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Appendix B: Regional Perspectives

Pacific Region

The term Pacific Region, used here,
corresponds to the area governed by the Pacific
Fishery Management Council. The Pacific
Region is limited to the area off shore from
California, Oregon, and Washington. There are
currently several primary fisheries in the
Pacific Region, these include: Salmon,
Groundfish, Pink Shrimp, Dungeness crab,
Albacore tuna, Squid and Coastal Pelagic.
There are also numerous smaller fisheries
including Herring, Pacific halibut, Spot
prawns, Swordfish, Urchins, Sea Bass and
others. Until the mid-1980’s the Yellowfin/
Skipjack tuna fishery was based out of
Southern California. In many cases these
fisheries involve several gear types and a high
degree of cross participation.

Federal programs and actions have had
impacts that have increased both the level of
capitalization and the capacity of these fishing
fleets. Often actions that have had direct
impacts on one fishery have resulted in an
impact on another fishery. The intent of this
section is to describe the changes in the Pacific
Region that have occurred as a result of federal
actions within this region that did not occur on
a national level.

Pacific Salmon

The single most important event impacting
fishery capacity and capitalization that
occurred on the West Coast was the “Boldt
decision” in 1974. Judge George Boldt was
the federal judge who ruled that treaties

between the

United States
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Figure 2: Washington and Tribal Chinook Landings
1,600
1,400
v A —e— \Washington
= 1,200 /\ / \ — Tribes
i 1,000 .
= L
S TARAYE!
@
AR
E 600
=400
200
0 e N
1970 1972 1974 1976 1978 1980 1982 1984 1986 1988 1990 1992 1994 1996
Year
Source:
today. groundfish fishery began fishing in the Salmon

The immediate impact reduced the
available resource to the existing fleet by one
half. In other words, the capacity of the
traditional fleet doubled in relationship to the
available resource. This action in turn forced
many non-treaty salmon fishermen into other
fisheries particularly groundfish, shrimp, and
dungeness crab. The principle of this decision
is now also being applied to other fishery
resources including dungeness crab and
groundfish. The State of Washington must
ensure tribal access to 50% of the crab resource
and the Pacific Fishery Management Council
allocates Sablefish, whiting, and several
species of rockfish to the Washington tribes.

Groundfish

The Groundfish fishery is managed by the
federal government. Many participants in the

Study of Federal Investment

fishery in the late 1970s as a result of the “Boldt
decision” and a general climate that encouraged
fisheries development. A combination of
Investment tax credit, FOG, and Capital
Construction Fund aided in this expansion.

Two types of fishing operations involving
foreign fishing vessels have been conducted
on the West Coast. There was direct fishing
and Joint Venture (JV) fishing. A variety of
countries have fished off the West Coast since
the mid-1960s. Following the passage of the
M-SFCMA, foreign fishing was limited to
pacific whiting. A directed foreign whiting
fishery existed through 1988. Beginning in
1989 the fishery was limited to U.S. fishermen
only.

In joint ventures with foreign processing
vessels, American fishermen harvested product
and transferred the fish at sea to foreign
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processing vessels. The first of these fisheries
was for Pacific whiting. The foreign partner
was the Soviet Union. Through the 1980’s the
number and size of joint venture fisheries grew
on the West Coast to include Poland, Bulgaria,
Japan, and Korea. This new market
opportunity lead to the construction and
reconstruction of many vessels. In 1978 there
were two catcher boats involved in the fishery.
The following year there were eleven. The
fishery reached its peak in 1989 when 65
catcher boats participated. Between 1986 and
1990, the last year of a joint venture fishery,
94 different catcher boats had participated in
the fishery !

With the development of surimi technology
within the United States, a domestic fishery for
pacific whiting began to increase beginning in
1990. Surimi is a manufactured fish paste that
is used as a base for making fish products.
The following year the available catch was
allocated entirely to U.S. fishermen. This was
the first year that no foreign fishing or joint

venture processing occurred along the coast.
Beginning in 1992, the whiting catch was
allocated between U.S. shore-based and at-sea
fishing operations.

The groundfish fishery is managed by the
Pacific Fishery Management Council (PFMC).
The Pacific Groundfish Plan was implemented
in 1983. A central goal of this management
plan is to provide year round fishing and
marketing opportunities. To achieve this goal
and ensure conservation of the resource, the
management of groundfish has taken the form
of annual quotas and “trip limits.”

In July of 1987, the PFMC set a control
date as the first step to implement a limited
entry system. Over the months following this
action, many fishermen entered the groundfish
fishery with the belief that ultimately an
exception would be made and they would be
issued limited entry permits. In July 1988, the
National Marine Fisheries Service informed the
Council that the agency failed to publish the
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control date in the Federal Register. The
Council was advised by NOAA attorneys to
select a new control date. This delay in
establishing the control date led to more
participants in the groundfish fishery before the
Council could re-adopt the program in 1992.

This increased number of participants
brought political and legal pressure to include
a greater number of permits to be issued.
Because of the great number of new
participants, an amount of quota was set aside
for an “open access” fishery. This open access
fishery continues to attract more participants
into the fishery.

The mistake in publishing the control date
by NMFS increased the number of permits
issued for the trawl fishery by 18 permits,
including 3 factory trawlers. This mistake also
resulted in an additional 3 pot permits and 41
longline permits. Many other fishermen
entered the fishery but did not achieve the
minimum landing requirements to receive a

Study of Federal Investment

permit. This group included 35 trawlers, 64
pot boats, and 600 longliners?. This situation
resulted in the creation of an open access
fishery as part of the limited entry system to
accommodate fishermen not receiving permits.

One feature of the limited entry program
for Pacific groundfish is a process that allows
the combination of two or more limited access
permits to be used on a larger vessel. The
PFMC discussed the issue and agreed that some
exponential relationship should be used. The
PFMC adopted a preferred combination
formula. However, NMFS rejected the
Council’s formula and approved its own. For
factory trawlers interested in fishing for Pacific
whiting, the NMFS formula generally required
one half of the number of permits to be
consolidated compared to the Council formula.
This action by NMFS made it easier for large
vessels to enter the fishery?.

The groundfish limited entry program
attempted to address the situations of
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individuals who were in transition from one
vessel to another or in the process of conversion
into the fishery. Criteria were established for
these types of events. It was anticipated that
some individuals would apply for permits and
have their request denied. Therefore, an
industry review panel was established to hear
appeals from fishermen that had their permit
application denied.

The owner of the 150-foot vessel AJ was
denied a permit. He appealed and the Review
Panel recommended denial of a permit. NMFS
refused to issue the permit. This fisherman had
fished with another boat the 75-foot Ronnie C
for many years. He then purchased the AJ to
fish for pacific whiting and to be used in
Alaska. Before the permits were issued, the
Ronnie C sank. The sinking did not effect the
qualification of the Ronnie C for a permit; the

owner of the Ronnie C received a 75-foot
permit when the permits were issued. The
owner wanted to receive a larger 150-foot
permit.

Because of the provision allowing
fishermen to combine permits to be used on
larger boats, a market has developed for
permits. This was driven by factory trawlers
wishing to participate in the Pacific whiting
fishery. A point system was established to
calculate the relative value of the length of each
permit. Larger permits had greater point
values. A 75-foot vessel qualified for
approximately 30 points, while a 150-foot
vessel qualified for approximately 150 points.
The peak of the market was a little over $7,000
per point. For the owner of the Ronnie C the
difference in receiving a 75-foot permit and a
150-foot permit was the difference between
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$210,000 and $1,050,000.

This fisherman and his family embarked
upon a campaign to acquire the larger permit.
They visited the officials in NMFS, NOAA,
and the Commerce Department. After
intervention by a U.S. Senator, the Commerce
Department reversed its decision. A permit was
issued for the larger size in 1995.# Within one
year, the AJ and it’s permit were both sold to
an offshore whiting interest.

This involvement by one Senator increased
the fishing capacity of the groundfish fleet by
the equivalent of seven average vessels.

Pink Shrimp

The pink shrimp fishery is managed by the
states of Washington, Oregon and California.
Much of the growth in fishing vessels, which
occurred on the Pacific coast, occurred in the
shrimp fishery. In the mid-1970s, the

development of machinery to cook and peel
pink shrimp sparked growth in this fishery.
Through the late 1970s and early 1980s, the
Fishing Vessel Obligation Guarantee program,
Capital Construction Fund, and Investment Tax
Credit played a roll in the financing of many
new vessels in this fishery. During the El Nifio
event of 1982-1983, the majority of vessels in
the shrimp fishery entered the groundfish
fishery for the first time. This shift from
shrimp to groundfish contributed significantly
to the over-capitalization problem in the
groundfish fishery.

Dungeness Crab

The Dungeness crab fishery, like
shrimp, is a state-managed fishery. The crab
fishery may have been over-capitalized for
many years, but as other fisheries on the West
Coast began to move toward limited entry
systems, there also was a rush to also enter the crab
fishery. Problems with the crab fishery increased

Thousands of Pounds

Source: 49" Report of the Pacific States Marine Fisheries Commission.

Figure 6: Pacific Region Pink Shrimp Landings
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treaty tribes are entitled to up to 50% of the
crab resource on the Washington coast.

Albacore tuna

The participation of the United States in
the United Nations action to ban high seas drift
nets resulted in reduced take of Albacore tuna.
This has allowed

qualification. The fishing industry supported
the management plan. The PFMC approved
the plan in 1995. However, NMFS disapproved
the plan citing cost and lack of need. In 1998
the PFMC is again developing a coastal
pelagics plan which contains a limited entry
program. The fleet of seine vessels which land

the Albacore stock
to increase, which

Figure 8: Albacore Tuna Landings
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the majority of the fish are those which fish
for both fin fish and squid. The number of these
vessels jumped from 85 in 1995 to 114 in 1997.
This change in fleet size represents a 34%
increase.’

— Ralph W. Brown
Peter P. Leipzig

North Pacific Region

The North Pacific Fishery Management
Council (NPFMC) has primary management
for the groundfish fisheries in the 900,000
square mile Exclusive Economic Zone (EEZ)
off Alaska. These fisheries are managed under
two fishery management plans, one for the Gulf
of Alaska and one for the Bering Sea and
Aleutian Islands (BSAI). They manage
fisheries for cod, pollock, flatfish, mackerel,
sablefish, and rockfish species, harvested by
trawlers, hook and line longliners, jig and pot
fishermen. The NPFMC has three additional
fishery management plans; for salmon, scallops
and Bering Sea and Aleutian Islands king and
Tanner crab, that defer most management
decisions to the State of Alaska. The State also
has primary jurisdiction over groundfish
fisheries within three miles. A sixth major
fishery, for Pacific halibut, is managed jointly
by the Council and the U.S. - Canada
International Pacific Halibut Commission
(IPHC). The NPFMC makes allocative and
limited entry decisions for the halibut fishery,
but the IPHC is responsible for biological
decisions that ensure conservation of the
resource. None of the species under the
Council's jurisdiction is considered
"overfished" as of the latest NMFS report on
overfishing for September, 1998. With ongoing
revisions of overfishing definitions, C.Bairdi
Tanner crab in the BSAI likely will be deemed
overfished in 1999, and the Council has already
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begun developing a rebuilding plan for the
species in cooperation with the State of Alaska.

The groundfish fishery off Alaska has
become an important segment of the U.S.
fishing industry. With a total catch in 1996
(the last year for which full data are available)
of 2.05 million metric tons (mt), and a retained
catch of 1.77 million mt and ex-vessel value
of $538 million, it accounted for 40.8% of the
catch and 15.6% of the ex-vessel value of the
catch off U.S. shores. The value of the 1996
catch after primary processing was estimated
at $1.23 billion. An additional $641 million in
ex-vessel value in 1996 was contributed by
Alaska's fisheries for shellfish ($175.2 million),
salmon ($346.5 million), herring ($44.8
million), and halibut ($74.2 million). All-in-
all, Alaska accounts for over half the fisheries
harvest of the United States.

The total allowable harvest from the
groundfish biomass of the BSAI in any year is
capped at two million metric tons, and
allocation of tonnage within the various
groundfish fisheries is subject to this cap. The
BSAI pollock fishery typically takes more than
half of this tonnage, although catches have been
declining somewhat in recent years. Quotas
are set annually after stock assessment surveys
and stock modeling protocols have been met,
and are published in the Stock Assessment and
Fisheries Evaluation (SAFE) document for the
year. Prohibited species caps, which limit the
incidental take of bycatch species taken in
fisheries that are not allowed to retain the
bycatch (such as salmon, herring and crab
species taken in groundfish trawl fisheries) are
set by the NPFMC. They result in closure of
the directed fisheries that they are allocated to,
upon attainment of the cap, even though the
quotas for the directed fisheries may not have
been met. Bycatch allocation is part of the
annual specification process. Some stocks
(such as Pacific cod) are fished by several gear
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types or delivered to distinct processing sectors.
Allocations between these user groups are
always contentious, and are typically governed
by agreements negotiated between the parties
for multiple years and ratified by action of the
NPFMC.

Identification of essential fish habitat and
its protection; measures taken to protect marine
mammals and birds (particularly Stellar Sea
Lions, which are listed as endangered in
western Alaska and the Aleutian Islands and
the Short-tailed Albatross, endangered
throughout its range); the requirements of
observer programs and measurement and
reporting of catch are vital concerns that
continue to engage the Council.

The Development of Alaskan
Fisheries

Exploitation of the marine resources of
Alaska for export and trade began shortly after
the survivors of Bering's crew arrived in
Kamchatka in August, 1742, with news of
Bering Island and its riches of furs. The
Kapiton, reached Bering Island in 1743; by
1747 it was joined in voyages to the western
Aleutian Islands by at least three other
companies. The Rat Islands were reached by
1753, and further expansion of activity was
rapid, with many companies forming to
undertake expeditions.

By 1781, the consolidation of trading
companies had resulted in only five companies
remaining; one of these was the American
Northeastern Company. In 1783, one partner,
G.l. Shelikof, began to build community
infrastructure through establishment of
permanent trading settlements. The first of
these artels was at Three Saints Bay on Kodiak
Island. This not only increased the commerce

of the company, it also earned a citation from
Empress Catherine Il in 1788. The Imperial
approval promoted expansion of Shelikof's
company, and in 1799 its descendant, the
Russian -American Company, was granted a
monopoly on trade. In return, the Company
was charged with the support of communities,
education, care of orphans, aid of the Russian
Church, and the expansion of Russian Imperial
interests in the territory.

Communities are isolated within the
splendid immensity of Alaska. A pattern that
has persisted was established at this time. The
structures developed to enable resource use by
fishing companies enmesh with new
infrastructure for the fishing community. The
exploitation of fisheries stocks creates
geographically localized depletions, which
become a series of depletions when new
activity is sought to replace the depleted stocks.
As infrastructure builds up to support expanded
effort, generalized depletion of stocks occurs.®
Sustainable fisheries will require community
infrastructure which is distinct from outside
fishing interests.

During the Russian Imperial government,
the take of sea otters exceeded the ability of
the resource to regenerate; this led to expansion
of effort (under Baranof) into Southeast Alaska,
and southward along the mainland West Coast.
At the same time, other species (including the
fur seal, from rookeries discovered in the
Pribilof Islands and the Near Islands) became
more important elements in the trade of the
settled regions. After the establishment of the
monopoly, gains in efficiency led to an
increased take of otters for the short term.
Shareholders received an annual return of 55%,
on average, for the first five years of the
company. This was followed by collapse of the
resource: a 5% return, on average, prevailed
for the following 14 years, and then profits
disappeared completely. In 1805, N.P.
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Rezanof, on a tour of inspection as
Chamberlain to Alexander I, found that sea
otter were being “overkilled,” and began a
policy of conservation for the Pribilof Islands.’
Exploitation of the fur seal population in the
Pribilofs continued after transfer to America
in 1869, under two successive twenty-year
American government monopoly concession
agreements, until 1910, and then directly under
the control of the of the fisheries commission,
and its successor, NMFS, until cessation of the
commercial harvest in 1983/4.

American whalers were of sufficient
competitive presence to defeat the subsidized
Russian-Finnish Whaling Company in the mid-
1850s. An interesting footnote occurs in the
latter epoch of this industry: "By 1911
Norwegian whalers had decimated the Atlantic
whale population. They then looked to the
North Pacific and Bering Sea, where whales
were plentiful. As the Norwegians entered
these new grounds, American whalers worried
about competition and the record of the
Norwegians hunting whales to near extinction.
To hide the Norwegian connection, an
American firm, with an American name, the
Alaska Whaling Company, was established [at
Akutan]." In 1913, President Taft created the
Aleutian Islands wildlife preserve by Executive
Order, and the station operated under appeal,
until 1916, when President Wilson formalized
its operation. The Akutan station closed due
to depleted resources, after 1939.8

The development of the halibut, cod and
sablefish fisheries began in earnest with distant
water fleets primarily operating from Seattle.
The halibut schooners built between the 1890s
and the 1930s delivered durable iced product
into national markets by rail. They survived
the era of foreign trawling and lean resources
in the 1960s, and many are operating today.
The distant water cod fleet of the times operated
from large sailing vessels that salted catch, and
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collapsed under economic pressures of the
1920s. Due to competition brought by new
steel trawlers operating on the Icelandic
grounds. The sablefish fishery began on the
Pacific coast and in Alaska prior to the large -
scale salmon fisheries, because of the quality
and durability of the smoked and salted
product. However, this excess was soon
eclipsed by the development of the salmon
cannery system.

Salmon fisheries followed the development
of canneries, which in turn resulted from rising
demand and depleted runs along the Pacific
Coast of the mainland. The first cannery in
Alaska was built at Klawock in 1878, followed
in the same year by one near Sitka; the first
cannery in Cook Inlet in 1882; the first in the
Bristol Bay region was built at Kanulik
(Nushagak Bay) in 1883 and on Kodiak in
1885, when there were a total of five canneries
in the Alaska. By 1890, there were five at the
Karluk river on Kodiak alone. 1n1896, thirty-
five canneries were in operation in Alaska, in
1909, there were fourty-five, and 135 by 1918.
In 1918, Alaska salmon canneries with boats
and equipment, represented an investment of
$63.9 million, and delivered a pack valued at
$51 million. Fish were taken with 552 traps
and by fishermen utilizing 838 seines and 4,367
gillnets and trollers. Other salmon (not canned)
totalled about $2.25 million and other fisheries
- halibut, herring, cod, whales, clams, crabs,
shrimp, and miscellaneous fish totalled $5.6
million.

“Fishing continued at an accelerated rate,
and by the end of the decade depletion was
sufficiently evident that it was generally
admitted.”®  The number of canneries
throughout the territory declined as localized
depletion of runs occurred. In 1923, no
canneries operated in the Bristol Bay region,
nor in Kodiak - about 40% of the former
grounds were closed. The operation of fish
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traps was abolished in Bristol Bay in 1923,1°
but the number continued to grow elsewhere,
reaching 799 in 1927. Traps were outlawed
shortly after Statehood (except one trap, still
operated by special permit by the community
of Metlakatla), and the systematic rebuilding
of depleted salmon runs was initiated.

King crab were canned and sold as early
as 1892 by Japanese companies. Japanese
floating canneries routinely operated in the
Bering Sea and Bristol Bay beginning in the
late 1920s, and Russia entered the fisheries here
in 1928. Fisheries were primarily conducted
with tangle-net gear. WWII interrupted this
effort, which did not resume until 1958-59. The
Japanese and Russian effort in king crab within
the future EEZ began to be limited in 1964,
with the Convention of the Continental Shelf,
and culminated in the adoption of the
Magnuson Act in 1976, which resulted in
displacement of all foreign fishing effort in the
EEZ. By 1975, total foreign fishing effort in
the EEZ had grown to massive proportions;
Russian effort in the mid-60s had been
sufficient to decimate the Bering Sea yellowfin
sole stocks (which have since recovered) and
shrimp stocks near the Pribilof Islands, which
have not recovered.

Domestic commercial king crab fishing
began in 1947, when Lowell Wakefield began
to operate the Deep Sea in the Bering Sea,
trawling for king crab and freezing picked meat
and meat in the shell. In 1949, Pete and Fred
Deveau and Robert Resoff began operating a
floating cannery to process king crab in the
Kodiak area. The king crab fisheries were
depleted serially around the State, in SE, Prince
William Sound, Cook Inlet and the Aleutians,
peaking in Kodiak in 1966, and in the Bering
Sea and Aleutians in 1980. In 1966, there were
36 seafood plants processing king crab around
Kodiak and in the Aleutians, with another four
to six under development; today there are

approximately 13 shoreplants operating in crab
and groundfish within the same area. Other
shellfish fisheries, including shrimp and Tanner
crab, later followed suit. Stock rebuilding
efforts have met with limited success in some
areas, particularly in Bering Sea king crab, but
have not produced results in many others, and
the amount of fishing capacity in the remaining
fisheries far exceeds the reproductive
capabilities of the resources.!

Collapse of the king crab stocks in the
Bering Sea left many relatively new vessels
looking for employment. Simultaneously, the
Pacific Council began to manage widow
rockfish. Displaced vessels then spurred the
development of domestic groundfish fisheries.
Initially, joint ventures of American catcher
vessels and foreign processing ships fished
yellowfin sole and cod. A small pilot surimi
plant, funded by the Alaska Fisheries
Development Foundation, ran for two months
in the early 1980s at Unalaska. Product was
supplied by a locally contracted vessel using
purse seine gear. Development of shoreside
and domestic offshore trawl fishing and
processing effort sufficient to take more than
twice the available pollock resource occurred
between 1985 and 1995. Most of the shoreside