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Comment

Is the White Paper black enough?

The much-awaited White Paper on South African fisheries (excerpted on page 41 of this issue of
SAMUDRA), in the making for over two and a half years, and released on 19 June, was expected to
mainly address the anomalies in the country’s fisheries, especially the distribution of marine
resources, which is highly skewed in favour of whites. At the outset, the White Paper seeks to
ensure inter-generational equity and long-term sustainability, and pledges to act as the custodian
of all marine resources, which will be treated as a national heritage. Unlike in the past, the rights
to utilize living marine resources will also be allocated in a fair and equitable manner. The new
policy is seen as contributing to the long-term vision embodied in the Macro Economic Strategy of
the country’s Department of Finance, namely, the creation of a competitive, fast-growing economy
that generates enough jobs, and redistributes income and opportunities in favour of the poor.

The White Paper acknowledges the concentration of access rights in the hands of a few whites. It
considers this a testimony to unequal opportunities and sees in it a strong argument for the future
broadening of participation. The White Paper seeks to dismantle the existing system of permits and
quotas. It proposes that access rights be converted into “real rights”, which could be purchased
through a transparent and competitive process, against the payment of an appropriate fee based
on quota, catch or effort.

The new policy moots short-term leasing of rights to those who are not keen on acquiring permanent
rights. But it is not clear who would really benefit. It seems that both blacks and whites could profit.
The whites, however, stand to gain more, since they have well-entrenched interests in the industry
and have the financial muscle to successfully participate in the lease market.

From the point of view of the Macro Economic Strategy, however, no attempt has been made to
discuss if the existing fishing capacity could be restructured to provide more employment. It only
states that subcontracting under fair conditions could be considered to benefit both the “big” and
the “small” The competitive process envisaged for transferring the Total Allowable Catch rights
could perhaps frustrate the original objective of fair and equitable distribution of rights. It will prevent
economically vulnerable groups from getting a foothold in the industry and could hinder the
redistribution of income and opportunities to the poor. This process will only benefit the rich blacks.

Further, the suggestion to reduce the number of fishers will only affect the disadvantaged blacks
and coloureds. The White Paper also makes the fundamental mistake of confusing fishers with
fishing capacities. Fishing capacity can be reduced without displacing labour if technology is
judiciously selected. What is needed is a phased redistribution of fishing capacities through an
appropriate combination of capital and labour in the choice of fishing technologies, along with the
“unbundling’ of access rights to benefit the black community.

In addition to quota, catch and effort, granting territorial use rights in fisheries should also be
considered, especially in the case of species like rock lobster and abalone. Such rights could be
given exclusively to the artisanal fishers (or subsistence fishers, as they are called in the White
Paper), who depend on the coastal resources for their livelihood. Given their relatively smaller
number, it should be possible to grant such permanent rights to legitimate claimants to the coastal
resources. Granting them long-term rights, subject to better conservation and management
measures, could go a long way in improving living standards as well as the law and order situation
in the coastal areas.

In any case, from the point of view of restructuring access regimes, there is no guarantee that the
blacks will be automatically empowered, even if the so-called real long-term rights are transferred
to them. Given the scope for a lease market for such rights, control can still be exercised by the
whites in different forms, thus defeating the original purpose of restructuring fishing rights. What is
urgently required is a system that can not be misused, in devious new forms, to perpetrate the
existing inequitable power relations in fisheries. The system should be more responsive to the
structural dimensions of black poverty and the lack of economic opportunities for blacks.
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Fisheries policy

Straddling the colour barrier

Policymakers in post-apartheid South Africa have
the unenviable task of resolving conflicting interests in fisheries

The government of South Africa, led by
Nelson Mandela, is currently considering
amajor restructuring of its fisheries policy
to ensure greater participation of the
non-white communities in the marine
capture fisheries. A White Paper on the
fisheries policy of the post-apartheid
government has just been prepared.

To wunderstand this process in the
backdrop of major issues in marine
fisheries, to follow-up on ICcsF contacts and
to co-operate with fishworker initiatives
in South Africa, | visited several important
fishing centres in Western Cape and
Eastern Cape, the provinces that account
for almost the entire marine fish
production of South Africa. The trip
provided opportunities to meet with
established trade unions in fisheries; local,
regional and national associations of
fishers that are not affiliated to unions;
managers of big business groups, and
lawyers. There were also meetings with
the Fisheries Desk of the African National
Congress  (ANC), parliamentarians,
policymakers and members of the
judiciary and press.

With a seaboard of 3,000 kin, South Africa
produces about 580,000 tonnes of fish in
liveweight (valued at us$400 million).
Fisheries contribute to nearly half a per
cent of the Gross Domestic Product. The
access to resources is distributed mainly
through a combination of quotas (for fish
such as hake, abalone, rock lobsters,
anchovies and pilchard) and permits (for
tunaand squid). The sector employs about
30,000 fishworkers (around 20,000 fishers
and about 10,000 processing workers).

The Directorate of Sea Fisheries, the
department responsible for fisheries
matters, has been shunted from ministry
to ministry. Originally under the Ministry
of Economic Affairs, it was later shifted to
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the Ministries of Industries and
Agriculture. Since 1983, it has been under
the Ministry of Environmental Affairs.
Until 1990, access rights and fishing
licences were given by the Directorate of
Sea Fisheries. The Quota Board was
formed in 1990 and, since then, it has been
awarding quotas on the advice of the Sea
Fisheries Advisory Committee. The
allocation of non-quota species is still
made by the Department of Sea Fisheries.

There are 25 deep-sea hake quota holders,
of which 13 are for trawling. The biggest
eleven belong to the South Africa
Deep-sea Trawling Association. They
caught about 165,000 tonnes of fish in
1995. Three companies control over 78 per
cent of the deep-sea hake quotas of South
Africa. There are about 56 vessels with a
combined tonnage of 43,500 GRT valued at
us$80 million, which is the largest
investmentin the fisheries of South Africa.

About 80 per cent of fresh and frozen fish
consumed in South Africacomes from this
sector, which reports annual sales worth
us$160 million, including about us$50
million from exports. It is the largest
foreign exchange earner in fisheries.
(Some of the world’s finest hake products
come from South Africa and a substantial
proportion consists of products with a
high local value added component.)

Code of conduct

Around 2,000 fishers are employed in the
deep-sea sector and another 6,000 in
permanent or non-seasonal work. The
workers in this sector subscribe to a code
of conduct. In addition to remuneration,
they are entitled to fishing commissions,
bonuses and company contributions to
employee benefit schemes. In the
inshore—defined as waters below 110 in
depth contour—there were 11 quota
holders in 1995. They belong to the
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South Africa

Southeast Coast Fishing Association and
function in multi-species fisheries. They
also hold quotas for hake and aguilhas
sole, and catch about 15,000 tonnes.

he inshore trawling sector uses
I vessels 14 m to 32 m in length.
There are now about 34 vessels in
operation (down from 54 in 1982). The
sector provides employment for 300
fishers and 800 land-based workers. The
workers are entitled to pension,
provident fund, housing assistance and
freedom of association, and they are
affiliated to several unions. The majority
of workers come from the South East
Cape region.

The quota system for pelagic stocks was
introduced in South Africa in 1974. The
quotas were given to factories and not to
private boatowners. Large companies
control the pelagic fishery, from
production to retail trade. More than half
the Total Allowable Catch (TAC) for
pelagics is apparently controlled by six
companies (the TAc for pilchard is 23,000
tonnes and for anchovies, 256,000
tonnes). Tuna is also harvested, with a
TAC of about 3,000 tonnes.

There are about 73 purse-seiners in South
Africa. Apart from a small proportion of
pilchard canned for human
consumption, and some used as bait,
most of the landings are processed into
fish oil (sold to the food products

industry) and fishmeal (sold locally to
poultry farms). The pelagic fisheries
generate employment for over 1,000
workers at sea and about 4,000 workers on
land. The tuna industry employs about
2,600 fishers.

Jigging for squid (called ‘white gold’), the
most recent fishing industry in South
Africa, began in 1986. It is based on
permits issued on the basis of annual
performance. There are about 278 vessels,
of which 112 are between 10-20 m and 19
between 20-30 m in length. The fishery is
worth us$15 million. It employs about
4,000 people at sea and 1,000 ashore.

Line-fishing comprises several sectors,
ranging from full-time commercial
operators to recreational fishers. While it
provides seasonal and occasional
employment to about 19,000 fishers, it is
also a source of recreation for hundreds
and is the key support to marine-related
tourism. The species fished include snoek,
kob, yellowtail, hottentot and carpenter.
The commercial operators sell these fish to
hawkers on the quay. There are about
2,364 hand-line boats. Of these, about
1,000 are less than 6 m and four are over
50 m in length.

Abalone fishery

The abalone fishery is a shallow-water
one, where TAC quotas have been issued
to six companies for 615 tonnes. There is
also an extensive recreational fishery
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associated with abalone. It employs 58
boats and about 200 fishers. Rock lobsters
are found at depths less than 80 m isobath.
Traps and hoop nets are used in this
fishery, which has a TAc for 2,000 tonnes.
There is also a South Coast rock lobster
harvested at depths of 100 m to 200 m
isobath.

This fishery has a TAC of 452 tonnes.
In the peak season, it employs 218
boats of lengths ranging from 6-40
m, and around 5,000 fishers. Most of the
informal fishermen of South Africa (about
5,000) make a living by illegally catching
rock lobster.

Fishermen’s Community Trusts (FCTS)
were established in 1992 to uplift and
develop the fishing communities along
the west coast. A certain proportion of the
deep-sea hake TAC was set aside for
allocation to FCTs. In 1995, about five per
cent of the hake TAc and four per cent of
the anchovies TAC were set aside for FCTs.
Since the harvesting of hake requires
highly  technical and  expensive
equipment which the FCcTs do not have
and can ill afford, they are unable to
participate in the harvesting, processing
and marketing of quotas. Their quotasare,
therefore, sold to established fishing
companies.

An 1830 painting, Fishmongers, by HC de
Meillon in the Cape Town Museum shows
vendors carrying fish on wooden poles
across their shoulders, as can be seen in
Southeast Asia. This suggests a local food
fishery in South Africa in the 19th century,
perhaps with the participation of the
original  slaves  from Indonesia.
Commercialization of the South African
fishing industry, however, was initiated at
the turn of the century by Messrs Irvin and
Johnson, two British nationals, who set up
a vertically integrated firm for the export
of deep-sea hake.

Unlike in the rest of Africa, Asia or Latin
America, South Africa has the rare
distinction of having developed an
industrial fishery much before the growth
of an artisanal or small-scale fishery.
Almost the entire catch comes from
industrial trawling and purse-seining.
Mainly controlled by white companies,
these have a highly skewed ownership
pattern. For instance, in hake, the most
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important fisheries in South Africa, three
white companies controlled 72 per cent of
the TAC in 1996. Irvin & Johnson Ltd., set
up by the pioneers, continues to be one of
those three companies.

There are about eight large firms that
control the fisheries of South Africa. These
also have business interests in food
products like potato chips, canned
tomatoes and olives. Some of them are
also involved in diamond and gold
mining. These companies are essentially
subsidiaries of big South African
multinationals and are controlled by a
handful of families.

The non-white groups participated in the
coastal fishery in a rudimentary capacity
for the local market, in addition to
working on board white-owned fishing
vessels and processing plants. A
small-scale fishery, very limited in scope
and mainly for the local market, thus
co-existed with an industrial fishery for
the export market.

This situation changed to some extent in
the 1970s, when a quota system was
introduced in South African fisheries. The
access enjoyed by the non-whites to
lobster fisheries was then suddenly taken
away by the apartheid regime and given
to the white companies. This forced many
people from the coastal communities to
fish illegally for rock lobster and supply
clandestinely to the black market at
cheaper prices. The right to fish non-quota
species like snoek, however, isstill open to
all, both non-whites and whites.

With the demise of apartheid, there have
been new entrants into the
guota-managed fishing industry from the
coloured, black and Indian communities.
In 1995, for example, about five per cent of
the TAC for hake and four per cent for
anchovies were set aside for the non-white
communities. The quotas  were
insufficient to  undertake  viable
investments and were nick-named ‘paper
guotas’ since, in most instances, they were
sold to the white companies.

New fisheries policy

Unlike the Sea Fishery Act of 1988 that
focused on conservation of the marine
ecosystem and orderly utilization of living
marine resources, the new fisheries policy
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South Africa

of post-apartheid South Africa advocates
the utilization of such marine resources is
undertaken on a long-term, sustainable
basis, with optimum social and economic
benefits to the people. There is a great
deal of discussion and debate on what
ought to be the new policy in relation to
equity.

hile the big companiesand rich
labour unions of non-whites
are unanimously for the

continuation of the existing system,
coloureds, blacks and Indians are divided
on what ought to be the focus of the new
policy. These groups are essentially three:

the Informal Fishing Community, an
association of fishers from the
unorganized artisanal sector, that makes
a living by illegally fishing for rock
lobster and abalone in the nearshore
waters; the Food and Allied Workers
Union (FAwWU), the biggest union of food
workers which also represents industrial
fishworkers, including women; and

the cluster that includes interest groups
like the Fisheries Development Unit, the
Port Elizabeth Fishing Forum and several
other regional and local associations of
coastal communities encompassing a
variety of interests, ranging from wage
workers to quota and licence holders.

The various perspectives on allocation of
fisheries resources in the post-apartheid

era can be classified into four categories.
This classification, however, does not
imply that there is no overlap between
these categories.

Inwhat can be labelled the ‘restructuralist’
school, there is first the FAwu that
demands restructuring of all sectors of
fisheries, including production,
processing and marketing for all
commercially valuable fish, from aholistic
perspective, through a transparent and
participatory process.

It wants this to be done without losing
existing employment opportunities and
also by taking into consideration the
Reconstruction and Development
Programme (RDP) of the Republic of South
Africa. It also wants to ‘address the
wrongs of the past’, which include the
discriminatory practices of the apartheid
regime, such as the exclusion of informal
fishers from fishing activities.

Black elites

This group is against redistribution of
quotas by the Quota Board to the ‘black
elites’, fearing that such acts will only
exacerbate the problem of restructuring
the industry. Also, it thinks that giving
unviable quotas would only result in the
new quota holders selling tern to big
companies. It regards the Quota Board’s
distribution of quotas to non-whites as a
rent a black’ policy and considers it an
initiative that misses the wood for the
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trees. FAWU also insists that attempts at
restructuring should also apply to the
‘newcomers’, meaning non-white quota
holders.

andla Gxanyana, General
Secretary of FAawu and
facilitator of the Fisheries Policy

Development Committee (FDPC)
constituted by Dr. Dawie de Villiers,
Minister of Environmental Affairs and
Tourism, in late 1994, for developing a
new fisheries policy for South Africa, feels
that both processing workers and fishers
should benefit from restructuring. He
wants the problems of fishing
communities (including both harvesters
and processors) to be addressed.

He thinks a non-quota system that will
empower the harvesting workers without
affecting the chain of workers in
processing and marketing may be
desirable. He does not want people
without any history in fisheries to get
quotas. He thinks area-based and national
associations should have a larger stake in
capture fisheries. He would prefer some
demarcation of fishing grounds: those
earmarked for deep-sea fisheries and
those set aside for bona fide fishermen
from the coastal communities.

The interests of those who are
marginalized, the bona fide fishermen,
have to be looked after. The policy should
be to enrich neither a few blacks nor a few
whites. The current way of reforming
fisheries, unfortunately, does not address
the basic problem, says Gxanyana.

The ‘abolitionist’ school is made up of
non-white groups, mainly the Informal
Fishing Community, who are fighting to
abolish the existing system of quota
allocation. Their main concern is
unconditional access to coastal fisheries
for rock lobster and abalone. They fear
that any redistribution of the TAc, short of
levelling the playing field and abolishing
the current access regimes, would not do
justice to their concerns. The demands of
the Informal Fishing Community are also
supported by FAWU.

In its Submission to the FDPC on Access
Rights, the Informal Fishing Community
argues basically for a laissez-faire approach
to fisheries, except in the case of abalone.
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It believes in the fairness of the market
system and does not want any
government intervention in fisheries,
except for conservation and monitoring of
catch (to make sure that landings do not
exceed the TAC). It considers current
estimates as politically motivated and
would like objective assessments of stocks
that could act as the basis for deciding the
TAC. It believes that access to fisheries
resources should be governed only
through a fee based on the size of the
fishing vessel, in the context of abalone
fishery, however, it proposes greater
control and something like aterritorial use
rights regime.

The third group is the ‘redistributionist’
school comprising other non-white
groups who demand greater
redistribution to non-white fishing
communities of the quotas enjoyed by
white companies. They are interested in
viable quotas (meaning quotas that would
enable them to economically invest in
fishing capacity) for important fisheries
like hake, anchovies, abalone and rock
lobster. This group seems to be mainly
represented by the Fisheries Development
Unit in the Western Cape and Port
Elizabeth Fishing Forum in the Eastern
Cape region.

There is also another perspective within
this group, especially among some in the
Eastern Cape, who feel that non-white
guota holders should share their quotas
with poor fishers from the same
communities. They see the attitude of the
majority of new quota holders, who refuse
to share the newly acquired quotas with
their poor non-white neighbours, as
similar to the behaviour of white
companies under the apartheid regime.

The mosaic of new claimants to fishery
resources from within the non-white
fishing communities include:

= fishermen with quotas but who
have no fishing capacity;

=« fishermen who have both quotas
and fishing capacity;

e fishermen from the informal
sector, not legally recognized as
fishermen;
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South Africa

= retired fishermen from fishing
companies;

« fishermen made redundant by
fishing companies;

< widows of fishermen; and
= women processing workers.

In addition, there are several interest
groups outside the fisheries sector which
would like to partake of the quota system.

According to the redistributionists,
putting an end to the quota system, as
demanded by the abolitionists and
restructuralists, would only lead to
open-access regimes and depletion of
commercially valuable fish stocks The
Fisheries Development Unit thinks that
controlling access through a quota
system is a necessary prerequisite to
ensure the sustainability of the resource.
While wanting to retain the quota system,
they are for the abolition of the Quota
Board, which is seen as a relic of the
apartheid past. In its place, they want a
Namibian system of quota management,
where the bulk of the quotas are believed
to have been given to non-whites.

In a memorandum dated 14 May 1996 to
the Minister Designate, Pallo Jordan, the
Informal Fishing Community contends
that allowing access to those currently
excluded from fisheries will ultimately
benefit only the big companies. This is
because no attempt is made to redress the
fundamental imbalance arising from the
concentration of harvesting and
processing capacity in the hands of a few.
Given the technical capability of the
white companies, and the lack of itamong
non-white communities, any situation of
open access may understandably benefit
the old players more than new entrants.

Finally, in the status quo school are those
companies which wish to maintain the
status quo. They are supported mostly by
unionized fishermen, including
coloureds and blacks, who fear that any
restructuring would negatively affect
their current earnings from fishing
operations like trawling and long-lining.
They are called ‘sweetheart unions’, a
derogatory term for unions that are close
to big business. The main difference

between FAwWU and these unions is that
whereas FAWU tries to take on board the
interests of unorganized fishers, the latter
support only their own self-interest.

The redistributionists have dismissed the
new Marine Fisheries Policy of South
Africa as a status quo policy since it does
not propose to change the highly skewed
ownership pattern in fisheries and since it
makes no mention of redistributing
quotas currently enjoyed by the white
companies to non-whites.

There is thus a divide between the
non-whites in the organized sector who
support the status quo and the non-whites
who demand change. There are further
differences among those who demand a
change, often based on altered
perspectives. These affect the unity of the
non-whites and also add new
complications to the present situation.

Not convinced

Some of the labour, especially those who
do not have any complaints against the
existing conditions of work and
remuneration in the industrial fisheries,
are yet to feel convinced that their rights
will be protected and their earnings
maintained if there is a radical change in
the system. In one instance, on 13 May
1996, there was a physical clash between
two sections in Cape Town, with one side
shouting, “You want to take our jobs
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away!”, and the other shouting back, “You
are pawns of the big companies!”

The apprehensions of the organized
labour force are also perhaps based
on the fact that very few of the
non-white claimants to the quotas have
their own capacity to fish. They are also

yet to learn the ropes of fish processing
and marketing.

Also adding to the confusion is the
minority of migrant blacks from tribal
homelands who work as wage labourers
in the seasonal squid fishery of Eastern
Cape. They are perhaps the poorest and
are far removed from the debate on
fisheries restructuring or redistribution of
guotas. Their main demand is for greater
diversification of fishing operations and
for round-the-year employment.

The positions of the Informal Fishing
Community and that of FAwU seem to
converge at several points. Both seem to
be against the quota system and share the
concern that the redistributed quotas are
basically falling into the wrong hands.
They also seem to agree upon a
demarcation of fishing grounds between
coastal and deep-sea fisheries. Both
demand that only bona fide fishersamong
the new claimants should be allowed to
participate in fisheries.

The inference that could perhaps be
drawn is that activities not
labour-intensive at the stage of harvesting
or processing (like harvesting and
processing of abalone and rock lobster)
could be reallocated to bona fide fishersin
the informal sector. Other activities which
are more labour-intensive should, by and
large, remain as they are.

In other words, the message seems to be
that the biggest union of fishers and
processing workers, while willing to
uphold the livelihood rights of non-white
coastal communities who are dependent
on fisheries, is not keen to support the
business aspirations of the non-whites,
except those of the workers themselves.

The reluctance of formal unions to
support the redistributionists might arise
from the present position of organized
labour in South Africa. The condition of
work and remuneration of South African
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fishworkers is fairly good in big
companies. These workers might fear that
hard-earned  benefits  would  get
dissipated in any transition from the
known present to an unknown future.

Clearly, there is need to have a set of
criteria for allocation of resources and an
enabling legislation to implement it.
While it is easy to identify the distinct
capital and labour interests among those
who favour the status quo, it is, however,
too early to differentiate the interests of
those who favour change.

It is also too early to say who among the
non-white communities will largely
benefit if the government changes the
norms for quota allocation. The *haves’ on
both sides of the colour barrier seem to be
mobilizing the numerous ‘have-nots’ to
fight for their respective interests. There s,
however, tremendous distrust and
guestioning of motives.

Difficult situation

In such a difficult situation, the
policymakers’ role is rather unenviably
delicate. There has to be greater clarity on
who among the interested parties could
best serve the goals of long-term
sustainable  utilization of marine
resources and livelihood interests of
coastal communities. 3
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This report was written by Sebastian
Mathew, Executive Secretary, ICSF,
after a trip around South Africa
from 7 to 14 March 1997.
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Marine Stewardship Council

Who's being seduced?

As the Marine Stewardship Council tries to sell itself in
the South, critics are starting to question its market orientation

he Marine Stewardship Council
I (msc) is trying to tackle an issue of
global concern: the sustainable use
of fishery resources for the benefit of
current and future generations. As part of
the process of setting up the msc,
‘Principles and Criteria’ are being
established and  developed  for
sustainable fishing. These will eventually
provide the logic for a certifying scheme
that will be used to qualify (or disqualify)
fisheries products for the msc ecolabel.
This aspect of the mMsc has the potential to
make a valuable contribution to the
whole sustainability debate, and is to be
welcomed.

The process of consultation being
undertaken by the Msc project in devising
and developing its Principlesand Criteria
is being conducted in an extremely open
and transparent manner. The project is
seeking to consult with, and be guided by,
the views of as many stakeholders in the
fisheries sector as possible. This is also a
very positive aspect of the project and is
proving to be highly successful in
stimulating debate.

However, of considerable concern to
many people is that the msc is based on a
Northern-driven  neoliberal agenda.
According to Carl-Christian Schmidt the
recently appointed Project Manager of
the msc, “Ecolabelling is a neoliberal tool
and the Msc is going down that path.”
From a neoliberal market perspective,
livelihoods and cultural traditions are no
different from consumer durables like
cars, and, as such, can be valued and
traded. In the neoliberal marketplace,
selling your fish quota (and your
livelihood from fishing). is no different
from selling your car.

Yet, it is likely that it will be the trading
interests, like supermarket chains and

retail outlets, which will support the msc,
and determine whether or not fish with
MscC ecolabels become popular consumer
items. In the UK, supermarkets account
for around 60 per cent of fresh fish and 80
per cent of frozen fish sales. These stores,
conscious of their public image and their
market shares, will be the ones to welcome
the wmsc ecolabelling scheme, not
consumers themselves.

The mscC’s interest in the South would
seem to be mainly as a source of fish
products which could be accredited. Fish
sporting the msc label will only be
marketed in the North. It is unlikely that
they will be sold in the South.

On S May, Schmidt, Julia Novy, the
consultant recently appointed to help the
MscC devise its strategy for the South, and
several key people from wwr and
Unilever hosted a ‘Less Developed
Countries Workshop’ in London. The
agenda included three key questions:
Who are the relevant stakeholders? What
are the key issues facing the introduction
of the Msc in developing countries? What
should be the strategy and action plan for
the mMsc in developing countries?

Of the 12 participants, six were WWF,
Unilever and msc staffers. Except for a
participant from Papua New Guinea, the
rest were from a variety of UK NGOs and
consultancy firms with interests in the
South. Laura Cooper of the wwr’S
Endangered Seas Campaign explained
that, as far as the South is concerned, the
application of the msc to developing
countries was being put off until after the
core programme was established.

Lots of questions

“We know we don’t know how to do it
right (in the South), we know we need to
ask a lot of questions”, she said, adding
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that the workshop and subsequent
consultations were designed “to put them
in touch with the people who they need to
be in touch with.”

chmidt clarified that the msc would
Sbe limited to taking a “slice of the
fisheries sector.” The msc might set
right some, but not all, wrongs. “We are

living in a second-best world and have to
apply second-best solutions,” he said.

Msc accreditation will require participants
to buy into the certification scheme by
paying for accreditation and subsequent
monitoring. Smaller fleets of large ships
able to offer bulk supplies will have an
advantage over larger fleets of small
vessels whose supplies may fluctuate.

Small-scale, decentralized,
community-based fisheries, prevalent in
the South, might be discriminated against,
because they would not be able to buy into
the msc certification scheme. It could also
prove too costly for Msc certifying agents
to accredit the many small-scale,
decentralized fisheries. The Msc may thus
favour more centralized,
company-owned fishing operations.

As the process of developing the msc
Principles and Criteria advances,
boundaries will need to be drawn around
what the msc includes and what it
excludes. This may mean that
environmental and technical factors will
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be the main determining criteria for
accreditation, while social factors may be
pushed into the background.

Although the wmsc deals with
inter-generational, not allocation, issues,
fisheries where allocation issues are
resolved through privatization (for
example, through management systems
based on individual transferable quotas)
will be easier to certify. It will also be
easier for the msc to certify fisheries on
scientific evidence, than on more socially
based traditional knowledge systems.

In the fisheries of developing countries,
traditional community-based resource
allocation systems and socially based
management systems are widespread but
not widely recognized or acknowledged.
With its scientific and technical bias, will
the msc discriminate against these?

The question of exporting a Northern
agenda to the South is also a major issue
for many people, who see the mMsC as
Northern neocolonialism in another
guise. There are many in the Southwho do
not share the North-devised neoliberal
agenda on which the msc is based, and
who would, therefore oppose its
imposition. There are also many who feel
that the North should rather be
guestioning and regulating its own
patterns of consumption, rather than let
consumerism drive its citizens’ lives.

More work left

Clearly, there is a lot of work to be done
before the msc will be fully up and
running. According to Schmidt, it should
be completely independent and
functional by end 1998. Given this tight
deadline and its inherent partiality, how
serious can the Msc initiative be as a tool
to encourage long-term sustainability, as
opposed to being just another short-term
marketing gimmick?

Arejuswwio)

This report has been sent by Brian
O’Riordan of Intermediate
Technology, Rugby, uk
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Marine Stewardship Council

Don't be harsh onthe MSC

Both fishing communities and consumers have
much to gain from the recent MscC initiative, says a former fisher

s a former fisher, | disagree with
A the conclusion drawn by Barbara
Neis in her article “Cut Adrift”
(SAMUDRA, November 1996), which
analyzes the potential impacts of the
Marine Stewardship Council (MsC)
initiative. Although Neis points out many
of the possible benefits of the msc, she
concludes that this initiative, designed to
harness market forces to promote
sustainable  fishing, disenfranchises
women and is “the equivalent of a death
sentence for (sic) fisheries and
communities that depend upon them.’

The basic fallacy in Neis’s prediction of
the msc’s impacts is the assumption that
fisheries are static and that any
programme designed to have an impact
on fisheries must address all current
inequities associated with fisheries. The
state of fisheries worldwide is not static.
Global fish catches have increased 500 per
cent in the last 40 years. Fishing
communities, such as those on the
Atlantic coast of Canada and America,
are already in jeopardy or have collapsed,
as have some fish stocks. The social costs
of  mismanagement are  severe;
overfishing ruins communities and
wrecks the lives of women, men and
children.

Fisheries are complex and
multi-dimensional, encompassing
biological, environmental, social and
economic  factors, and  scientific
uncertainty. The Msc, in developing
criteria to evaluate the sustainability of
fisheries, is taking these factors into
account. The mission of the msc is to work
for sustainable marine fisheries by
promoting responsible, environmentally
appropriate, socially beneficial and
economically viable fishing practices.
However, the Mmsc is not a panacea for our
worldwide fisheries crisis. It is designed

to provide consumers with a more direct
way of promoting sustainability in
fisheries through market forces, so that
women, men and children may rely on
healthy supplies of fish in the future. It is
not designed to replace existing
democratic institutions, which should be
encouraged to promote sustainability,
and, for that matter, social equality.

As an individual who has fished for a
living, | am intimately aware of the
shortcomings of modern fisheries
management and applaud a programme
designed to promote sustainable fishing
practices for the benefit of the resource
and those who depend upon it.

Consumer point of view

As a consumer, | support a mechanism
allowing consumers to have a more direct
impact on fisheries management through
the market place. | encourage all of those
in fishing communities, women and men
alike, who have so much to lose from
overfishing and mismanagement, and so
much to gain from conservation and
sustainability, to support the Marine
Stewardship Council.

This response to the debate on the
MscC Initiative carried by SAMUDRA
comes from Laura Cooper, an
ex-fisher from Alaska, us, who is now
the International Programme
Officer of wwr’s Endangered Seas
Campaign.
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Fisheries management

Are ITQs really a panacea?

Controlling who fishes what, where, when and how might
be culturally and ecologically more sensible than quota allocations

“Natural resources must be developed and
preserved for the benefit of the many and not
merely for the profit of a few.”

—The Fight for Conservation by Gifford Pinchot

omeone should carve Gifford
SPinchot’s words of 1910 in stone
and place them outside DG X1V (the
Fisheries Commission of the European

Union, EV) in Brussels and at the door of
the European Parliament.

While Pinchot was writing specifically
about the us. Forest Service at the
beginning of this century, his words could
be justifiably applied to the world’s
marine fisheries today.

In 2002, there will be a review of the
Common Fisheries Policy of the Eu. The
extent of this review and its legal standing
is currently being much debated. Some
believe that all aspects are up for
re-consideration, while others think that
irrevocable decisions were stitched into
the Treaty of Corfufor instance, the
introduction of Community Fishing
Permits after 2002. The most that can be
hoped for are decisions on the Shetland
Box and the 12-mile limit to free access.

It is doubtful whether the Eli intends to
radically change its management systems.
Rather, the indications are that it merely
intends to ‘fine-tune’ current systems of
quota allocations by the introduction of a
market mechanism. This article advocates
a rethink on such a strategy.

Aided by cliches that abound in the mass
media, we, in Europe, appear to be in great
danger of being swept along by an
uncritical tide of belief that the salvation
of fish stocks rests in allocating individual
fishers, tradable quotas or Individual
Transferable Quotas (ITQs).
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When Garret Hardin, a genetic biologist,
wrote a paper on birth control and titled it
The Tragedy of the Commons, academics
subsequently overlooked its potential
contribution to fisheries management,
that is, Hardin’s recognition of human
problems as not calling for mere technical
solutions, and his analysis of how to
ensure that people curb their perceived
freedom in order that the greater number
might be freer.

The mass media, instead, was caught up
in the catchy title of Hardin’s paper,
though its analysis had been clearly and
fully explained 14 years earlier by Scott
Gordon in The Economic Theory 4 a Common
Property Resource: the Fishery. It is difficult
to ascertain whether it was the mass
media’s frequent use of the phrase which
dulled the academics’ critical capacities to
better evaluate Hardin’s paper or whether
the overused title offered administrators
and politicians alike an understanding of
not only the problem but also a solution,
an understanding which enabled and
encouraged them to more readily engage
with the academics.

Once the problem and solution could be
understood in simple terms, resources in
the form of research funds were more
willingly directed at addressing the
fisheries conundrum.

Interpretation challenged

In more recent times, an increasing
number of people are challenging
Hardin’s interpretation of the commonsas
applied to fisheries, i.e. the belief that
common property resources are by nature
open-access and will inevitably lead to
tragedy. Indeed, there are those who
believe that very few, if any, truly
open-access fisheries exist in the world. It
is argued that most societies have their
own, often unspoken, rules which very

13



Europe

14

clearly dictate who can fish what, where,
when and how.

s J. Cordell says in A Sea of Small
ABoats, “There aren’t many places
where an outsider can just walk
into town and start fishing, hauling nets,
setting traps and so on. Anyone doubting

the validity of this principle has only to
try it out.”

However, the move to more centralized
management systems, coupled with
technological advances have, in certain
instances, broken down implicit control
systems and, in themselves, have
contributed to the creation of greater
open-access fisheries.

In uncritically swimming along with the
‘Tragedy of the Commons’ tide, subtle
community regimes and controls were
ignored. They were not even recognized
or understood and were replaced by
centralized controls which had little
understanding of ‘what’ (fishing) and
‘who’ (fishers) they were attempting to
control. This lack of understanding meant
that regulations imposed from above
were  perceived in the fishing
communities as having little or no
legitimacy and, accordingly, required
complex and expensive enforcement
arrangements which were of
questionable efficiency and effectiveness.

The uncritical acceptance of trite cliches
should make us much more wary.
Alarmingly, though, awave similar to the
‘Tragedy of the Commons’ type appears
to be gaining strength around the
world—that 1TQs are the salvation of the
fish stocks because they will:

= generate a more economically
efficient fishing industry;

= rationalize production without
intervention from public funds;

e create the conditions  for
sustainable commercial fisheries;

= ensure a more easily manageable
sector; and

« result in lower enforcement costs.

Currently, there are too few academic
voices being publicly raised against 1TQs.
The analysis of the problem and. its
solution seem foolproof, which is the only
way it will appear if one is desk-bound
and views the sector in a career time span,
as opposed to the everyday
catch-to-market reality of the fishing
community.

There are fishery managers who view ITQ
as a means of engineering changes which
will make fisheries easier to manage and
at minimum cost to public funds; a fishery
with fewer ownership units and
geographically more centralized in larger
ports. These developments greatly
simplify the task of administrators. Such
simple solutions, however, pay little heed
to the ultimate shape of a fishing industry
so fashioned and the resultant effects on
stock and people.

It is also very difficult for biological
scientists, who have been prevalent in
fisheries management for long, to concede
that their science is too imprecise to enable
a numerical approach, such as quotas, to
be successful. A dangerous assumption
underlying 1TQs is that TAcs (total
allowable catches) are proven
mechanisms and that 1TQs attempt the
fine-tuning of a basically sound concept.

It is possible that the numerical systems’
objective is not conservation, as claimed,
but rather, to serve multinational firms
which need to work in certainties to
provide for the increasingly lucrative
international market in quality fish
products. Quotasand ITQs create a certain,
predictable environment in which firms
can plan their purchasing, pricing and
product development.

Traditional techniques

In the past 25 years there has been
increasing interest in traditional fishing
management techniques and much has
been written about TURF (Territorial Use
Rights in Fisheries) and cMmT (Customary
Marine Tenure) systems. More recently,
attention has focused on community
management and  co-management
regimes, prompted by the perceived
failures of modem fisheries management
systems. These represent attempts at
understanding, more fully, the nature of
the fisheries and how, in the past, users
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and use of the resource have been
managed.

ome people ask: why spend so
Smuch energy on stipulating what

numerically should or may be
extracted when we will never know, with
any degree of certainty, what is there in
the first place? Not just what is there, but
also what processes other than fishing are
taking their share of the catch. If these facts
can not be ascertained with any degree of
certainty, why are we encouraging a
supposedly precise system to tackle avery
imprecise, complex and possibly chaotic
situation?

Such questions suggest that there are
possible lessons to be learnt from past
fisher communities who concentrated
their efforts on maintaining an
equilibrium in the marine environment
rather than on the numbers to be
extracted. It is possible that controlling
who fishes what, where, when and how
might prove to be more culturally and
ecologically sound. A recent draft report
on the Common Fisheries Policy after
2002, by the Fisheries Committee of the
European Parliament, calls for member
state TACs to be assigned to individual
fishermen and for measures to “guarantee
the proper operation of the market in
fishing rights.” The apparent purpose of
this proposal (a Motion for a Resolution)
is to break away from the system of
national quotas which is perceived as
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running counter to the introduction of a
single market in the fisheries sector. Its
intention is to allocate quotas to
individual fishermen and to then
encourage trade in quotas, thus leaving
the market to dictate the restructuring of
the fishing fleet. This shows just how
strongly the tide of belief in TACs and 1TQs
has swept over us.

A 1996 paper by E. Ethorsson on the
impact of 1TQs in Iceland, Coastal
Communities and fl~ Management: the Case
of Icelandic Fisheries, should serve as a
warning on the implications of this
numerical system of fisheries
management. In particular, the creation of
a trade in the system needs to be much
more thoroughly and openly debated,
before the EU’S Parliament gives its
approval to the Motion for a Resolution.

Recent Icelandic experience reveals that
from 1984, when 1TQs were introduced,
until the end of 1993, the fleet has actually
increased by nine per centgross registered
tonnage (GRT) and by 17 per cent
horsepower. Trawlers over 500 GRT have
doubled in aggregate tonnage and small
coastal vessels have increased by 57 per
cent in tonnage.

Increased share

The large companies, which held 25.5 per
cent of 1TQs in 1991, increased their share
to 47.2 per cent by 1994. There has been a
very clear geographical centralization of

adoung
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the industry and a marginalization of the
small fishing communities.

ccording to the study, “Along
Awith a loss of local control over

units of production and a decline
of the land-based processing industry,
people in these communities are losing
their future rights to harvest the fish
resources. The fishermen-owned inshore
fleet with owned quota is shrinking and,
due to quota shortage, many inshore
vessels are now dependent on quota
leasing arrangements with the larger
companies.”

In effect, the landowner becomes atenant.
The fisherman who yesterday sold his
large vessel to an expanding company
now has to lease quota from the company
in order to operate his small inshore
vessel. Ethorsson foresees the present
trend resulting in the majority of
Icelandic  ITQs being owned by
multinational companies and ponders
what the national benefit from such
efficiency might be.

In  Reply: Chaos and Parametric
Management, J. A. Wilson, James Acheson
and Peter Kleban recently asked the
following questions:

= Should rules restraining fishing be
designed to emphasize the
maintenance of a balance between
harvesting and spawning or

should they emphasize the
maintenance of system structure?

e Should our scientific agenda
emphasize population
assessments, as is presently done,
or should it emphasize the
investigation and monitoring of
ecosystem structure and state?

= Should the governance of fisheries
continue to emphasize top-down
centralized control or is there a
need to decentralize and
democratize the process?

Merits and demerits

In the context of Eu and many other
fisheries, greater debate is urgently
required on the merits and demerits of the
current numerical system of fisheries
management—whom does it well serve,
and whom does it ill serve? Such a debate
is required before, rather than after, any
further fine-tuning. Perhaps Pinchot’s
words of 1910 might be the best guide for
such a debate.

This article is by Joan McGinley, a
fisheries researcher and
campaigner, based in Ireland
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Conservation

The roar of the sea lion

When nature conservation efforts grow irrational, the results
can be disastrous, as shown by the case of the sea lions off Peru

ccording to FAO, there are 116
Aspecies of marine mammals in the

world. Of these, 60 are found in
the South East Pacific (Ecuador, Chile,
Peru). Itiscommonly recognized here that
the pinnipeda compete with fish for
resources. The pinnipeda in Peru
comprise the southern fur seal
(Arctocephalus australis) and the southern
sea lion (Otaria byronia). The latter,
because of their great numbers, pose a
huge problem for the artisanal fisheries.

In Peru, this is a particularly significant
problem and, since 1970, when the
Ministry of Fisheries was created, it has
received greater government attention.
Yet, 27 years after the creation of the
Ministry, only three multisectoral official
commissions have been constituted to
tackle the problems created for fishermen
by the sea lion.

Since 1991, Peru’s artisanal fishworkers
have been represented by the Federation
for the Integration and Unification of the
Artisanal Fishworkers of Peru (FIUPAP).
The Federation is very actively involved
in developing and promoting the artisanal
sector, It has a representative in the
seven-member official commission (with
the National Director of Artisanal Fishery
as chairman) constituted to determine
“actionsto diminish the interference of the
southern sea lion in the artisanal fishery.”

According to the census by FluPAP and
IMARPE (Instituto del Mar del Peru) in
1995-96, there are 6,258 artisanal fishing
vessels, of which 2,500 have an average
capacity of 2.5 gross registered tonnage
(GRT), using drift-nets to fish for species
like Peruvian silverside, eastern Pacific
bonito, lorna drum, cabinza grunt and
palm ruff. Peru’s artisanal sector includes
vessels up to 30 GRT.
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The total population of Peru’s artisanal
fishworkers, including those in the coastal
and continental areas, is 45,000. Of this, 40
per cent fish without vessels,

A comparison of the figures for the
number of artisanal fishing craft and
southern sea lions justifies the call to
regulate the growth of the southern sea
lion population through a rational cull.

Year Artisanal Vessels Sea Lions
1971 4,700 30,054
1981 5171 49,185
1990 5,960 103,562
1997 6,258 195,000

IMARPE recommended the harvest of 2,800
and 4,500 sea lions in 1984 and 1992
respectively, based on the principles of a
Plan of Global Action for Marine
Mammals developed between 1978 and
1983. During a meeting of experts in Costa
Rica in 1995, the Peruvian delegation,
represented by IMARPE, recommended
legislation for a programme to control the
population of southern sea lions and also
to curtail their interaction with the
fisheries through means that do not
negatively affect their population.

Environmental groups

However, these recommendations have
not been applied in Peru, mainly due to
pressures exerted by national
environmental groups which resist any
action to control the population of
southern sealions. Worse, these groups do
not furnish alternative solutions for this
problem.

Granted that these days the
trade-environment nexus is an important
and controversial subject internationally.
Yet, in the application of unilateral
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measures under the pretext of
environmental protection, there seem to
be forces working against the commercial
interests of Peru. The access of its artisanal
fishery products to the markets of
developed countries would be affected.

he southern sealion does not figure

I in international  conservation

agreements because its survival is

not in danger. On the other hand, the

negative economic impact on the incomes

of the fishworkers and communities of

Peru is not taken into account, nor is the

significant contribution of artisanal
fishery to global nutrition security.

A preliminary study by FIUPAP has
estimated the annual damage caused by
the southern sea lion to the artisanal fleet
at us$64 million. FIUPAP is now evaluating
the economic impact on other techniques
of fishing, so as to assess the larger
economic consequences.

Although Peru’s artisanal fishery receives
support from FONDEPES (National Fund
for Fisheries Development), there is very
little investment in credit programmes for
equipment, vessels or diversification of
the fishery. In 1995 and 1996, these
investments amounted to only us$3
million and us$6 million respectively.

Considering that fishing is the second
most important economic activity after
mining, the negative impact of the sea
lions on the incomes of Peruvian
fishermen is considerable. Artisanal
fishworkers are those principally
concerned with maintaining an adequate
ecological equilibrium in marine areas.
The survival of these communities
depends on the availability of marine
resources. While we recognize the rights
of marine mammals to live in the sea, we
must not forget to maintain some sort of
equilibrium.

In Peru, however, no such equilibrium is
sight. The situation appears set for a
struggle for survival, in which the greatest
damage would be precisely to the
environment. In such a scenario, the
blame should not be hurled at artisanal
fishworkers but at the mercenaries of the
conservation movement, who
misunderstand the relationship between
conservation and development.

SAMUDRA JULY 1996
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This article written by Manuel Milla,
an artisanal fisherman from FIUPAP
(Federation de Integracion y
Unificion de los Pescadores
Artesanales del Peru), has bean
translated by Luz Pisua of Instituto
Huayuna, Lima, Peru
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Faroese fishermen

Skilled fishers, bungling economy

The work of Foraya Fiskimannafelag, the association of Faroese
fishermen, highlights the problems facing the Islands’ fisheries

he very first ships from the Faroe
I Islands sailed to fish in East
Iceland Din 1872. That was when
the Faroese marine fishery began. By the
1930s, the fishery had evolved to such an
extent that most of the males in the Faroe
Islands were aboard ships in the waters
surrounding Iceland from spring to fall,
the season for marine fishing. The ships
were very primitive, for a very long time
not better equipped than Noah’s Arc.

They had hardly any safety equipment
and often capsized, losing all the hands
on board. The crew invariably came from
the same village as the skipper and there
were, therefore, many family members
working on a ship. Consequently, when a
ship went down, the loss of lives meant
immense tragedy for the entire village.

Faroese fishermen also began to fish near
Greenland in 1925. For many years, the
fisheries near Iceland and Greenland
were the main source of fish for the Faroe
Islands. In addition, fishing commenced
in Canadian waters and in the Barents Sea
as well as in Norwegian and Russian
waters.

Later on, the North Sea gained
importance as a ground for Faroese
fishermen. Inthe early days the fishermen
used a hand-line to catch cod from depths
of up to 300 m. Each person was paid
according to the number of fish caught.

Until 1970, most of the Faroese catch came
from distant waters. The fishery near the
Faroe Islands was limited to seasonal line
fishing (longline and hand-line) from
smaller fishing vessels.

These vessels supplied fish to the very
modest fillet industry which existed then.
The larger fishing vessels fished in
Icelandic, Greenlandic and Canadian

waters during summer. During winter,
they fished in Faroese waters and landed
their iced catches in British harbours.

At the same time, a large fleet of foreign
trawlers, especially British ones, fished in
Faroese waters. The foreign fleet had its
golden period of expansion in the 1950s.
But, at the start of the 1960s, restrictions on
Faroese distant-water fishery began to
take effect. The introduction of quotas
made Faroese shipowners shift attention
to local grounds, emboldened by the
experience of Aberdonian fishermen who
came to fish near the Faroe Islands, even
though they had to sail all the way back to
Aberdeen to land the catch.

For a start, two trawlers identical to the
ones belonging to the Aberdonians, were
ordered by Faroese fishermen. These
trawlers had limited success. It turned out
that the Faroese, who had been very
skilful at fishing in the waters of other
countries, were inexperienced when it
came to their own fishery.

In fact, when trawling intensified, it
became necessary to hire old Scottish
skippers to train their Faroese
counterparts. The Faroese fishermen soon
became as skilful as the Scottish. The
greater capacity to catch fish was due to
the growth of the Faroese trawler fleet.
This, of course, raises the issue of whether
trawlers have a lung-term harmful effect
on fish stocks, compared to more passive
techniques like longline and hand-line
fishing.

Exclusive zones

Exclusive economic zones (eezs) of 200
miles were introduced everywhere in the
North Atlantic on 1 January 1977. The
fishing industry had to necessarily adapt.
Fishing vessels cut down on crew size.
Instead of processing the fish on board,
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which called for a large crew, the catch
now had to be landed for processing at the
fillet factory ashore, Where previously the
crew size was 25 men, a typical crew now
consisted of only nine.

The surplus fishermen began
working in fillet factories. They
could return home every evening,
instead of being away from their families
for months on end. In record time, about
20 fillet factories sprouted all over the
Faroe Islands and the trawler fleet swelled
to 80.

If the Faroe Islands is compared to, for
instance, Iceland or North Norway, they
appear as a mere little speck on the map,
as are the waters surrounding them. In
comparison, Iceland and North Norway
are whole continents surrounded by vast
oceans. The scanty natural resources of the
Faroe Islands partly explain the crisis
which they faced in the early 1990s.

That the Islands’ natural resources are
more meagre than those of Norway or
Iceland is evident from a comparison of
the groundfish species. Icelandic and
Norwegian fisheries abound in cod.

The situation is quite different in the Faroe
Islands. Normally, it is saithe which is
caught in large quantities, while cod ranks
second. Cod and haddock represent only
a third of the catch of groundfish near the
Faroe Islands. These are expensive species
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which command stable prices in global
markets. Saithe, however, fetches a lower
price and must compete with cheaper
species from other parts of the world, like
pollack from Alaska and saithe from the
South Atlantic.

The example of cod illustrates how
difficult it can be for a community to
depend entirely on fishery. Statistics show
that, on average, 30,000 tonnes of cod were
caught yearly near the Faroe Islands until
the 1980s.

However, at the start of the 1990s, the
catch gradually started to decline and
dwindled to 6,000 tonnes by 1993.
Haddock suffered the same fate too.

This decline in catch of the Islands’ most
valuable fish was a catastrophe for the
Faroese community. The effect of lowered
incomes of fishermen, shipowners, fillet
factories and their employees quickly
spread to the rest of the community.

The crisis in the cod and haddock fishery
especially hit the traditional inshore
fishery of smaller fishing vessels using
longlines. For this group of fishermen, it
was indeed a catastrophe.

Serious situation

How serious the situation was can be
gauged by the fact that the International
Council for the Exploration of the Seas
(1ces) advised a complete closure, of the

spue|s| aoJe

21



Faroe Islands

cod fishery in Faroese waters. This
closure actually came about
automatically, since there were simply no
cod left to be caught.

The official explanation for the
disappearance of cod was that, A
from the beginning; stocks had
been so greatly overfished that it was
doubtful whether the species were able to

reproduce at all.

This crisis in the cod fishery showed how
difficult it is, in fact, to predict the size of
fish stocks. In 1994, the Faroese
fishermen’s catch of cod began to increase
considerably. This went against the
biologists’ recommendation of a slow
increase, as cod stocks would only be
rebuilt gradually. Additionally, the
biologists had, as late as 1993, dashed the
fishermen’s hope of a return of the cod in
the same quantities as in the Fast.

Unfortunately for the biologists, the
increase in cod catches continued. This
actually created problems for the
fishermen because their limited by-catch
guotas for cod were fished long before the
other quotas were used up. As a result,
fishing vessels lay idle, since it was almost
impossible to fish without high cod
by-catches.

The fishermen also found that it was not
just limited areas that had more cod than
were ‘supposed’ to exist. Cod were

everywhere in the Faroese waters, a fact
also confirmed through tests conducted
by the Faroese Fishery Research Centre.
The growth of the cod fishery gradually
became so pronounced that the Faroese
governmentand biologists recommended
a Canadian biologist be engaged for an
independent estimation. The Canadian
biologist concluded that considerably
larger quantities of cod existed than had
been estimated by the Faroese biologists.
The quota for cod in the summer of 1995
was set at 10,000 tonnes, as recommended
by ICES. The quota was subsequently
mooted to range between 15,000 and
17,000 tonnes. However, after political
interference, the final quota was set at
18,500 tonnes.

In this context, it is worth mentioning that
the conservation committee, consisting of
representatives of active fishermen, had
recommended a quota of 19,000 tonnes.
This recommendation was initially
rejected as pure nonsense by the very

people who considered themselves
knowledgeable in  these  matters.
Revealingly enough, the Canadian

biologist’s estimate of Faroese fish stocks
was considerably closer to that of the
fishing industry itself, rather than that to
which ICES had lent its name.

Large quantities

In fact, there had never been as much cod
in Faroese waters as in recent years. The
trawlers were the first to catch
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unexpectedly large quantities. Then, the
longline fishing vessels, contrary to wide
experience, caught record amounts of cod
in the midst of summer. The Faroese
fishing boats which used hand-lines also
had record catches. From initially
recommending no catch atall in 1993, ICES
soon recommended a catch of 24,000
tonnes, closer to the long-term average
cod catch of 30,000 tonnes per year.

he biologists now admit that what
I happened to the cod is a mystery.
The cod, which is now caught in
huge quantities, is of a size that did not
exist earlier, contrary to the Faroese
biologists’ claims. The cod must have
migrated to other waters, only to return to
Faroese waters, although no one knows
where they migrated to. However, there is
undoubtedly a correlation between the
disappearance of food in the sea near the
Faroe Islands and the disappearance of the
cod. Significantly enough, when the food
returned, so did the cod.

The fishermen’s experience with saithe,
which was the opposite, leads to the same
conclusion. In 1996, the saithe catch was
significantly less than predicted.
According to biologists, the relatively
good years for saithe have now
disappeared. This raises doubts on
whether there is a correlation between
large amounts of cod and small amounts
of saithe. The experience of fishermen
shows that very seldom do both saithe and
cod exist in plenty at the same time.

Aided by a parasite-induced decline in the
export prices of Faroese fish products,
trade collapsed in the 1990s, affecting
banks too. It became necessary to borrow
money from Denmark to prevent banks
going bankrupt. These loans had severe
conditions, including a quota system
introduced in 1994. One condition for a
gquota system to work properly was the
availability of reliable fish stock estimates.

The quotas for cod and haddock were set
on the basis of their stocks being in a
terrible condition. The quota for saithe
was set considering the fact that saithe
stocks were in a reasonably good state.
Accordingly, pair trawlers, which
comprise the largest group of big fishing
vessels, were allocated a large quota of
saithe, but a small quota of cod and
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haddock. If the fishery had evolved as it
did the previous year, it would not have
been difficult to stay within the limits of
the quotas, since there was no cod then in
the waters near the Faroese Islands.

However, since it is almost impossible to
reliably estimate the size of fish stocks, the
guota system was absolutely impossible
to manage. The cod by-catches increased
in size, proportionate to the main catch of
saithe. Quite inevitably, the cod
by-catches were fished before the main
catch of saithe. Such a quota system will
inevitably lead to ‘creativity’ among the
fishermen. Cod will be thrown overboard
so that the landed quantities are finally
equivalent to the actual quota. Otherwise,
cod will be ‘renamed’, to be registered as
another species of fish to which no quota
applies.

The fishing industry soon complained
that it could no longer accept the present
system where the quotas allocated had no
relation to the size of the respective fish
stocks. At the request of the fishing
industry, the government appointed a
committee to find a solution to these
problems. There was a lot of scepticism as
to whether a committee composed of
fishery authorities and fishery biologists
could come to an agreement at all.
Contrary to expectations, the committee
arrived at an agreement. In 1996, it
proposed to replace the present quota
system with a regulating system to be
based on (i) area closures to rebuild fish
stocks, and other technical regulations;
and (ii) the number of days vessels can
spend at sea fishing.

In those areas where cod were found, area
closures were instituted either
permanently or for part of the year. In
some instances, the whole fishery was
closed. In others, only trawling was
prohibited. The committee felt that these
conservation measures would prevent
overfishing of stocks. In addition, a limit
to fishing days was introduced for each
fishing vessel. The regulatory system took
effect from 1 June 1996. Itistoo early to tell
whether this new system will satisfy the
demands made on it.

Planned economy
The Faroese fishing industry has still not
recovered from the crisis. Nevertheless,

spue|s| aoJe

23



Faroe Islands

24

there has been considerable progress.
Until 1989, a subsidy scheme existed and
prices were fixed.

This system, part of a planned
economy, contributed to the
economic collapse. It has since
been replaced by a totally free market
system, based on the suggestions of the
fishermen’s association. The
open-market system led to a considerable
increase in the value of different species
of fish. Now, an increasingly large part of
Faroese groundfish is sold in auctions,
partly controlled by the fishermen’s
association.

As a ‘solution’ to the economic crisis,
creditors forced the Faroese community
to consolidate most fillet factories into
one single company. Afterwards, some of
these factories began to purchase fish,
while others were rented out for different
purposes and still others were closed.
Most Faroese resisted this consolidation.
They were right to be resentful since this
model proved to be an ultimate failure.

It is of utmost importance that the Faroe
Islands develop other industrial activities
to supplement fishing. Politically, there
has been such an effort, but it is a slow
process, though proceeding in the right
direction.

It was in reaction to the formation of the
shipowners’ association that Faroya

Fiskimannafelag (FF), the association of
fishermen, was founded in 1911. The next
year FF succeeded in reaching a collective
agreement with the shipowners, the first
such agreement in the Faroese labour
market.

FF's aim is to work for fishermen’s
interests. In the first few years, FF
concentrated its energies on improving
the collective agreement with the
shipowners. There were quite a few
disputes in that period and in 1934 the
feelings among the members ran so high
that FF got divided. However, it was
reunited in 1957.

The activities of FF have increasingly
broadened in scope. Much of its work
involves representing fishermen before
public authorities, for instance, in
committees which decide the fishermen’s
in interests. However, the Faroese
authorities felt that FF was exerting too
much influence through its representation
in these committees. Consequently, the
most  important committees  were
disbanded.

FF has also worked actively with
international trade unions. Since the
1960s, it has been a member of the
International Transport Workers’
Federation (1TF), which has approximately
four million members in around 100
countries. ITF is divided into eight
sections, one of which deals with fishing.

As chairman of the fishing section since
1980, | have had ample opportunities to
represent the Faroese fishermen’s
interests internationally and have a fair
inkling of their problems. Faroese
fishermen are paid according to the
collective agreement between Fr and the
shipowners’ association. Unlike most
other workers, fishermen are paid a share
of the value of production or the value of
the catch.

A typical collective agreement provides
the fishermen with a share of 27 per cent
of the catch value, which is divided
equally among the crew.

Other benefits

The fishermen also receive vacation pay,
12 per cent of one share. The shipowners
also pay a bonus to the officers.
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Needless to add, such a wage system can
create huge variations in the fishermen’s
incomes. Consequently, it has become
necessary to provide the fishermen with
guaranteed incomes, paid through public
or government funds.

The fishermen started to get such
incomesin 1950. This hasgradually
been raised over the years, thanks
to the persistent efforts of Fr. Presently, the
wage system works in such away that the
fishermen are guaranteed a minimum
wage equal to the daily wage of an
unskilled worker who works eight hours
a day, or a fifth of a 40-hour week. Many
believe that the guaranteed income is
unreasonably high and there have been
many political attempts to get it reduced.

Nevertheless, FF has resisted such changes
and ensured that the fishermen’s incomes
remain intact. Fr also sees possibilities in
Faroese fishermen exploiting more
species of fish. For years it was believed
that there were no fishing opportunities in
Faroese waters, other than conventional
angling and trawling for traditional
species, such as cod, haddock, saithe and
red fish.

Once, a Spanish fishing vessel caught for
illegal fishing in Faroese territory turned
out to contain, to everybody’s surprise,
guantities of monkfish caught with nets.
Nobody in the Faroe Islands had thought
that kind of fishery possible. The illegal
Spanish catch motivated the Faroese
fishermen to harvest monkish in a similar
fashion, and they were successful. As a
secondary effect, other fishing vessels
have started fishing Greenland halibut
with nets, also successfully. After the
traditional financial institutions refused to
loan money, the fishermen’s association
itself helped the fishermen to purchase the
necessary equipment for this kind of
fishing. Among the other species of fish in
Faroese waters which are not fully
exploited is the blue whiting, a very cheap
fish found in plenty in these waters.

It also appears that more fishing
opportunities exist in international
waters, along the Mid-Atlantic Ridge
which  stretches from south  of
Iceland/Greenland to the Azores.
Research has shown that it is possible to
fish different kinds of new and exotic
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species which can fetch good prices.
Experimental fishing with longlines has
succeeded in these waters. Since Faroese
fishermen are very experienced with
longlines, they are best equipped to
explore these new opportunities.
However, the special ground conditions
in these waters necessitate intensive
research before the fishing industry can
make profits. The Faroese authorities have
a huge task in exploring these new
Opportunities.

Based on a swoT (strengths-weaknesses
opportunities-threats) analysis, it can be
said that the biggest strength of the Faroe
Islands is the existence of a very skilled
workforce of fishermen. The best proof of
this is the demand for Faroese fishermen
to work on board fishing vessels in a
number of foreign countries. It is easier for
Faroese fishermen to get a job on, say, a
Norwegian vessel than in the Faroe
Islands. Another strength of the
workforce is that it is very flexible and
boundaries between trades are totally
unknown. The Faroese accept any work
which is offered. Fishermen, for instance,
do not mind working on board foreign
fishing wvessels. Faroese artisans, as
another example, seek employment in
Germany.

Overdependence

The biggest weakness of the Faroe Islands
is its overdependence on fishery,
including aquaculture. Another weakness
has been the unstable political situation in
the Faroe Islands, However, it is
politically agreed that the fishing industry
must be stable. But the geographical
situation of the Islands is a drawback. The
Faroe Islands must establish closer
relations with Europe as quickly as
possible. Politically, there isagreement on
the need for such close ties.
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This article is written by Oli Jacobsen
who became a fisherman when he
was 14 yeas old and is today the
chairman of Foroya
Fiskimannafelag, the Faroese
Fishermen’s Association




El Salvador

26

Aquaculture

Too great a cost

The costs of aquaculture may far outweigh the benefits,
as a cost-benefit analysis done in El Salvador suggests

is a growth industry. The cultivation

of shrimp and fish in tanks or
excavated ponds yields high returns and
earns much-needed foreign exchange.
However, it is the location of these tanks
and ponds that critically determines
whether this is a sustainable activity,
whether fragile environments are
degraded or maintained and whether the
net returns are the result of
profit-maximizing or mere cost-shifting.

I n the developing world, aquaculture

These are not rarefied questions of
interest only to those pisicologists who
care about fish cultivation or to the
bankers and economists who are
concerned about exports and growth.
Rather, it is a question of sustainability, of
community rights and, ultimately, of
environmental justice.

Consider the case of El Salvador, where,
as in many other parts of the developing
world, a substantial portion of the
remaining mangroves is under threat
from conversion to aquaculture. On the
one hand, this represents an opportunity
to generate income, to produce shrimp
for export and to capitalize on the current
First World penchant for this tasty
delicacy.

On the other hand, the development of
aquaculture  contributes to  the
irreversible loss of a rich and diverse
ecosystem that is vital to offshore and
estuarine fisheries, an ecosystem that
secures a collection of subsistence and
industrial activities and one that hosts a
multitude of irreplaceable fauna and
flora. This dilemma is at the center of the
development conundrum: What are the
trade-offs between growth and equity?
How much environmental wealth must
be sacrificed to increase GDP? Who
benefits and who loses?

Mangroves comprise a rich, humid
ecosystem which is diverse in fauna and
flora. Marine and estuarine fauna, such as
crab, mussels, shellfish, shrimp and fish,
are essential to coastline communities,
providing them not only a source of
income but also a valuable source of
protein. Mangroves also provide timber
and fuelwood as well as a host of other
non-timber products and environmental
services. Mangrove wood commands a
high market value, being easily worked to
make furniture and for construction
purposes. For many coastal populations,
it is also an important source of fuel and
charcoal.

Mangroves provide security for wild and
plant life, on which coastal and interior
populations depend as a source of protein,
skins, nuts and medicines. Mangroves
also provide environmental functions,
such as barrier protection, drainage and
filtration, stabilizing the coastline and
surrounding agricultural lands and
furnishing them with natural windbreaks,
fresh water and conduits.

Approximately 112,000 Salvadoran
families depend directly on the 26,700
hectares of mangrove and brackish forests
for their living. The conversion of
mangroves to aquaculture ponds
displaces the livelihoods of these families
and denies them traditional access to the
environmental goods and services that the
mangroves provide.

Mangrove conversion

In addition, the conversion of mangroves
for aquaculture threatens other groups
whose economic interests are intimately
connected to the existence of the
mangroves. The mangroves secure the
breeding grounds for industrial shrimp
fishing, an activity which contributes to
approximately 40 per cent of all
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agricultural export revenues. The export
of shrimp alone generated approximately
231 million colons or us$27 million for El
Salvador in 1993.

little over 4,000 hectares, or
Aalmost 16 per cent, of the total
remaining area of mangrove
forest in El Salvador was estimated to be
prime land for aguaculture. Many private
investors eagerly await the opportunity to
purchase land, obtain permits to clear up
the mangroves, and construct ponds and
tanks for shrimp cultivation.

While there are several analyses of the
profits generated by such an activity, the
conflicts over access rights and the true
environmental costs of conversion have
not been fully explored. This calls for not
a mere calculation of costs and benefits,
but an examination of the value society
places on the environment. It is important
to consider how the costs and benefits are
distributed: asking who wins and who
loses highlights the concentration of
power and the exercise of choice.

Nominally, state legislation protects all
mangrove and brackish forests. These
ecosystems are state property, managed
by the Forestry and Fauna Service (FFS),
and subject to administration by the
Director General of Natural Resources
(DGNR) in the Ministry of Agriculture. The
FFs has the power to authorize, control and
regulate the access to, and use of, all forest

products, both timber and non-timber.
The Frs is responsible for the rational
management of the mangrove systems,
the allocation of access rights and the
overview and implementation of
reforestation efforts.

Despite this, however, the DGNR has little
authority to enforce regulations and is
significantly under-resourced, as it has
been subject to substantial downsizing
under structural adjustment agreements
to reduce the size and cost of government.

Before May1992, petitions for rights to use
forest land to convertto agriculture, salt or
shrimp ponds were made to the FFs in the
Ministry of Agriculture. This agency
would review the claims, and, if
approved, estimate the number of trees to
be cut down, apply a stumpage fee, and
levy a state tax accordingly. In a similar
fashion, usufruct rights to state-owned
land were also granted by the Frs, and
stumpage fees levied if land use entailed
the destruction or loss of tree cover.

Stumpage fee

The stumpage fee paid to the state was 25
centavos (less than us$0.05 in 1992) for
each mangrove tree felled. In May 1992,
this rose to 2.5 colones (us$0.29) per tree.
The stumpage fee was unrelated to the
replacement cost of reforestation or to the
environmental damage suffered as the
result of deforestation. It also remained
too low to provide an effective
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disincentive for illegal felling or
encroachment.

any aquaculture investors and
M timber merchants went ahead

and cleared land before
seeking permits to do so. Due to staff and
budget constraints, the stumpage fee
scheme was generally self-reporting,
requiring those who had committed such
an infraction to declare the extent of the
mangroves cleared after the event.
Occasionally, the Forestry Service was
able to verify the amount of mangroves
cleared, but, in general, the stumpage fees
levied were not subject to effective
monitoring or enforcement.

In response to extensive mangrove
deforestation, a logging ban was
introduced in May 1992 that forbade
further clearance and forest conversion.
The ban extends to all uses including
fuelwood, construction and commercial
trade. Licences to convert tracts of forest
to agriculture, shrimp ponds or salt flats
have been temporarily suspended.

However, the logging and clearance ban
applies only to trees which are still being
serviced by the tides. If it is possible to
establish that the tides no longer service
an area of mangrove, an application can
be made to remove the remaining
mangrove trees. There is no preclusion
for the strategic construction of barriers
that may temporarily starve existing

mangroves of tidal waters and enable the
applicant to qualify for land conversion
rights.

In part because of the inability to enforce
existing legislation, and in part because of
initiatives to expand aquaculture and
promote investment in export-oriented
activities, mangrove conversion
continues. It is often assumed that the
most profitable decisions are taken and El
Salvador can only benefit from the
conversion of mangroves for aquaculture.
While planners and policymakers like to
believe that rational decisions are made
about the allocation and use of all goods
and services, reality tends to belie tat
assumption,

Ask an artisanal fisher in El Salvador
whether the benefits from the conversion
of mangrove forests to aquaculture ponds
outweigh the costs, and the reply would
probably be, “Most certainly not.” A
similar reply would most likely come
from fishers elsewhere in the world. But
ask an aquaculturist and he would
probably reply that it depends acutely on
how the ponds are managed and the
intensity of the activity. Ask an investor in
aquaculture and he would most likely
reply that he neither knows nor cares.

Bottom lines

This is because investors are concerned
about their bottom lines—the profits that
they reap—and as long as they do not bear
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the costs of environmental degradation,
and are not forced to compensate those
who have lost livelihoods, and as long as
their .profits are not compromised, they
have no reason to be concerned.

To answer the question of whether
benefits outweigh costs, a group of
economists, socio-biologists and artisanal
fishers decided to calculate the costs and
benefits from aquaculture. We chose a site
in western El Salvador in the Department
of La Union in the Gulf of Fonseca.

The idea was simple- We would calculate
the value of the forest assuming that it is
deforested at current rates, and the value
of all the benefits that it would secure if it
were to remain the same size and not
converted. We would compare these
values with those in which all the land
potentially available for conversion to
aquaculture was excavated to form
shrimp ponds.

These three different scenarios were
labelled: the current management
strategy; the partial conversion strategy;
and the sustainable management strategy.
We would account for all the costs and
benefits, the loss of fuelwood and timber,
the loss of fish in the estuaries and at sea,
and compare these to the benefits
generated by selling a high value-added
product which earns foreign exchange.

The approach we chose synthesized
qualitative and quantitative methods,
using rapid rural and participatory
appraisal techniques and survey
instruments to gather information.

We constructed a household survey to
develop estimates of the demand for
timber and fuelwood and the use of other
forest products such as herbs, spices,
mammals and crustacea. We undertook a
fishing survey to estimate the returns from
marine and estuarine fishing activities,

These data were added to Ministry of
Agriculture’s data on industrial and
artisanal fisheries. We surveyed shrimp,
farms and collected data on yields, shrimp
larvae production, costs of operation and
profits. We gathered data on the price of
fuelwood and timber. All this information
was combined to develop a measure of the
value of the mangroves over time, taking
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account of their different growth and
regeneration rates.

The data was used to estimate the
importance of mangroves for marine
fisheries. Since mangroves provide the
breeding grounds for many marine and
estuarine fish, the total production of fish
is intimately related to the extent and
density of the mangrove areas.

Using multiple regression techniques, we
demonstrated that the size of the artisanal
and industrial catch was a function of the
total extension of mangroves. This
allowed us to monetize the fisheries
production  that the  mangroves
supported.

A group of local community members,
fishers, NGos and forestry service
employees helped design the hypothetical
sustainable management option. A
harvesting scheme was developed
that-would enable fuelwood and timber
to be harvested by the local community. A
compensation scheme was devised to
incorporate local fuelwood traders into
the management of the mangroves to
ensure that illegal deforestation did not
continue.

Each household was expected to purchase
an improved fuelwood or propane gas
stove using a soft loan facility operated by
the management committee and financed
from income collected by the Ministry of
Agriculture for industrial drag-net
trawling violations.

Since costs and benefits occur over time,
they must be discounted to reflect a single
value that has meaning at one point in
time. A dollar today is not the same as one
dollar tomorrow. Therefore, all figures
were discounted by the real rate of interest
on long-term government bonds, 7.08 per
cent, so as to express them in terms of
current values.

Costs and benefits

After all costs and benefits were
accounted for, both for the conversion
option and for the sustainable
management option, we were able to
compare the net benefits (benefits minus
costs) and answer the question: do the
final benefits from aquaculture outweigh
the costs?
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