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$+01-1#)0#&E-#% a recent Northeast Science Center study, conducted by the Social 

Science Branch, that indentified five performance areas (Distributional Outcomes, 

Financial Viability, Stewardship, Governance, and Well-Being) to be evaluated in 

research on Catch Share management. Similarly, the New England Fishery Management 

Council’s 2006 Ecosystem Pilot Project, through a series of workshops and surveys, 

came up with results that closely tracked the Fleet Vision outcomes.  The values 

emphasized in that project were diversity of fishing, effective governance based on sound 

science, healthy ecosystem and fish stocks, and healthy fishing communities (socio 

economics). 

 

We feel the Policy lacks a vision and we propose as a starting point, this vision for 

fishery management and guidance for  catch share systems design:&
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Yours truly, 

 
Robin Alden, Executive Director 

Penobscott East Resource Center 

Stonington, Maine 

 

Ted Ames 

Scientist and former commercial fisherman 

MacArthur Award recipient 

Penobscott East Resource Center 

Stonington, Maine 

 

Mary Beth De Poutiloff 

Scallop fishing family 

Provincetown, Massachusetts 

 

Niaz Dorry, Coordinating Director  

Northwest Atlantic Marine Alliance 
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Ted Hoskins 

Stonington Fisheries Alliance 

Stonington, Maine 

 

James “Howdy” Houghton 

commercial fisherman, retired  

Downeast Foodshed 

Bar Harbor, Maine 

 

Dr. Les Kaufman 

Professor and Associate Director 

Boston University Marine Program 

Boston, Massachusetts 

 

Capt. Gary Libby,commercial fisherman  

founding member  

Midcoast Fishermen's Association 

Port Clyde, Maine 

Kim Libby 

Fishing community  

Pt. Clyde, Maine 

 

Paul & Debra Metivier 

Groundfish fishing family 

Newburyport, MA 

 

Steve Parkes 

Seafood dealer and processor 

Gloucester, MA 

 

Curt Rice  

Commercial fisherman, retired 

Cumberland, Maine 

 

Angela Sanfilippo, President 

Gloucester Fishermen’s Wives Association 

Gloucester, Massachusetts 

 

Dr. Robert Steneck 

Professor  

School of Marine Sciences 

University of Maine 

 

Boyce Thorne-Miller 

Northwest Atlantic Marine Alliance 

Dickerson, Maryland 

 

Diane Wilson, commercial fisherman 

Director, Calhoun County Resource Watch. 

Port Arthur, Texas 

 

Dr. James Wilson 

Professor, School of Marine Sciences 

University of Maine 

Orono, Maine 



!"#$%&'%"()&*+,-$.&!+//)0#1&

23(-,&456&7545&

& 44&

 

 

 

ATTACHMENT 1: 

LETTER SUBMITTED TO NATIONAL MARINE FISHERIES SERVICE 1-20-2010

 

Comments on the Proposed Rule for NE Multispecies Amendment 16 

0648-AW72 

Submitted to Patricia A. Kurkul, Regional Administrator 

National Marine Fisheries Service 

55 Great Republic Drive 

Gloucester, MA 01930 
We, an ad hoc group of scientists advising fishermen and fishing communities in New England, 

are writing because we feel the Proposed Rule for NE Multispecies Amendment 16 has serious 

scientific shortcomings. Specifically, we believe the Amendment fails to recognize the best 

available science, which implies the need forfishery management (fishing restraints/quotas) to be 

implemented at a local, fine scale as well as the single broad scale proposed by the Amendment. 

We understand the difficulty of making a transition from our current broad scale of management, 

however, we feel the scientific problems ignored by Amendment 16 and the resulting biological, 

economic and social consequences are too important to hide under the rug. 

 

We support the general direction towards sectors and stricter controls; however, like any policy, 

the devil is in the details. Policies that appear good in principle can have unintended 

consequences that thoroughly defeat their primary purpose. In the case of amendment 16, there is 

a very large scientific problem that we believe will confound its intended economic and 

conservation effects. One of the fundamental principles of resource management is the need to 

match the spatial organization of management with the spatial structure of the ecology 

being managed. This matching is important because it allows us to directly connect the biological 

results of fishing activity to the ongoing evaluation of specific management practices and to 

improvements in the science.  Stewardship is equally dependent on this same connection. But this 

feedback is largely lost when regulations are implemented at a single broad scale while ignoring 

the multiple scales relevant to the demographics of groundfish ecology. 

 

In the last decade a series of studies in New England, Atlantic Canada and many other locations 

around the world have revealed localized stock structures that occur at a much finer scale than has 

been assumed for purposes of assessment and management. Here in New England, the Council 

has known for a long time and has tried to adapt management to multiple spawning areas for cod 

in the Gulf of Maine; just this last month, a report from the Massachusetts DMF revealed very 

localized cod spawning areas and concluded like so many other studies that many groundfish 

populations are loyal to particular spawning grounds in a way that is very much like salmon. [We 

have attached to this letter a partial, but still substantial, bibliography of scientific publications 

relevant to the finer scale aspects of fish populations.] 

 

This new scientific evidence about local stocks is really evidence that ocean populations and 

ecosystems operate at multiple scales — from very local to very broad. We would contend that all 

the evidence we have about the ocean populations and all our theoretical knowledge of 

ecosystems is consistent with the organization of populations at multiple spatial and temporal 

scales. In practice, the important implication is that we have to manage fisheries at multiple 

scales, not just a single large scale, if we hope to be able to learn, adapt and conserve the 

resource. 
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The most important negative aspect of overly broad, single scale management is that individual or 

group quotas simply shift the so-called ‘race to fish‘ from a race in time to a race in space. 

Amendment 16 will give fishermen strong incentives to allocate their fishing activity to times and 

places that yield the best (private) economic result. With multiple stocks governed by a single 

quota, and management rules operating on a large scale, the biological results of these allocations 

will be very hard to predict. While at times, the results will probably be benign, there will be 

other times, depending on the local peculiarities of fish aggregations and the timing of fishing, 

when populations (spawning groups) may be driven below viable thresholds and lost, just as 

has happened in the past. Even if this occurs only occasionally, it is still a long-term and very 

serious form of overfishing. 

 

Amendment 16 does nothing to prevent and may, in fact, encourage this kind of outcome. This is 

because the same strong incentives that will drive the spatial allocation of fishing effort also will 

push fishermen towards large scale technology appropriate for fishing over the broad extent of 

management boundaries. Large scale technology combined with efficient search capabilities is a 

sure fire recipe for the quick ‘cropping’ of local stocks in the early stages of recovery and may be 

one of the reasons why broad scale catch shares have had such a dismal biological record 

elsewhere. Two recent studies, one in Science (Costello, et al. ) and one in the Publications of the 

National Academy of Science (Essington), both of which surveyed mostly broad scale fisheries, 

indicated that even with rigorous catch share policies there is little or no evidence of biological 

recovery. One need only look next door at the fate of Canada’s Bay of Fundy cod stock, and the 

fishermen that depended on it, for evidence here. All of this will not only produce conservation 

problems but will lead, rather quickly, to fleet consolidation and the concentration of landings 

and markets in two or three ports. The communities and economic infrastructure necessary to 

support conservative harvesting technology appropriate for finer-scale ecology will have no 

economic base. 

 

When fisheries science operates at a single broad scale it is misled by noisy feedback, which 

obscures all but the broadest long-term trends. Similarly, when fishermen operate at a broad 

scale, the feedback they receive about the results of their actions is noisy and incomplete. While, 

in principle, fishermen with catch shares should have strong stewardship incentives, the reality is 

that because management is not organized to provide appropriate feedback, they will be unable to 

act upon those incentives. For all practical purposes the benefits will not exist. Basically, 

fishermen will only be able to respond to the threat of penalties if they exceed their quota. 

Unfortunately, a single quota applied to multiple stocks of the same species will yield haphazard 

results that threaten to extirpate local stocks. 

 

While the evidence for multiple scales is not completely certain, neither is the scientific evidence 

for managing at a single broad scale. The current practice is really more a scientific or 

management habit, one that dates back to the late 1940s (Halliday and Pinhorn). Nevertheless, we 

expect proponents of Amendment 16 would argue that the uncertainty about finer scale stock 

structure is one reason why we have to continue managing at a single broad scale. In fact, this 

uncertainty is precisely why there is a need for a different approach. When confronted with 

scientific uncertainty the law requires a precautionary policy, i.e., one that minimizes the damage 

of being wrong. Multi-scale area management is far more precautionary than broad scale 

management because if the science behind it turns out to be wrong we will have lost little. Multi-

scale management preserves ecological feedback about our actions and allows it to be aggregated 

to a broader scale; it does not stop us from learning; it does not foreclose a transition to larger 

scale technology and it does not artificially preserve markets and communities that might stand in 

the way of both economic efficiency and resource conservation. On the other hand, if the 

assumptions about broad, single scale management are false, as current developments in science 
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certainly suggest, management will not acquire meaningful fine-scale feedback and, 

consequently, will seriously impair its scientific ability to adapt, learn and manage in a way that 

is consistent with the aspirations of the law. In short, from a precautionary perspective, 

Amendment 16 is an extraordinarily risky and legally vulnerable approach to fisheries 

management. This vulnerability will hang like a threatening cloud over regulatory processes and 

the economic decisions of the industry. 

 

We understand the difficulty of moving to multi-scale management. Current data series and 

survey practices are adapted to broad scale management and will be difficult to decompose in a 

way that is appropriate to multi-scale management. Managing stocks that cross boundaries is 

difficult and a transition to multi-scale management will be costly for both the industry and 

management. Nevertheless, the cost of continuing to manage at a broad scale are very high — 

persistent stock depletion as has occurred elsewhere and the economic and social consequences 

that flow from depletion. 

 

In summary, over the years management at a single broad scale has had disastrous biological, 

economic and social results in New England. Amendment 16 does nothing to address these 

problems. At the same time, it puts in place economic mechanisms in the form of sectors and 

transferable quotas that will accelerate the use of broad scale technology and fleet consolidation; 

this will set up conditions for the continued depletion of the groundfish resource, the on-going 

loss of jobs and economic opportunities and the continuing erosion of the once vibrant fishing 

communities of New England.  

 

We emphasize that these pessimistic conclusions are not mere speculation, but flow directly from 

the new scientific evidence that has verified the presence of salmon-like spawning site fidelity in 

many, if not most, groundfish populations. If that evidence is correct, Amendment 16 violates a 

fundamental principle of fisheries management and all the dire consequences we list above are 

likely to follow. We also want to make it clear that the scientific concerns about scale that we 

raise here are not meant as an objection in principle to catch shares or sectors; nevertheless, when 

sectors and shares are implemented at a single broad scale the evidence is that their potential 

benefits will be squandered. 

 

It may be too late at this stage for the Council and/or NMFS to take steps to bring Amendment 16 

into conformance with what is rapidly becoming ‘best available science’, but it is crucial for the 

Council to immediately signal its intention to quickly address the scale issue — that is, to move 

to multi-scale area management — in order to forestall the personal, business and scientific 

investments that will lock us into a perpetually depleted fishery. In order to give substance to 

those intentions we request the council (1) to ask the scientific and statistical committee to 

address (a) the issue of multi-scale ecology and management from both a biological and social 

perspective and (b) from the perspective of available data and survey methodology, and (2) that 

the Council begin the process of designing one or several pilot management programs for the 

purpose of learning about the practical issues of multi-scale management. 

 

Sincerely, 

 
Ted Ames 

Scientist and commercial fisherman  

Penobscott East Resource Center 

MacArthur Award recipient 

Stonington, Maine 

 



!"#$%&'%"()&*+,-$.&!+//)0#1&

23(-,&456&7545&

& 4Y&

Yong Chen, PhD 

Professor of Fisheries Science 

School of Marine Sciences 

University of Maine 

Orono, ME  

 

Theresa Johnson. PhD 

Assistant Professor of Marine Policy 

School of Marine Sciences 

University of Maine 

Orono, Maine  

 

Les Kaufman, PhD 

Professor of Biology 

Boston University Marine Program 

Boston, Massachusetts 

 

Charles M. Lucas, PhD 

Member, Board of Directors 

Penobscot East Resource Center 

 

Robert S. Steneck, PhD 

Professor of Oceanography, Marine Biology 

and Marine Policy 

School of Marine Sciences 

University of Maine 

 

James Wilson, PhD 

Professor, School of Marine Sciences 

University of Maine 

Orono, Maine 
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ATTACHMENT 2: 

LETTER SUBMITTED TO THE NOAA CATCH SHARE TASK FORCE 

 

           11 August 2009 

 

Monica Medina 

Chair, NOAA Catch Share Task Force 

Office Of The Under Secretary/Administrator 

National Oceanic and Atmospheric Administration ! 

1401 Constitution Avenue, NW ! 

Room 5128 !Washington, DC 20230 

monica.medina@noaa.gov 

 

Dear Ms. Medina: 

 

We represent fishing communities in New England who are eager to work with you on the 

NOAA Catch Share Task Force’s development of a Catch Share policy.  The two objectives that 

it is appropriate for us to comment upon are #1, the full consideration of Catch Shares in fishery 

management plan amendments and #3, Catch Share design for the best possible environmental 

and economic performance.  We fully agree with your 22 June 2009 press release that states, “we 

must all work together to end overfishing and rebuild fisheries to improve the economics of 

fishing and fishing communities and to protect the ecosystems that sustain them.” 

 

With the creation of the recent Catch Share website, we are pleased to see a first generic 

definition for “Catch Shares.”  We urge you, however, to go further in clarifying the scope of 

Catch Shares.  For example, do you envision Catch Shares as able to rebuild depleted fish stocks 

as a stand-alone measure or in combination with other fisheries management tools?  Shouldn't 

Catch Shares always be defined within a specific spatial limitation?  How will Catch Shares help 

us achieve ecosystem-based management? We highlight our concerns for the general application 

of Catch Shares, and suggest why New England offers specific challenges.  

 

We remain concerned that the August deadline, albeit extended slightly, is too ambitious for a 

subject of such momentous import to both fish stocks and fishing communities, and leaves 

inadequate opportunity for public process and essential deliberation.  A thoughtful, informed, 

analysis of the natural and social sciences relevant to this policy is essential to improve fisheries 

management decisions. 

 

Definition of Catch Shares 

 

A clear working definition of “Catch Shares” is essential for all concerns.  If one exists in the 

published literature, it should be used and referenced.  We suggest the following definition as an 

alternative to the definition on the website:  “equitably distributed among a limited number of 

individuals, fishing associations, communities, or specified areas.”  It ensures that fishermen can 

be allocated catch on the basis of association with a community and/or with a specific ecosystem.  

This is consistent with your statement that you are committed to help “find ways to make the 

health of the oceans go hand-in-hand with the prosperity of fishermen and the well-being of 

coastal communities.” The relative merits of different types of groupings of fishermen should be 

assessed for any Catch Share system being designed and implemented.  In New England, we 

believe, community fishing associations and designation of ecologically appropriate areas are key 

to the effective use of Catch Shares. 
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The policy should make it clear that Catch Shares are to be implemented in the context and 

mandates of the Magnuson Stevens Act, including the national standards and the provisions on 

Limited Access Privilege Programs. 

When and how to use the Catch Share tool 

 

We view Catch Shares as one tool among many that can create good fisheries management, and 

we are concerned, given that “transitioning to Catch Shares is a priority for NOAA,” that Catch 

Shares should not be viewed as appropriate for all fisheries under all conditions.   To date in the 

Task Force process, it has not been demonstrated that the Catch Share tool will in fact correct the 

fisheries-related problems.  To fulfill Dr. Lubchenco’s stated goal that “NOAA should be helping 

to identify the characteristics of those fisheries that would benefit most from the consideration of 

Catch Shares,” it is essential that the Catch Share policy either undertake or define a responsible 

and transparent process for this identification of fisheries. 

 

We suggest that the Task Force develop guidelines for assessing the utility of Catch Shares for 

different types of fisheries.  Specifically, we would like to know what evidence exists in peer 

reviewed literature that shows Catch Shares have been effective in rebuilding depleted fish stocks 

or slowing the decline of fish stocks not yet depleted, as opposed to simply preventing collapse.  

This is a critical issue for New England where most fish stocks are considered depleted.   
 

The goal of fisheries management should be to look at the fishery ecosystems and determine what 

is the best combination of tools and the appropriate scales of management for maintaining it. If 

Catch Shares look promising, conditions should be put on them and/or additional measures 

should accompany them in order to make the management system effective.  With credible peer 

reviewed evidence that Catch Shares can work, then the nuances of how they should be shaped to 

reduce overfishing and rebuild stocks can be developed with local fishing communities that are 

empowered to participate.  Through this process, obstacles from fishing groups might disappear.   

 

Task Force Objectives: Application in New England 

 

We suggest you provide additional information on how Catch Shares could be most effective in 

any particular fishery, ecosystem and dependent fishing community. Furthermore, there should be 

provision for refining Catch Share systems as they are implemented and lessons are learned. New 

England and other fisheries and fishing communities have specific concerns we hope will be 

incorporated into the Task Force objectives.  These include the following: 

 

Design for environmental performance 

New England’s fish stocks are famously overfished and slow to recover.  Furthermore, the 

recovery is occurring unevenly within stock management areas.  Therefore, an important 

objective should be to determine the capacity of Catch Shares to help rebuild overfished stocks 

and to determine the appropriate spatial scales and patterns for measuring recovery.   

 

Fish stocks have fine-scale local distributions.  An important objective would be to determine the 

appropriate spatial scale over which fishing rights and quotas are distributed.  We worry that 

Catch Share or any quota based limit that is not defined by the appropriate scale and ecological 

boundaries will become a perverse incentive to overfish local stocks and move on, in pursuit of a 

more broadly determined quota – a strategy commonly known as “roving bandits”.   This can 

have locally devastating effects on the ecosystem and dependent coastal communities.  

 

Fishermen need to see that their conservation efforts are bearing fruit. As Catch Shares are 
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implemented, it is essential they be applied on the appropriate scale and that monitoring of effects 

on fish stocks and the natural environment occur on similarly appropriate scales.  Growing 

biological evidence argues that the current broad scale of fisheries management does not match 

ecological scales important to fish stocks and ecosystem structure.  And when the scale of 

management is too big, it leads to scales of fishing and marketing that threaten both ecosystem 

structure and communities. 

 

Setting a precautionary Total Allowable Catch (TAC) appropriate for the ecosystem will require 

improved data and use of science, which should be addressed in NOAA’s Catch Share policy.  In 

New England, for instance there is an important body of information that points to distinct 

populations of species within the larger ecosystem, and it is critical that any new management 

framework based on TAC start using this information. The incorporation of a spatial factor into 

the implementation of Catch Shares seems prudent if not critical to their success (i.e. manage 

fisheries at the scale on which they operate.  If that scale isn't known, smaller scale is more 

precautionary than larger scale [Steneck and Wilson 20091]). 

 

We trust that NOAA and the Task Force will obtain and use the best science available.  We 

suggest this should include reliable input from fishermen, who are in the ecosystem daily, as well 

as research beyond statistical surveys. Sociological research and fish genetics and behavior 

studies, for example, are among the variety of scientific information often overlooked.  Increasing 

the base of information for using Catch Shares will bring NOAA one step closer to implementing 

ecosystem-based management.   Adding integrated management of all co-existing species in a 

region will make that step a giant but attainable one.    

 

Furthermore, TAC should be structured to provide true incentives to reward and encourage more 

conservation-minded fishermen to be involved.  In accordance with the Magnuson Stevens Act, 

TAC is determined on an annual basis, which means that there remains a time element in the 

allocation, which should be addressed.  Even though the “race” to catch fish in a severely limited 

amount of time is removed, there is still pressure to catch the entire allocation by year’s end.  We 

would suggest that fishermen and groups that catch less than their allocation in a year be 

rewarded in some way for that conservation measure.  Catch Shares should be molded into an 

allocation system that is fairer to the fish and to conservation-minded fishermen.  This is a 

particularly sensitive subject in New England where fishermen who stopped fishing on severely 

depleted groundfish stocks have since been excluded from the fishery.  In other words, Catch 

Shares as defined would punish these fishermen for their rebuilding efforts. 

 

Rebuilding in ecosystems that have been significantly restructured, as in New England, will most 

definitely require ecosystem-based management. We worry that species specific quotas and Catch 

Shares, defined at a broad scale such as is currently used, will further perpetuate single species 

management and possibly lead to strong political interests that will oppose a transition to 

ecosystem-based management. Overly broad scale management will create technological 

adaptations that match the management scale:  oversized boats, centralized markets, and large-

scaled fishing operations whose economic interests are threatened by finer scale ecosystem-based 

management that serves the objectives of long term ecological sustainability. 

 

Design for economic performance 

Another major concern in New England is to make sure that the proposed Catch Share design can 

&&&&&&&&&&&&&&&&&&&&&&&&&&&&&&&&&&&&&&&&&&&&&&&&&&&&&&&&
1
 Steneck R. S., and Wilson, J. A.  2009 A fisheries play in an ecosystem theater: challenges of managing 

ecological and social drivers of marine fisheries at nested spatial scales. Bulletin of Marine Science. In 

press. 
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achieve acceptable socio-economic standards for fishermen and their communities, and does not 

precipitate the decline or disappearance of communities. 

 

Initial distribution of Catch Share rights is a critical policy area where Task Force guidance 

should be provided and where literature citations could be constructive to council deliberation.  

Historical catch is probably not the most equitable allocation criteria.  Consideration of different 

scale of fishing operations is important in order for Catch Share systems not to have unintended 

community consequences.  It is an important and legitimate public policy question to examine the 

impacts on highly mobile vessels that only fish in one fishery and also on more local vessels who 

fish many different fisheries in a year.  Allocation decisions should pay attention to how each of 

these groups will be affected.  

 

Without very careful design, Catch Share transferability can lead to industrial scale consolidation 

of effort at the expense of the small boat, local fleet and the marine ecosystem. There is abundant 

evidence in other fisheries globally, as well as other food production systems, that consolidation 

on an industrial scale degrades the environment, erodes dependent communities, endangers food 

safety, and undermines food sovereignty.   If there is to be transferability of allocations it is 

essential the policy address the following:  

 

o Transferability should be permitted only among fishermen and permit banks 

inextricably tied to fishermen or community fishing associations for the use and 

benefit of fishermen and their communities. 

o Careful initial design of incentives must be built into the transferability. 

o Strong, legally effective limitations must be instituted prior to adoption of the 

policy to address occasions when incentives are not enough. 

o Fish and fish quotas must not be allowed into investment markets. 

 

We appreciate the opportunity to provide these concerns to the Task Force and look forward to 

working with you on this in the months to come.  

 

Yours truly, 

 

Robin Alden, Executive Director 

   on behalf of 

Penobscott East Resource Center 

Stonington, ME 

 

Mary Beth De Poutiloff 

Scallop fishing family 

Provincetown, MA 

 

Niaz Dorry, Coordinating Director  

   on behalf of 

Northwest Atlantic Marine Alliance 

Gloucester, Massachusetts 

 

Ted Hoskins 

Stonington Fisheries Alliance 

Stonington, Maine 

 

 

James “Howdy” Houghton 

commercial fisherman, retired  

Downeast Foodshed 

Bar Harbor, Maine 

 

Dr. Les Kaufman 

Professor and Associate Director 

Boston University Marine Program 

Boston, Massachusetts 

 

Capt. Gary Libby 

commercial fisherman & founding member 

Midcoast Fishermen's Association 

Port Clyde, Maine 

 

Kim Libby 

fishing community  

Pt. Clyde, Maine 



!"#$%&'%"()&*+,-$.&!+//)0#1&

23(-,&456&7545&

& 7]&

 

Paul & Debra Metivier 

Groundfish fishing family 

Newburyport, MA 

 

Steve Parkes 

Seafood dealer and processor 

Gloucester, MA 

 

Craig Pendleton 

Commercial fisherman 

Saco, Maine 

 

Curt Rice  

Commercial fisherman, retired 

Cumberland, Maine 

 

Dr. Caroly Shumway 

Visiting Fellow in Psychology,  

Brown University  

Research Fellow in Biology,  

Boston University 
 

Dr. Robert Steneck 

Professor of Oceanography, Marine Biology 

 and Marine Policy 

School of Marine Sciences 

University of Maine 

 

Boyce Thorne-Miller 

Science and Policy Coordinator 

Northwest Atlantic Marine Alliance 

Dickerson, Maryland 

 

Diane Wilson 

Commercial fisherman,  

Director, Calhoun County Resource Watch. 

Port Arthur, Texas 

 

Dr. James Wilson 

Professor, School of Marine Sciences 

University of Maine 

Orono, Maine 

 


