the focus of fisheries governance for the next generation.

The first formal attempt at regulating the fishing industry was in 1934 when the
Commission established a Department of Natural Resources. Besides heries, its mandate was
to develop and grow the island’s natural resource industry. Eventually, the Department began
planning initiatives in marketing, baiting services, and encouraging harvesters to utilize new
technologies. In an effort to regulate the fi ery, government policy was directed to move away
from the inshore salt fish industry and the n  cantile credit system to a more modern
industrialized organization.

One example of the first attempts of establishing a loc:  governance initiative linked with
rural regions was made by John H. Gorv , the comimissioner for the Department of Natur:
Resources, who developed a plan to create  :ional development councils to revitalize the rural

economy. His rural reconstruction plan was called the “Special Areas Bill.” His idea was to

" Webb, Jeff A. 2001. The Fisheries® Protective Union. Retricved from http://www.heritage.nf.ca/law/fpu_politics
(August 2009)
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people were moved from remote areas of the province to more populated centres in the province.
The number of settlements in the province had grown along with the population, peaking at an
estimated 1500 communities in 1945 (Copes and Steed, 1975). Two resettlement programs
moved over 234 communities and 23,600 people into "growth centres" such as Trepassey.’ This
program was undertaken primarily due to the perception that people who lived in extremely
remote areas of the island were in need of relocation to access new op rtunities for services and
employment.

Even while initiatives of economic diversitication were underway, government supported
the development of Newtoundland’s fish processing industry. Several sh processing companies
evolved and operated throughout the province. Most of these compan ; were operated by
employing plant workers and company trawlermen (not independent) and by buying fish from
inshore fishermen. By the early 1980s, many of the tish processing companies which developed
by the 1950s were in tinancial difticulty, and by 1983, several of them merged into Fishery
Products International Limited (FPI). The me r was facilitated by both levels ot government
and preserved in legislation (Hart and Francis, 2007).

In the early fisheries, federal authori s generally ign« licensing and let people tish
freely on Canada’s east coast, although it is ted that the applic. on for the use ot a cod trap
was recorded by the Department ot . .sheries in 1876 (Rose, 2007). It was soon evident that
open fisheries attracted more fishermen and fishing power than the fis ries’ resources could
support. Not until the late 1960s, however, were limitations on licences put in place to conserve
supply and ensure incomes. Fisheries policy was beginning to move away from simple biological

management to a more complex consideration of bioeconomic and sor economic factors

’ Martin, Melanie 2006 The Resettlement Program. Retrieved from: http://www.heritage.nf.ca. law/resprogram
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(Copes, 1982). Government and politicians  zre beginning to questio the best use of society’s
resources in terms of social benefit and cost considerations.

Fisheries governance, in Newfoundland, evolved where the concept of cooperation at the
rural and regional level was viewed as a threat toward progress. Rural demographics responded
to the growth of the fishing industry and thus government policies and sheries management
practices focused on industry growth to support rural needs. The long term etfects of such
governance practices supported industry growth and employment needs, however, did little to

support local input on sustainable developrr  t in the fishery and regional diversity.

2.2 Present

Nothing prepared Newtfoundland’s 1 al regions for the events of the 1990s and beyond.
Throughout the history of the Atlantic cod t iery, there had been years where catches were low,
but these were followed by years of high catches. The fluctuating patt 1 (Rose, 2007) is evident
in history; however, it is not as significant as the depletion of the cod cks which was first
noticeable in the 198( but not officially acknowledged (Hamilte and Bu :r, 2001) until years
later. The final collapse of the cod 1 >urce occurred in 1991 and 1992 when the Northern cod
spawning stock biomass fell to 10% of itse  .er abundance level of 1.6 million tons in 1962
(Hutchings and Myers, 1995).

The cod moratorium announced by the Federal Government in 792, as well as the
moratoria of other groundtish stocks that followed, led to the largest layoft in the history of
Canada, affecting approximately 30,000 individuals and 12% of the province’s labour force.'” As
a result, significant ct 1ges took place in the Newfoundland fishing industry which impacted the

demographics of rural regions. Drastic chai s were evident in regions mostly dependent upon

' Higgins, Jenny, 2008The Economic Impacts of the od Moratorium, Retrieved from

http://www .heritage.nf.ca/society/moratorium_impacts (August 2009)










generated 82% of the total landed value in 2008.'* Higher-value shellfish replaced less valuable
groundfish, leading to structural changes in the industry. This process occurred mainly because
the unit price of snow crab had doubled but so because of the abundance and emphasis on
shellfish as an al  native source of fishing incomes. The total value of crab in 1996 was $255
million and the total value of landings in ~ 102 was $517 million—nearly double in nominal
terms from 1992 and an increase of nearly 60% in real terms.

Despite these changing economic circumstances, most rural regions continue to have
some degree of reliance on tishery-based economic activities, whether it is a processing plant, a
service centre relying on individuals connected to the industry in some way, or the home base of
fishing enterprise. Regions most reliant on the traditional fishery cont 1e to struggle to seek
ncew local opportunities, such as the south coast in Zone 13, only to face extraordinary shrinking
and aging populations in many areas, such as on the Northern Peninsula in Zones 6 and 7. Others
continue to maintain fishing-related infrastr ture due to proximity to the resource such as the
Burin Peninsula in Zone 5 and South Coast in Zone 13."7 Despite these regional differences and
challenges, there remains a continued attachment to the fishing industry throughout the province,
whether historical/traditional, through adaptation ot and investment in the current resc ce, or
both. Communities and regions are striving to be part of the fishery of the futurc—one more
tocused on conservation and on a wider ran:  of marine resources th: the cod/groundtish-
dependent industry of the past. As regional governance structures strive to have a voice in

fisheries policy and management, they are slowly become known as 1  timate stakehc lers in

"* Seafood Industry Year in Review, 2008. Retrievec  om:
http://www.fishaq.gov.nl.ca/publications/archives/archive seafoodindustry yir (July 2009)
'* Information retrieved from Zone Board websites:

Zone 6: nedc.nt.ca

Zone 7: redochre.org

Zone 13 : coastofbays.nf.ca

Zone 16 : schooner.nf.ca

(July 2009)






lack of long-term policy influencing settl t patterns plays a significant »>le in the challenges
with the fishery and fishery governance today. Local governance struc -es did not develop
naturally as in other regions on the east coast of Canada. Although att: 1pts were made at local
movements and regional insight into development, government resisted decentralizing the
decision-making process and allowing regional input, further emphasizing the divide between

urban and ruralr  ons.
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continues to evolve in a disconnected state .  d lacks connection with long term regional

economic development planning.

3.1 Current Actors and Their Responsibilities/ Jurisdictions

The current actors within the fishing industry are the federal and provincial governments,
union, and industry associations representing processors and aquaculture industry. Each
organization has their own governance structure and may be achieving their individual

operational objectives; however, there is ttle collective achievement  the industry.

3.1.1 Federal Government - Fisheries vs. the Oceans Act

Prior to Newfoundland’s Confederation with Canada, the federal government did not
have any direct management or regulation role within the fishery. This changed upon the union
with Canada, when the federal government took over management of ¢ fisheries and assuming
more responsibility following the extension of the 200-mile limit ot the EEZ. There have been
numerous statutory and structural changes since the Fisheries Act of 1867. The establishment of
the 200-mile EEZ in 1979 onward, fisheries management was a ninistrated under the
Department of Fisheries and Oceans (DFO). Much has changed regarding the way in which the
fisheries and ocean r¢ urces have 1ged over the past two d. des since the cc
moratorium. Fisheries management is not o1 7 dependent upon science but now includes more
consultation with the industry than | r to the cod moratorium. It is now generally understood
that the resources of the ocean need to be 1aged along with the activities which take place on
the ocean to ensure a sustainable environment for both via the 2001 Ocean Act.

Although the Federal Minister has the tinal decision-n <ing authority, DFO consists of

tour primary components, each headed by an Assistant Deputy Minister and eleven Regional










DFA as staft in four regional offices and 17 sub-field offices located roughout the province.
DFA participates in planning, developing, and delivering the Department’s programs, services,
and projects on a regional basis. These four regions are Labrador Region (Happy Valley Goose
Bay), Eastern/Avalon Region (Grar Bank), Central Region (Grand F ls Windsor), and Western
Region (Port Saunders).w

Over the  t two decades, the Department’s role has evolved | t, fundamentally, there
has been no change in the operations of the fisheries department for the province. Yet it was
noted that the Department was becoming more active in foreign fishit issues and trade policy,
which may reflect the challenges of working with the federal government (Survey 2009).
International aftairs are beyond the Depa 1t’s mandate and seen as federal territory but the
province faces pressure from industry and unions in these areas. In recent years, due to the
growing aquaculture sector and the fishing industry renewal process, more development funds
have been made available to the Department. Recently, the annual development budget has
tripled to $15 million. As the Department works around sensitive international issues, it has
expanded its invc cer nt in health and satety, marketing and product development, and labour
market issues. Although the objectives of the DFA focus on industry ¢ velopment, there is a
perception that much ot the development in recent years has been directed more at reaction
issues rather than at long-term planning (Survey 2009).

Contusion often surrounds the responsibilities of the provincial Department of Fisherics
and Aquaculture and the tederal Department of Fisheries and Oceans. able 1 outlines the
primary responsibilities of each department and the common responsi lities between the two

levels of government as they relate to fisheries and aquaculture.

" Information retrieved from the http://wv  fishaq.gov.nl.ca/department/branches/ (July 2009)



















the concept and began discussing how municipalitics, regional develc  nent associations, and
other development groups could develop more effective partnerships toward economic
development.

In September 1993, the NLRDC requested the federal an provincial governments to
strike a Task Force to review community economic development in the province. The Task
Force on Community Economic Development, which began its work in May 1994, consisted of
representatives of the federal and provincial gover1  ents, the NLRDC, NLFM, Community
Futures Committees, and the business sector. The 1994 Task Force recommended in its report,
Community Matters: The New Regional Ecc  »mic Development, that the “local people
themselves should play the lead role in their own region’s economic development,” though
government would play a strong “supportive role.” The Regic 1 Economic Development
Boards (REDBs) ot Newfoundland and Labrador were created in 1995 as per the
recommendation trom Community Matters Task Force Report via partnership with the provincial
and federal governments. Twenty RE  3s were given the task to coordinate social and economic
development within their regions. Governments announced financi: support for the creation of
the Boards for the purpose of planning ar plementing regional economic development
initia es. Each Board was governed by a volunteer-elected board ot directors retlective of the
unique characteristics of each region. The n 1date ot an REDB (or zonal board) was to
facilitate, promote, and coordinate economic and social development. This mandate is
accomplished through implementation ot  zone's Strategic Economic Plan.

At the time, Regional Economic Development Boards received strong provincial support.
In 1997, the Minister of Rural Renewal, ] ly Foote, stated that “The boards are well advanced in
most zones in developing their stratc ¢ economic plans for their zones, and the federal and

provincial goverr  :nts are committed to working with the boards to estab h common priorities
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Oceans provided the governance framework that would encourage local community, regional,
provincial, and federal stakeholders to enter into coastal planning via tegrated management
agreements regarding use ot ocean and adjacent land development.

Through the 2002 Oceans Strategy, the federal government cc  mitted to develop large-
scale and local Integrated Management Plai  for all of Canada’s oceans that include specific
Coastal Zone Management area planning processes within designated Large Ocean Management
Areas (LOMASs).  oastal Zone Management programs are currently developing on both the
Pacitic and Atlantic coasts. The goal of Intc  ated Management (IM) is to ensure that
development occurs in a sustainable ma: ' while creating o srtunities for wealth generation
through protecting critical marine environments and promoting sustainability of coastal and
marine ecosystems. ’In this case, Intt  ated Management is termed a  :cision-making process
that relies on bringing together diverse stakeholders and information to determine how ocean and
coastal resources and areas should be managed. This type of management draws upon the
collective views, experience, and knowlec : of the participants to solve problems that may
extend beyond their traditional roles and responsibilities. As well, it 1 g1 es social, economic,
technical, and scientific information to help resource management agencies like the DFO and
DFA make informed decisions. The intention of Intt  ated Managem t is to help balance
coastal and ocean uses in a manner that maximizes protection, maintai  conservation etforts,
and rehabilitates marine ecosystems and the resources while providing opportunities for social,
cultural, and economic benefits. As the process develops, the function of IM is to evolve to

providing advice on the development of the anagement plan. Once mandated by tederal

** 2002 DFO Annual Report. Retrieved from: http://www.dfo-mpo.gc.ca/reports-rapports-eng (February 2009)
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authorities, the IM Cc 1imittee may shift to an overseer functionas ¢ lan is implemented,
monitoring is initiated, and the plan’s effectiveness evaluated.”’

Support has been provided to five integrated coastal management areas in Newfoundland
and Labrador including the Northern Peninsula, the Coast of Bays, Bay St. George, Placentia
Bay, and the Bay of Islands. In addition to these Coastal Management Areas (CMAs), Placentia
Bay and the Grand Banks is one of five Large Ocean Management Areas (LOMASs) in Canadian
waters. Additional details of two CMA s are provided below. These re; inal initiatives have
brought together  resentation from key st: eholders including indus 7, Regional Economic
Development Boards, non-governmental organizations, and Aborig al groups with assistance

from DFO and DFA.

3.2.2 Role of Regional Economic Development Boards in tegrated

Management

One of'the big st challenges faced by REDBs in coastal regions is how to facilitate new
businesses and economic activities that strengthen traditional industry sectors while promoting
new economic growth. In the past, these ms were faced with decreasing stocks,
environmental destruction, and lack of resource plannit  with no mechanism to facilitate change
and resolve conflict between users. With the introduction of the Oceans Strategy, REDBs were
provided with a framework for addressing ocean-related issues dealing with conservation and
sustainable development before they :ach a contflict stage. In their capacity as regional

facilitators of change, REDBs were identific as an ideal governance body > lead the process

272002 DFO Annual :port. Retrieved from: http:/’ www.dfo-mpo.gc.ca/reports-rapports-eng (February 2009}
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locally. Below are two examples of REDBs involvement in loc:  integrated management, via the

Oceans Strategy.

Coast of Bays (Zone 13) and the Coast of Bayvs Coastal Planning Committee

The Coast of Bays is located on the south-central coast of the insular portion of the
province. Covering an area of approximately 11,292 sq km, the total coast line in the region is
1.365 km. There are 22 communities  oughout the region with a total population of 1877
people.”® Today, this region is considered the finfish aquaculture centre of Newfoundland. Other
activities in the area include fish processing, hydroelectric production, srestry, agriculture, and
recreation and tourism.

The coastal planning initiative within this region has been under development for the past
several years with support from DFO and DFA. Since its inception, tt  Coastal Planning
Committee has comprised ten individuals, several ex-ofticio members representing various
regional stakeholder groups such as fishe :s (FFAW fishers and proc ;ors), aquaculture,
tourism (Coast ol a1 Arts and Exploration Centre), recreational boa ‘s and cabin owners,
harbour authorities, municipalities, Aborigii | (Conne River Band Co cil) and other levels of
government, and e Coast of Bays Corpora . There are currently preliminary projects which
have been ongoing in the region to catalogue the biological and physical characteristics of the
coastal area, develop communication init ives to inform community, and build support for the
coastal planning initiative.

Great Northern Peninsula ICZM Steering Committee
The Coastal Planning Initiative of t  Great Northern Peninsula has been supported for

the past seven years by the RED Ochre Regional Board Inc. (Zone 7), with the Nordic Economic

“* Population information retrieved from: http:/'www.communityaccounts.ca'communityaccounts/onlinedata/getdata
(February 2009)
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Development C¢  oration (Zone 6)  d in partnership with DFO. The Great Northern Peninsula
constitutes the largest, most distinctive ographical region on the island of Newfoundland. It
stretches 363 km and covers approximately 17,500 km®. Zone 7 encompasses the southern half
of the peninsula from Trout River north to St. Barbe, a distance by hi iway of approximately 33
km, and Zone 6 stretches across the top « the Peninsula from Anchor Point north to St. Anthony
and east to Englee. The total land area of Zone 6 is 6,221 km. Both Regional Economic
Development Boards have a strong history of working together. In 2006, both boards partnered
in leading the Great Northern Peninsula Fisheries Task Force which proposed 44
recommendations. They continue to hold annual forums with key stakeholders to determine the
status of the recommendations.

The Integrated Coastal Zone Management (ICZM) Steering Committee has initiated a
consultant’s study on the public relations communications planning for the process. Pilot
projects (St. John’s Bay and Cow Head) 1 in 2006, and the final integrated three-year work
plan is currently being finalized. Plan initiatives have been incorporated into the Zone 6 Strategic
Economic Plan (¢ P) (Annual Report, Mar.  2008) and Zone 7 SEP (RED Ochre, SEP 2008).
Both Boards indicate they will be working closely with the ICZM Ste  ng Committee and other
coastal stakeholders to finalize the three-year work plan and continue to identity proponents to
assist in the implementation ot the plan.

Collaboration is the governance model proposed in the Ocean’s Stt  egy for the
integrated management framework of coast: planning. The overall objective is to create
governance mechanisms that foster greater involvement of the people ost affected by decisions.
The Regional Economic Development Boards outlined above have successtully led the creation
ot local management committees pr  arily due to the flexibility outlined in the IM framework.

This flexibility allowed the REDBs to lead a rocess based on local interests and issues. This
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traditional reasons for the fishery remain as the main objective of fisheries policy and
development, especially rural employment (Copes, 1982). In the 1970s, the future of the fishery
scemed bright, but instead, the industry was allowed to grow, virtually uncontrollably. These
historical ideologies have not changed—the current top-down management of the fishery
continues to be influenced by political pressure and lobbying, resulting in ineffective decisions.

The development model never inter :d to incorporate both the frozen fish and salt fish,
inshore and offshore, into the long-term development of Newfoundland’s fishing industry. The
inshore fishery is often portrayed as the "social fishery"—too bound to tradition, too highly
overcapitalized, and too inetficient to operate profitably. The narrow focus on the expansion of
the frozen fish industry alienated the salt fish industry from the development plan while it had
been embraced by other countries with major tisheries such as Iceland, Norway, Sweden, and
Denmark. These countries have implemented a variety of technologies for processing and
harvesting as well as methods of financing. These countries also had commitment from their
governments, trade, and fisheries (Wright, 2001) to embrace their tfish gi lustries and not to
use them as tools to leverage votes or jobs.  ese regions invested in d protected their
capacity to ensure the fishery was supported, yet were realistic about i  capabilities.

Newfoundland communities have never had a voice in fis ries development, and as they
struggle to become sustainable in the new i ities of the current economy, they want a stronger
say in what is happening in the fishing indu y rather than being he 1 at arm’s length and
diverted away from tisheries conversations. Jentoft (2000) states that viable tish stocks require
viable fisheries communities; however, they e frequently ignored or seen as a “drag” on
tisheries management rather than as a critical source of contribution. » wfoundland has never
had a movement such as Quebec’s social m« 2ment nor a mechanism for shared decision-

making as in Denmark (see Section 4). The h. _ continues to be ma ged under the same
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dispute for the s; : of all the people who are depending on the fishery throughout the
province."”? Although a memorandum of understanding was ultimately reached, this type of

public relations campaign is common and s ks of the fundamental =~ mpetition in the industry.

3.3.3 Underestimating the Value of Local Governance

Challenges such as demogr | nc  anges, rural/urban shift, an a| litically fragile
industry impact the way in which the industry is governed. These challenges prevent a clear
vision for the future of the tishing industry, primarily due to the ick of collaboration and trust
among the industry participants. Without a long-term vision for the fishery, both levels of
government, industry, and union will continue to prevent the current governance structure from
working and creating a more engaged approach to the issues among all the participants. The
provincial and federal governments do not currently have a united long-term vision for the
fishery that includes ut from the regional level. The federal government encourages regional
groups to collaborate in individual coastal zone management plans, but the provincial
government feels that regional development initiatives should support development outside
fisheries.

In 1986, the Royal Commission on | ployment and Une ployment described the
Provincial Department ot Fisheries as reluc  t to allow provincially owned plants to convert to
locally owned cooperatives. Al ough this department had a major role in  ral development, the
cooperative movement could not succeed due to weak relations with the Rural Development
Branch. Other au »>rs have commer d on the difticulty experienced  seeking provincial
support for cooperative, community-based fisheries initiatives (¢ owadzsky, 2005). In 2000, a

senior Provincial Fisheries ofticial described community economic development (CED) as “‘a

* News Release. June 30, 2009 DFA. Retrieved from:
http://www releases.gov.nl.ca/releases/2009/fishaq/0630n07.htm (July 2009)
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tad,” adding, “1t’s hard to admit that something won’t work, that it isn’t feasible. You have to
have strong priv. :sector involvement,” suggesting a reluctance to g involved in or support the
REDB process (Vodden, 2009). On the oth  hand, REDBS were redirected away from
incorporating tisheries initiatives in planning as government representatives believed that the
fisheries was insignificant to a regions future. In 2002, upon ¢ author’s entry into regional
development, when a senior manager within INTRD was asked why REDBs are not involved in
tisheries development, the response was that there is not a fishery leti 1 rural Newfoundland and
Labrador, *“so why would the REDBs be encouraged to get involved?”’(Personal account).

On the federal side, with the exception of coastal management, the DFO does not have
discussions with regional groups directly. Instead, the DFO relies on its relationship with the
FFAW Union. There is very little contact between DFO officials and municipalities, processing
sector, or regional development ofticials. The Department of Fisheries and Oceans currently
contacts industry and provincial organizations through the FIR process via their partnership with
Department ot Fisheries and Aquaculture.

Interviews with government, industry, and regional representatives conducted for this
paper reveal a variance in the value of collaboration and interaction a1 ng partners.
Collaboration among members of their varic 0 nizations is “impo int” for the federal and
provincial goven ents and the REL s; however, the processing ind  ry identifies
collaboration as “somewhat important™ (Survey 2009). This is probably due to the competitive
nature of the industry, the acknowledged la  of cooperation, and e. nosphere ot mistrust.

When responding to a question about the importance of interaction among communities
and organizations, government representatives indicated that it was “not relevant,” industry
representatives responded by saying it was “‘somewhat important,” and REDBs representatives

stated that it was “very important” (Survey 2009). ~ se responses indicate that people closest to
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rural issues relat  to the fishery understand the importance of interaction among groups at the
local level, while industry and government representatives may not understand the importance of
such interaction or see the potential benefits.

Regional Economic Development Boards are optimistic that they are the vehicle for
change (REDB SEPs, Survey 2009, and personal account). In many 11 :rviews, it was stated that
a rural voice is absent in the industry, a voice which might help diffuse issues and help overcome
challenges. They see at the regionalization approach is working within their regions and would
like a clearer voice up the line to decision-makers, especially on fisheries development.

Although the Union chose not to participate in the interviews, »vi ment, industry, and
regional representatives consider the FFAW a key stakeholder in many ot the policy decisions
and the renewal process. The FFAW has very close ties with the provincial government and
industry associations. Nonetheless, representatives of the industry spe  of conflicts at all levels.
While more government involvement in fish marketing is generally o; osed by producers, it is
supported by the Union. Increasing numbers ot tishermen and ant workers have banded
together, facilitated by the FFAW, to protect their interests in dealing with fish companies and
governments.

There are signs that communication is beginning to open with 1ral regions. DFA has
begun to include provincial and regional organizations in its discussions through presentations
and meetings (Survey 2009). For example, « ring the recent Fishing Industry Renewal Process,
DFA began to build a relationship with Municipalities Newfoun and 1d Labrador (MNL) and
NLREDA to gain a broader perspective ¢ rural issues; this recent process discovered that MNL
is valued as a stakeholder because of their “regionalization approach.” Interaction between
groups does take place, but there is little evidence of an engaged ongoing process and DFA is

only now beginning to discuss regional concepts tor future policy development in the fishery.
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The public has begun to realize that a more integrated and participatory approach to
decision-making, as opposed to a strictly top-down approach to fisher 3 management has a
greater chance of success, particularly as it pertains to conservation. U der a strictly top-down
approach, resource users have little say in the policies governing eir activities. On the other
hand, there is a trend toward urbanization ot the fishery and concentration ot decision-making in
Ottawa, St. John’s, and, to a lesser extent, a few regional centres. As ¢ >sult, they are unwilling
to accept responsibility for the outcomes of fisheries management decisions and often neglect to
supply the data required by resource man: s to ensure the sustainab use of fisheries

resources.

3.3.4 More Examples of Success from the Bottom-up

Despite the challenges in the governance of the fishing industry, there are examples of
successes at the local level. Local governan  is strong and beginni ;to show a more
collaborative approach to industry development regionally and provin: lly. There are strong
interactions among regional groups and collaboration at the local level and industry is beginning
to see the benefits of creating these relatic ships.™

A unique example of bottom-up part  pation in the tishery is the Northern Peninsula
Fisheries Task Force. Through the © k Force, Zones 6 and 7 were involved in the creation of 44
recommendations focused on economic dev: pment and the fishing industry. Of the
recommendations, 13 have been acted upon by government. “This process has allowed us to
provide valuable input into policy review 1d which policies are evolv g and developing” stated

one local representative, and *...additiona e Integrated Coastal Zone Management (ICZM) is

“ The Strategic Economic Plans of REDBS show that they are working directly with industry in order to strengthen
business opportunities. This is particularly true for Zone 13 and Zone 16 and their relationship with the Aquaculture
industry associations and businesses.
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enabling our region to have input into the re arch and development of the future fishing
industry. As well the ICZM is a process { 1t is building stakeholder involvement and cooperation
around coastal and environmental challenges and issues” (Survey 2009).

Representatives from Zones 13 and 16 on the south coast of the island do not harbour
similar views. This region has been facilitating discussions between harvesters and government
representatives for years; however, these scussions have been viewe as “ineftective™—set up
to listen to the concerns but yielding little evidence they “hear what we are saying” (Survey
2009).

From a development perspe:  ve, e aquaculture industry is a diff :nt situation. In the
mid 2000s, Zone 16 hired an aquaculture development specialist. Infc 1ation and research
collected was made available to industry, allowing development to happen faster and enable
aquaculture companies to establish business within the region. This advan: 1 research enabled
the aquaculture industry to develop eftectively and cooperatively with 1e region and
government. In return, the aquaculture industry supports the etforts of engagement at the local
level.

The context for these current fist  es governance issues and questions has been shaped
by past structures, processes, and decisions with very little input from municipalities and
REDBs. From the beginning of the industry’s development, it was evident there was little
interest in the views of communities. Historically, it was thought that governments were caught
in a web of their own makii  Closii  the fishery would leave serious social and economic
problems (Blake, 2000), but without government assistance, the industry might have reformed
itselt and forced uneconomic units out and/c maintained a focus on a sma r-scale, lower-cost

inshore tishing model (Thompson, 2006).




Provincial and federal governments e struggling to identify the best approach to
rationalizing the industry. Should this be done through competitiveness, or should there be
movements to encourage more rationalizatic ? Should the change cor : from the industry,
communities, or government? Due to a lack of appreciation for the re »nal governance and its
ability to gain consensus through eng:  :d process, government isled b eve the driver of
regional development is something other than the fishery, such as eco-tourism or public services.
Without an overall plan for provinci: rw  development, it is difficult for citizens, government,
or industry to understand where the fishery fits in.

Looking to the future, the governan:  process shows signs ot'1 »vement toward more of
a co-management approach; however, movement is slow and not widely embraced by industry
players. Alternatives such as those from t > current regional (multi-community) fisheries
models from Quebec and Faroe Islands ¢ Denmark reveal governance models for the fishery in
this province. Although collaboration  the local/community/regional -ovincial/fede:
governance levels have been slow to take in Newtfoundland and Labra Hr these cxamples show a
history of collaboration and cooperative structure built into their society, v ich allows bottom-
up participation in its decision-making processes. This feature has not been formalized in

Newtoundland’s governance structures, but with encouragement could be enhanced.
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Section 4

Examples From Other Jurisdictions

While examining the current state of the Newfoundland fishing industry and its
governance, it is worthwhile exploring other jurisdictions which may provide insight into ways
to improve the current governance system. There seems to be a contin 1l struggle to engage all
participants and create a common understanding of the future of the Newfoundland fishing
industry. Newfoundland’s fishing ir 1stry participants seem to underestimate the value of input
from other stakeholders, primarily regional groups who represent communities, business, and
industry at the local level. With very few ways to incorporate information-sharing within the
Newtoundland model, there may be lessons to be learned from o erj sdictions which might
enable Newtoundland to build upon the governance structures ready in existence. This section
explores two alt  ative models and lessons r the Newfoundland fisl g industry and its
governance practices.

Two regions, Quebec ar  the F¢ 2 Islands, have been chosen to provide insight into
alternative governance structures. Quebec is another region under Canadi:  legislation for
tisheries, althou identitied as a distinct society within Canada. The province maintains a small
but successtul fishery off the coast of e St. Laurence River. English research on Quebec’s
fishing industry is limited; however, indicates the provincial governm t operates in a culture of
consultation that provides local groups ar communitics with the ability to share in the decision-
making process. The Faroe Islands were also chosen for their unique regional independence in its

case from the governing nation of Denmark. The Faroe Islands have been provided the authority
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Althc gh little research is av: le in English print conce¢  ing the relationship
between regional governance and the tishery it appears that the social economy mover :nt
within Quebec society lays the foundation for an engagement with the »cal community level. No
longer considered an experiment, the social economy is integrated into the way Quebec operates.
In a recent study of marine clusters, Doloreux and Melancon (2008) state that Quebec’s social
cohesion and social capacity to plan the fut : are linked to the generalization of a new form of
local governance where the three distinct :ctors private, public, and civil society, work together
more closely to achieve a desirable future for the community. As such, the concept of
governance is a powerful one for understanding how a local community may have the freedom to
act and influence its future, including its tuture in the fishery, without being overly impacted by

external factors.

4.2 Faroe Islands - Denmark

Situated h. ‘way between Scotland and Iceland in the Northea Atlantic, the Faroe
Islands are an ar  pelago of approximately 18 islands with a land mass of 1400 sq km and a
coastal area of'27 000 sq km. First settle by Norsemen 1200 years : ), the current population
of the Faroe Islan s less than 50,000 in  viduals and maintains a relative 7 independent fishing
industry. The Faroe Islands are part of Denmark but have chosen not to be part of Denmark’s
membership in the European Union. The Faroe Islands intends to seek membership status

independently so as to negotiate its fisheries outside of the realm ot Denmark.
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Asinotl  Scandinavian cow s, :political decision-mak process incorporates
concepts of shared decision-making, such as the negotiated economy . d the Scandinavian
model. Political decision-making in Denmark is characterized as a negotiated economy: although
the system is centralized, stakeholders have a strong voice as they are integrated into the
decision-making process via consultative boards that provide advice to the relevant Minister
(Christensen et al 2007). Despite its small population, the islands have 34 municipalities,
although only six of the 34 municipalities have a population of more than 1,500. The fishing
industry and other major trades are primarily located in the larger towns. Large and small
municipalities have their own representative organizations.‘w Fishermen and ship owners are
represented in the Faroe Islands by their own organizations. T : Faroese Fishermen’s
Association (FF) works to improve the colle ve agreement with shipowners (via the
Shipowners Association) and, more recently, represents the harvester’s interests to the public
authorities. The associations have succeeded in securing a guaranteed come for harvesters
originally supplemented by public tunds, but such subsidies no longer exist in the industry.*’

The golde days of toreign fishing took place before the expansion of the fishing
boundaries during the 1950s and 1960s. ¢ er the 1960s, restrictions ¢ distant tisheries came
into effect with the introduction of the fishii  zone ot 200 miles in the North Atlantic in 1977.
Changes in the Faroe fishery resulted in the sharp increase of processing plants and trawlers due
to an increase in subsidies to the Faroe indu . Instead of assist g in the development of the
industry, the subsidies “twisted the market forces in unfortunate ways."” In 1992, the subsidies
were replaced by a capital subsidy and, in 1998, removed altoge er.! w the fishing industry

relies very little on subsidies although some indirect measures have been introduced instead.

“Municipalities, Politics, Faroe Islands. Retrieved from:
http://www.danishexporters.dk/scripts/danishexporters/politicsFaroe.asp?landekode=GB (November 2009)
* History. Faroe Islands. Retrieved from www.fishir /get.asp?gid—f48E3BC93-BB7C-4606-BDE+4-
F18F2D94014D (November 2009)
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environmental consciousness, traditional resource users and communities may lose access to
resources and face mounting conflicts over what remains. New approaches to planning and
development are needed to protect the current as well as future well-being of coastal resources
and communities.

The provincial economy and soci / face considerable challenges that must be clarified
and addressed if rural communities are to survive. Unpopular decisions must be made in the
interest of sustainability. Such decisions are better taken in a collaborative and inclusive decision
making environment, than by, government ne in a traditional fashic  Newtoundland and
Labrador already has governance structures in place but these struc  es are not being utilized.
Government, industry, and unions need to join torces v h rural agenc  to find innovative
solutions to pressing problems that can otherwise hold back progress. Overcoming a long
tradition of top-down decision-mak 1 and establishing a strong connection with rural agencies
would reveal a willingness for change at the )cal level, and a wi ngness to share responsibility
in the decision-makii  process. Bo fed: 1l and provincial govern :nts have the stereotypical
perception that communities will fi;  against regional approaches to development. Yet
regionalization is currently taking place in rural areas (Zones 6 and7). Others may fail to
recognize the extent to which they are in fact exerting influence when working with industries
(Zones 13 and 16) sur  as aquaculture fore: mple.

There is no one strategy applicable to all jurisdictions and all tisheries, but the solution
resides within a governance structure that encourages as much shared responsibility and
decision-making as possible. Fisheries m: :ment is complex, and simple solutions to
management problems are therefore not readily available. Management involves biological,
social, and human factors; economic consid 1itions; budget constraints and agency cooperation;

legal requirements and regulatory flexibility; and pc tics and public p pectives (Shchegoleva,
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