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The CEVIS Policy Implementation Plan

This Policy Implementation Plan is meant to sumgearihe basic results of the CEVIS

project for European fisheries policy makers. Wk rabt feel that it was appropriate to try to

create a step-by-step plan for implementation of tharious fisheries management

innovations we have studied. Rather we presentessons that our research has yielded
about what needs to be considered when managdadededmplement these innovations in

specific contexts in Europe.

1 Problem and Research Strategy

The Comparative Evaluations of Innovative SolutiamsEuropean Fisheries Management
(CEVIS) Project was a three year exploration of lsmrence can address policy questions at
perhaps their most general level. With an eye tdvpassible implementation under the CFP
we evaluated four management innovations that wesreiving the most attention in current
discussions of potential changes in European fisk@nanagement at the time we developed
the project:

» Participatory approaches to fisheries governance;
* Rights-based regimes;

» Effort-control regimes; and,

* Decision-rule systems.

While we use the term ‘innovations’ to indicatetttiteese approaches to management had not
been used extensively in Europe at the time weldped the project, these were not new or
untested ideas and all of them had been incorpbrizit® modern fisheries management
regimes in developed countries. All of them wesodleing widely discussed within Europe
as options for the Common Fisheries Policy (CFP)Xhes CFP moved towards a more
adaptive and ecosystem-based approach to fishmaeragement.

The project had two phases. The first phase usadss-disciplinary approach. During this
phase we carried out four in-depth studies of am#side of Europe where innovative
fisheries management regimes have been implementete were New Zealand, Canada,
Alaska, and Iceland. The visits were made by tetimatsincluded at least one social scientist
and one natural scientist. Cross-disciplinary tearasied out the research using social
science methods based on carrying out and analyinvtepth interviews. They did a
literature review of fisheries management in theaaand then made visits of approximately
two weeks where they interviewed various stakehsld€hese areas were chosen because
they had implemented at least two of the innovatidghat CEVIS was interested in
investigating. Chapters Two through Five of thikare the reports of these studies.

The second phase was carried out in disciplinamking groups and took a basically multi-
disciplinary approach. Each working group focusadoe of the objectives identified in the
original project call to be used as the basis efdialuation of the innovations. In order to get
a handle on the objective described in that callrabustness with respect of varying
conditions’ we decided to focus on the ‘biologicabustness’ of the fish stocks and the
‘social robustness’ of the management instituti®@s.the disciplinary working groups were
four: two run by economists examining the innovagiavith respect to economic efficiency
and costs of management; a group of biologists exagthe innovations with respect to
biological robustness; and, a group of social s@enexamining social robustness. All four
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groups used data from Europe, including the Faslandls. Their assignment was to identify
and test specific hypotheses about the relationgl@fween the innovations and their
objectives using the methods and data that coufddsebly applied from their discipline.

The approach we took was predicated on the follgwenels of analysis:
» Social robustness would be examined at the lefvikle fishing community;
* Economic efficiency would be examined at the l@fghe fleet;
* Biological robustness would be examined at thellef the fish stock; and,
* Costs of management would be examined at thé dévke polity.

2 CEVIS Results

The results of CEVIS have been published in thenfaf a book entitled Comparative
Evaluations of Innovative Fisheries Management: b@lo Experiences and European
Prospectswhich is forthcoming from the Springer Publishingr@pany. This summary is
abstracted from the introduction and conclusiontt@t volume. The overall results are
extensive and complex. This summary is not meardraglternative to reading the more
detailed discussions of issues of interest. Howeitedoes provide a shortcut to the main
findings for busy people interested in generaldigds management policy. The section is
organized by the four main innovations and offefsvageneral findings about each.

2.1 PARTICIPATORY GOVERNANCE
1. Participation can increase the quality of many aspects of fisheries management.

Participation in fisheries management may take nfanys, and in this book they include
consultation in regulation questions, local managmmfishermen’s contribution to the
knowledge base, and consultation on the overaleadlyes and means. Participatory
governance can increase the quality of many aspdcfsheries management, including
increased support of the system and better conflmbagement. The case studies on New
Zealand, Canada, Alaska and the Faroe Islands leevgaride among management
stakeholders. It is worth noting, however, thatmiany cases after a set of institutional
changes the group of stakeholders that remaindviedas smaller than before and the voices
of those who are excluded are no longer heard. Evbroadly participatory programmes the
highest positive regard from stakeholders for ty&tesn will be from the representatives of
stakeholder groups rather than grassroots mem®érsourse, they are the voices of their
group and are the ones that managers have to dbahwst directly.

The Baltic case shows what may happen when inmm&tor new forms of regulations are
implemented in a top-down fashion. The managemgsies lacks acceptance and trust and
fishermen comply much less frequently with the sulé fundamental distrust may make any
change difficult to accept and thereby hampertgtinal learning. Participatory governance
may thus help manage conflicts, which are increpsind spreading with the advent of
spatial management being carried out in the conbéxbroader marine spatial planning.
Participation and trust can also create instit@i@ontexts in which it is easier for people to
behave responsibly and thereby have a positivectefbm biological robustness. The
Community Management Boards in Canada demonstiat¥dased responsibility for the
resource and improved the commitments to scierddidce. A similar sense of responsibility
was observed in the Alaska case, where scientificgca enjoyed trust and respect in the
participatory TAC-setting process in the FishehNeEmagement Council.
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2. Excluding the broader civil society may reduce gains from participation.

While almost all CEVIS cases included some form paifrticipatory governance, both
European and non-European cases include examplese wdpresentation of organisations
from civil society is limited. The civil society ipebe less relevant in the direct management
of the fishery. For example direct participation dyil society in the Biesheuvel Groups in
the Netherlands or the Community Management Boand€anada, where day-to-day
conservation is acted out, would have less impacteaching fisheries management goals
than it would in the European Regional Advisory @cils where broader conservation goals
are set. A relevant issue for future Europe isisaubs the role of environmental NGOs and
civil society in general and at what scale theffuence is most relevant. The Alaska case
exemplifies that environmental organisations haseducampaigns, court cases and eco-
labelling as tools to influence public opinion. Hewer, they also expressed a wish to have a
voting member on the North Pacific Fisheries Mamagg Council, implying that they did
consider a role in negotiations as fruitful for sting their objectives.

3. Participation isimportant in science and data collection as well as management.

Participatory governance can also imply changethenrole of science from simply ‘telling
the answers’ to cooperation with stakeholders enkiiowledge production and evaluation.
Icelandic fishermen decide half of the fishing loaas for the scientific ground fish survey.
Alaska stakeholders evaluate factors to ensurenoppti yield. Canadian stakeholders work
closely with the same set of scientists over lomgiqus of time in facilitating stock
assessments. The fishing industry in the Faroendsldhas a central role in evaluating the
scientific advice for effort regulations, and thishing industry in New Zealand has the
responsibility to provide the necessary scientifasis for quota decisions. Participants in all
of these exercises report that they increase tm tn scientists and confidence in their
results, while scientists report that they are éblmaintain scientific quality.

In CEVIS, the EU cases on the interface betweeansei and stakeholders focus on the
guality of catch data, i.e. discard data and illégadings. Cooperation in these cases implies
improvement of data in the scientific stock assesgm In terms of biological robustness, the
studies on discard data suggest that it may be mygertant to identify and address possible

sources of bias than to increase the sample dizéghat biological robustness may not be

affected when only immature fish is discarded. Gwapon to improve the catch data can

also improve the economic performance of the figltileet. These results were conditioned

on a TAC regime as the simulations indicated ahljghegative effect on economic results

in an effort scenario. Getting proper data on manant costs has been a challenge, but in
the Spanish Basque case, the administration cogtsased when the RAC was created. It is
too early to conclude whether the increased codtsbe/ permanent, or whether these are

implementation costs.

2.2 RIGHTS-BASED APPROACHES
4. Transferablerightsincrease economic efficiency.

Increases in the qualities of fishing rights susht@nsferability, security and durability
clearly increase economic efficiency. This is shotkeoretically (Chapter Eleven) and
empirically in the cases where Individual Transibte Quotas (ITQs) have been
implemented. These characteristics have develomsthse of ownership and have generated
an involvement in management and enhancing of cttiveeess. Further, it appears that the
rights-holders are more concerned about protedtimey resources and environment. An
obvious benefit with rights-based systems is thatakes planning easier for rights owners.
In Iceland and Alaska, this planning has resultedfficiency gains, especially with regard to
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processing. This is particularly so in the lattase as the management system moved away
from a dangerous race-for-fish. In Nova Scotia ¢h@®mmunity Management Boards that
do not allow transfers of IQ among members have rhady more problems dealing with
exits from the fishery than those that do.

The case studies show several examples where rghatgiven in exchange for increased
responsibilities of the rights owners. The Alaskaoperatives, the Biesheuvel group and the
Canadian Community Management Boards were giverrabponsibility to do local level
management, while the New Zealand industry haddeige and pay scientific advice. The
extra burden has been possible to bear economidalseveral of the cases the profitability
of the fisheries due to stronger rights has enalbherl industry to shoulder additional
management services, and hence reduces costspalihe

5. Rights-based management programmes can and should have a flexible design.

There are many aspects to take into consideratimnwlesigning a rights-based management
programme, including the nature of the propertytrignanagement units, determination of
total allowable catch, monitoring and enforcemeegd for other regulations, rent extraction
and cost recovery and initial allocation. The loelaand New Zealand cases illustrate that
ITQ systems can develop over time so that sufftcilexibility should be built into the ITQ
systems to be able to amend and adjust rules. \m Realand the initial allocation was in
fixed tonnage, which had to be changed to an dilmtan percentages of the quota.

The case studies show that rights-based managesystgms change over time and that
flexibility of the system combined with institutiah learning improve this process. The
systems of the North Sea, the Faroe Islands andVitetern Shelf demonstrated capacities
for institutional learning and for keeping a faitiygh stakeholders’ acceptance among the
commercial actors. However, the institutional le&agnwithin the rights-based management
RBM systems was mostly geared towards making rightse tradable and/or secure or
exclusive. Future learning may thereby be redugetegights-holders will want to maintain
the value of their investment in the rights. Th&lBystem in Nova Scotia has reduced
potentials for adaptive management by locking egiold realities that evolve either naturally
or as a result of greater scientific understandimg hard institutional boxes. A fish stock is
an ecological reality that is hard to define andt timteracts with other ecological realities.
Property rights are powerful social constructs wsthong implications for policy. Their
treatment is much more likely to be determined bwrts according to the principles and
precedents of property and finance, than by marmnaeagers seeking to take an ecosystem
approach.

The initial allocation of quotas has proven to Bpexially difficult regarding legal aspects,
where national rules of equal treatment, the rightr free choice of occupation and the
protection against deprivation of property havellehged ITQ systems. Actors that have not
received rights may perceive the system to be unfae equity problem was partly solved in
the Alaska case by buy-out programmes and by offesiternative economic opportunities.
In both the Canada and Alaska case though, mdkeafontroversy in relation to the rights-
based system stemmed from the initial allocation.

6. Transferability of rights has social coststhat it is possible, but difficult, to mitigate.

When rights-based management is introduced it neagrbimportant policy goal to avoid the
concentrations of quota either geographically,roniumbers of owners, or both. As in the
New Zealand and the Iceland case, the ITQ systerNama Scotia has intensified the
organizational and geographical concentration efitidustry. It has also shifted more of the
burden of reducing excess capacity to crew mentharsis perhaps fair. Attempts to reduce
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these negative impacts through the design of teeesyand closely related policies have had
mixed results and remain controversial. Limits oansfers within groups have reduced
concentration in the North Sea and Canadian caséle UK some mechanisms have been
deployed to favour retiring skippers by maintaintigir rights even when they leave the
trade. These mechanisms are, however, criticizedrating a class of ‘slipper skippers'.
Furthermore, when nations aim at protecting fislkioghmunities and own national interests,
care must be taken to avoid infringement on Eurog@ammunity law and the EC Treaty.
State aid of various forms and ways to shield quétam being bought by other nationals
may not comply with existing laws and agreemenisiits on transferability create a definite
cost in economic efficiency. This is directly refied in the prices of individual quotas which
are lower where transferability is limited than wéhé is not. Determining what the cost in
efficiency actually is for some degree of limits wansferability remains a critical research
guestion.

7. Transferable rights do not reduce capacity but rather make rapid capacity reduction
smoother and more humane.

The New Zealand case shows that ITQ systems doeuassarily reduce capacity; capacity
was reduced in both the Canadian ITQ system andAthska cooperative case, but the
reductions cannot be directly traced to the ITQeys In Alaska there was a buy-out and
scrapping programme while the main engines foreldection were much smaller quotas and
the introduction of effective enforcement. The tmcly of some stakeholders and even the
general public, which we found particularly in tleelandic and Canadian cases, to use ITQs
to explain all the changes in population and empleyt patterns over the past two decades is
a gross oversimplification. The basic lesson seémdbe that it is the enforcement of
restricted quotas or other fishing opportunitiest tis the real driver of a reduction in fishing
capacity. While not minimizing the problems of @guand pain involved in initial rights
allocations, transferable property rights do make tadical capacity reductions that are
sometimes required less chaotic and more humampedwding alternatives to bankruptcy as
the mechanism for exits from the fishery that amtp made unavoidable by the enforcement
of restrictions on fishing.

2.3 EFFORT CONTROL
8. Carefully designed MPAsincrease biological robustness but with economic costs.

Simulations suggest that MPAs generally have atnegaffect on the profitability of most
fleets over a period of 10 years. MPAs create emxd costs because of fewer options in
fishing locations while at the same time reducihgrsterm catches. This also includes the
Danish fleet except that some small fleet segmentshow increased profit, likely based on
advantageous location vis-a-vis the MPA. Furthenuations indicate that spatial and/or
temporal closures as a supplement to either TA@sysor effort control improve biological
robustness. However, the robustness is very clds#gd to how the effort is re-allocated
between fleet-segments, areas, and seasons, aaldoissensitive to the assumptions in
relation to fleet specific catchability. Evaluatgoof the effect of closures thus require high
resolution information on the actual effort allaoatby vessel and about fleet behaviour.

9. Effort control increases biological robustness when the link between effort and
mortality is controlled.

Simulation studies indicated that effort-based nganzent is more biologically robust than
TAC regulations, but that these results are comul on allowing sufficient year-to-year
variation in effort. Explanatory factors are thatvae for TAC-based management is more
sensitive to knowledge uncertainties and that effontrol results in less discards.
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In the case of direct effort management, biologrodlustness is found to be conditioned on
monitoring and controlling the link between fishimgfort and fishing mortality. Such a
control is challenged by the dynamics of speciekfiets, but also environmental factors, all
of which influence the relationship between effmt fishing mortality. An effort regime can
account for such influences, e.g. by including tiddal measures on allocation of effort in
certain seasons and/or areas. The Faroese caseadsgnger example where a failure to
monitor and control increases in capacity has haatpleiological robustness.

2.4 DECISION RULE SYSTEMS
10. Adaptive rule-based systems can increase haalbgpbustness.

Implementing an adaptive approach in harvest contites has the potential to improve the
biological robustness in TAC regimes. This was ghdwy a simulation study where the TAC

was adjusted within the fishing season by includhmgymost recent information. In addition,

long-term catches increased. Given the world-wittaggle to implement the ecosystem

approach, the management of Alaska groundfish offerather pragmatic contribution: an

upper limit to all catches in a given ecosysteme Tore complex Traffic Light approach in

Canada was tried and put aside because it watoplex to give clear guidance, however it
is being experimented with again in shrimp managenihe Alaska case suggests that TAC
regulations can provide a precautionary harvesfrofindfish, but that the success of a TAC
regime also depends on management measures toantekgest control effective. The TAC

setting process is supported by most stakeholdleesexception being the environmental
NGOs who call for greater consideration to redudimg ecosystem impacts of fishing. The
same is true in the Regional Advisory Councils, kghEU stakeholders are getting a role
suggesting and evaluating decision rules, but whawronmental NGOs also feel that their
participation could be strengthened.



