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1. Introduction and Purpose 
The North Pacific Fishery Management Council (NPFMC) is taking steps to implement what they 
have termed a Gulf of Alaska Trawl Bycatch Management Program (GOA TBMP) that will likely 

rationalize the cod and pollock trawl fleets of the Central and Western Gulf’s federal waters of 3-

200 nm offshore Alaska in order to potentially improve fishermen’s ability to avoid Chinook salmon 

bycatch and halibut Prohibited Species Catch or PSC.1 The anticipated policy changes and their 

effects for the Western Gulf of Alaska (WGOA) trawl fleet are as yet unknown. The majority of this 

fleet resides in Sand Point and King Cove, Alaska, and the scale of these communities, their 

predominately under 60’ vessels, and their dependence on commercial fishing could mean they are 

disproportionately affected by a catch shares program. These communities originally were 

responding to proposed policy changes in the Central Gulf by considering what a rationalization 

program could mean for their neighboring open access fishery. The Aleutians East Borough has an 

acute need for the accurate documentation of community information and an assessment of 

community vulnerabilities and resilience to proposed changes that may be associated with 

rationalizing the Gulf. There is also a need to understand potential ways in which the program 

structure could support local harvesters, processors, and future generations of WGOA fishermen. 

This document reports on a mixed methods ethnographic and social impact study of King Cove and 

Sand Point exploring the current status of local trawler operations and how a new management 

regime of privatizing fishing rights could negatively impact, secure, and/or enhance the functioning 

of these communities. It documents the current fisheries systems within each community, the 

relative dependencies of communities and households upon the trawl fisheries both 

socioeconomically and culturally, and explores features that are unique to the Western Gulf. The 

study specifically provides: 

 An ethnographic description of Sand Point and King Cove that contextualizes the 

sociocultural and historical role of commercial fishing within these communities 

 A social map of the trawl fleets that identifies household and crew networks of dependency 
on trawlers 

 An analysis of trawl fleet characteristics and networks that identifies social and economic 
elements that may be vulnerable to disruption from rationalization 

 An analysis of the Council’s proposed trawl bycatch expanded program structure from 
October 2014 for how it may impact communities 

 A brief analysis of other gear types for how they may be impacted by changes to the GOA 

 An analysis of the potential for a Community Fishing Association to be structured in a way 
that mitigates the effects of rationalization as well as its potential to improve the conditions 

for the trawl fleets and communities, and provide opportunities for future generations 

The study provides historical and current ethnographic information and social impact assessments 

of Western Gulf communities for consideration by stakeholders and policymaking officials in 

upcoming decisions involving a catch share program in the GOA groundfish fisheries. Questions 

asked include, How have these communities engaged with commercial cod and pollock fishing in 

the recent past? How have they adapted to past changes in other fisheries? What are the potential 

future socioeconomic impacts of a catch share program in the WGOA? The goal is to provide a 

“socially thick” (Ferguson 2006) analysis of the communities and policy change that captures the 

                                                           
1
 Both PSC and bycatch will be referred to primarily as bycatch in this report. 
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livelihoods, values, dependencies, and views of the people most likely (and disproportionately) 

affected.  

The GOA Trawl Bycatch Management plan is, at a minimum, controversial. Opinions, emotions, 

worries, and desires abounded during the course of this study. The author has zero stakes in the 

outcome and will neither benefit nor lose in any plan that is advanced by the Council or the overall 

impacts to the communities. The author worked in the Aleutians East region on archaeological 

projects between 1995 and 2004, and has worked in King Cove and Sand Point conducting various 
social science research projects since 1999. This study is solely the product of the author. The 

Aleutians East Borough did not direct the research plan, fieldwork, or the outcome. The author was 

approached by many individuals with multiple interests during the course of research but the final 

product is hers alone, including its errors or omissions.  

In the Fall of 2014, the author taught a small upper division undergraduate class at Idaho State 

University called Applied Anthropology in which students could choose to work on portions of this 

project or choose another topic within the bounds of the assignment.2 Six students chose to work 

on elements of this project, researching LLP data, catch and bycatch statistics, sea lion regulations, 

and community-based quota entities. We read many articles on catch share studies as a group and 

debated the pros and cons of these programs. Students agreed that the learning curve to 

understanding these systems was steep, but their small contributions are included here.  

Findings 
The following is a brief list of key findings from this study. 

 The resident Western Gulf groundfish trawl fishermen were the first to develop the region’s 

small vessel trawl fishery for both the Western and Central Gulfs.  

 Early community-based developers of this groundfish fishery intentionally created a fishery 

for a multitude of local vessels in order to support more families and fish more consistently 

throughout the year.  

 The majority of the Western Gulf Catcher Vessel fleet resides in the predominately 

Aleut/Unangan3 communities of Sand Point and King Cove. 

 The majority of the Western Gulf small vessel trawl fishery is Aleut/Unangan vessel owners, 

hired skippers, and crewmen.  

 Local resident Western Gulf fishermen are diversified across all state and most federal 
commercial fisheries available to them. 

 Subsistence and the market economy are not mutually exclusive in these communities. 

 Every fishery is important to Sand Point and King Cove, and the communities would suffer 
greatly with the loss of any of them. 

 Most Sand Point and King Cove groundfish vessels owners, skippers, and crewmen are 

direct descendants of the area’s Scandinavian cod fishermen who moved to the region 

between the 1870s and the 1930s.  

                                                           
2
 Other students were required to design a research program with real world applications on the issue of food 

insecurity in Southeast Idaho. 
3
 Aleut and Unangax are somewhat interchangeable ethnonyms in these communities. Aleut is more commonly 

used and is a term applied by Russian fur hunters in the 1700s. Unangax (plural) and Unangan (singular and 
adjectival form) are the indigenous ethnonyms in the Eastern dialect and are increasingly being used in these two 
communities.  
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 King Cove and Sand Point cannot be compared to Dutch Harbor and Kodiak: they are 

smaller, more vulnerable, locally owned and operated fishing businesses, with only two 

processors. 

 Western Gulf communities are often lost in GOA discussions that center around the 
fishermen, processors, and support industry of Kodiak. 

 The winter fishery for cod and pollock represents between 30% and 80% of the total annual 
income for hired skippers on trawl vessels. This changing percentage is largely based upon 

the relative success of the summer salmon fishery and the winter fishery. 

 Fishing operations in Sand Point and King Cove largely consist of extended family networks. 

The compositions of these networks shift slightly between the summer and winter fisheries. 

 Experience of the fishermen and changing the start dates from January to February when 

the target fish are there are the surest ways to address the bycatch problem. New vessels to 

the area, and new skippers, tend to catch larger portions of bycatch.  

 Support for a catch share plan is mixed among these fishermen and crewmen.  

 CFAs are rejected by every participating trawl fishermen in the study because they may take 
a set percentage of the quota and complicate a local system that participants feel already 

achieves many of the goals of these associations.  

 CFAs would likely support goals of keeping quota in communities. While it is unlikely that 

village-based individual quota holders would emigrate as readily as others (e.g. transient 

fishermen in Kodiak), they may be likely to sell quota in lean times. Those in better 

positions to buy quota would be outside the communities.  

 Skipper shares would need to be a part of this catch share plan in order to support the goal 

of entry level opportunities. 

 Free gifting may be the only practical means for crew to procure quota and their future 

access to fishing in these villages. 

 “Retired” vessel owners stand to gain the most out of rationalization.  

 All trawl vessels currently fishing in the communities need to stay fishing to maintain the 
current level of support for the community consistently throughout the year. 

 Competition was a constant theme and value of these fishermen. Programs that remove 
competition are threatening to this way of life. 

 The GOA TBMP as written will systematically fail in its community protections by 
encouraging consolidation, crew job loss, and less money flowing in the communities. 

 Increased observer coverage that includes Electronic Monitoring (EM) will be critical in the 
WGOA’s vessels’ defense against faulty extrapolations from larger vessels that close their 

fisheries prematurely and feed suspicions about behavior. Criticizing villages for bycatch 

has been a strategy of the large fully observed vessels. The smallest operations are blamed 

for degradation. 

 Splitting cod and pollock into two separate fisheries and fleets is a probable avenue aiding 
each fleet to better seek bycatch solutions. 

 WGOA fishermen all have a strong interest in healthy halibut stocks, with at least 32 
Individual Fishing Quota (IFQ) holders in Sand Point and 13 IFQ holders in King Cove. “We 

don’t kill one fishery to support another fishery.” They are invested in the health of all the 

resources and thus already are “incentive based” stewards.  

 The Council’s motion is still at a primary level, leaving the doors to speculation about 
further elements to the program wide open and feeding anxieties. 
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History and Problem 
Catch share is a general term for a suite of fishery management strategies such as Limited Access 

Privilege Programs (LAPP), individual fishing quotas (IFQs), individual transferable quotas (ITQ), 

and community development quotas (CDQ) that exclusively allocate specific portions of fisheries to 

individuals, cooperatives, communities, or other entities. Privatization of commercial fishing rights 

has been in widespread practice in Alaska (e.g. Lowe and Carothers 2008). This began with the 

Limited Entry permit plan of 1970 for the state’s salmon and herring fisheries (Langdon 1980; 

Reedy-Maschner 2010). In the 1990s, halibut and sablefish IFQs were created. In 1992, the 

Community Development Quota program was established that allocates a portion of fish harvests to 

community entities. In 1998, the American Fisheries Act allocated Bering Sea/Aleutian Islands 

(BSAI) pollock to catcher-processor cooperatives.  Bering Sea crab fisheries were rationalized in 

2005 with both harvesting and processing rights allocated. In 2008, Amendment 80 of the BSAI 

Groundfish Fisheries Management Plan (FMP) allocated species other than pollock and cod to 

catcher processors. Catch Share program development continues to be encouraged by the National 

Oceanic and Atmospheric Administration (NOAA) for all eight regional fishery management 

councils as a means of managing fisheries by allocating portions of fish stocks to individuals or 

entities. In 2015, groundfish fisheries in the Gulf of Alaska are under consideration for privatization. 

The NPFMC previously halted its development of a Gulf program after Governor Palin’s 2006 letter 

to them citing sweeping job loss, fleet consolidation, and negative community impacts following the 

2005 Bering Sea Crab Rationalization plan. That fishery is now also affected by high quota leasing 

rates. The Council has suggested voluntary measures for crab cooperatives to address lease rates, 

the ability to buy quota shares, and active participation, but a recent study demonstrated that these 

measures have mixed success (Himes-Cornell and Kent 2015). 

Various recent amendments to the GOA Groundfish FMP to reduce bycatch of Chinook and halibut 

have set limits on harvesters, with plans to further reduce these hard caps over time. Managers and 

industry representatives have asked the Council for different tools to meet the bycatch and PSC 

restrictions in the Gulf, leading to the present development plan. 

Recent studies have documented the declines of the livelihoods and sustainability of coastal 

communities following catch share plans internationally (e.g. Jentoft 1993; Palsson and Helgason 

1996; Pinkerton 2013), nationally (e.g. Olson 2011; Robards and Greenburg 2007) and regionally in 

Alaska (e.g. Carothers 2010; Carothers and Chambers 2012; Lowe and Knapp 2007; Langdon 1990, 

2008). In Alutiiq communities of the Kodiak archipelago, for example, participation in their 

commercial fishing fleets decreased by about 70% between 1970 and 2000 as the family fishing 

operations mixing subsistence and commercial fisheries have been gradually replaced by business 

style fishing centered on profits (Carothers 2010). The state’s Limited Entry permit program 

resulted in a shift in Area M (the Alaska Peninsula region’s state salmon fishery) from 

predominately local Aleut permit holders at the initial distribution to a majority of non-Aleut, non-

local transients in the salmon fleets (Reedy-Maschner 2010). The BSAI Crab Rationalization 

program had “community protection measures” that failed in their goals as fleet consolidation 

reduced the number of vessels, crew jobs, harbor fees, fuel and grocery purchases, maintenance 

checks, pot storage, and other income and services previously grounded in communities (e.g. ISER 

2007). Instead of many people benefiting or even prospering under that program, the majority of 

previous fishery participants were cut completely out. Conversely, the Western Alaska Community 

Development Quota catch share program of 1992 that allocated a portion of the annual fish harvest 

directly to coalitions of villages has many challenges, but has positively affected wages, education, 
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training, and infrastructure in dozens of coastal communities (Langdon 2008).4 This single 

exception within the suite of state and federal limited license and catch share programs has as its 

foundation community-based entities that manage profits from their allocations and reinvest them 

in small coastal communities.  

NOAA encourages Fishery Management Councils to consider catch share programs to meet their 

management goals and objectives within the Magnuson-Stevens Fishery Conservation and 

Management Act (MSA) but it is neither required nor appropriate for all fisheries. These programs 
are protecting relatively healthy fish populations even as many coastal communities are 

experiencing loss of access and concomitant socioeconomic consequences. Only one of these 

previous programs, CDQs, has treated coastal communities as central features in the overall design. 

King Cove and Sand Point were not included in that program because of their population size and 

location on the Pacific side of the Alaska Peninsula. A major focus of the Council in developing this 

new program is preventing similar negative effects of Crab Rationalization to some of these same 

coastal communities like King Cove, which was hit hard following that program’s implementation 

(Lowe 2009). The evolving structure of this catch share program would potentially assign harvest 

privileges based upon historical participation for groundfish harvesting. This would slow down the 

fishery as a means to reduce bycatch of Chinook salmon, halibut, and potentially other Prohibited 

Species, and would involve voluntary inshore cooperatives, voluntary catcher processor offshore 

cooperatives, consolidation limits, regionalized landing requirements, eligibility criteria, 

transferability limits, among other elements (First Council Motion 4/11/2014 on structuring GOA 

Trawl Bycatch Management).  

Currently, the groundfish fisheries have hard cap limits on bycatch/Prohibited Species Catch of 

halibut and Chinook salmon. Further reductions up to 15% in halibut PSC limits in the GOA trawl 

groundfish fisheries are being phased in between 2014 and 2016. A hard cap of 25,000 Chinook 

was established for the Western and Central GOA pollock trawl fisheries. In 2013, a hard cap of 

7,500 Chinook was added in all remaining GOA trawl fisheries. Once hard caps on both species are 

reached during the directed groundfish fisheries, those fisheries are closed. Central Gulf trawlers 

asked for new “tools” that allow them to achieve their harvests within these limits. Initially the 

Council considered only applying catch shares to the Central Gulf trawl sector in 2012 but soon it 

became clear that only rationalizing the Central Gulf fleets would have consequences for the 

Western Gulf. This could include Central Gulf fishermen fishing the open access fishery of the 

Western Gulf before returning to fish their own quota, thereby displacing WGOA fishermen in their 

own fishery. Options to limit this could include implementing sideboards, restricting the CGOA to 

historical catch limits in the WGOA, or giving harvest rights in one area if they have a history of 
fishing in both.  Effects on processors and protections for those businesses who are major 

contributors to the local economies also need to be top considerations in the Council’s plan.  

Several of Alaska’s catch share programs have triggered negative changes to Western Gulf of Alaska 

communities and fishermen, discussed below (e.g. Lowe and Knapp 2007; Lowe and Carothers 

2008; Reedy and Maschner 2014). Even the discussion and anticipation of a plan for the Gulf has 

instigated behavioral changes in these fisheries, for example a switch to pot gear away from 

                                                           
4
 Many residents of non-CDQ communities are critical of the program because “CDQ boats” fishing quota for these 

entities are guaranteed the quota, and may fish other sectors out and then still harvest their allocations. King Cove 
and Sand Point are not CDQ communities because of their locations and sizes, and so they are competitors with 
CDQ vessels and are largely critical of those operations. 
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trawling, or trawling more in order to better establish fishing history. Not all changes can be 

attributed specifically to policy change since, for example, resources change annually, fuel prices 

are variable, communities may attract different kinds of funding and investments, and many 

individuals experience personal ups and downs that affect fishing operations. Furthermore, locally 

based trawlers are fully integrated into other fisheries, and thus, a full understanding of their 

experiences requires consideration of their other operations. These are assessed qualitatively in 

this report through interviews with fishermen and other community members.  

There are key differences between the Sand Point and King Cove fleets and those of the Central Gulf. 

According to the Aleutians East Borough, about 75 percent of the Central Gulf fleet is non-resident, 

while at least half of all the participants in the Western Gulf are residents with vessels that are 

locally owned or home-ported in Western Gulf communities of Sand Point, King Cove, or False 

Pass.5 The Council and others have suggested that specific elements should be developed for the 

Western Gulf because of its unique status.  

State parallel groundfish fisheries complicate the situation. A parallel groundfish fishery occurs 

where the federal TAC can be harvested inside the 3-miles where the state allows it. Pollock, Pacific 

cod and Atka mackerel cross over the state/federal lines. It is debated as to how much of the overall 

federal TAC is harvested in the state portion of the Western Gulf, but most agree it is a significant 

portion. State-managed groundfish fisheries for Pacific cod, lingcod, sablefish, and rockfish also 

occur in these waters. 

Two locally based organizations have interests in structuring the Western Gulf plan: the Peninsula 
Fishermen’s Coalition (PFC) and the Aleutians East Borough (AEB). The PFC represents 

approximately 17 trawl vessel owners and skippers and the majority of the under 60’ LOA trawl 

vessels based in Sand Point and King Cove. In early 2013, they proposed a quota share plan that 

includes both the trawl and pot fisheries for Western Gulf pollock and Pacific cod over concerns 

that rationalizing only the trawlers would negatively affect those harvesters that use only pot gear.6 

Most of the trawlers also use pot gear, but not all pot fishermen trawl. They also proposed 

historically based allocations, PSC management within cooperatives, and separate share structures 

and regionalized landing requirements for both the under and over 60’ vessels. They also proposed 

changing the boundary from 159th to 157th to reflect actual fleet behavior between Areas 610 and 

620. A third group, the Western Gulf Pot Sector Fishermen (WGPSF), supports the PFC’s efforts to 

include the pot sector in the management plan. These organizations reflect the regional trend in 

which individuals or groups have incorporated their fishing operations and are members of larger 

political entities lobbying on their behalf. This plan was developed in coordination with United 

Catcher Boats, a nonlocal trade association that represents the over 60’ trawlers in the Western 

Gulf. They proposed two plans: the first would be a catch shares system based upon incentivized 

voluntary cooperative membership with non-members fishing open access; the second would 

allocate the over 60’ sector quota and allow LLP holders to fish a shared hard cap on halibut 

bycatch and Chinook PSC.7  

                                                           
5
 Fish News, the Aleutians East Borough newsletter. http://aebfishblog.blogspot.com/ 12/27/2014. 

6
 Letter to the Council by Beth Stewart and PFC, 1/28/2013. http://www.npfmc.org/wp-

content/PDFdocuments/catch_shares/GOAtrawl/GOATrawlProposals613/PFC.pdf. 
7
 GOA Trawl Bycatch Management Discussion paper, October 2013. http://www.npfmc.org/wp-

content/PDFdocuments/bycatch/GOATrawlDiscPaper913.pdf. 

http://aebfishblog.blogspot.com/
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AEB representatives also joined with several other Gulf of Alaska stakeholder groups such as the 

Alaska Marine Conservation Council (AMCC), Gulf of Alaska Coastal Communities Coalition 

(GOAC3), and others proposing a management plan. These groups represent interests in both the 

Western and Central Gulfs, but share a primary interest in Community Fishing Associations (CFAs). 

They want a management plan that addresses many of the community concerns and known 

problems from the implementation of other catch share programs.  The plan would ideally prevent 

consolidation, high lease rates, and reduce many of the effects of the initial allocation excluding 

future participants. Their initial proposal in June 2013 requested 100% of the quota to be allocated 

to CFAs that are based on the MSA definition of “Fishing Community.” The Central and Western 

Gulfs would have separate executive committees and quota allocations to cooperatives would be 

based upon performance standards and distributed annually. This would be an entirely new catch 

share structure with unique features and unique issues. The Council’s April 2014 motion on CFAs 

proposed an analysis of how a 10-20% non-transferable allocation to be leased to these 

cooperatives could support the Council’s overall goals for GOA Trawl Bycatch Management. CFAs 

have been tried on the Pacific Coast and in New England, and their organizational structure and 

results can potentially inform this CFA creation process. That discussion paper8 was presented in 

October 2014 and is discussed below.  

Timeline of Key Actions 
Key Council actions 
Amendment 93 was implemented in 2012 for the Western and Central GOA directed pollock trawl 

fisheries to limit bycatch/PSC of Chinook salmon. This is a hard cap amendment in which fishing 

must close when the limit of 25,000 is reached. All salmon must be retained in all trawl fisheries for 

an observer to count and take biological samples. Amendment 97, currently being implemented, 

would limit Chinook salmon bycatch/PSC in the Western and Central GOA non-pollock trawl 

fisheries to 7,500. Amendment 95 further reduces halibut PSC limits by 15 percent phasing in 

between 2014 to 2016. The complexity of these Amendments has prompted Council to consider a 

new program that would potentially replace many of these elaborate management measures.  

Nominally, coastal communities appear in all motions and statements. The Council’s 2012 Purpose 

and Needs Statement expected the new program to, “support the continued direct and indirect 

participation of the coastal communities that are dependent upon those fisheries.” Amongst its 

2012 Goals and Objectives was, “To promote community stability and minimize adverse economic 

impacts by limiting consolidation, providing employment and entry opportunities, and increasing 

the economic viability of the groundfish harvesters, processors, and support industries.” The 

Council also passed a motion in 2013 to create a data collection program that could provide a 

baseline of economic information prior to implementation of a full catch shares program. They also 

supported the development of an Alaska Fisheries Science Center social survey that was carried out 

in the spring and summer of 2014 and presented to the Council in October 2014. 

In October 2013 the Council reviewed a discussion paper outlining eight proposals from industry 

received in June. In April 2014 the Council passed a motion defining an expanded program 

structure that would use a cooperative management system, specified some community protection 

measures, and requested a discussion paper analyzing the various elements of this framework. 

They also requested a discussion paper analyzing CFAs that was prepared for the October 2014 

                                                           
8
 https://npfmc.legistar.com/View.ashx?M=F&ID=3264233&GUID=F23DDBAD-199E-4F56-8A35-22FEBA495FAA. 
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meeting. The SSC was not asked to review either of these documents but received a summary of 

them from Council staff. Staff also noted that NOAA General Counsel has deemed the processor-

harvester relationship that had previously been part of the cooperative formation discussion to be 

illegal.  

In October 2014, the Council took up the discussion paper on the proposed program framework 

and initiated an analysis of added alternatives, elements, and options. Alternative 1 is the No Action 

alternative, which would maintain the current management under the LLP system. Alternative 2 
modifies and builds on the Council’s April motion with more specificity on targeted and secondary 

species, sector allocations, cooperatives structures, transferability, the non-cooperative limited 

access option, fishing trawl quota using pot gear, and other elements. The Council is considering 

several options to mitigate community impacts such as vessel use caps, processor caps, regionalized 

delivery, and active participation by quota owners. Additional alternatives for how inshore coops 

would be formed will be forthcoming. Alternative 3 considers use of either a Community Fishing 

Association (CFA) or an Adaptive Management Plan for community protections. The use of one of 

these mechanisms would be additional to community measures included in the cooperative 

structure. These Alternatives will be discussed in detail below.  

There was a significant change in state leadership in the interim. Newly elected Governor Bill 

Walker took office in December 2014 and appointed AEB consultant Sam Cotten as the interim 

Commissioner of the Alaska Department of Fish & Game. Cotten was later confirmed by the 

legislature. At the December 2014 Council meeting in Anchorage during Staff Tasking, the GOA 

Trawl Bycatch Management preliminary analysis was delayed from April 2015 to October 2015 to 

allow the new state administration to consider a “fundamental policy change” to address GOA trawl 

bycatch.  

In July 2015, NOAA published a notice of intent to prepare an Environmental Impact Statement 

(EIS) on the new management of GOA trawl groundfish fisheries and solicited written comments 

from the public for ideas for management that may or may not include catch shares. The EIS will 

analyze “the impacts to the human environment resulting from the proposed trawl bycatch 

management program.”9 The notice describes how derby fisheries are bad and exclusive harvest 

privileges are good, so the future may be a foregone conclusion, but this process could broaden the 

scope of the issues being addressed. 

Key Actions and activities within the AEB and PFC 
The Aleutians East Borough Assembly has passed several relevant resolutions supporting the 

communities in fishery management changes (e.g. Resolution 13-1610) concurrently with these 

catch shares discussions. Although generically worded, these resolutions recognize the balance 

required to support the seafood industry and provide for their communities and fishermen. The 

AEB Natural Resources Director serving on the NPFMC Advisory Panel had consistently voted 

against creating a catch shares plan until the WGOA was excluded from an October 2012 Council 

motion requesting analysis of the catch share plan and WG fishermen testified as to how 

detrimental a catch share fishery operating next to their open access fishery could be. In December 

2012, Council member Sam Cotten introduced a motion that passed in Council’s Staff Tasking 

                                                           
9
 Federal Register Vol. 80, No. 134, Tuesday, July 14, 2015, pp. 40988-40990. 

10
 http://www.aleutianseast.org/vertical/sites/%7BEBDABE05-9D39-4ED4-98D4-

908383A7714A%7D/uploads/RES_13-16.pdf 
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process to include trawl catch share proposals in the Western Gulf. In the following meeting in 

February 2013, a NPFMC motion was passed to include the Western Gulf and set a Control Date for 

2012 for the WGOA trawl fishery to slow down behavioral changes of those anticipating the new 

plan that might create an unfair advantage. AEB personnel have continued to explore the use of 

Community Fishing Associations in order to ensure that quota remain in the hands of community 

resident fishermen.  

The Peninsula Fishermen’s Coalition has made many proposals to the Board of Fisheries and 
Council in the past several years on cod and pollock fisheries. Before the NPFMC, they have 

proposed a control date to curb “history making”; quota shares issued for vessels under and over 

60’ and skipper shares; no processor shares since there are only two in the area; voluntary 

cooperatives to manage bycatch limits, time and gear requirements, and restrict consolidation; 

protection for the pot fishing sector; and a change in the boundary line between the Western and 

Central Gulfs to move from the 159th to the 157th degree line to account for where the fleets actually 

fish. 

Before the Alaska Board of Fisheries in January 2014, a Kodiak fisherman submitted proposal 44 to 

the BOF and attempted to create a state water GHL pollock fishery in areas E, H, K, L, and M in the 

Gulf of Alaska that would set quota at 25% of the annual federal pollock quota. Areas E, H, K and L 

would receive 25% of the federal quota in combined federal areas 620, 630 and 640. Within this 

proposal, Area M was to receive 25% of the pollock quota in federal area 610. The fishery would 

open January 20 until it reached the TAC and be available only to 58’ vessels for pelagic trawl, non-

pelagic trawl, seine, and jig gear. The proposal also capped each trip at 150,000 pounds and 

required 100% observer coverage on trawl vessels. Rather than take action on this proposal, the 

Board of Fish elected to form a Workgroup made up of federal fisheries managers, ADF&G 

personnel, active pollock fishermen, and fishermen interested in developing fisheries to work on 

area specific state waters pollock management plans. Although a Kodiak proposal, proposal 44 is 

shaping options for the future of the Western Gulf as well. 

There is also a relatively new state water Pacific cod fishery in Area M from mid-Unalaska Island to 

mid-Unimak Island on the Bering Sea side (the Dutch Harbor subdistrict). The goal is to provide 

more opportunities for local fishermen and potentially expand the guideline harvest level and area 

in the near future. This means that Sand Point and King Cove boats are traveling long distances to 

fish, but are nonetheless pleased with the opportunity.  

In May 2014, Beth Stewart of the Peninsula Fishermen’s Coalition organized a Council outreach 

meeting in Sand Point in order for the Western Gulf fishermen to express their unique situation in 

the GOA trawl fisheries and Council members to discuss features and challenges of the upcoming 

proposal.  

On May 21, 2014, then AEB consultant Sam Cotten testified at the Joint BOF/NPFMC meeting during 

which he laid out a few key community concerns: consolidation and features of cooperatives. 

Consolidation on fishing on fewer boats and options for leasing quota would remove many people 

from fishing and potentially disassociate quota owners from the fishery and communities. A feature 

of cooperatives that caused concern was whether or not fishermen must enter into an arrangement 

with a processor for a set period of a few years, and then can potentially make other arrangements 

after that time. If processors exercised penalties for the exiting cooperative, then it could look like 



 Western Gulf Trawl Bycatch Management Social Impact Assessment 17 
 

the processors have Processor Quota Shares (PQS).11 Cotten emphasized that King Cove and Sand 

Point are very different from Dutch Harbor and Kodiak in size, scale, and vulnerability to 

management changes. He also emphasized complex state water issues in which more pollock is 

harvested inside state waters in the WGOA than in the CGOA.  

The Council asked for industry to work out voluntary measures to avoid bycatch in June 2014. The 

Area 620 Central Gulf trawlers and the Area 610 pollock trawl and Pacific cod trawl fishermen 

responded: before the Pollock C Season in August 2014, community trawlers participated in a Gulf-
wide teleconference setting up a voluntary quasi catch share plan equally dividing quota and 

available PSC between vessels intending to fish. The Central Gulf created a voluntary cooperative of 

about 40 vessels that fished the 2014 C season. The Western Gulf created a voluntary cooperative of 

about 20 vessels as well. These were initiated by local people and they reached a consensus on how 

to avoid salmon bycatch for the C Season. The in-season manager from Dutch Harbor helped to 

manage the cooperatives. The hard cap on Chinook salmon had left 6,300 Chinook PSC available for 

the pollock C & D seasons. The Western Gulf coordinated together and were advised to take half the 

chinook left (3,150 fish) and divide by the number of vessels fishing (20) to equal approximately 

150 PSC chinook per vessel. They also took the 15,000 metric tons of pollock for the quarter and 

divided by the 20 vessels to equal 750 tons of pollock each. The Western Gulf fishermen also 

worked on a voluntary system to delay the start date of the cod fishery in past January 20th into 

February 2015 until the cod numbers are built up in order to better avoid catching halibut bycatch 

as well as smaller cod.  

A BOF Pollock Workgroup met in October 2014 and addressed some of the legal and management 

issues of the state water fisheries, including potentially prohibiting non-pelagic trawling in all state 

waters (currently two sections of Area M are open to the non-pelagic trawl). There are also 

management issues should any pollock by non-federally licensed vessels occur in state waters 

(although this has not occurred to date). The workgroup reviewed the status of the voluntary 

cooperatives, salmon bycatch performance, stock of origin of chinook, federal/parallel fishery 

issues, a proposed state GHL pollock fishery, new pollock gear types, among many topics.  

At the October 2014 NPFMC meeting, Peninsula Fishermen’s Coalition representatives reiterated a 

united front that they need to be included in any comprehensive plan of GOA groundfish, but that 

their fleet is unique from the larger vessels. They requested skipper shares for the WGOA CVs 

(only) as a path for new entrants (these skippers are in the fishery but see this as a path to vessel 

ownership). These shares would be part of the allocation to a cooperative with owner-on-board 

requirements. They also requested that an Adaptive Management Plan (AMP) for WGOA rockfish 

and flatfish be included since the inshore sector currently has no market or processing capacity for 

these species. They requested a percentage of the quota pool be reallocated from the CP sector only 

if a cooperative and a processor have notified the NPFMC a year in advance of its proven capacity. 

Otherwise that quota would stay with the CP sector. The PFC also reiterated that they are “strongly 

opposed” to CFAs because of additional costs, quota taken off the top, an added layer of 

bureaucracy, and the CFA proposals pledging unrealistic “entry level” opportunities. 

In October 2014, Area 620 (Kodiak) representatives requested and were granted an area 

reapportionment of pollock quota under-harvested from the 610 C season to 620/630 D season 

                                                           
11

 The relationship was not allowed once analyzed by NOAA General Council later on. 
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because the 610 fishermen have had a harder time reaching their seasonal allocations even though 

most of their catch is in the C season. 

A strong concern of many fishermen about the Council’s October 2014 motion is that it appeared to 

not be primarily aimed at bycatch reduction but more at fishing allocations. CFAs were analyzed by 

Council staff for that meeting in a discussion paper and coastal community protections will be 

included in this program to satisfy National Standard 8 but the October motion did not specifically 

recommend CFAs. There was also concern about species other than cod and pollock included in the 
allocations because that would likely not reduce bycatch and further allocations would prevent 

future entry into those fisheries.   

At the April 2015 NPFMC meeting, Beth Stewart testified on behalf of the PFC to try to change the 

season opening date for Pacific cod in Area 610 for trawl and pot gear to February 14 from its 

current January 20 in order to allow cod to build up to sufficient fishable numbers. She also 

suggested changing the Area 610 Pacific cod pot fishing date to match the trawl start date so that 

the smaller pot-only boats could compete more effectively against the trawl/pot vessels. The AP put 

forth a motion to initiate a discussion paper on the effects of changing the start date of the Pacific 

cod season, but it failed.  

Preliminary analysis on the GOA Trawl Bycatch Management plan is now on the October 2015 

Council agenda with ‘action as necessary’ in December 2015. 

In the meantime, on May 3, 2015, the flatfish and Pacific cod fisheries were closed in the GOA for 

the year when fishermen hit the chinook cap. Non-pollock, non-Rockfish Program trawl catcher 

vessels of the Central and Western Gulf were prohibited from fishing through December 2015. 

Kodiak lobbyists requested an emergency reallocation of PSC for the fall at the June 2015 Council 

meeting. The Council requested emergency action to allocate an additional 1,600 chinook to the PSC 

limits established for GOA CVs for the remainder of 2015. They also requested an analysis of 

allowing reallocations of PSC between rockfish, pollock, and non-pollock sectors.  

Many in the Western Gulf are concerned that the closure was based upon extrapolations of poorly 

sampled data to the rest of the fleet. For vessels in the partial coverage category, sampling relies on 

industry reports and PSC and discard rates from observed trips for both pollock and non-pollock 

trawl vessels, and then they estimate PSC rates for unobserved vessels. These indirect 

methodologies, and the WGOA fishermen’s concerns, highlight the need to improve observer 

coverage on these vessels. These fishermen support this change if the plans include electronic 

monitoring (EM). At the June 2015 meeting, the Council voted to advance a pre-implementation 

design for EM that could be integrated into the small boat fleets and subsidized with observer fees. 

They are also moving the issue of observer coverage on vessels delivering to tenders up the priority 
list. Improving coverage could protect these vessels whose owners and skippers feel are unfairly 

represented by the activities of other vessels. 
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FIGURE 1 MAP OF THE STUDY VILLAGES 

Project and Scope 
This project is an ethnographic social impact assessment of the two participating Western Gulf 

communities of King Cove and Sand Point to investigate how these communities may be affected by 

policy change.12 The project asked, what is the current social structure and relationship to fisheries 

and how will these be altered by a catch share plan? 

The project investigated the recent fishing history of King Cove and Sand Point13 (Figure 1) and the 
changing historical nature-society relationships of these communities, and documents historical 
relationships to cod and pollock fishing. It profiles the political ecology of the communities by 
describing connections between local people, places and resources. As part of this goal, this project 
quantifies subsistence uses to the extent practicable including harvester characteristics, quantity, 
methods and locations for salmon, marine and freshwater fish, birds and eggs, sea mammals and 
plants in each village, involving a comprehensive appreciation of individual, local and regional 
dynamics. It investigates experiences of men and women as stakeholders, crew and captains in the 
fisheries in which local people participate. This information contextualizes the trawl fishery’s 
development and relative role within the broader communities. It is often assumed that change 
takes place once a policy is implemented but measureable social impacts often takes place in the 
planning stages of policy development as people anticipate the effects on their work and lives and 

                                                           
12

 False Pass is included in many discussions as there are Area 610 pot vessel fishermen residing there. 
13

 The same fishing history, ancestry, and current ecological relationship to the fish and waters also apply to False 
Pass.  
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try to position themselves to advantage or mitigate personal damages. This project assesses those 
changes, for example, shifts away from trawl gear, crew hire changes, or interest group formation. 
State and federal participation in the trawl and fixed gear sectors are significant pieces of the local 
economies and society. Social networks, or the structures of social relationships, are documented 
and analyzed for how skippers, crews, and others interact and are supported by these operations. 
These social networks are then used to model the potential effects of consolidation and other effects 
should the policy result in the loss of trawl operations, crew jobs, and support businesses.  

A challenge of this type of work is that it demands prediction of future events based upon complex 

historical, current and future social processes. Experience with Pacific and North Atlantic CFAs 

could be valuable comparative cases. Broader indexes of community viability (for example, 

population growth/loss; school enrollments; permit retention; permit transfers, purchases and 

losses over time) are included and analyzed for their utility. Patterns of movement of people (e.g. 

Huskey et al. 2004; Lowe 2010) responding to fisheries policies is assessed qualitatively.  

The project considers the financial role of the trawl sector (and to a lesser degree the pot sector) to 

the AEB and communities (landing taxes, school support, harbor fees, et cetera) and analyzes data 

from the borough and municipalities. Community effects of the loss of vessel earnings and jobs are 

modeled. 

State waters issues confound this process significantly and are taken into consideration as the State 

indicates how it would like to extend jurisdiction over pollock and cod. 

In a previous study on Kodiak, entry level opportunities were identified as critical to minimizing 

negative impacts of privatization (Carothers, in press). Trawl fisheries are expensive operations, 

and generally not considered to be entry level fisheries for new participants. Still, these 

communities express generational attachments to cod and pollock trawling and desires for future 

opportunities at both crew and captain levels.  

The opinions and interests surrounding community quota allocations and cooperatives under 

consideration were discussed with community members for how they may address Council 

objectives for potentially preventing quota from leaving the communities. 

The MSA includes standards for the fair and equitable distribution of initial allocations that include: 

a) Current and historical harvests; b) Employment in the harvesting and processing sectors; c) 

Investments in and dependence upon the fishery; d) The current and historical participation of 

fishing communities; e) Cultural and social framework of the fishery; f) Help, where appropriate, 

with entry-level opportunities; g) Prevent excessive share holdings. This report provides 

information that addresses many of these elements and could contribute to how allocations are 

made.  

Other ongoing related projects  
The Council requested the development of a fast track Economic Data Report (EDR) aimed at 

collecting data from the groundfish trawl fisheries before and after implementation of this 

upcoming bycatch management plan. The GOA Trawl Economic Data Report Program moved 

forward and collects baseline economic data on harvesters, crew, processors and communities. The 

SSC noted at that time that the EDR had a number of flaws and that research on community impacts 

was completely absent despite being identified in the Council’s Purpose and Needs statement. The 

Alaska Science Fisheries Center (AFSC) (Himes-Cornell and Kasperski draft 2014)  voluntarily 
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implemented a GOA Groundfish Trawl Bycatch Management voluntary social survey in 2014 that 

was developed in anticipation of the (at the time) undeveloped upcoming management plan to 

reduce bycatch. Their project addressed the social effects and provides a baseline before a GOA 

catch share plan is created and implemented. The study surveyed nine different sectors including 

vessel owners and operators, crewmembers, processing sector members, business owners, and 

industry representatives across seven geographic regions including Sand Point and King Cove. The 

survey casted a wide net to broadly capture a complex group of participants in their various states 

of participation, engagement in other fisheries and jobs, and fishery interconnections. In their draft 

report in October 2014, smaller communities were lumped into “other Alaskan communities” to 

“maintain confidentiality” because they each have a single processing plant, but that lumping was 

repeated in places that have nothing to do with the processing plants. The SSC suggested that the 

researchers try to obtain confidentiality waivers to report their findings in these smaller places, 

particularly in the Western Gulf, but also to disaggregate these data so that communities most likely 

to be affected are not buried in the results. The SSC also suggested mapping the findings over 

existing management areas of these fisheries, which are unlikely to change, rather than the current 

geographic divisions in order to make them more useful to informing management issues. The 

fisheries are also dominated by hired skippers; the presentation lumps skippers and crewmen 

together when each will likely have different experiences and interests within these fisheries; their 

results should be separated out and made visible. 

Respondents (and non-respondents) to that survey in Sand Point and King Cove described the 

difficulties and concerns they had with many of the questions during fieldwork for the present 

study. While most respondents recognized the value of the study, several skippers reported not 

wanting their crew to answer the questions because they were not sure the crew knew how to 

answer them correctly or they were concerned that the questions would be upsetting, for example, 

questions about stacking quota that could put them out of a job. In a few cases, skippers advised 

their crew not to respond to the survey, concerned that the questions needed interpreting. They 

were also concerned that the survey may not adequately capture their dependency on groundfish, 

and definitely did not capture historical aspects of their operations. It is tough to capture so many 

different elements and cover so much ground, and the present study recognizes the value of this 

survey and encourages the continued development and implementation of similar studies. Even 

though social surveys of this sort are difficult and provide controversial results, they are a critical 

part of understanding the human environment. 

An NSF funded Kodiak Fishing Community study was recently conducted that involved a survey of 

the Kodiak fishing community. A diverse set of respondents in different roles, gear groups, and 
fisheries, were asked to assess their experiences with fisheries privatization. Preliminary results 

from that project inform the effects of catch shares for the entire Gulf region (Carothers, 

https://sites.google.com/a/alaska.edu/kodiak-fishermen-survey/home). They are still gathering 

survey data but preliminarily report  that 77% of those surveyed experience or observe negative 

effects of IFQs for the community of Kodiak, including absentee ownership, reduced crew shares, a 

weaker local economy, a socially and economically more divided community, “graying” of the fleet, 

and a loss of fishing town identity. They also report job satisfaction, their love of fishing, and their 

love of the community.  

https://sites.google.com/a/alaska.edu/kodiak-fishermen-survey/home
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Previous projects relevant to this study 
In 2007, Lowe and Knapp released a socioeconomic study conducted for the Aleutians East Borough 

examining the economic and social impacts of the first two years of crab rationalization on King 

Cove, Akutan, and False Pass. Primary conclusions were that dramatic consolidation in the Bering 

Sea crab fleet had negatively impacted King Cove through crew job loss, cuts to support businesses 

and harbor fees, overall trends of reduced fishing participation, and concerns about future 

generations, with similar but less direct impacts to Akutan and False Pass. This study provides 

useful information demonstrating the effects of a fundamental change in how crab fishing occurs. 

There is some hedging language, for example, “Not all of the economic and social changes in the 

study communities since crab rationalization have been caused by rationalization, nor will all 

future changes be due to crab rationalization” (Lowe and Knapp 2007:4). Unfortunately, this is the 

type of statement that gets quoted the most by proponents of Crab Rationalization and within the 

Council process more generally. Obviously, not all change in this fishery can and will be attributed 

to catch shares. There are several other variables operating on these fishermen already—resource 

fluctuations, markets, fuel prices, processor issues, personal issues, crew issues, weather, 

equipment failures, other fisheries, and infrastructure. 

Downs (2004, 2011) also studied the effects of Crab Rationalization on crab dependent 

communities including King Cove and Sand Point pre- and post-rationalization. He described 

consolidation of vessel ownership and distribution, changes in shareholders from the initial 

allocation, value to vessels, among many elements. Here again, the section referenced the most is 

this conclusion: since vessels stay in the area longer than they did previously, even though there are 

fewer of them, the benefits to King Cove did not change or increased. Residents of King Cove cannot 

understand how that conclusion was reached, since, for example, community leaders stated that 15-

20 local crew jobs were lost and the fleet reduction meant fewer vessels mooring in their large 

harbor, paying fees, and spending money in the community.   

Reedy and Maschner conducted a subsistence study of the North Aleutian Basin for the former U.S. 

Department of Interior’s Minerals Management Service (MMS) beginning in 2008 (Reedy-Maschner 

and Maschner 2012; Reedy and Maschner 2014).14 The North Aleutian Basin area of Bristol Bay was 

under consideration for offshore leasing for oil and gas development under the G.W. Bush 

administration. As part of the Environmental Impact Assessment, Reedy and Maschner were 

contracted to provide a comprehensive baseline subsistence study of four villages most proximate 

to the proposed development site: Port Heiden, Nelson Lagoon, False Pass, and Akutan. Household 

survey data were collected for 92% of all households in these four communities. These surveys 

asked about quantity of all species harvested, quantity and quality of wild foods shared between 

individuals and households, household income and expenses, equipment and other assets, spatial 

data for harvests and other community use areas, and concerns or opportunities about 

development. One result of that study was that Bering Sea crab rationalization has had profound 

effects on subsistence harvesting of crab in these communities. The majority of crab entering 

households before rationalization came from local crewmen working on crab vessels, from gifts 

from crab captains, and from local subsistence pots using local commercial salmon fishing vessels. 

After rationalization, the majority of crab entering households were purchased from processors 
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 The MMS went through a restructuring and became BOEMRE, the Bureau of Ocean Energy Management, 
Regulate and Enforcement, and then finally BOEM, the Bureau of Ocean Energy Management, during the 
course of the project. 
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such as Trident Seafoods and Peter Pan Seafoods. As part of their annual subsistence accumulation 

(“homepack” is the local term), village residents buy between one and two 40 pound boxes of crab 

for their freezers at $600-800 each. The reasons are that fewer vessels are fishing, fewer crewmen 

are hired from the villages, fewer vessels deliver crab to processors, and far fewer give crab away 

(an illegal practice now). The processor has become the primary source for a high status, high value 

subsistence food item. Reedy is conducting a similar subsistence study in Unalaska, Nikolski, Atka 

and Adak, (all communities surveyed as of March 2015 for the USFWS Office of Subsistence 

Managment) and has found preliminarily that the primary source of crab entering households is 

through purchases from processors (Reedy draft 2015). Crab rationalization restructured this way 

of life and has had many unintended consequences. 

 

Methods and Data Analysis 
A literature review was conducted in order to describe the historical relationship of the 

communities to cod and pollock fisheries. This included collecting historical census data showing 

ancestors’ roles in the local economy, historical documents related to groundfish fishing, and 

interviews with regional fishermen over the past 15 years. Existing state and federal data sources 

are used to characterize participation, permit transfers, and situate these data within other 

fisheries in these communities.  

The project used semi-structured interviews that asked individuals about their current fishing 

roles, desired roles, historical relationship to fishing and the region, current level of dependency on 

the trawl fleet, other dependencies, effects of previous programs, social networks, and desires for 

how rationalization could move forward. The primary goal has been to understand the relationship 

between the current fishery system and community wellbeing, and how the anticipated changes 

might affect these communities. Interviews began with the current trawl fishermen, crewmen, and 

vessel owners and identified relationships and networks of dependency between them, and then 

moved on to their families, pot vessel fishermen, politicians, and interested parties. Interview data 

was then used to describe the key dimensions of how people gain their livelihoods from the waters 

of the region and the related social economy and cultural matrices. The majority of individuals in 

the Western Gulf fishery are indigenous Aleut/Unangax, and the majority of quotes and comments 

presented in this report, come from Aleut fishermen. These data are also used to generally describe 

community organizations, social groupings, local leadership, family structures, subsistence 
resource allocations, socialization, and education related to fisheries for each community. 

 Estimated 
Population 

Adults > 18 
years 

Estimated # of 
Households 

Estimated 
# of active  

Groundfish 
LLP 

holders 

Sand Point 976 812 246 21 
King Cove 938 787 181 15 
     
Total 1914 1599 427 36 

Table 1. Population, number of households, and number of active LLP holders for the two study 
communities, 2014. (Sources: live.laborstats.alaska.gov/cen/redistr.cfm and 

alaskafisheries.noaa.gov). 
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The next phase was to analyze interview data, analyze social networks, and use qualitative data to 

guide interpretation. Social network analysis is an emerging research tool that allows for the 

documentation of relationships, exchange systems, and social linkages, with subsequent analyses 

(Borgatti, Everett, and Freeman 2002; Hanneman and Riddle 2005). This tool has recently been 

used on subsistence data from Alaska Native communities (Magdanz, Utermohle and Wolfe 2002; 

Magdanz, Walker and Paciorek 2004; Reedy-Maschner and Maschner 2012) and was used in the 

2014 AFSC social survey to understand linkages and dependencies between operations and support 

businesses (Himes-Cornell and Kasperski draft 2014).  

There are several fisheries projects using social indicators (on the east coast e.g., see 

http://www.st.nmfs.noaa.gov/humandimensions/social-indicators/index) or vulnerability indices 

(e.g. Himes-Cornell and Kasperski 2015) as a shorthand to understanding how regulatory or 

climatic changes may affect communities and potential ways to mitigate those changes. These 

projects draw from large datasets available online with the occasional brief site visit, and are 

typically focused on quantitative measures of direct involvement in fisheries. As Lyons (2015) 

recently showed using her more comprehensive vulnerability framework to analyze St. Paul and St. 

George, a community will score low in vulnerability studies when they have lost everything and 

communities like Anchorage and Juneau will appear as more vulnerable than a small coastal village 

because of their current level of involvement in fisheries. By these measures, “Rock bottom is a very 

sustainable place to be” (Lyons, pers. comm.). The concern is that ethnography becomes “a 

handmaiden for statistics” and “subordinated to the principal investigator’s primary goal of 

collecting statistical data” (Bourgois 1999:2156), but this project references some standard 

quantitative measures of sustainability and community viability and combines these with broader 

historical and contemporary themes that contextualize the numbers. 

Using literature and similar case studies, a projected set of informed predictions using the 

Community Fishing Associations (CFA) proposal, the Peninsula Fishermen’s Coalition’s proposals, 

and other proposals being considered is made to assess scenarios for their likely impacts to the 

Western Gulf communities. Interview data and social networks are used to model the effects of 

consolidation of harvesters on the communities. 

Objectives 
 Document the recent history of the trawl fisheries in King Cove and Sand Point, including 

local and non-local participation, entry and exit patterns, entry opportunities, and situate 

these fisheries within the broader fishing engagements of these communities. 

 Document the historical relationship to cod and pollock fisheries. 

 Describe the key dimensions of how people gain their livelihoods from the waters of the 

region and the related social economy and cultural matrices. 

 Generally describe community organizations, social groupings, local leadership, family 

structures, subsistence resource allocations, socialization and education related to fisheries 

for each community. 

 Using literature and similar case studies, project a set of informed predictions, drawing 
upon the CFA proposal, PFC’s proposals, and other proposals being considered to assess 

scenarios for their likely impacts to the Western Gulf communities. 

 Use social networks to model the effects of consolidation of harvesters and other impacts on 
the communities.  

http://www.st.nmfs.noaa.gov/humandimensions/social-indicators/index
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2. Village Profiles and Historical Relationship to Groundfish 
Profiling in Social Impact Assessments consist of descriptions of existing circumstances of people 
and communities most affected by the proposed plan and projects impacts on them regarding costs 
and benefits. Each community has a distinctive history and a unique modern profile.  
 
Sand Point is a city of 976 residents 
located on Popof Island in the 
Shumagin Islands and is only 
accessible by boat or airplane. It is a 
commercial fishing first class 
incorporated city (since 1966) with 
Trident Seafoods as its main processor, 
a support facility owned by Peter Pan 
Seafoods, and a boat harbor. In 
addition to the City of Sand Point 
mayoral form of management, the 
community is governed by three Aleut 
tribal councils: Qagun Tayagungin 
Tribe, Pauloff Harbor Tribe (from 
Sanak Island), and Unga Tribe (from 
Unga Island). The village was founded 
in 1898 as a cod fishing station and 
populated by people from nearby 
communities on Sanak Island, Unga 
Island (Figure 2)and other Shumagin 
Islands, and the Alaska Peninsula. It is now primarily supported by salmon fishing and groundfish 
fisheries, and 122 residents hold commercial fishing permits. Trident Seafoods located in Sand 
Point processes pollock, Pacific cod, other groundfish, halibut, GOA crab, and salmon. Most 
residents are active subsistence hunters, fishermen and gatherers. The community has direct daily 
(weather permitting) flight service to Anchorage on Peninsula Airways. It offers several marine 
support businesses such as storage, moorage, boat watchers, gear supply, fuel, and diving/welding. 
The community has two grocery stores, one bar, three restaurants, four hotels, and taxi services.  
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FIGURE 2 VIEW OF BOATS LINED UP AROUND CODFISH STATION AT UNGA, ALASKA. PHOTO TAKEN DURING A NATIONAL 

GEOGRAPHIC SOCIETY EXPEDITION ON THE WAY TO KATMAI AREA. 1918. NATIONAL GEOGRAPHIC SOCIETY KATMAI 

EXPEDITIONS PHOTOGRAPHS, ARCHIVES AND SPECIAL COLLECTIONS, CONSORTIUM LIBRARY, UNIVERSITY OF ALASKA, 
ANCHORAGE. 

King Cove is located on the Pacific side of the Alaska Peninsula between a lagoon and a bay, 625 air 
miles from Anchorage. It was founded in 1911 around a Pacific American Fisheries cannery and 
attracted Scandinavian and Aleut fishermen from villages around the region. It is an incorporated 
first class city with 938 residents 
(Census 2010) and is managed by a 
city council, mayor, and a city 
administrator. The village is 
dependent upon the commercial 
salmon and groundfish fisheries 
and has one processor and two 
boat harbors. Peter Pan Seafoods 
processes salmon, cod, pollock, 
halibut, and crab primarily. The 
processor brings in hundreds of 
workers (up to 500) during peak 
fishing seasons and only a few local 
people. 36% of the villagers are 
“Asian or Pacific Islanders” which 
reflect the seafood processing 
workers who primarily live in 
group quarters that are largely 
separate from the village. Workers 
in Peter Pan Seafoods patron local 
businesses but generally live 
separately from the resident population. King Cove is home to the Agdaagux Tribe (the King Cove 
tribe) and the Belkofski Tribe (former residents and descendants from the now abandoned 
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Belkofski village). The majority of residents are active subsistence hunters, gatherers, and 
fishermen for all major species available, from cod to clams to caribou to geese. Like Sand Point, it is 
only accessible by boat or by airplane. King Cove has several marine support businesses in pot 
hauling, pot storage, moorage, boat watchers, and diving/welding. The community has two grocery 
stores, two bars, one restaurant, one hotel, and two taxi services. Peter Pan Seafoods processes 
salmon, crab, halibut, pollock, Pacific cod, and other groundfish. The plant offers fuel services for 
vessels and the community, and maintains a company store and gear supply store. 
 
False Pass is located on the eastern end of Unimak Island and was established around a P.E. Harris 

cannery in 1917 with people from Morzhovoi, Ikatan, and Sanak Island. The cannery, then operated 

by Peter Pan Seafoods, burned in 1981, but the facility continued to be a supply base. In 2003, Peter 

Pan Seafoods announced closure of its facility altogether. In 2000, Bering Pacific Seafoods opened 

as a local cooperative cannery and processes salmon. Peter Pan Seafoods also sends tenders to the 

area to collect fish from vessels. False Pass is a CDQ (Community Development Quota) community 

member of APICDA (Aleutian Pribilof Islands Community Development Association). False Pass has 

a population of 35 (66 percent Aleut) (Census 2010) with six fishermen holding nine commercial 

salmon fishing permits fishing, with additional permit holdings in halibut, herring, sablefish, and 

other groundfish fisheries. 

All study communities grew up around processing plants as other area communities dwindled in 
population (Figures 3 and 4). King Cove and Sand Point have steadily increased over the past 80 
years. False Pass’s population has been low but stable over time. 
 

 

FIGURE 3 VILLAGE POPULATION TRENDS FOR ALEUTIANS EAST BOROUGH COMMUNITIES FOR THE PAST FOUR DECADES 

(SOURCE: CENSUS.GOV). THE LAST FAMILY TO LEAVE UNGA LEFT IN 1969 SO IT DOES NOT APPEAR ON THIS LIST EVEN 

THOUGH MANY SAND POINT RESIDENTS GREW UP THERE (SWAMC.ORG). SQUAW HARBOR, BELKOFSKI, AND PAULOFF 

HARBOR ARE ABANDONED. 
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FIGURE 4 POPULATIONS IN FALSE PASS, KING COVE, AND SAND POINT, 1940-2010.  

The majority of subsistence harvests in these communities occur in the context of commercial 
fishing (Reedy-Maschner 2010). Salmon are both removed from commercial catches for home use 
and harvested directly using a variety of methods such as rod-and-reel and beach seine. A great 
deal of other harvesting occurs while crews are in between fishing openers.  

Federal subsistence regulations allow rural residents of the Alaska Peninsula area to take any fish 
species except salmon, rainbow/steelhead, or char year round with no permit or limit; this 
translates into meager or no data for these harvests. For salmon, Alaska Peninsula area residents 
(including the Shumagin Islands) can harvest 250 total year round with a required permit. There 
are some time limits before and after state commercial salmon fishing openings. Salmon fishing is 
closed in three areas: Russell Creek, Nurse Lagoon and within 500 yards of the mouth, and Trout 
Creek and within 500 yards outside the mouth. Permits are also required for trout and char and 
limits may be specified on the permit. Quantifiable data on use in these communities has been 
sporadically gathered. Ethnographic summaries indicate occasional year round sea mammal 
hunting; summer fishing for salmon and other fish; spring/fall bird and egg harvesting; caribou 
hunting when legal; and a wide variety of marine invertebrates and plants in use (Black et al. 1999; 
Jones 1976; Reedy-Maschner 2010). Figure 5 shows relative harvest abundance data in pounds by 
species category for the study communities for representative years. 
 
Data from the Alaska Department of Fish & Game provide periodic subsistence harvest numbers for 
all five species of salmon for each community (Figures 5 and 6). These are underestimates because 
not every household requests or returns completed permits. Salmon are a major subsistence 
resource for all communities and are harvested from June to September (Figure 7). The contrasting 
abundances of harvest between villages are a function of community size and reporting.  
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FIGURE 5  AVERAGE SUBSISTENCE LBS. HARVESTED BY SPECIES CATEGORY AND COMMUNITY FROM THE MOST RECENT 

TIME COMPREHENSIVE SURVEYS WERE CONDUCTED, 1992 (SOURCE: ADF&G CSIS). 

 

 

FIGURE 6 FALSE PASS HARVESTS BY LBS. USABLE WEIGHT BETWEEN THE 1988 SUBSISTENCE DIVISION SURVEY AND A 

MORE RECENT SURVEY (REEDY-MASCHNER AND MASCHNER 2012). 

 

0

10000

20000

30000

40000

50000

60000

70000

80000

90000

Lb
s 

H
ar

ve
st

e
d

 

King Cove (1992)

Sand Point (1992)



 Western Gulf Trawl Bycatch Management Social Impact Assessment 30 
 

 
FIGURE 7 SALMON SUBSISTENCE HARVEST DATA (NUMBERS OF FISH) BY COMMUNITY IRREGULARLY REPORTED BETWEEN 

1985 AND 2012. (SOURCE: ANNUAL SALMON MANAGEMENT REPORTS, ADF&G; WILBURN AND NICHOLS 2013). 

Each community has a clear relationship to the waters and resources of the region, but is unique in 
those engagements. Previous research in the eastern Aleutian region has shown that local 
indigenous peoples participated in the development of these industries alongside codfish saltery 
and salmon cannery companies, and the current connection to commercial fisheries is an extension 
of historical processes (Reedy-Maschner 2010). Over time, however, the local participation of 
fishermen from these communities has weakened in the state fisheries and is dominated in the 
federal fisheries by transients and non-indigenous peoples. Aleut and community based 
involvement represent a shrinking portion of the industry.  
 
The two study communities lie within Region 3 (Kodiak-Aleutians Region) of the Federal 
Subsistence regions in Alaska. The Alaska National Interest Lands Conservation Act (ANILCA) 
allows for local rural residents to engage in subsistence activities in designated wilderness. The 
federally qualified subsistence users of these communities hunt waterfowl within the Izembek, 
Alaska Peninsula, and Alaska Maritime NWRs, as well as gather eggs and pick berries. Sand Point, 
King Cove and Cold Bay residents also hunt, trap, and fish within state game unit 9D, which includes 
drainage areas from Port Moller to the end of the Alaska Peninsula and the Shumagin Islands. 
Portions of 9D overlap with federal lands and waters and have overlapping regulations. Caribou 
hunting has been closed since 2008 except for a limited federal subsistence hunt in 2012. Village 
corporation lands are managed for use by their shareholders, which may involve the sale of permits 
or other use fees. Non-shareholders require special permission, but there is no enforcement of non-
shareholder use of these lands and guides and others without permission may enter these lands to 
fish (USFWS 2012: 3-308).  
 
Subsistence is vital to these two study communities and has its own local and regional traditions 
that are based on family history, local knowledge, cooperative activities, and supported through 
wage earning and commercial fishing (Reedy-Maschner 2010). Emphasis is placed on fish, caribou, 
shellfish, and waterfowl, and follows a seasonal cycle. Comprehensive baseline studies of the area 
are quite old (Braund et al, 1986; Fall et al. 1993a; Fall et al. 1993b) and there have been numerous 
changes to these communities since these studies were completed. In 1992, approximately 256 
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pounds of wild food was harvested per person in King Cove, and 255 pounds per person in Sand 
Point (Fall et al. 1993a; Fall et al. 1993b).  
 
These communities have a wide variety of sea and land resources available, but several key species 
have been closed to harvesting off and on in recent years, especially caribou. Furthermore, in King 
Cove, False Pass, and Sand Point, a strong relationship between commercial fishing access and 
subsistence access exists in which subsistence salmon are removed from commercial catches, but 
numerous other species are also harvested within the context of commercial fishing. At the recent 
Area M Finfish Board of Fisheries meeting in February 2013, the June salmon fishery was restricted 
by 64 additional hours in an attempt to allow more chum salmon to pass to western Alaskan rivers. 
This restriction, and other regulations, could have a strong impact on subsistence access. Changes 
in subsistence harvests may also be responses to climate change; recent papers show that oceanic 
marine surface temperature changes affect changing primary productivity which affects 
subsistence harvests (Maschner et al. 2013; Trites et al. 2007). Climate can certainly add an 
additional stress to an already dynamic environment (e.g. Crate and Nuttall 2009; Moerlein and 
Carothers 2012). Other studies of climate change in the Bering Sea emphasizing ecosystem 
approaches indicate that warm and cold periods will affect fish populations and other species 
relying on the pelagic zone (e.g. Hunt et al. 2002). According to a data clearinghouse called “Tribes 
and Climate Change” maintained by Northern Arizona University,15 observed changes in the Alaska 
Peninsula include new species in the area (sea turtles and tuna, e.g.), oscillating abundances in cod 
near King Cove, Sand Point, and False Pass, increased rainfall and warmer winters correlated with 
fewer salmon, and declining numbers in many shellfish species. While there are no previous climate 
change studies involving humans to compare to, local residents report short-term shifts.  
 

History of area cod fishing  
American ownership of the Aleutian Islands, after purchasing the state in 1867, was accompanied 
by control and commercialization of many fish resources. Some Aleut communities consider this 
the significant break in their access and loss of control over their traditional food base (Corbett and 
Swibold 2000). Other village based informants from communities further out the Aleutian Chain 
also describe a contentious relationship with the commercial industry and see their shift away from 
“a subsistence lifestyle” to be damaging. In the Eastern Aleutian communities including Sand Point, 
King Cove and False Pass, however, residents saw these developments as opportunity and worked 
to position themselves as commercial fishermen supplying the canneries and as processing 
personnel.  
 
In the 1870s, commercial cod fisheries began in the eastern Aleutian region in which schooners 
transporting dories and primarily Scandinavian fishermen from California to Washington arrived 
for the cod seasons (Shields 2001) (Figure 8). Men fished using handlines, and dried and salted cod 
for shipping to market. Shore stations for the salted cod market were built beginning in the 1880s. 
Fishermen began moving into the communities, marrying local Aleut women, and fishing cod for a 
living (Figure 9).  
 

                                                           
15

 http://www7.nau.edu/itep/main/tcc/ 
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FIGURE 8 AN UNGA COD FISHERMAN IN HIS DORY WITH A LOAD OF FISH COMING INTO UNGA, 1918. NATIONAL 

GEOGRAPHIC SOCIETY KATMAI EXPEDITIONS PHOTOGRAPHS. ARCHIVES AND SPECIAL COLLECTIONS, CONSORTIUM 

LIBRARY, UNIVERSITY OF ALASKA ANCHORAGE. 

 
After 1915, fish began to disappear from the region and by 1930, there were not sufficient to 
support the fishery. Shore stations began to close, but cod continued to be sporadically fished from 
offshore vessels in the Bering Sea (Shields 2001). The majority of fishermen of King Cove and Sand 
Point today are descendants of these cod fishermen and draw on their Scandinavian cod fishing 
ancestors and heritage when describing their life histories. Elders often describe how they missed 
eating cod and fishing for cod, since the cod were gone from most of this region for most of their 
youth (Maschner et al. 2008; Maschner et al. 2013; Reedy and Maschner 2014). Their families had 
to relocate from these cod stations to new communities forming around salmon canneries.  
 
After the cod essentially “disappeared” in the late 1930s and the fishery was nonexistent, crab 
began to be found in abundance. In the Aleutian region, a generation of elders described the crab as 
‘weird bugs’ when they first saw them in the 1930s, having grown up without them, yet the 
fisheries developed rapidly. The process was similar to the Atlantic in which a cod collapse was 
followed by increased shellfish landings. Further, this alternative economy was not benefiting the 
same people who fished for cod, and required new gear, new licensing, and different markets (for 
example Haedrich and Hamilton 2000; Hamilton and Butler 2001). The Bering Sea crab fisheries 
intensified after World War II with processors and catcher-processor vessels developing canned 
and then frozen products.  
 
Interviews, historical records, and census data16 were used to track the fishing histories of many of 

these fishermen and families. The most recently publicly released census, the 1940 census, displays 

                                                           
16

 "United States Census, 1940," index and images, FamilySearch (https://familysearch.org/pal:/MM9.3.1/TH-1971-

27862-6633-98?cc=2000219&wc=MRB3-KJ6:790102601,790628901,790907901,950958701 : accessed 21 Jun 
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ancestors to all the village based trawling Aleut fishermen. Older censuses show cod fishermen 

from Sanak, Pauloff Harbor, Unga, Wosnesenski, Squaw Harbor, among others that are direct 

ancestors to modern day cod fishermen (Figure 9). 

 

 

FIGURE 9 1900 CENSUS SHEET SHOWING PART OF SANAK (COMPANY HARBOR) RESIDENTS (ANCESTRY.COM). 

In the early 1970s, codfish began to reappear in the waters, causing fresh excitement and 
development of a new fishery. Most of the local King Cove and Sand Point fishermen had significant 
investments in salmon fisheries and with reduced participation in cod fishing. But in the past two 
decades, groundfish fishing has gained in importance as salmon fishing has become more difficult 
from which to earn a living.  

                                                                                                                                                                                           
2014), Alaska Territory > Third Judicial Division > Unga Recording District - No. 29 > 3-57 Unga (Alaska Peninsula) 

Recording District - No. 29 including Company Harbor Village, Herendeen Village, Pavloff Harbor Village, Port 

Heiden Village, Amok Island, Audronica Island, Apollo (Unga Island), Atkulik Island, Belkofski Bay, Big Koniuji Island, 

Bird Island, Caton Island, Chernabura Island, Chiachi Island, Chignik A.P.A Cannery and vicinity, Chignik Bay, Chignik 

Village, Coal Bay, Coal Harbor P.O. (Unga Island), Cold Bay, Deer Island, Dolgoi Island, Fox Bay, Herendeen Bay 

(Outside Herendeen Village), Hot Springs (Moller Bay), Isanolski Strait (Easterly Shore), Ivanof Bay, Kak Island, 

Karpa Island, King Cove Village, Korovin Island, Kudiakof Islands, Kudobin Islands, Little Koniuji Island, Meshik 

Village, Metrofania Village and vicinity, Mitrofania Bay, Mitrofania Island, Moller Bay vicinity, Morzhovoi Bay 

vicinity, Morzhovoi Village, Nagai Island, Nakchamik Island, Nelson Lagoon vicinity, Paul Island, Pavlof Bay, Pirate 

Cove Village, Popof Island (Outside Sand Point Village), Port Heiden, Port Moller Village, Sand Point Village, Seal 

Island, Simeonof Island, Stepovak Bay, Ukolnoi Island, Unangashik Village, Unga Island, and Wosnesenski Island; 

Company Harbor Village, Morzhovoi Village, Pirate Cove Village, Port Heiden Village, Sand Point Village and Unga 

(Alaska Peninsula) Recording District - No. 29 Sanak Islands; Sanak Village, Pavlof Village > image 39 of 39; citing 

NARA digital publication of T627. 
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Pollock fishing does not have a long history in these communities, although pollock bones have 

been found in 4,000 year old archaeological deposits on nearby Sanak Island (Maschner, pers. 

comm.).  

Local Development of cod/pollock bottom fishing 
Both the attachment to place and the ability to shift and relocate have characterized the past 
century and a half (and likely the past 10,000 years) of Aleut community life. The Alaska Peninsula 
and Eastern Aleutian region has seen the rise and abandonment of several communities in recent 
history. Figure 10 shows the majority of former 20th century villages and all currently occupied 
villages. The flexibility of the past in which families and communities could relocate and reposition 
themselves as fishing opportunities shifted is no longer an option (Reedy-Maschner 2012). One 
retired fisherman in Sand Point observed,  
 

“When fisheries started to fail, the people of Unga and Sanak had to move. The communities 
of Sand Point to King Cove and False Pass, you know, It’s a… They went and did it. They 
didn’t depend upon the government or anything to do things for them. Like when my 
mother had to move from Unga. There are people that had to move from Unga and Sanak. If 
you would have stayed there you would have starved. It’s not like it is today. If that 
happened today in Unga, Sanak or Belkofski, the government would have stepped in and 
built them brand new houses. They would have given them everything, you know, why 
leave? …. It’s not like before. The Old Timers started with nothing. Less than nothing. They 
put the boats into this fleet.”  
 

In one instance, an orphaned boy was taken out of Unga as a child and cared for in the Jesse Lee 
Home in Seward. Today he is a highly successful fisherman in Sand Point, owning two 
seiners/trawlers and two crab boats. These men are respected for their strength and striving to 
succeed in challenging personal circumstances.   
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FIGURE 10 MAP OF CURRENT AND FORMER VILLAGES IN THE EASTERN ALEUTIAN REGION. 

These fishermen were diversified across several fisheries and kept adding or replacing fisheries 
that closed or were unsustainable in order to support their crews and their families. They had 
fished king crab until 1988 and tanner crab until 1989 when the fishery closed.17 “We lost crab and 
then looked to other things,” said one pioneer. “There was about three of us out there that, we 
rigged up. It cost me a lot of money. First I spent $80,000 on longlining equipment to go codding 
and I couldn’t make it work. So I lost that money and then we switched over and figured out how to 
catch them with trawls.” Halibut fishing, they said, was good for a while but the IFQ system replaced 
open access and changed the entire way people fish. Salmon fishing was described as “catastrophic” 
for its recent volatility, time management, and low harvest numbers. These fishermen decided to 
add groundfish fishing to their repertoire in order to stabilize their household economies and earn 
income more evenly throughout the year.  
 
In the late 1980s, several local men approached the two area processors, Trident Seafoods and 
Peter Pan Seafoods, about starting a trawl fishery. The volatility of salmon fisheries and the loss of 
crab fisheries were causing stress in the communities and they wanted to find new opportunities 

                                                           
17

 State Tanner crab fishing has reopened several times in recent years, but did not open for 2015. 
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for themselves. Each community commends local pioneers of the trawl fishery, most of which are 
still living in King Cove and Sand Point as vessel owners and a few operators.18 As one of these men 
described,  
 

“Three Bering Sea boats could have done what the whole fleet here in Sand Point is doing. It 
would have been cheaper for Trident or Peter Pan operating those big boats. They don’t 
always get cod. But pollock was the same way. They let us go out and gave us a chance. We 
wouldn’t be fighting over rationalization or anything now if it was only those big boats. We 
would be trying to get our own fishery away from those guys, without history, if we hadn’t 
done this.”  
 

1988 was the first year of the trawl fishery, the first “rigging up.” As one fishermen at that time 
stated, “We went to the trawl people and told them what we had and what we needed. It was a 
learning curve. I think we were more afraid of the gear on the bottom and how to put it back 
without ripping it up and how to put it back together. Cause we were all pot fishermen.” They 
learned how to fish the rocky bottom without destroying expensive gear. The otter trawl was the 
main bottom trawl used then as now in which large nets are held open by two doors, they are 
weighted down, and then towed behind the vessel.  
 
These pioneers were criticized by some members of the salmon fleets and the communities for 
using a gear that had a reputation as destructive. Still every trawl captain from King Cove and Sand 
Point was also a salmon fisherman and had no intention of leaving that fishery, which was still seen 
as the core fishery for these communities. The effects of dragging bottom trawls over or through 
soft and rocky bottoms were heavily debated. The communities and other fishermen called the local 
trawlers names like “dragger” and “raper” initially. When these fishermen were successful and 
started to make money, “then everybody wanted in,” according to one of these pioneers, and 
attitudes started to shift. There is still some criticism of these operations emanating from non-trawl 
fishermen within these communities. One trawler described pot damage as a counter argument, 
although this type of depiction was hotly refuted by most other fishermen,  
 

“The old school guys kind of run their lines and know what they’re doing, but when you’re 
out there trawling and you’re towing in a certain area, I think there’s 17 trawlers so that’s a 
certain area. You know what you’re doing; the damage you’re doing out there. People 
assume more. There is damage that is done, but it’s done in the same spot over and over and 
over again. So you towed for 2-3 hours in the same lines, the same things. But you go out 
there pot fishing with 6,000… probably in the state water fishery; they probably pull 6,000 
pots a day. And they’re not from the old school. The pot could be on the bottom right here. 
Make a crab pot on the line and try to pull that [indicates with hands] and you’re up here, 
try to take this pot and pull it. What happens when it drags along the bottom? And you’re 
doing that 6,000 times a day. And plus the pot is crashing down on the bottom 6,000 times 
all over here in different areas and different spots. I don’t want to point fingers at the pot 
fishermen but where is more damage coming?”  

 
Yet another stated, “Are you going to long line or jig out here and that hook is in the water all the 
time, how many halibut are you catching? Jigging is open with the halibut come in. Before, we never 

                                                           
18

 The pioneers from Sand Point are still living and active as Owners and/or Skippers. Edwin “Daisy” Bendixen was a 
key pioneer for the King Cove fleet and recently passed away in 2013. As one man said, “We all followed Daisy’s 
lead. It was a way to make extra money in the winter. He was the first one in King Cove. Now of course it’s more 
than just extra money.” 
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used to fish when the halibut came in. Before, we were salmon fishing. Now we have jigging open all 
summer and that’s when the halibut are in.” Another fisherman indicated that “everyone is 
damaging something.” 
 
These men may have also been Gulf-wide pioneers for the use of trawl gear. They describe how the 
Central Gulf started trawling after the Western Gulf, and several “Kodiak boats” came down to the 
Western area to do it.  “When we first start they weren’t, there were very few boats and they 
started maybe 2-3 years after we started, and then when they did start a lot of the boats came here. 
They couldn’t catch any fish in Kodiak.” There are fundamental differences between these fleets 
today. “We fish everything. We have multiple interests. It’s just trawlers, most of them up there [in 
the Central Gulf].” Another fisherman said,  
 

“The difference between Kodiak and here? I know a lot of the guys in Kodiak. In Kodiak 
there’s a group that pot fishes. There’s a group that salmon fishes and jigs. There is another 
group that goes trawling and most of them are from Oregon. It is an Oregon fleet and they 
are just after trawling, and they’re after whatever they can do to make a dollar or not even 
be in Kodiak. They would rather have their boat fishing whiting in Oregon and making 
money off that rationalization. It is different here because we live in the community.” 

 
Most local fishermen that entered trawling operations stayed in the business. Approximately 7-8 

smaller boats left the trawl fishery in the past 10-15 years because bigger engines are needed, nets 

are expensive, and gear is costly to repair or replace. Most of these vessels still go pot, jig or hook-

and-line (HAL) fishing. The trawl fishery was costly initially, but cost prohibitive to enter today 

(discussed below).  

This chapter has described the long history and sociocultural importance of groundfish fishing for 

the coastal village residents of the Western Gulf. Their ancestors pioneered cod fishing in the region 

more than a century ago and continued to develop the region’s fisheries after cod became scarce. 

The current generations initiated new entry into groundfish fisheries for themselves and their 

communities and have fought to maintain what they have. If they had not created a space for 

themselves in cod and pollock trawling, as one man stated, they would be fighting now to try to 

recover a piece of the business with no documented history. The challenge now is to hold on to the 

fisheries that have become critical components of the overall economic and cultural matrices of 

these communities. 
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3. Political Ecology Profile: “Entangled Livelihoods” 
This section describes the connections between local people, places, and resources in more depth. It 
also describes the making of nature-community relationships in Western Gulf communities and 

how those have changed over time through local drivers, external resource management, 

privatization, and global processes. This recent history and current profile shows how community 

members have protected themselves during a series of management practices that have supported 

and undermined their fishing culture and economy. Commercial fishing in Sand Point and King Cove 

does not “supplement” an indigenous subsistence-based lifestyle; it is instead a central, fundamental, 

organizational, cultural and economic foundation that often encompasses subsistence practices.  

The “Aleutians” actually begin partway up the Alaska Peninsula and stretch all the way out the Attu 

Island and are only accessible by boat, a ferry in the summer months, or airplane. They host one of 

the largest fishing ports in the world in Dutch Harbor, which is a large anomaly in a region of 

primarily small and medium sized predominately Aleut communities. Four communities in the east 

within the Aleutians East Borough are distinct from the others in their engagement with 

commercial fishing. King Cove and Sand Point are the easternmost of these Aleutian communities 

and the second and third largest in the entire region (Nelson Lagoon and False Pass are small but 

share the commercial fishing economy and lifestyle). King Cove and Sand Point have (mostly) paved 

roads, post offices, new schools, grocery stores, processing plants, modern offices, hotel(s), 

restaurant(s), and bar(s). There is almost no tourism (except brief encounters with people on the 

ferry or cruise ships), and some sport hunters and fishermen in the nearby national wildlife refuges. 

With few land mammals, the majority of their subsistence is based upon marine resources in 

salmon, halibut, sea mammals, and shellfish. The archaeological record deepens this profile adding 

9,000 years of continuous occupation of indigenous Aleuts fishing and hunting the waters of the 

region (e.g. Maschner 1998). These communities live “entangled livelihoods” (Reedy-Maschner 

2009) in that they perform commercial AND subsistence lifestyles, cultures, and economies with 75 

percent of economic activity directly and indirectly depending upon income from commercial 

fisheries.19  

As introduced in the previous section, these communities are part of post-colonial experiences and 
processes in which they have both shaped and been shaped by historical developments of Russian 
reorganization, religious conversion, Americanization, commercial fisheries development, World 
War II, governmental control, boarding schools, (e.g. Black 2004; Case 1984; Jones 1976; Kohlhoff 
1995; Laughlin 1980; Veniaminov 1984). Industrial salmon canneries had been setup in the region 
and villages grew up around them from other villages in the region. Initially local fishermen 
manned fish traps and leased company boats to supply the cannery. They were oftentimes “paid” 
with company store credit and were economically tied to the cannery. Eventually, fishermen 
became more independent and afforded their own skiffs and boats.  Many local people worked in 
the processing plants in longshoring, maintenance, and on the slime lines. When fishing became 
more economically stable to their households, many spouses stopped this kind of work. The 
processing plants also began hiring migrant labor and it is their preference today. 
 

Their acknowledgment of the post-colonial situation is not the first explanation for modern 

challenges. Community-based fishermen and families are proud of their history, having strong roles 

in fisheries development, in processing (many spouses and children worked in the canneries 
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 From an Alaska Fisheries Science Center survey, as reported in the community profiles. 
http://www.afsc.noaa.gov/REFM/Socioeconomics/Projects/communityprofiles 
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through the 1970s), in forming the political entities that govern the communities and tribes, in 

attracting monies for capital improvement projects, and in providing education and health care. 

They have been active participants in all fisheries policy levels and in creating new opportunities 

for themselves and the region. Today, the leaders of the communities are also largely the small-

boat, diversified, multigenerational owner-operators and their spouses. They are typically the 

winners in the past fisheries privatization plans. Yet many who did not qualify for permits initially 

continued to crew and a few were able to reenter the fishery as permit holders, a situation less 

likely to be repeated in a catch share structure.  

Privatization has changed the relationships between humans and nature in these communities by 

first ascribing resource access to some and either revoking rights or locking up fishing 

opportunities away from others. The first experience with enclosure began with the Limited Entry 

Permit Plan of the early 1970s. Previous to that, the Aleut fishermen of these communities fished 

open access fisheries for cod, salmon, crab, halibut, and other species in small boats. Salmon 

fisheries for the entire state were deemed overcapitalized and overrun with non-Alaskans and a 

permit system was created to limit participation. The permits that were originally given to 

fishermen in these Alaska Peninsula communities were not without local controversy. Some 

received more than one for each gear type and some did not receive any because they could not 

prove their participation during the qualifying years. This also produced controversy externally for 

having gotten a supposed windfall of multiple permits that they then spread around the 

communities and increased the fleet size and fishing effort. These fishermen were further deemed 

“interceptors” of salmon bound for the rivers and users of western Alaska, the potentially more 

authentic indigenous people. They were (and sometimes continue to be) treated as non-Native 

thieves of fish destined for “real” indigenous Alaskans (Reedy-Maschner 2010). Their relative 

economic success in the salmon fisheries compared to other regions of Alaska has also made them a 

target. 

When the author first started working in these communities in 2000, the salmon fishery was the 

primary focus of the villages. Some locals were engaged in a Limited Entry herring fishing, halibut 

and sablefish IFQs have been owned and fished since the 1990s by many, and cod and pollock 

fishing represented a smaller share of the year’s fishing emphasis. Most vessels were small set 

gillnetters, drift gillnetters, and 58’ seiners. Crew consisted of many families fishing together, crew 

from around the village, and less frequently, crew recruited from outside the community. At that 

time, the struggles surrounding their targeted sockeye salmon fishery were many. The Board of 

Fisheries had pushed the start date of the June fishery further into the month to avoid the bycatch 

of chums presumed to be traveling to Western Alaska. Bristol Bay was concerned that too many 
sockeye were being intercepted on their way to their nets and lobbied to reduce their effort. Fishing 

openers were getting shorter and shorter and the abundance of fish was volatile. King Cove and 

Sand Point permit holders typically hire local family and community members and some outsiders 

to crew on their vessels, but crew jobs are not always desirable in poor fishing year. Many men 

were struggling to find work that could support their families and crew jobs were uncertain 

because of these poor fishing years or restrictions on time and area set by the Board of Fisheries. 

Young people were questioning whether they could take over the family fishing operations. Some 

men left the communities for work, leaving their families behind. In several cases, entire families 

had to relocate to Anchorage. Some of these relocations were temporary, but several families were 

never able to return. Figures 11 and 12 shows how the combined salmon permit types (seine, drift 

gillnet, and set gillnet) have changed hands over time. Limited Entry was designed to prevent the 
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flow of permits out of community-based hands but has resulted in the opposite situation (Langdon 

1980). The fluctuating value of permits, high costs of operation, combined with the volatility of 

salmon abundance, has made it difficult for many to enter the fishery or take a financial risk even if 

they qualify for bank loans. 

 

 

FIGURE 11 AREA M SALMON PERMIT HOLDERS 1975-2013, ALL PERMIT TYPES COMBINED. “ALEUT” ARE ETHNICALLY 

ALEUT COMMUNITY MEMBERS; “LOCAL” REFERS TO NON-ALEUT LOCALS WHO HAVE EITHER MARRIED INTO THE 

COMMUNITY OR ARE OTHERWISE PERMANENT RESIDENTS; AND “OTHER” REFERS TO TRANSIENT FISHERMEN FROM OTHER 

PARTS OF THE STATE OR OUTSIDE ALASKA. 
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FIGURE 12 AREA M SALMON PERMIT HOLDERS 1975-2013, ALL PERMIT TYPES COMBINED. 

 

The fishermen and families of these communities have made commercial fishing part of their 

cultural foundation. They have strong historical relationships to fishing commercially and combine 

commercial and subsistence harvesting practically and conceptually.  These communities struggled 

to demonstrate their legitimacy as indigenous commercial fishermen where, generally speaking, the 

state’s Board of Fisheries and the North Pacific Fishery Management Council tend to treat these two 

worlds separately. Alaskans are cast as either Native village-based subsistence harvesters or non-

Native community resident or transient commercial harvesters. 

There is a pattern of understanding in Alaska that has removed certain species from the realm of 
“indigenous.” Salmon, for example, are seen statewide as a “Native food” and a growing acceptance 
as commercial fisheries in which indigenous Alaskans take substantial part. In several fisheries, 
such as crab and pollock, indigenous knowledge and community input play virtually no role in the 
management, ecological modelling, or economic aspects of fisheries decision making. These are 
high value fisheries in which coastal communities have either lost or never had strong active roles. 
These differences are partially due to the established ties local communities have made to certain 
species as opposed to others, but are also related to historical loss (e.g. King crab in the 1970s) and 
situations where local ties were not encouraged to develop. They are the “money fish,” as one King 
Cove man put it. Community members are constrained by such classifications of fish species. Both 
their environmental perceptions and their authority in shaping fisheries environmental models are 
structured by these political relations, power, and access. In this way fisheries knowledge and 
access translates into environmental power. 
 
Diversification has been the local strategy for generations. When asked, “What do you consider to 
be your primary fishery?” one vessel owner and skipper said, “All of them. I’m a fisherman.” 
Another said, “We are diversified fishermen here.” Diversifying is a risk management strategy in an 
unpredictable business where fishermen are responding to resource changes, making their own 
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adjustments each year, and seeking a steadier flow of income over twelve months. This is a 
fundamentally important part of the system in which the goal is less about significant profit-making 
and more about reducing risk and seeking opportunities in the environment and economy that they 
understand most and that supports their communities (see also Carothers 2010). As one Sand Point 
vessel owner said, “The [name of vessel] does herring. It does salmon. It does halibut. It does 
pollock. It does cod. A government charter. We do whatever we can. If you weren’t diversified in 
this town, you wouldn’t be able to make it on a boat that size [58’]. It is too costly.” They also stress 
that it is important to keep as many boats as possible actively fishing in the community. The desire 
of most of the trawl vessel owners is not to consolidate, even if they themselves would benefit 
significantly. Fishermen who diversify are oftentimes penalized in catch share plans because they 
have spread out effort across several fisheries and may not qualify for permits or quota because of 
they do not have strong history recorded in a single fishery (e.g. Brewer 2011; Kasperski and 
Holland 2013; Olson 2011).  
 
Commoditizing permits and quota has also meant that the value has fluctuated significantly over 

time. In some cases, large sums of money were invested in permits and vessels, requiring bank 

loans and consistent payments, which required steady incomes; these are difficult to achieve in the 

fishing business. Other studies in Bristol Bay and Kodiak (Carothers 2010; Langdon 1986; Koslow 

1986) have noted that outsiders have typically earned more working alongside rural residents in 

the same fisheries. These studies show that some rural people have sold their permits and vessels 

when they have short-term cash needs or because holding a permit disqualifies them from other 

types of aid, “providing perverse incentives for permit sales” (Carothers 2010:104). Following 

Limited Entry in the salmon fisheries, the people who owned boats and permits reached a point 

where they could pass on their operations or sell and retire. Many could not afford to give their 

operations away or sell to local family members or other locals in the community because they 

would lose money or could not find a viable buyer. In Sand Point, one man said, “There’s been boats 

sold. There’s probably 6 or 7 boats sold here… I think one burned up, and they have never been 

replaced by someone in the community. The boats have left the community. Then permits go with 

them.” 

Most of the other fisheries that these men diversified into have since been restricted—herring, 
halibut and sablefish, tanner crab, and now cod and pollock.  This is fundamentally changing the 
conceptualization of fishing as a whole and their broader ties to the resources. The “winners” in 
these allocations are not always celebrating because they have a different investment in their 
communities, and the “losers” are their friends and family members.  
 

Sand Point fisherman: I don’t want to be eating steaks and my neighbors can hardly get by. 
I don’t want to see that. I don’t want to do that. I would rather go out in the fishing ground 
and beat them out in the fishing ground than for somebody to give me something. 
 
KLR: A fair fight 
 
Sand Point fisherman: Yeah, a fair fight out on the grounds. It shouldn’t have to be… the 
highliners now are at the meetings. That’s where all the highliners come from now. It’s not 
out in the fishing grounds like it used to be. I could beat anybody on the grounds but not at a 
Council meeting. They are trained for that, the people that are doing it.  
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In most interviews, the fishermen mentioned their love of competition and the shifting arenas in 

which they now have to compete—from the fishing grounds to the policy meeting. Fishermen 

compete with one another on the fishing grounds within and between the communities in all 

fisheries. Competition is not necessarily on a level playing field at the outset because of differences 

in quality of equipment between fishermen. Still, removing competition and giving rights to some 

and not others, in their experience, permanently sorted people into statuses that are difficult to 

change. A Sand Point skipper said, “I’ll stay with fishing as long as I feel aggressive enough to 

compete. I love it! It’s great sport.” Having to shift to compete in politics instead of on the fishing 

grounds is the hardest transition. The lack of competition and the political arena is changing their 

roles. “It’s getting to be a job,” said one skipper, rather than a way of life. “I’m trying to stay in 

politics. I testified at the Council but I’m not good at speaking in front of a group. I get tongue-tied, it 

doesn’t come out good. Why do I have to be a politician? I’m a fisherman, not a politician.” 

As often happens with bureaucratic structures implementing policies at this scale, individuals 

choose membership to a larger group to better respond, a kind of “associational revolution” (Igoe 

2004:11). The Peninsula Fishermen’s Coalition (PFC) is the local trawl organization representing 

the majority of the <60’ trawlers (mostly hired skippers) in the Western Gulf pollock and Pacific cod 

trawl fisheries based in Sand Point and King Cove. It has a mixture of local and nonlocal members. 

Spinning off from this organization is the Western Gulf Pot Sector Fishermen. Between the state and 

federal levels of engagement, numerous other local entities and associations meet and structure 

proposals or responses to proposals to protect their operations, such as the King Cove Advisory 

Committee, the Sand Point Advisory Committee, Aleutia, and the Kodiak-Aleutians Federal Regional 

Advisory Committee, among many. 

Western Gulf trawl fleet owners, skippers, and crewmen are fully integrated into most other fishing 

operations and community institutions. Figure 13 shows the various state-issued limited entry and 

other gear permits that fishermen possess just in King Cove and Sand Point. Generally, fishermen 

(and processors) follow a similar annual cycle in which fixed gear cod fisheries start January 1. 

Tanner crab fishing starts in mid-January (when open). In January 20, the pollock and cod trawl 

season opens in the Gulf and goes into March. There is a week break before the state cod fixed gear 

fishery starts in March and smaller vessels might jig for cod. Summer is dominated by salmon 

fishing starting in June for sockeye. August 25, the pollock C season starts in the Gulf.  A few vessels 

travel to herring fisheries near Dutch Harbor and Bristol Bay. Halibut and sablefish IFQs are also 

fished. Residential vessels are primarily 58’ in length or smaller and focus mostly on salmon and 

cod, but many are spread out across multiple fisheries to try to stay working all year.  
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FIGURE 13 DIVERSIFICATION OF SAND POINT AND KING COVE LOCALLY OWNED INTERIM-ENTRY PERMITS REGISTERED 

WITH THE COMMERCIAL FISHERIES ENTRY COMMISSION, 2014 (CFEC.STATE.AK.US). 

 

Within King Cove and Sand Point, vessels represent more than tools of the fishery. Each vessel in 

the fleet has a unique history. Some pass through many families and some stay in the same family 

for generations. Salmon seine vessels have a State imposed limited of 58’ in length. Several 

fishermen have converted their vessels to a “wide body” style by sending them to boat yards in 
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Washington and Oregon for work and sponsoring. The so-called Super 58s (also called Super 8s) 

started appearing in the Western Gulf following the addition of trawling and are a growing portion 

of these fleets. These are high-capacity vessels have had the hulls widened by four to five feet to 

become more robust trawlers and seiners. Not all Super 58s are trawlers but are an increasing 

portion of the overall salmon fleet as well. This expansion is not a unique situation; for example, the 

limited Bristol Bay 32’ drift vessel has a large range in height and width across the fleets (Knapp 

2004). 

 

 

FIGURE 14 A "SUPER 58" SEINER AND TRAWLER IN SAND POINT. PHOTO BY KLR, JULY 2014. 

Commercial Fisheries Entry Commission (CFEC; www.cfec.state.ak.us) public records on the 

current Sand Point/King Cove home ported trawl vessels were examined for their change in 

ownership since they were registered with the CFEC to fish. Of the 18 vessels that home port 

locally, none have had more than two owners in their vessel histories. Thirteen of these vessels 

have had consistent single or dual ownership (husband & wife) since entering the Alaska Peninsula 

area; one was inherited by a widow a decade ago; two passed from fathers to sons in the past six 

years; and two more vessels were sold between friends within the past decade.  

King Cove vessels deliver to Peter Pan Seafoods in the community and Sand Point vessels deliver to 

Trident’s Sand Point shore plant or Peter Pan’s tenders. Outside vessels also deliver to these plants 

and provide some employment opportunities for local crewmen. The shore plants are set up to 

serve smaller catcher vessels but also take deliveries from much larger outside vessels as well. 

These plants process all locally caught species and produce a variety of canned, frozen, fresh, and 

other products from both the GOA and BSAI. Between 2011 and 2013, pounds landed in King Cove 

and Sand Point represented 29% of the total pounds landed in the Aleutians East Borough. They are 
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overshadowed only by the large Trident Seafoods plant in Akutan that processes approximately 23 

species, particularly pollock, crab and cod (Figure 15).  

 

FIGURE 15 PERCENTAGES OF TOTAL POUNDS LANDED BY PORT COMBINED FOR 2011-2013 IN THE AEB (SOURCE: AEB). 

 

This chapter has shown the ways in which King Cove, False Pass, and Sand Point are integrated into 

the fisheries of the waters around them. The struggles locals have faced in maintaining access to all 

the fisheries, whether limited entry or privatized, are described. This section has shown the 

importance of many species of fish, the permits, and the vessels to residents. Overall these 

fishermen and communities are diversified across every economic opportunity available to them in 

order to survive and cannot absorb the loss of any one of these. These fishermen are generally 
perplexed by the need for incentive based management structures promoting the long-term 

sustainable use of natural resources because they already rely on all of the resources, are invested 

in the health of all the fisheries, permanently live in the communities, and will suffer great 

consequences of overexploitation of any one of the fisheries. 
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4. Groundfish Fisheries  
The Fleets, Regulations and Management 
The Western Gulf community-based fishermen that target Pacific cod fish a federal groundfish 

fishery, a parallel groundfish fishery in state waters, and a state water Guideline Harvest Level 

(GHL) fishery. The federal fishery is in the EEZ (3-200 nmi) and is guided by the NPFMC process. 

The parallel fishery occurs in state waters (0-3 nmi) and is open by Emergency Order (EO) 

concurrently with adjacent federal fisheries and is managed by federal regulations adopted by the 

Board of Fisheries. The state water groundfish fishery inside the 3-mile limit is a GHL fishery guided 

by the Board of Fisheries process. It typically opens after the federal and parallel fisheries close. 

90% of the Pacific cod TAC is allocated to the inshore sector and 10% to the offshore sector. The 

TAC is further allocated between the Western and Central Gulfs and among gear and operation type 

based largely on catch history. All Western Gulf fisheries are managed off the annual WGOA ABCs 

(Acceptable Biological Catch) and TACs (Total Allowable Catch) set by NMFS. The federal and 

parallel fisheries have 75% of the ABC as TAC and are fished by six gear sectors: HAL CPs, HAL CVs, 

Pot CPs/CVs, Trawl CPs, Trawl CVs, and Jig gear.20 Vessels are subject to observer requirements in 

the federal and parallel fisheries.  

The state GHL fishery is allocated 25% of the ABC and is fished with pot and jig gear. These state 
water and parallel fishery vessels in the South Peninsula area are also limited to 58’. They are both 
open access fisheries with no Federal Fisheries Permit (FFP) or License Limitation Program permit 
(LLP) required. There are no state observer requirements but pot vessels are limited to 60 pots and 
jig vessels are limited to 5 jig machines.21 
 
The federal and parallel Pacific cod fishery is fished in A and B seasons (A=January 1 for fixed gear 
and January 20 for trawl; and B=September 1). 60 percent of the TAC is allocated to the A season 
and 40% to the B season. B season gear is for pots, longlines and trawls. Jig gear can be fished 
starting June 10. There is no A or B season in the state water fishery, but it is set to open after the 
federal/parallel fishery closes with different dates depending upon pot or jig gear sector. Operator 
harvest reports and dockside sampling and interviews are conducted to monitor the harvests. 
 
The first state waters Pacific cod fishery started in 1997 in the South Alaska Peninsula area with 
15% of the federal ABC. This GHL limit was increased incrementally to be capped at 25% by 2003. 
Since 1998, pots were restricted to harvesting 85% of the GHL, with jig gear receiving the 
remaining 15%. Gear sector allocations started in 2012 in the parallel and state fisheries to align 
with federal sector allocations. All gear types competed in a derby fishery until the TAC was 
achieved prior to 2012. Approximately 90 vessels fish the state Pacific cod fishery in the South 
Alaska Peninsula area, split between pot and jig gear.22  
 
Pollock are managed as a single stock in the GOA with 100 percent allocated to the inshore sector. 

Pollock are fished in Areas 610/620/630/640 primarily using the pelagic trawl. Federal and 

parallel pollock seasons open concurrently with quota assigned to four seasons: A, B, C and D. The 

pollock TAC has been apportioned seasonally and spatially to comply with regulations protecting 

Steller sea lions. Spatially, pollock fishing is closed within 10-20 nautical miles of rookeries and 

                                                           
20

 https://alaskafisheries.noaa.gov/sustainablefisheries/ 
21

 http://www.adfg.alaska.gov/index.cfm?adfg=commercialbyareaakpeninsula.groundfish#management 
22

 http://www.adfg.alaska.gov/FedAidpdfs/FMR14-01.pdf. 
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haulouts throughout the area. The primary gear types used for pollock harvest in the WGOA are 

both the pelagic and non-pelagic (bottom) trawl. All pollock harvest accrues to the federal total 

allowable catch (TAC) whether in state or federal waters. A large portion of the pollock harvest 

comes from state waters in the WGOA parallel fishery, much more so than in the CGOA. Parallel 

fishery participants are not required to have an LLP or FFP (even though they currently do). Since 

2013, observer coverage has been expanded to the small trawlers in the WGOA in a selection pool. 

Federal bycatch limits for Chinook and halibut hard caps are adopted in the parallel fishery. Steller 

sea lion protection measures apply in both federal and parallel fisheries as well. The Western Gulf 

pollock fleet has had a difficult time catching their allocation, especially in the C and D seasons 

where the fish quality and the availability has been poor. Some WGOA fishermen put more effort in 

the CGOA Area 620 where they also carry endorsements because of this.  

Generally, the total federal GOA groundfish fisheries are split between the inshore and offshore 

sectors. Inshore includes catcher vessels (CVs) and shore-based processors. Offshore includes 

catcher-processors and motherships that are Amendment 80 vessels. The GOA federal groundfish 

trawl fishery is currently fished by 89 catcher vessels and 20 catcher/processors in three regions of 

Western, Central and West Yakutat. These vessels deliver to 18 shore-based processing plants and 

2 floating processors, with the bulk of the catch delivered to Kodiak, then Sand Point and King Cove 

(Himes-Cornell and Kasperski draft 2014:6). The Western Gulf fleet is comprised of 45 total trawl 

vessels, 31 of which are catcher vessels (CVs) and 14 are catcher/processors (CPs). 

 

FIGURE 16 GOA TRAWL FLEET VESSELS. 

89, 82% 

20, 18% 

GOA Catcher Vessels GOA Catcher/Processors



 Western Gulf Trawl Bycatch Management Social Impact Assessment 49 
 

 

FIGURE 17 WESTERN GULF TRAWL FLEET VESSELS. 

 

TABLE 1 FLEET CROSSOVER BETWEEN WESTERN GULF TRAWLERS (N=45) AND OTHER FISHERIES, 2014. 

 AM80 AFA 
CPs 

AFA 
CVs 

Other 
BSAI 
Trawl 

Groundfish 
Pot 

Central 
Gulf 
Trawl 

Halibut 
IFQ 

Sablefish 

All WG Trawl CVs 
(31) 

  2 5 8 24 9 3 

WG Trawl CPs 
(14) 

14 1    6   

King Cove & Sand 
Point  (only) 
Trawl CVs (18) 

   1 6 13 7 2 

 

Current regulations dictate that a Federal LLP (License Limitation Program) license is required for 

directed fishing for groundfish species in the Gulf of Alaska. Lingcod, halibut, sablefish, and rockfish 

are not classified as groundfish under the Federal FMPs.23  The LLP must correspond to the named 

vessel that is fishing. Groundfish LLPs are issued with area specific endorsements that typically 
correspond to the reporting and management subarea such as Bering Sea (BS), Aleutian Islands 

(AI), Western Gulf (WG), Central Gulf (CG) and Southeast Gulf (SE). Since 2011 fishermen in the 

GOA directed Pacific cod fishery for the WG or CG with non-trawl gear must have a Pacific cod 

endorsement that also names the vessel. Pacific cod endorsements are not required for trawl gear 

beyond the gear, area, and operations specific endorsement. LLP licenses are transferable between 

holders that are individuals or businesses and for use on a different vessel.  

LLPs were implemented in 2000. Following that action, licenses issued but unused were removed 

by a series of subsequent actions. There are still licenses that are valid but not being used in the 

GOA, referred to as “latent licenses.”   

 

                                                           
23

 Fish classifications are cultural products. 
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Table 2 Western Gulf LLPs Issued for 2014. (NOAA, https://alaskafisheries.noaa.gov/ram/llp.htm#list) 

WGOA Vessel Type Non-Trawl LLPs Trawl/Non-Trawl LLPs Trawl LLPs 

C/P 28 2 19 
CV 213 54 23 

 

Table 3 Western Gulf LLPs Issued with Pacific Cod Endorsements, 2014. 

(https://alaskafisheries.noaa.gov/ram/llp.htm#list) 

 WG HAL WG Pot WG Jig WG Pot; 
CG HAL; 
WG HAL 

WG Pot; 
CG Pot 

WG Pot; 
WG HAL 

WG Pot; 
WG Jig 

C/P Non-
Trawl 

2 1 0 0 0 0 0 

CV Non-
Trawl 

2 30 6 1 8 1 3 

CV Non-
Trawl/Trawl 

0 27 0 0 1 0 1 

 
FFPs are also required for groundfish fishing in the Gulf of Alaska. These are three-year permits 

that list the category of vessel and carry endorsements for gear and location for that vessel. They 

are issued free of charge. 

Trawl harvests in federal and state waters for pollock and Pacific cod show recent pollock declines 

and Pacific cod increases (Table 4).  

TABLE 4 WESTERN GOA POLLOCK AND PACIFIC COD HARVESTS IN STATE AND FEDERAL WATERS 2009-2013 (NOAA, 
HTTPS://ALASKAFISHERIS.NOAA.GOV/RAM). 

Western Gulf  2009 2010 2011 2012 2013 

WG Pollock Federal 4,461 11,929 9,894 7,441 3,237 
 State 9,956 16,492 11,292 20,985 4,612 
 Total 14,417 28,421 21,186 28,425 7,849 
       
WG Pacific 
Cod 

Federal 1,948 1,652 2,411 5,685 5,568 

 State 50 191 103 646 124 
 Total 1,998 1,844 2,514 6,331 5,692 
       

 

Local Groundfish Fisheries Roles 
The Western Gulf trawl fleet is comprised of 45 total trawl vessels, 31 of which are catcher vessels 

(CVs) and 14 of which are catcher/processors (CPs). Within these catcher vessels, 18 are locally 

owned and home ported in King Cove (6) and Sand Point (12) (Figure 18). No catcher/processors 

home port in these communities. The issue of home port is not straightforward. Three of the six 

trawl vessels fish exclusively out of the King Cove port, yet the owners, skippers, and crewmen do 

not have homes in the communities. These men preferred to have their vessels considered local, 

https://alaskafisheries.noaa.gov/ram/llp.htm#list
https://alaskafisheries.noaa.gov/ram/llp.htm#list
https://alaskafisheris/
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and they are certainly accepted into the communities, they spend large portions of the year there, 

they fish other local state fisheries, and they patron local businesses. But they are not living there 

year round, they do not own houses, and will not be putting their children in the local schools. 

Within Sand Point, another three to four vessels could be considered “local” by these same criteria. 

The actions of the individual vessel owners and operators blur this insider/outsider division 

because they actively engage with community members as friends, sharing equipment, sharing 

dinners together, and they participate in regional fisheries meetings as if they were living in the 

communities. They are more a part of the communities than the “LLP guys,” as one Sand Point local 

woman put it, but they do not maintain homes there, vote in local elections, or put their children in 

the schools. For the purposes of this study, those operators who identified themselves as “local” to 

the communities are included as “local”, home porting, participants. There is nothing keeping them 

there beyond the fisheries, however. These trawl fishermen are also a segment of the overall 

community-based groundfish fishermen who use pot, HAL, and jig gear in both State and federal 

waters, inclusive of False Pass. 

 

 

FIGURE 18 WESTERN GULF COMMUNITY-BASED TRAWL CATCHER VESSELS BY COMMUNITY, 2014. 

 

In King Cove there are 3 inactive groundfish trawl LLPs and in Sand Point there are 8 inactive 

groundfish trawl LLPs. In a couple of instances, an LLP address might be listed as Seattle or 

Anchorage, but these individuals were identified as local LLP owners. Control dates were set for the 

catch shares program for qualifying years ending in 2012. This was done to prevent licenses 

becoming active in order to establish history Gulf-wide and benefit from the trawl bycatch 

management program. There has not been a stampede for history amongst the inactive LLP holders 

in King Cove or Sand Point. However, the discussion of rationalization has affected people’s 

behavior. “The threat of rationalization has created an unprofitable fishery. So many people want a 

piece so they get a piece. They are making history. We go to the Central Gulf or they come here. I 

just want it all to be decided,” said one Sand Point hired skipper. 

Endorsements on the 12 active LLPs in Sand Point and the 6 active LLPs in King Cove are shown 

below. Endorsements on the 11 currently inactive trawl LLPs in the two communities are included 

separately (Table 5).  

6, 33% 

12, 67% 

King Cove Catcher Vessels Sand Point Catcher Vessels
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TABLE 5 ENDORSEMENTS FOR GROUNDFISH TRAWL LLPS OWNED BY RESIDENTS OF KING COVE AND SAND POINT, 2014. 
(HTTP://ALASKAFISHERIES.NOAA.GOV/RAM/LLP.HTM) 

AEB Community- Based 
GOA Trawl LLPs 

WG 
Trawl  

WG Non-
Trawl/Trawl 

CG 
Trawl 

CG Non-
Trawl/Trawl 

CG Non-
Trawl 

      
Active LLPs (18 total) 3 15 3 16 0 
Inactive LLPs (11 total) 1 10 0 1 7 

 

Trawl fishermen switch from trawl to pot fishing continuously in season and want to maintain the 

ability to switch sectors. All community-based trawlers use pot gear, but not all pot fishermen use 

trawl gear. There is a division between gear types and those fishermen that only operate in state 
and parallel non-trawl fisheries have a range of opinions about trawlers. These fishermen make 

proposals in the statewide groundfish and Pacific cod Board of Fisheries meetings restricting one 

another every board cycle. Pot vessel fishermen deserve a separate discussion in this analysis 

because they consist largely of community-based people, vessels, and gear, and they could 

potentially fall under a catch share program if trawl operations are rationalized. Their more specific 

discussion follows these sections on trawl crews, economics, and social networks, but is less 

developed than for the trawlers. 

Crews 
Hired skippers are the majority of trawl operators in this combined two-community fleet, with only 

two vessel owners operating their own vessels in the trawl fisheries and one vessel owner 

operating a different vessel (a relative’s) for the winter fishery.  

King Cove and Sand Point trawling skippers typically hire a mixture of crews from within and 

outside the community (Figure 19). The majority of vessels hire three crewmen that reside in Sand 

Point and King Cove, and the fourth crewman will typically be Alaska based, but from outside the 

community. Typically skippers need three crewmen for trawling; some take four. For some 

skippers, a fourth person is needed for pot fishing.  

 

http://alaskafisheries.noaa.gov/ram/llp.htm
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FIGURE 19 PRIMARY RESIDENCIES OF SKIPPERS AND CREWMEMBERS FOR VESSELS THAT HOME PORT IN KING 

COVE/SAND POINT. 

Several skippers described needing “specialized crewmembers.” These are “not high school kids.” 

The dynamics of having to set the net and haul it back require experience. Skippers reported that 

they prefer 3-4 crewmen on board with about 10-15 years of experience each. “There are so many 

bad things that can happen,” a hired skipper in Sand Point stated. “I need guys that know exactly 

what they are doing.” Some crewmen that are older (over 50+) are hired for what they know more 

than their physical capabilities. “While we’re pot fishing, their age shows. But we keep them around 

because they more than make up for it when we’re trawling.” With all the costs involved in fishing, 

there is not much room for error. “It’s hard to train new guys,” because of lost revenue in an 

expensive learning curve. 

Entry level opportunities are a large concern but what constitutes entry level is not the same thing 

as one might find in the salmon fisheries. Many participants insisted that the only realistic way to 

enter trawling is to train as crew, work hard for decades and “work your way up to the wheelhouse” 

as a hired skipper. If the same crew stays on successfully running the boat, he may eventually be 

able to buy it, but could not afford a new operation. Even those owners and skippers currently 

operating in the fishery stated that they could not afford to enter it today. They were initially 

enrolled in an LLP program but these now cost a great deal of money (typically over $100,000; see 

http://www.alaskaboat.com/llppage.php). A new entrant also needs a boat that is big enough and 

has enough horsepower to tow the trawl. One man estimated costs between $1 million and $4 

million to enter this fishery. Hired skippers described how they entered and the paths were very 

similar: they worked hard as crew and earned strong reputations. In one case, a captain passed 

away and the current skipper was the most experienced person on the boat.  

Household Information & Economics 
This section describes the general characteristics of the Sand Point and King Cove trawl 

participants, including the experiences and roles of locals as crew, captains, and support, 

contextualizing the trawl fishery’s development and relative role within the broader communities.  

63, 76% 

12, 14% 

8, 10% 
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General Demographics 
The average age of trawl CV Owner survey respondents from the AFSC social survey is 57 years old 

and 95.7% male (Himes-Cornell and Kasperski draft 2014:20). The average age of the trawl CV 

Owners in King Cove and Sand Point combined is 63 years old.  Skippers and Crew in the AFSC 

social study were 100% male and 40.9 years old (2014:31). King Cove and Sand Point combined 

hired skippers and crew are also 100% male and an average age of 35.25 years old. This appears to 

be a younger fishery than the Gulf average. Each community, however, exhibits some key 

differences. 

 

FIGURE 20 GENDER OF ALL COMMUNITY-BASED WESTERN GULF PARTICIPANTS, 2014. 

The average age of King Cove trawl vessel owners is 48 years old (this includes co-owners on a 

couple of vessels). The average age of King Cove vessel skippers is 32.6 years old. The average age 

of King Cove vessel crewmen is 29.1 years old. Only 25% of owners, skippers and crew combined 

are married; 75% are unmarried. 100% of all trawl fishery participants in King Cove are male. 58% 

of the trawl fishery participants in King Cove are ethnically Aleut/Unangan. 

 

FIGURE 21 PRIMARY RESIDENCIES OF KING COVE TRAWL FISHERY PARTICIPANTS. 
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FIGURE 22 ALEUT AND NON-ALEUT TRAWL FISHERY PARTICIPANTS, KING COVE, 2014. 

The average age of Sand Point trawl vessel owners is 73.5 years old. CV Owners are Co-Owners are 

83% Male and 17% Female. 100% of all other trawl skippers and crewmen are male. The average 

age of Sand Point vessel hired skippers is 48.7 years old and the average age of Sand Point vessel 

crewmen is 33.9 years old. 78% of the trawl fishery participants from Sand Point are ethnically 

Aleut/Unangan.  

 

FIGURE 23 PRIMARY RESIDENCIES OF SAND POINT TRAWL FISHERY PARTICIPANTS 
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FIGURE 24 ALEUT AND NON-ALEUT TRAWL FISHERY PARTICIPANTS, SAND POINT, 2014. 

Household and Groundfishing Economics 
This project did not tunnel into personal finances but asked fishermen to describe their financial 

circumstances qualitatively. Skippers reported that between 30% and 80% of their annual income 

comes from the fall and winter fisheries in pollock and cod. This was a variable amount reported 

because the portion it represents depends upon the strength of the summer salmon fishing season, 

and other fisheries that they might participate in such as halibut and sablefish IFQs or herring. The 

2014 salmon season during which these interviews took place was so poor that one salmon/trawl 

captain estimated his salmon fishery earning would only represent 20% of his annual income for 

2014. 

Gear costs and maintenance expenses are high. When the winter fishery brings fewer fish, it is 

“hardly worth the cost” to go fishing at all. The gear can be roughly handled in poor weather and is 

expensive to replace. One man was concerned about his hired skipper and crew damaging gear. 

“They made us money but they cost us money,” he said. In this case, he had to fly in maintenance 

personnel to make repairs and replacements costing several thousand dollars. Insurance rates can 

be $60,000 on a trawl vessel.  

Pot fishing has also become more expensive recently. “You almost go backwards now,” said one pot 

fishermen. Bait costs have increased. Sardines are the best bait for attracting fish but in 2013 they 

were 64 cents/pound and in 2014 they were $1/pound. The more sardine bait put in a pot, the 

more fish caught, but the rising costs make it more challenging. Herring is the alternative bait, but 

fishermen reported catching one-third of the cod. There are no bait costs in trawling. 

Each vessel has a slightly different arrangement between owners and crew and their percentage of 

take. Most vessel owners take between 40% and 50% “for the boat.” That money is typically used to 

cover insurance, any gear payments, maintenance, and the vessel owner’s personal earnings. The 

owner receives 15-20% cash after the expenses on average. Hired skippers often receive 8-10% 

after expenses.  

At the time of the 2014 interviews, fishermen variously described the 2013 season as “a bomb” and 

“a disaster.” “Vessels made $3000 maybe,” one skipper’s spouse recalled. In July 2014 interviews, 

78% 

22% 

Aleut NonAleut
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several recalled that “Pollock was bad for A & B.” They were hoping for a successful C season, which 

was not realized.  

Mouths to feed 
Crew compositions shift slightly between the winter and summer fisheries. Winter fishing crews 

are a more professional class and summer crews can consist of many the same individuals but also 

include more family members and teens/children. The winter fishery, therefore, is employing more 

heads of households and is more significant in supporting these households. Several women 

(skippers’ spouses primarily) framed the issue in terms of “mouths to feed.” They counted how 

many mouths each person on a vessel was directly feeding, which ranged from 4 to 32, depending 

upon the vessels. Many of these vessel owners, captains and crew are supporting people financially 

beyond their own household. They might help out a daughter who is a single mother with extra 

expenses, for example. “They work but it’s very expensive to live here,” said one skipper/father, so 

he helps his adult children make ends meet. “The boats are supporting five guys as crew, plus the 

owner!” said one skipper’s wife. “The money doesn’t stretch very far.” 

Genealogical & Social Networks 
This section maps out the relationships between those directly dependent upon the trawl 

operations. These two communities exhibit a high degree of interrelatedness and kinship ties 

among and between them. Reedy maintains a genealogical database containing almost every living 

Aleut in the Alaska Peninsula and Aleutian communities on one continuous chart, with past 

generations included for most families. This chart also contains a large number of non-Aleuts who 

have married into the villages. Family intimacy structures and organizes the acquisition and 

distribution of wild foods, commercial fishing captain-crew relationships, social networks, and even 

political alliances with regards to fisheries issues. Friendships also structure sharing, and many 

people exchange fish, other wild species, and processed products with their friends within and 

outside the villages.  

Family 
Family interconnections within the WGOA trawl fleet are many and significant. One Sand Point 

woman described the “huge family” involved in this fishery, referring to real kinship rather than the 

fictive group acting “like one big family.” There are large family networks fishing in this trawl fleet 

as vessel owners, skippers, and crewmen. For the most part, these are stable networks, meaning a 

few individuals change as crewmen from year to year, but generally these crew hires are stable. 

Part of the reason is that they are based upon genealogical foundations. Figures 25-28 show 

genealogical diagrams of related vessel owners, captains and crew in the trawl fleet for 2014 for 

both communities. They also show the individuals that are not related by blood or marriage 

separately, although some of them are related amongst themselves. The stability of crews that are 

not related to others in the community, but are related amongst themselves, is high. 

The families operate as a larger corporate group, observing the skills and desires of participants 

and placing them in the appropriate positions for the time being. In at least one case, a vessel owner 

did not want his own son running the boat, but rather a more experienced hired skipper. His son is 

crewman on that same vessel and could potentially become skipper after he gains more experience.  
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FIGURE 25 GENEALOGIES OF KING COVE TRAWL FISHERY VESSEL OWNERS, SKIPPERS AND CREWMAN, 2014. 

Three of the six vessels in King Cove are owned, operated, and employing members of the same 

large extended family (Figure 25). The small kinship group in the upper left of Figure 25 is distantly 

related to the larger one, just not linked here for simpler presentation. The very small kin group in 

the upper right, and the unrelated participants, own and work on the other three vessels. Figure 26 

shows the crew compositions across these kinship lines for the six vessels through shaded 

backgrounds and lines. The other three vessels are owned and crewed by participants unrelated to 

others in the community. The twelve Sand Point trawl vessel crews depicted in Figures 27 and 28 

show an even larger and more integrated extended family network and crews selected across 

kinship lines. The more vessels added, the more connected individuals become. King Cove and Sand 

Point genealogies are also connected together, but not demonstrated here. 

These genealogies do not capture the extent to which community residents are dependent upon 

these vessels and the number of mouths to feed, but they do show large family connections across 

the communities. In many ways, these genealogical snapshots are the social and power centers of 

the communities. Those involved are intimately aware of all who depend upon them and the 

potential consequences to all if they fail. 
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FIGURE 26 THE SIX KING COVE TRAWL CREWS AND KINSHIP, 2014. THE SMALLER FAMILY AT THE TOP LEFT IS 

GENEALOGICALLY CONNECTED TO THE LARGER ONE, BUT IS SEPARATED HERE FOR EASE OF PRESENTATION. SHADED 

GROUPINGS AND LINES INDICATE CREWS. 
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Figure 27 Genealogies of Sand Point Trawl Fishery Vessel Owners, Skippers and Crewman, 2014. Most of 

the unconnected local participant crewmen are related to these larger families, but the connections are 

more distant. They are separated and floating here for ease of presentation.  
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Figure 28 Sand Point Trawl Crews across kinship lines, 2014. Shaded groupings and lines indicate crews. 

Generations 
The groundfish fishing community is roughly separated into Veterans, Middle Ones, and Young 

Guys. These descriptors were used by several people in the communities but the ages of each 

category are flexible (e.g. a 50 year old considered himself a Veteran while a 42 year old saw 

himself a Young Guy). They generally correspond to vessel owner and owner/skipper, hired 

skipper, and crewmen.  

These Veteran fishermen do not fully retire. They hire skippers to run the boats but so-called 

retired fishermen are still directing a great deal of the activity aboard their vessels as the owners, 

some more intensively than others. Hired skippers expressed a concern over how the next 

generation would be able to assume control of this fishery and keep it local once the owners have 

passed on. Consolidation and generational issues have potentially been addressed in the IFQ halibut 

and sablefish fleets by requiring an IFQ owner-on-board rule rather than have the fleet run by hired 

skippers.24 This could potentially compel the transfer of IFQ to these active skippers through sale or 

inheritance or other transfer methods. The issue of inheritance in trawling operations is significant. 

Trawl hired skippers are related to the vessel owners in many cases, but only a few of these 

skippers are the ones who would inherit the vessels. It is often these generational transferes where 

                                                           
24

 https://alaskafisheries.noaa.gov/frules/79fr43679.pdf 



 Western Gulf Trawl Bycatch Management Social Impact Assessment 62 
 

vessel and permits have been lost or sold because those inheriting are not always the best people to 

take over the fishing operations.  

These generational differences were observed by several vessel owners who are concerned with 

how fishing operations can be mismanaged when they are inherited by the next generation and one 

reason they do not fully retire. “The Old Timers were tough people. They made it on their own. Now 

look at what people’s kids are doing with the boats and permits,” according to one vessel owner in 

Sand Point. He went on to describe four vessels and the responsible family members who have 
either “squandered it all away” or struggled to maintain the level of success previously earned by 

the retired or deceased owners and operators in the past several years.  

The concern for the Young Guys and even younger was strong in most interviews. There is a 

potential for those who are just starting out to lose opportunities. “My son has been fishing for only 

seven years. If you put [qualifying] dates on things, he’ll probably lose out,” said one mother. Many 

fishermen and spouses mentioned having sons that want to fish. “Once they get fishing in their 

genes, it’s hard to move on to anything else. If it goes to rationalization, how will my son ever get 

in?” The very young guys are in training too. These are school age boys who are salmon fishing with 

their fathers or grandfathers. A few of these boys were skipping the Qagan Tayagungin tribe’s 

Culture Camp during the time of this fieldwork in order to fish. Another woman described her four 

adult sons of whom none are fishing. Their father is a vessel owner and captain in the salmon and 

IFQ fisheries, but their sons chose other paths when it became clear that their own ownership was a 

poor prospect. “These changes eliminate young people’s ability to enter the fisheries. Local 

residents are limited,” their mother said.  

Anna Karlsdottir writes about neofeudal relations in catch share fisheries management in Iceland. 

“Quota kings” or “Sealords” control the wealth base and employ skippers and fishermen at low 

costs (Benediktson and Karlsdottir 2011:233). Carothers and Chambers (2012) describe a similar 

situation of “quota lords” in Kodiak, including “Q-teasing,” the practice of a vessel and quota owner 

dangling the promise of future ITQ trips to crew in exchange for labor time or work in less lucrative 

fisheries. This has been the pattern repeated in the crab fisheries with quota holders controlling the 

wealth from a distance. King Cove and Sand Point trawl operations are predominately fished by 

hired skippers but it has not become a feudal system largely because of the integration of these 

vessels and participants in multiple fisheries and in the communities. They owners and skippers are 

not only looking for inexpensive labor. Vessel owners are members of the communities and are 

invested in their future. A catch share plan could negatively change these relationships. 

Groundfish Gear Conversion, Parallel Fishery Issues, and Pot Vessel 
Fishermen 
Proposal 44 before the Alaska Board of Fisheries (BOF) creating a state GHL trawl (and potentially 

seine and jig) pollock fishery in areas 620 and 630 was visited at every BOF meeting in 2013/14 

and tabled.25 The BOF formed a Gulf of Alaska Walleye Pollock Workgroup to consider, among many 

topics, the option of creating a GHL fishery, the option of prohibiting trawling in state waters, 

coordinating options between the state and federal fisheries, bycatch performance and chinook 

origins, test fisheries for pollock seining and jigging, and community interest in all of these 

elements. In their October 2014 meeting, Nicole Kimball (ADF&G Commissioner’s Office) offered a 
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 http://www.adfg.alaska.gov/index.cfm?adfg=cgoapollockworkgroup.meetinginfo 
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concrete plan for how to include the parallel fishery that still reduces trawl bycatch.26 She 

suggested prohibited trawling for cod in state waters but to preserve most other elements of the 

parallel fishery for pollock. Setting an incidental catch allowance (ICA) could account for pollock 

harvested in other fisheries and on non-federally registered vessels in the parallel fishery.  

Trawl fishermen switch back and forth from trawl to pot fishing constantly in season when they 
simultaneously register for the South Alaska Peninsula area state waters Pacific cod season and the 
federally managed WGOA walleye pollock fishery in waters between 170° W long and Castle Cape 
(158°20'W long). “They do both. One day, they’ll be trawling. Two days later they’ll have pots on 
and they’ll be pot fishing, and two days later they’ll have trawl gear on,” said one Sand Point vessel 
owner. Vessels fishing the state waters Pacific cod fishery may leave baited pot gear on the fishing 
grounds while trawling for WGOA walleye pollock and then switch back. They want to maintain the 
ability to switch sectors and fisheries so that they have flexibility in avoiding bycatch and 
maximizing the directed fisheries. But there are those who exclusively pot fish in federal and state 
waters. Many fishermen anticipate a proposal to rationalize the pot sector as well. “Legally, I don’t 
know how the Council will get out of keeping this only in the trawl fleet,” said one hired skipper. 
Several fishermen invoked a cancer metaphor to describe catch shares, a metastasizing tumor 
having cascading effects on all fisheries around it. The fixed gear groundfish sectors would be the 
only major federal fisheries that would not be rationalized. Rationalized trawlers could potentially 
“fish them out” and then start trawling for their quota. 
 
This study initially focused on the trawl fleets but it became increasingly clear that the activities of 

pot fishermen should be included. Their basic level of participation in the federal and parallel 

fisheries is described above. GOA groundfish licenses fishing in federal waters must carry gear- and 

area-specific endorsements for fishing Pacific cod. Vessels participating in the parallel Pacific cod 

fishery do not need federal FFPs or LLPs. Federal gear sector allocations of the Pacific cod TAC 

started in 2012 to the jig, CVs, CPs, and trawl sectors and these were adopted by the state. Different 

seasons and lengths are now in place for each sector. Pot gear is fished in the parallel A & B seasons 

and these fishermen often fish state water Pacific cod and Tanner crab using the same gear. Pacific 

cod harvested during the parallel season is deducted from the federal gear sector allocation. 

This section describes the pot fleets of King Cove, False Pass, and Sand Point exclusive of those 

vessels using trawl gear. Village based pot vessel groundfish fishermen fish either the parallel/state 

water fishery or the state fishery. They are targeting Pacific cod managed by both the federal and 

state governments. The parallel fishery is managed under federal rules in both federal and state 

waters. The state fishery consists of a percentage of the Acceptable Biological Catch (ABC) of the 

federal amount and is separately managed by the state. Federal TACs are set at low levels to 

accommodate the state fisheries. Vessels are limited to 58’ in length. There is no limited entry but 

the South Alaska Peninsula area state-waters Pacific cod season is an exclusive registration area. 

Vessels registered for the South Alaska Peninsula Area state-waters Pacific cod season may not 

register for any other Pacific cod season in a year, nor may other vessels registered in other 

exclusive areas participate in the South Alaska Peninsula Area state-waters Pacific cod season. The 

South Alaska Peninsula exclusive vessel registration does not apply to federal/parallel Pacific cod 

fisheries.27 
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 www.adfg.alaska.gov/static-
f/regulations/regprocess/fisheriesboard/cgoapollockworkgroup/pdfs/federal_bycatch_management.pdf 
27

 http://www.adfg.alaska.gov/FedAidpdfs/FMR15-03.pdf 
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Pots and jigs are the only gears allowed in the Alaska Peninsula state water Pacific cod fishery; 

these gears plus trawls and longlines are used in the federal and parallel fisheries. Pots are set on 

the sea floor within aggregations of Pacific cod and lifted once daily. They are typically baited with 

herring or sardines in bait buckets that hang in the middle of the pot. Pots are hauled up and the 

cod is placed in RSW (Refrigerated Sea Water) or on ice. Pots take the majority of state water Pacific 

cod (~85%) and jigs take the remainder (~15%). Bycatch in state waters is limited for species 

based upon weight percentages of retained targeted Pacific cod, and are subject to change. 

Fishermen state that the pot fishery is one of the “cleanest” fisheries with the lowest bycatch rates 

compared to other gear types. 

Few community based groundfish fishermen in Sand Point, King Cove, or False Pass carry 

endorsements for the Aleutian Islands (AI) or the Bering Sea (BS) according to the Restricted 

Access Management (RAM) data from NOAA. Historically several Sand Point vessels fished cod in 

the Pribilofs, the Bering Sea, and Adak but they did not qualify for LLPs because they did not fish 

ever year. According to one vessel owner, 

“We were out their fishing [in Adak] but we didn’t go back that one year so we didn’t get it. 

They’ve built boxes around us…and we’re stuck in here. We can’t go to the Bering. We can’t 

go out there anymore. We can’t go to the Pribilofs. We can’t crab fish. We can’t do anything. 

There still needs to be something to watch over the areas that you’ve built a box around.” 

There were three federal WG trawl and 26 WG trawl/non-trawl licenses held by residents in these 

three communities in 2014.28 Of these, 24 have WG CV Pot endorsements for Pacific cod. Further, 27 
WG based vessels carry licenses for trawl or trawl/non-trawl in the Central Gulf. There are 10 

vessels with trawl LLPs in King Cove and Sand Point that do not actively trawl. There are none in 

False Pass. These 10 vessels still actively fish the WG CV pot fishery for Pacific cod. Not all of the 

licensed vessels would be eligible for quota because have various levels of activity and qualifying 

catch history. There are a total of 37 WG CV pot LLPs and 5 jig LLPs with Pacific cod endorsements 

based in these three communities.  

In 2014, there were approximately 40 pot vessels and 35 jig vessels that fished the state South 

Alaska Peninsula Pacific cod fishery, but these participating vessel numbers fluctuate annually. In 

2015, the pot fishery opened and closed for three weeks in March with 21.6 million pounds landed. 

The jig fishery opened in March through June with 1.8 million pounds landed. They continue to fish 

their GHL of 3.8 million pounds.29  

King Cove and Sand Point processors receive significant landings of Pacific cod relative to the 

overall GOA harvest. 

 

                                                           
28

 https://alaskafisheries.noaa.gov/ram/llp.htm 
29

 Source: http://www.adfg.alaska.gov/index.cfm?adfg=CommercialByAreaKodiak.groundfish#harvest. 
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FIGURE 29 NUMBER OF STATE REGISTERED CFEC GROUNDFISH PERMITS IN THE STUDY COMMUNITIES, 2014 

(WWW.CFEC.STATE.AK.US). 

 

 

FIGURE 30 NUMBER OF GEAR TYPES REGISTERED WITH THE CFEC, 2014 (WWW.CFEC.STATE.AK.US). THESE ARE NOT 

UNIQUE VESSELS; VESSELS CARRY MULTIPLE GEAR TYPES. POTS CAN ALSO BE USED IN THE CRAB OR OTHER POT FISHERIES. 
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FIGURE 31 NUMBER OF UNIQUE GROUNDFISH VESSELS REGISTERED WITH THE CFEC, 2014, AND THEIR AVERAGE 

LENGTH IN EACH STUDY COMMUNITY. 

 
There are far fewer hired skippers among the pot-only and jig fishermen in the state and parallel 

fisheries. There was not enough time to gather crew data for all these vessels but the majority of 

owners/skippers hire locally and typically take family members from the communities fishing. Pot 

fishing requires three to four crewmen. Jig fishing can be done with two to three guys depending 

upon the vessel size. These skippers typically hire local friends and family. 

 

Community Dependencies 
“Regulatory bodies aren’t really looking at communities, our history, and our future.” –Sand 

Point fisherman’s wife and mother of three commercial fishermen, 2014. 

Home 
There is a strong theme of “home” and the attachment to place resonating through the interviews 

and discussions. The majority of community based operators are not temporary residents in Sand 

Point and King Cove. These are permanent residents deeply entrenched in these communities and 

they weather the ups and downs of fishing. One woman observed,  

“This is their [the fishermen’s] heritage, there is their fathers’, kids’, grandkids’ [heritage]. 

They want to stay home. The only way to do that is to keep the fisheries open….It depends a 

lot on Mother Nature. Look what she’s done on the pollock. There’s none out there. We get a 

few good salmon years and some people come back to fish. But we stayed here! We fished 

through it! People come back if there are good times and leave when it’s bad. But we stay!” 

The bleak alternative in many minds is to move to Anchorage and look for hourly wage work. “A lot 

of guys here aren’t educated in much else. They have hidden talents but they aren’t hirable because 

of no formal education. The whole community is based on this [fishing],” said a mother of crewmen 

in Sand Point. 
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Local Economy 
“These communities live and survive off groundfish now. Everything does. PenAir, the 

stores, schools. We have a hell of a time keeping kids in schools. We get X amount of dollars 

from the state. False Pass and Cold Bay are teetering. Everybody is moving out. This all 

trickles down to all other thing if there is no fishing. If we don’t get fish, your wife doesn’t 

work at the store; your daughter doesn’t work at PenAir.” --Sand Point woman. 

“People here lived in Unga, Squaw Harbor, Sanak. Now these are all ghost towns.” --Sand 

Point vessel owner. 

“There’s no tourism here. This is all we do.” --King Cove fisherman. 

The economy of both communities is cyclical, specialized, and fairly exclusive. They follow the ups 

and downs of fishing and fish processing. On August 25, the pollock C season fishery starts and ends 

on November 1 for trawlers. One hired skipper described how the paychecks from September 1st 

from the end of the salmon fishery have to last until the 1st of February. “The guys coming in from 

pollock in November are the only guys spending money here at that time. From Labor Day on, we 

are the ones supporting all the fund raisers, school raffles, making donations.” He estimated that in 

Sand Point alone, they keep a steady 35-40 people consistently employed year round, and a total of 

60 guys working throughout the year if crew turnover is taken into account. For eight months of the 

winter fishery, August through November and January to April, these are the working fishermen 

who are the primary people spending money in the communities.  

Currently, the federal pot sector fishery closes January 27 and remains closed until the state water 

fishery opens March 1. For six weeks in Sand Point, the trawlers are the only ones fishing. “Without 

us, the plant wouldn’t have anything [during this time].” For three months in King Cove, the trawlers 

are the only ones fishing during the winter. The trawlers also keep the processors operating for 

more of the year, which supports other smaller gear types. “We are far from the Bering Sea. Sand 

Point is overflow for processing.” So when the local trawl fleet goes fishing, Trident will accept cod 

from jiggers too. They will stay open and process a bit of cod from the jig fishery because the 

trawlers are operating all the time.  

Another hired skipper observed, “The trawl in Sand Point is more important than the trawl fleet in 

Kodiak. You might make $10,000 in one month, but you might be spending $5000 on groceries too.” 

Shipping costs for food, fuel, and supplies are extremely high and the profits from fishing do not 

extend very far. King Cove is especially vulnerable. “Disposable money is only happening with 

trawlers during certain months,” one business owner said. “When I’m fishing, I have cash on hand 

right now. You might draw $300 to spend before you leave the dock. None of that is possible 

[without the winter fishery],” said one hired skipper. 

One woman (Skipper’s spouse in Sand Point) referred to the “LLP People,” the fishermen that come 

to the area to fish their quota but do not leave much money in the communities, except at Trident 

Seafoods and through taxes. They use the Trident store, taxis, buy fuel, and return to the fishing 

grounds. “Our whole community is based on this,” she said. 

“Fishermen are the tax base for the borough and trawlers are a huge part of that,” according to one 
fisherman’s wife and tribal administrator. Fish tax data from 2011-2013 support these 

assessments. The Aleutians East Borough has a 2% raw fish tax. Fish landings in King Cove and 

Sand Point during these years constituted 45% of the total fish taxes to the Aleutian East Borough. 
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The King Cove and Sand Point cod, Pacific cod, and pollock fisheries generated between 11% and 

12.4% of the total fisheries taxes to the Aleutians East Borough. Within King Cove and Sand Point, 

the cod, Pacific cod, and pollock fisheries constituted between 24% and 30% of the total fisheries 

taxes to the Aleutians East Borough that these communities generated in 2011-2013.  

 

FIGURE 32 PERCENTAGE OF CONTRIBUTION TO THE TOTAL FISH TAXES TO THE AEB BETWEEN 2011 AND 2013. SOURCE: 
AEB. 

 

 

FIGURE 33 TOTAL AEB FISH TAX DOLLARS, 2011-2013. THERE HAS BEEN A SLIGHT DECLINE OVER THESE THREE YEARS. 
SOURCE: AEB 
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More generally, U.S. commercial landings by port, quantity, and value in the Fisheries of the United 

States report showed the relative value for 2012 and 2013.30 Several Alaskan ports are grouped 

together to protect confidentiality of the processors. Aleutian Islands (Other) refers to Adak-

Akutan-Atka Island-False Pass. Alaska Peninsula (Other) is Chignik-King Cove-Port Moller-Sand 

Point. Dutch Harbor, Aleutian Islands (other) and Alaska Peninsula (other) are in top 8 in pounds 

landed and in the top 5 in value in 2013 (Table 6). 

TABLE 6 TOP FISHING PORTS FOR QUANTITY AND VALUE, 2012-2013. 

Port Quantity  
(million lbs) 

Port Value  
(million dollars) 

 2012 2013  2012 2013 
Dutch Harbor, AK 752 753 New Bedford, MA 411 379 
Aleutian Islands (Other) 456 470 Dutch Harbor, AK 214 197 
Kodiak, AK 393 426 Kodiak, AK 170 154 
Empire-Venice, LA 500 422 Aleutian Islands (Other) 119 105 
Reedville, VA 389 318 Alaska Peninsula (Other) 99 102 
Intracoastal City, LA 345 249 Honolulu, HI 100 95 
Cameron, LA 228 195 Cordova, AK 40 92 
Alaska Peninsula (Other) 191 187 Naknek, AK 78 89 
Pascagoula-Moss Point, MS 250 171 Sitka, AK 66 84 
Astoria, OR 170 159 Empire-Venice, LA 80 83 
 

The municipalities derive a great deal of revenue from commercial fishery landings as well. Both 

Sand Point and King Cove have a 4% sales tax and a 2% raw fish tax (Table 7). Neither community 

has a property tax. In 2013, the per capita income for Sand Point was $27,165 and median 

household income was $70,500. In King Cove, the per capita income was $25,958 and the median 

household income was $62,917. The Aleutians East Borough and it communities collectively 

received about $2.4 million in fisheries business and landing taxes through the municipal tax 

sharing program in 2014.31 Borough and municipal fisheries taxes brought in an additional $4.1 

million to these communities.32 

 

 

 

 

 

 

 

                                                           
30

http://www.st.nmfs.noaa.gov/Assets/commercial/fus/fus13/FUS2013.pdf. 
31

 http://www.tax.alaska.gov/programs/sourcebook/index.aspx 
32

 http://commerce.state.ak.us/dnn/Portals/4/pub/OSA/14Taxable.pdf 

http://www.st.nmfs.noaa.gov/Assets/commercial/fus/fus13/FUS2013.pdf
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TABLE 7 MUNICIPAL REVENUES FOR KING COVE AND SAND POINT, 2014. (SOURCE: COMMERCE.STATE.AK.US) 

2014 Operating Revenue King Cove ($) Sand Point ($) 
Local Revenue   
Sales Tax (4%) 1,500,000 775,000 
Fisheries Business Impact Tax 100,000  
Services 69,500 1,231,316 
Raw Fish Tax 450,000 800,000 
Other Local 15,000 1,020,592 
   
State Revenue   
Shared Fish Tax 42,000 283,918 
Revenue Sharing 140,000 142,477 
Other State 114,000 207,500 
   
Federal Revenue 40,000 150,000 
   
Total Revenue 2,470,500 4,610,803 
 

School Enrollments 
A standard measure of a community’s sustainability is school enrollments. These demonstrate the 

presence of young families and foreshadow the future of the communities. School enrollment data 

for K-12 in October 2013 was 88 kids for King Cove and 95 kids for Sand Point (ADEED 2014). A 

teacher at the King Cove School said that there were 72 kids enrolled for the Fall 2014 and that this 

is down from 147 kids enrolled when she first started working over a decade ago. New enrollment 

data have been published by the Alaska Department of Education and Early Development (Figure 

34). The school teacher reported that it is a combination of outmigration from lack of being able to 

make a living and fewer babies being born. The Pre-Kindergarten enrollment in the Sand Point 

School had 13 and the King Cove School had 12 in Fall 2014, which indicates that there are younger 

children in the pipeline, even though the numbers are small. There was only one Pre-K student in 
False Pass in Fall 2014. School viability is hugely important to these small communities. The Cold 

Bay school will not re-open for Fall 2015 due to low enrollment, leaving young families with few 

choices but to relocate or home school. Nelson Lagoon’s school closed a few years previously, 

making it less attractive for young families to stay or new families to move in. 
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FIGURE 34 ANNUAL FALL SCHOOL ENROLLMENTS, KING COVE, FALSE PASS AND SAND POINT SCHOOLS, 2003-2014 

(SOURCE: TTPS://EDUCATION.ALASKA.GOV/STATS/). 

Groundfish Subsistence 
These communities are not dependent upon the groundfish fishery for subsistence in the same 
ways that they are dependent upon the commercial salmon fisheries for their subsistence activities. 
A few captains reported taking codfish home from their commercial catches. They will eat it and 
share it, but the quantities are not large like they are for salmon. They do not take pollock home for 
their own consumption or sharing across communities. The winter fishery is distinct from the 
summer salmon fishery in terms of subsistence work. Subsistence harvests oftentimes accompany 
summer salmon fishing trips, and the majority of subsistence salmon entering people’s kitchens 
and freezers are taken from commercial catches, a legal practice. In the winter fishery, cod might be 
eaten for dinner on the vessels, or a few fish might be taken home to fishermen’s families. But 
generally, codfish are purchased from a processing plant because the processor removes the 
infamous worms from the flesh, fillets the fish, and freezer packs them in a way that is easier and 
preferred by the fishermen over their own home processing of cod. Subsistence fishing for cod does 
not require permits but boats are needed to access many fishing areas. Cod are baked, batter fried, 
and used in soups and chowders, but are not as popular locally than foods like salmon and crab. 
 
The current state of groundfish fishing in Sand Point, King Cove, and False Pass is complex across 
state and federal lines, vessels, gear types, crew compositions, and contributions to community 
economics. It is clear that groundfish fishing represents a growing portion of the annual fisheries 
economy and activities that locals engage in and is possibly outweighing salmon fishing in its 
overall contributions to household and community budgets. Fishermen of these communities have 
carefully spread themselves across all fisheries available to them and they need all of them to 
survive. Every facet of the communities depends upon the health and success of the local fleets: 
businesses, schools, subsistence, family networks, sharing, city and borough budgets, and social 
health. Future changes to these fisheries will have cascading impacts on the whole.  
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5. The Program 
Rationalization, Derby fishing, and Bycatch 
Decreasing the unavoidable landing of non-targeted, prohibited, or federally protected catch is the 
current emphasis in federal fisheries management. The reformation of cod and pollock trawl 
fisheries of the Gulf of Alaska is the latest Council concern to meet bycatch standards. The 
prevailing view is that fishermen need political assistance to meet decreasing bycatch rules 
(Anderson and Holliday 2007; Bromley 2009; Macinko 2013) coupled with the belief that 
privatization is the inevitable solution to a threat of overcapitalization (Carothers in press). 
Contemporary theories of economic and human behavior shape these controversial plans to turn 
open access resources into private access using economic and biological rewards and incentives to 
justify these plans. A main philosophical argument against open access fishing is that, even if 
managers are limiting total catch to protect the resource, the fishery will still become increasingly 
inefficient (e.g. McGoodwin 1990). It is predicted that people will continue to enter the fishery 
when it is profitable, decreasing the average catch per fisherman, until it becomes unprofitable for 
each operation. Costs may continue to increase as the amount of catch declines. At the Western Gulf 
community scale, these privatization plans produce fear and loathing, even among the perceived 
“winners” of rationalization.  
 
Community concerns about rationalization are similar to the same fears exhibited the previous time 

this area was considered for a similar plan. But now, Sand Point and King Cove have had years to 

think about what it would mean for their towns and very real examples in halibut and sablefish 

IFQs and crab rationalization for how these plans affect them in the meantime. Derby-style, open, 

and limited access fishing is by far the locally preferred management for both state waters and 

federal waters for cod and pollock. “I’m for doing nothing,” said a hired skipper. “True fishermen,” 

as one skipper’s spouse said, “need competition. Competition is a great thing.” Still it is this 

competition that is argued to be responsible for poor stewardship of the resources, wasteful fishing 

practices, high levels of bycatch, and unsafe fishing practices. 

The heightened need to rationalize the small vessels in this fishery is based upon bycatch data for 

the Western GOA fleet. In 2010 several large WGOA trawl catcher vessels had high chinook bycatch 

in the pollock fishery, primarily in the C season. Because the small catcher vessel portion of this 

fishery is unobserved, the observed bycatch statistics for large vessels were used to extrapolate to 

the rest of the unobserved fleet, giving a large overall bycatch rate of 54,686 chinook salmon for the 

groundfish trawlers (http://alaskafisheries.noaa.gov/2010/car120_goa.pdf). At the time, vessels 

under 60’ in length were exempt from observer coverage. Vessels greater than or equal to 60’ but 

less than 125’ must carry an observer 30% of its fishing days in a quarter. Vessels greater than or 

equal to 125’ were required to carry observes 100% of its fishing days. Every interviewed small 

vessel Western Gulf fisherman disputed those data. “I don’t think it was half that,” said one King 

Cove skipper. While these fishermen recognize that a rationalization program would make 

individual vessels accountable for bycatch, one King Cove owner/skipper stated, “You could be 

doing everything right and have a ‘bum tow’ anyway. Nobody knows what is down there. Throwing 

more government rules and regulations at it is just going to make it more expensive. We had one 

bad year! We haven’t been getting near that since.” 

The Observer Program has since gone through a restructuring, increasing coverage on all sizes of 

vessels and removing the exemption for vessels under 60’. The proposed plan will require all trawl 

vessels to be in the 100% observer coverage category regardless of length.  



 Western Gulf Trawl Bycatch Management Social Impact Assessment 73 
 

A strong criticism of the Council’s plan amongst these fishermen has been that it has more to do 

with allocations than preventing bycatch. In multiple interviews with vessel owners and hired 

skippers, invariably the mention of bycatch was late to the discussions. “We’ve been talking now for 

45 minutes and it’s the first time anyone said bycatch,” said one hired skipper in Sand Point, 45 

minutes into the interview. Some were suspicious of industry’s outrage about bycatch, especially 

emanating from Kodiak. “This is about money and people grabbing it. Making fat cats. It’s not going 

to solve any state king salmon problem.” Another was equally suspicious: “If a boat owner is telling 

you we need to do this to save the king salmon, I guarantee you that boat will not fish anymore.” 

Fishermen who still intend to fish as captains or crew were suspicious of those expressing 

righteous indignation and moral outrage about bycatch. Several commented that those individuals 

are looking at crab quota holders and wanting the same deal. They were concerned that criticizing 

small vessels has become a strategy of the large fully observed vessels; the smallest operations are 

unfairly blamed for degradation.  

If the issue is really bycatch reduction, many fishermen argue that an adjustment to the start date of 

the fishery would solve the problem. The cod fishery currently opens in January, which is “too 

early” according to the majority of these fishermen because the fish are not aggregated yet. If it 

were opened at times when there was no bycatch, such as early to middle February, then the 

problem would be solved. Dates suggested by these fishermen fell between February 7 and 

February 20. Currently, however, “Fishermen can’t wait to fish, because no one else will,” so they 

“scratch around” and catch bycatch halibut, said one vessel owner. There are observer data from 

one vessel to go with this, according to its owner. “When cod are there, there is nothing else around. 

No bycatch.” This was characterized as a “no brainer” by several skipopers. A proposal was made to 

the Council to change the start date but this was “shot down” because of “sea lion issues,” one of the 

proposer’s described. A Season cod fishing takes four weeks currently, but with the right start date 

they could fish it in a short period of time, better avoid bycatch, and save on costs. When asked 

about processor glut, he said, “It could be worked out with them.” They suggested starting at a later 

date voluntarily to see what the results will be but cannot force anyone to do this.  

Western Gulf fishermen all have a strong interest in healthy halibut stocks, with at least 32 IFQ 

holders in Sand Point and 13 IFQ holders in King Cove.33 “We are IFQ halibut holders here. We don’t 

kill one fishery to support another fishery,” said one vessel captain. They are invested in the health 

of all the resources because they need them all.  

To address the bycatch issue in the pollock fishery is less straightforward for these fishermen. 

There is a hard cap on chinook bycatch currently. Fishermen know that that will remain in place 

and possibly get stricter because of statewide chinook politics and sea lion issues, but they suggest 

putting more fish that are allowed to be caught into other quarters. “We fish in four quarters now 

because of sea lions. It used to be three.” “Sea lions can’t survive on pollock anyway,” said one 

captain.  

“Endangered chinook” has many fishermen concerned because they are seeing hatchery chinook as 

bycatch in their nets. “The majority of chinook have their fins clipped,” according to one fisherman. 

Others described 7-8 pound hatchery fish as their main bycatch. “I’d like to see sampling on the fish 

to prove they are not hatchery fish. We take chinook and get penalized for it. But they need to dig 

into that,” a skipper said. The hatchery chinook problem has been discussed more recently at the 

                                                           
33

 http://alaskafisheries.noaa.gov/ram/ifqreports.htm 



 Western Gulf Trawl Bycatch Management Social Impact Assessment 74 
 

Kodiak Borough Assembly meeting34 and was one of the concerns of Kodiak trawlers asking the 

Council for emergency action on the GOA closure to non-pollock groundfish fishermen on May 3, 

2015. Although fishermen might be concerned that hatchery fish should not be counted towards 

PSC limits, the situation is more complex. In the Pacific Northwest, for example, many populations 

of Pacific salmon are critically low due to overharvesting, habitat degradation, dams, climate 

change, and even hatchery production itself (e.g. Lichatowich 2001; Montgomery 2003). Nine ESA 

Chinook runs are now listed as threatened or endangered under the Endangered Species Act (NMFS 

2009). Hatchery fish are produced to supplement the losses, even with controversy about their 

detrimental effects on wild runs of fish (e.g. Naish et al. 2007). These fish are produced at great 

expense to replace the losses and provide for treaty obligated harvests of Chinook. Alaska’s wild 

Chinook stocks have also experienced sharp declines and increased hatchery production has been 

debated as a solution.35 Currently the state restricts the production of these fish over concerns that 

intermingling wild and hatchery fish could further depress wild runs, as with hatcheries in the 

Lower 48. The fishermen in this study still find it troubling that they may have to stop fishing if they 

catch hatchery produced fish over wild fish, despite their origin or treaty obligations. 

 

The Structure 
October 2014 Motion 
Even though Council added greater specificity to its October 2014 motion, the uncertainty of the 

structure of the program weighs heavily on residents. “You don’t know what’s gonna happen. 

Nobody knows what this is going to look like,” said a skipper’s spouse. This section attempts to 

describe the effects of options within the Council’s October 2014 motion on the Trawl Bycatch 

Management program on the two study communities by first summarizing the motion and then 

projecting changes to the local fleets and communities.  

The program36 structure was analyzed in a discussion paper presented to the Council in October 

2014 for whether the elements address the objectives in the Purpose and Needs Statement. King 

Cove and Sand Point are interested in, and will be impacted by, all elements of the plan; however, 

specific to communities, the primary ways in which community stability is provided for are 

consolidation limits, regionalization, and port of landings requirements. The analysis points out 

that only Kodiak will benefit from the port of landings requirement and so the Western Gulf and 

other Central Gulf ports may be less protected.  

The Council took action to advance the plan for analysis with three Alternatives (No action, adding 

to their April 2014 motion, and the use of CFAs or adaptive management). They recommended 
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 http://www.kmxt.org/index.php?option=com_content&task=view&id=6529&Itemid=2 
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 E.g. http://www.adn.com/article/20140609/hatcheries-are-not-solution-alaskas-weak-chinook-runs 
36

 The use of the term “program” is interesting. It may downgrade it to merely an optional system (enrolling in 

a program) or upgrade it to a special status. Terminology matters. Catch share in itself sounds equitable and 

balanced, and thus hard to argue with, but it is a recent construct. Olson (2011) points to the social and 

cultural context in which these designs are created, both the motivations of policy makers and the neoliberal 

logics. These designs are “constructed and experienced in particular places by particular people” (Olson 

2011:354). The constructs can be challenged at their most basic level. 



 Western Gulf Trawl Bycatch Management Social Impact Assessment 75 
 

developing a comprehensive Environmental Impact Statement (EIS) as part of the process.37 

Alternative 2 of the motion has 14 elements-- 

1. 100% OBSERVER COVERAGE for all trawl vessels whether vessels are in a cooperative or 

not. Observer requirements could potentially replace a crewmember job on the <60’ 

vessels. The problem of lost jobs was significant to every operation and to those individual 

skippers and crewmen who could lose a spot on a vessel.  

 
2. SECTOR ELIGIBILITY Inshore processors and harvesters with GOA trawl endorsements on 

their LLPs. Allocations will be based on trawl landings in qualifying years. Small boat 

diversified fishermen are penalized in this situation because shares are allocated to 

fishermen with large landing histories. The offshore sector is Amendment 80 vessels with 

GOA trawl LLPs. 

 

3. ALLOCATED SPECIES for Target (Pollock and Pacific cod, WGOA and WY rockfish), 

Secondary (Sablefish, non-Central Gulf Rockfish Program rockfish, skates), and PSC (Halibut 

and Chinook salmon) species. Cooperatives make be required to manage secondary species 

under MRAs instead of cooperative allocations.  

 

4. SECTOR ALLOCATIONS OF TARGET AND SECONDARY SPECIES. Most current sector 

allocations for Pacific cod and pollock would be maintained except that the offshore sector 

could no longer directed fish for Pacific cod if their incidental catch allowance is not fully 

utilized. Pollock apportionments could be revised within the current four seasons or split 

between two seasons. A range of groundfish species are being considered for allocation for 

which retained catch history could determine sector allocations. There are options for 

including WG and WY rockfish sector allocations based upon AM80 sideboards, to the CP 

sector only, or establishing a CV sector for the WG. 

 

5. SECTOR ALLOCATIONS OF PSC. Chinook salmon PSC would be allocated in proportion to 

pollock trawl landings. PSC allocations for non-pollock landings would be based upon 

Amendment 97 for the CV and CP sectors. Halibut PSC limits would be allocated in 

proportion to CV and CP trawl landings as set limits or based upon historical PSC use. 

Rockfish Program PSC could be rolled over for use in other fisheries.  

 

6. VOLUNTARY INSHORE COOPERATIVE STRUCTURE. Allocations would go to the aggregate 

retained catch histories of cooperative member vessels over specified qualifying years. PSC 

limits would then be apportioned to each cooperative by area and then by landings, and can 

be used to support any target fishery in the cooperative at any time. Fishermen who choose 

limited access fishing instead will have non-transferable PSC and target allocations. If 

licenses have qualifying landings in more than one region, initial cooperative  formation 

would be based upon the majority of a license’s historical landings in each region, but a 

holder can only be in one cooperative of their choosing annually. Processors may control a 

portion of the annual PSC within a cooperative through a cooperative agreement, but could 
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 https://www.federalregister.gov/articles/2015/07/14/2015-17191/fisheries-of-the-exclusive-economic-zone-off-
alaska-groundfish-fisheries-in-the-gulf-of-alaska 
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not be used on a vessel owned by the processor. Cooperative contracts and reports would 

be filed with NMFS with all the appropriate legal elements.  

 

7. VOLUNTARY CP COOPERATIVE STRUCTURE. These cooperatives are similar in structure to 

the inshore cooperatives, but are not a part of this impact assessment. 

 

8. FISHERY DEPENDENT COMMUNITY STABILITY (INSHORE COOPERATIVES).  Three 

components. 

 

Consolidation limits: Various ownership caps of target species quota are proposed at the 

coop level and within the cooperatives on vessels. Processor use caps are also proposed, but 

are grandfathered in if they already exceed the percentages of target species proposed.  

 

Regionalization of target species quota: Quota are required to be landed in the region 

designated based upon historical delivery patterns during proposed qualifying years. 

Kodiak is an exception—quota historically landed there would have a port landing 

requirement. 

 

Active participation criteria: To purchase a license or quota, a person must hold some 

ownership of a trawl vessel or demonstrate specified captain or crew time.  
 

9. TRANSFERABILITY. Cooperative quota and PSC are transferable within a cooperative for 

annual use and between cooperatives annually. CPs can transfer to the inshore sector but 

inshore cooperative allocations cannot transfer to the offshore sector. LLPs are transferable, 

and allocated quota is severable from the trawl license and transferable along with its 

proportional amount of PSC. No transfers could be made in the first two years of the 

program. 

 

10. GEAR CONVERSION. This refers to the ability to fish Pacific cod trawl quota with pot gear. A 

Pacific cod endorsement would not be necessary, only the area endorsement. The harvested 

fish would still deduct against the annual trawl quota of the vessel and would not affect any 

pot gear sector allocations. PSC taken with pot gear would not accrue to the PSC limit or 

cooperative PSC allocation. 

 

11. LIMITED ACCESS TRAWL FISHERIES (CV AND CP). Cooperatives are “voluntary” so license 

holders may choose not to join and still fish in a competitive limited access fishery. The 

historic share of LLP targeted species would move to the pool for all limited non-

cooperative members to fish. PSC limits based upon historic groundfish catch histories of 

these LLPs would be used in the limited access fishery, but reduced by 10%, 20% or 30%. 

Therefore, the “optional,” “voluntary” nature of not joining a cooperative largely removed. 

 

12. SIDEBOARDS. Sideboards would be removed for species allocated under the GOA TBMP for 

several fleets. Further information is requested on CV sideboards for directed Pacific cod 

pot fishing fleets and for the BSAI Pacific cod and yellowfin sole fisheries. 
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13. PROGRAM REVIEW. The Magnuson Stevens Act requires a five year review after 

implementation and then every seven years after. The AFSC conducted a social survey to 

create a baseline of GOA groundfish trawl participants and to assess changes following the 

Trawl Bycatch Management Program (Himes-Cornell and Kasperski draft 2014). This was a 

voluntary research effort, and a voluntary survey, but the analysts recommended that this 

type of program review become a new standard. This would be a vast improvement to the 

basic economic program reviews. They will conduct a follow-up study after implementation 

to understand the social impacts of the program on place-based and sector-based 

communities.  

 

14. COST RECOVERY AND LOAN PROGRAM. Up to 3% ex-vessel value from landings of species 

in the program could be recovered to cover costs of the program. Up to 25% of that could be 

used for a loan program for purchase of shares by fishermen who fish from small vessels or 

first-time share buyers.  

Alternative 3 would add one of two Options to Alternative 2, a Community Fisheries Association or 

Adaptive Management Program. The CFA plan has seven proposed elements: allocation of a 

percentage of quota for all species; number of CFAs created (one or two); goals and objectives that 

borrow straight from National Standard 8 with entry level assistance; eligibility requirements that 

include location, residency, vulnerability, and a community sustainability plan in place; elements of 

the community sustainability plan including its governance, quota allocation process, goals and 

objectives, how the CFA meets those goals and objectives, and how social and economic 

development is enhanced; annual reporting requirements; and how it would work with the 

cooperatives. The Adaptive Management Program plan has three proposed elements: goals and 

objectives that mirror the CFA program; a process for allocating adaptive management quota; and 

program review and evaluation. The Council’s motion does not address the parallel and state 

fishery issues quite yet even though staff members are working on these critical issues. 

The Effects 
Quota and Allocation 
The Council’s motion is at an exploratory level, leaving the doors to speculation about further 

elements to the program wide open. “Say they rationalized it. It worked for the Bering Sea, 

supposedly. But we don’t have millions of pounds. Our quotas aren’t that big. There are many 

licenses out there and people may want to come fish if it’s good. … If you divide it all up, then 

subtract fuel and groceries. What are you left with? Nothing! What is left?” said one Sand Point 

skipper’s wife and the family business manager. “50 million pounds is not a lot. It doesn’t trickle 

down to too much,” said a vessel owner. Another asked, “What will it be? Skipper shares? Crew 

shares? The pie is already too small.” Fragmenting quota could make it more vulnerable to being 

sold off piecemeal. 

TAC and seasonal allocations in the GOA pollock fishery are based upon fish distributions in areas 

610, 620, and 630 and then apportioned into four seasons. The Council is exploring whether these 

could be revised to put more pollock in the A season or split into two seasons. GOA Pacific cod TACs 

are apportioned to two seasons (A & B) and by gear sector. Associated PSC allocations would be 

based in proportion to the CV allocations that would be based upon past landings. Cooperatives 

would manage these.  
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LLPs are issued to persons based on the activity of the original qualifying vessels. “Persons” include 

individuals but also corporations, and several community based vessel owners and LLP holders 

incorporated. LLPs can be transferred to people or businesses once per calendar year, and cannot 

be transferred to a larger vessel than what is specified on the original license. The Council motion 

considers quota allocations based upon catch history associated with an LLP, and therefore the 

vessel owner.  

The ways in which the quota would be divided between individuals are still unknown, but the 
Council’s motion specifies vessels based upon some qualifying year ranges. Most vessel owners 

want the quota allocated to them. They built this fishery, they did all the ground work at the Council 

and Board of Fisheries, they suffered through trials and errors of working with gear, and they still 

own the vessels. Vessel owners stand to gain the most out of the current plan as written.  

Hired skippers would like the quota allocated to them. They are doing the work of the fishery now, 

and they are the future of the fishery. Generally, however, quota allocations are less frequently 

awarded to those who invested labor into a fishery over those who invested money (Carothers and 

Chambers 2012). “I earned it. They will consolidate if it goes to owners only,” said one hired skipper 

from Sand Point. Furthermore, fishermen contend that skipper shares would have to be larger than 

they are for crab. One man referenced a proposal for between 15% and 25% for skipper shares, 

arguing that that was a reasonable amount for them to make a living, but it was unclear what the 

vessel owners, the few owner/operators, and crew would receive. “Skippers paid for the fuel, put in 

the time, established the history,” said one hired skipper. Skipper shares would have to be high 

enough for them to earn money. The president of the PFC reiterated their desire for Skipper Shares 

between 5 and 25% for the Western Gulf CVs only before the Council in October 2014. These 

percentages would be “verified by contracts with vessel owners and fish tickets.”38 

Access to quota shares by skippers and crew became a significant problem in the crab fisheries. 

Voluntary measures such as the Right of First Offer (ROFO) purchase program when shares become 

available have mixed results (Himes-Cornell and Kent 2015). In that program, skippers who already 

held some quota shares are more likely to position themselves to buy more. Quota share prices, 

lease rates, and financing are major constraining factors in these purchases. Crab quota holders 

tend to hold their assets and lease but active participation requirements could encourage some 

release of quota on the market. Also in the crab fisheries, crewmembers expressed uncertainty in 

how long they even wanted to stay in the business. In Sand Point and King Cove, crew purchases 

would be expected to be long-term investments, demonstrating their commitment to the 

communities and the fishing lifestyle they grew up in. These are not transient crewmen; they live 

there.  

Passive quota shareholders in the crab fisheries tend to have quota as an investment or are now 

retired from fishing and lease their quota. “Lease quota” is a term used now, where a percentage is 

taken off the top to pay for the leased quota (Carothers 2010). Most do not share the financial risk 

of fishing. In Sand Point and King Cove, “retired” vessel owners are often still heavily involved in the 

business decisions of their vessels and the operating costs. They would likely be heavily involved in 

a leasing relationship as well.  
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Several skippers are skeptical of vessel owners’ motives in wanting the total quota. A few described 

this as greedy, with the “old timers licking their lips” waiting for their windfall. “Rationalization is to 

eliminate people having to work,” said a Sand Point skipper. Vessel owners would do very well in a 

rationalized structure, but the majorities within the communities are against it because of what it 

could mean for their communities. 

With both groups saying “I earned it,” any decision on quota division will be unpopular. History was 

understood as key to quota allocations, but whose history and the timeframe are problematic. 
“There is no other fair way to divvy up quota!” according to one skipper. Because of recent lower 

harvests, one man suggested, “We could go way back before sea lions. Sea lions killed us. Before 

that was the peak of the Sand Point-King Cove fleet. Kodiak didn’t take the hit on sea lions because 

they didn’t fish closest to them.” Another suggested, “Or we could take the most recent years, say 

the best five out of seven—not 2013 which was the worst! Drop your best and drop your worst.” 

The CFAs have no history so they are perceived as taking from those that do. Their creation would 

have more support if they were as least costly to the fishermen as possible. 

Crews only receive an average of 8 to 10% after expenses now, but this depends upon the owner-

skipper agreements. This program may further erode their percentage if quota is spread out in 

small chunks to all current participants. “It will be chipped away if quota is doled out in small 

numbers,” according to one hired skipper. Free gifting may be the only practical means for crew to 

procure quota and their future access to fishing in these villages. Crew changes are also predicted 

by the hired skippers where a combination of great crewmen and weaker cheaper crewmen are 

used, working the better performers harder to cover for the weaker inexperienced crew. The 

challenges of identifying crewmen and their activities that prevented awarding initial allocations to 

crewmen in other fisheries are not present here. Crews fluctuate somewhat annually, but are fairly 

stable, easy to locate, most residing in the communities, and their participation would be relatively 

straightforward to reconstruct. 

It is possible to possess a valid endorsement for GOA trawling but be ineligible for the initial 

allocation because they did not make a landing during the selected qualifying years or receive a tiny 

allocation in proportion to the landings made only during those years (2008-2012, 2007-2012, or 

2003-2012). They could also have had their trawl endorsement removed in 2009 by the recency 

action, although no one interviewed for this project had that happen.  

Several species are considered for allocation beyond the two primary species. Western Gulf CVs 

primarily catch pollock and Pacific cod. CPs are prohibited from directed fishing for these species 

and so catch only a fraction of the TAC. CPs harvest most of the other groundfish species under 

consideration in the WG. Flatfish allocations may be available for WG CVs but no shore side 

processor currently processes the fish. Locals are very interested in accessing this fishery. PSC 

would be allocated based upon historical groundfish harvests and CV halibut PSC limits would have 

to be derived from Pacific cod activity. 

The processors would like some protections in a slower paced rationalized fishery. Western Gulf 

communities have only two shore based processors taking groundfish but the presence of floating 

processors or the development of a new processor in the region could impact the processors and 

communities. 
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Consolidation 
“All the boats have to fish!” in order for everyone to survive was a comment often repeated during 

this study. Consolidation is by far the biggest worry amongst owners, skippers, and crew.  “If there 

are 100,000 pounds between five of us here and 100,000 pounds between five of you there, then 

will you consolidate on one boat? This is not a good thing because of crew and lost jobs,” said one 

hired skipper. Because quotas are transferable, industry consolidation is likely. One skipper’s wife 

stated, “You shouldn’t be able to stack it [quota] because it will hurt crew.” She stated that “six boats 

equal 24 jobs.” If there is stacking, then the crew will lose jobs. “How did it go for crab?” she asked 

rhetorically. In that process, crew jobs were cut drastically. “If you take out any vessel, then jobs 

cascade down. There are a 1,000 people here, but if they lose 10 to 12 jobs, it’s a lot. People don’t 

think it’s nothing but it’s huge here! These are significant jobs!” Stacking would further cause rifts 

between crewmen. “If we have to do it, we will only take our people,” said one man, “our” meaning 

top fishermen who are family members and close friends.  

If quota only goes to vessel owners, then consolidation is expected. This could have immediate 

consequences. “We’ll have to fire a crewman if the owner wants more percent of the quota,” said 

one hired skipper. Another owner/skipper predicted, “This will wipe the King Cove trawl fleet right 

off the map” because of lost jobs. 

 

 

FIGURE 35 CREW COMPOSITIONS OF THE SIX KING COVE TRAWL VESSELS, 2014. 
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Figure 35 shows the current crew compositions for the six trawl vessels operating in King Cove. 

Possible consolidation scenarios are presented in Figure 36. Two owners have two vessels each, 

and it is possible that quota allocated to vessel owners would be consolidated to fish on only one of 

these vessels. Vessels A and B would merge crews. Currently, the owners’ two sons skipper these 

vessels, but one would likely be demoted out of the skipper chair, displacing another crewman. 

Vessels C and F would potentially realize no immediate change. The owner-skipper of Vessel C may 

need one less crewman since he would slow down his operation. Vessel F crewmembers are 

somewhat transient and unrelated to one another, and the owner could potentially lease his quota 

to another operation rather than have his own vessel fish it.  

 

FIGURE 36 POSSIBLE CONSOLIDATION SCENARIOS IN KING COVE FOLLOWING THE ALLOCATION OF VESSEL OWNER SHARES 

IN RATIONALIZATION. 
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FIGURE 37 CURRENT CREW COMPOSITIONS OF SIX SAND POINT TRAWL OPERATIONS. 
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FIGURE 38 POSSIBLE CONSOLIDATION SCENARIOS FOLLOWING VESSEL OWNER SHARES. 

 

In Sand Point, Vessels G, H, and I would likely jockey some participants around because of the 

relatedness of owners, skippers, and crew, but would potentially result in the overall loss of one 

crewman. Vessels J and K would likely consolidate and fish quota on one vessel because they have 

the same owner. Stacking quota would save all costs of the second vessel and crew. Vessel L would 

likely end trawling altogether based upon the interview with the hired skipper. The owner was 

predicted to sell out and the skipper stated he was “going backwards” because of costs and the 

recent low abundances of pollock (Figures 37 and 38). Figure 39 shows crew compositions for the 

remaining six Sand Point trawl vessels and the consolidation scenarios are similar in Figure 38. 



 Western Gulf Trawl Bycatch Management Social Impact Assessment 84 
 

 

FIGURE 39 CURRENT CREW COMPOSITIONS, SIX MORE VESSELS OF THE SAND POINT TRAWL FLEET. 

 

Scenarios involving Skipper shares and Crew shares are difficult to model but it is likely that many 

of these individuals would remain active in trawling. Vessel owners could attempt to attract 

different skippers with greater shares to their vessels and skippers could shop around for crew 

with quota. The smaller chunks of quota could be pooled, and would have to be pooled to make a 

fishing trip worthwhile. As a group, crewmembers have been disproportionately impacted by other 

catch share programs (Carothers and Chambers 2012). For example, there is no compensation for a 

crew when the quota owner decides to sell the shares. Shares owned by crewmen could potentially 

reduce their vulnerability. 

It is unclear what would happen in the future if the quota were spread out into many hands. If there 

are “classes” of shares for skippers and crewmen, what could happen if Skipper shares become 

Skipper/Owner shares later? These programs tend to only consider the current generation of 

people as fixed categories. How do these classes of shares evolve over the lifetime and changing career 

of a fisherman? How are they obtainable by the next generation?  

Vessels owners might be expected to want to increase efficiency and perhaps even choose 

consolidation in order to reduce their operating costs. Hired skippers want to keep their jobs and 

not consolidate. The difference in Sand Point and King Cove is that these community based vessel 

owners are fully aware of the position they are in and who in their communities would suffer based 

upon their business decisions.  
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A Sand Point hired skipper proposed “Leasing Up” restrictions as a way to keep quota on the 

smaller vessels. There are size classes in the halibut fisheries where you cannot lease quota to a 

bigger vessel unless it is an emergency, and the same rule could be added to this catch share plan.  

Every fishery support business would be negatively affected by quota consolidation and fewer 

vessels fishing, a situation well documented in other fisheries. As one man in Sand Point stated, 

“25,000 gallons are burned trawling. The fuel bill won’t change. People are going to have to cut 

costs somewhere.” The Peter Pan Seafoods and Trident fuel docks would sell less fuel because of 
stacking. 

Observer Coverage 
All King Cove and Sand Point trawl vessels are 58’ in length with the exception of one 90’ vessel. 

The 100% observer coverage requirement would be unlikely to replace a crewman on these sizes of 

vessels. They already have partial observer coverage and are not displacing any crew members 

currently. One of the main burdens has been scheduling and getting observers physically on board 

for selected trips. 100% coverage would potentially eliminate some of those hassles. Some 

fishermen have said that it would be an additional burden on them. One Sand Point skipper 

believed it to be a “spooky deal” to “fast track” observer coverage now without rationalization. A 

serious problem is that “a couple guys won’t stop fishing with these bad numbers.” He continued, “If 

there is no rationalization and 100% observer coverage, we are in a bind. We are liable for other 

people’s mistakes….What happens if 100% observer coverage comes before you are liable for your 

own bycatch?”  

 

FIGURE 40 POSSIBLE JOB LOSSES WITH OWNER SHARE AND AN OBSERVER ON BOARD, KING COVE. 
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Several skippers described their observers in a very positive light. “We’ve had great observers so 

far,” according to one hired skipper from Sand Point. “They’ve been no imposition on us. Nice 

people.” Another said that the “observer company” thinks that the fishermen are going out of their 

way to avoid them, but “we are buying extra fuel and missing fishing time dealing with them.” 

Figure 40 is an example from the King Cove fleet predicting further job losses beyond consolidation 

should a human observer need accommodating such that they displace a current crewmember. 

Most have lobbied for electronic monitoring because of the logistics of getting observers to their 

vessels and the social considerations of an outsider onboard.39 

The Western Gulf CVs would have to pay for full observer coverage. Currently they pay for partial 

coverage in which every vessel pays a set percentage based on the ex-vessel value of their total 

catch for the year. Several fishermen were concerned that any increases to the fee would cut into an 

already stressful financial situation for their operations. Quota holders would be further 

encouraged to consolidate with the additional cost. 

Gear Conversion and State water issues 
Vessels either use trawl and pot gear or only pot gear, and fish either the federal/parallel/state 
fisheries for pollock and Pacific cod or only the parallel/state fishery for Pacific cod. A major 
challenge is how to dovetail a GHL fishery with a catch share fishery. Furthermore, the boundaries 
between the Central and Western Gulf fisheries are blurry. “They should pick a spot and stay there 
for a year. No moving to the Central Gulf or the Bering Sea, et cetera. But it will never happen that 
way. We can go to the Central Gulf; it’s on the LLP.  Kodiak is now doing something different. A few 
guys go up there sometimes but they don’t want us there either.” The PFC proposed to move the 
line between the regions from its current 159th longitude line to 157th, but it failed.  
 
The state parallel fishery is opened by the ADF&G Commissioner in six areas, including the South 
Alaska Peninsula area and corresponds to the federal times, areas, and gears of the federal season. 
Whether there can be corresponding state and federal policies with the appropriate sociocultural, 
economic and conservation fit for all is up for question. Article VIII § 15 of the Alaska Constitution 
prohibits catch shares by preventing the creation of “an exclusive right of fishery” in state waters.40 
A question remains as to how much of the pollock and cod federal TAC is caught in state waters. It is 
generally stated by WGOA fishermen that half of the pollock they catch is caught in state waters. 
Other fishermen state that the set and haul back sites might be in state waters, but the fish were 
caught in federal waters. Pollock fishing occurs both inside and outside the three-mile line. Some 
years they might trawl very little inside the three miles, but the trawl might start inside the 3 miles, 
and they haul back inside the three miles, so the statistical area is recorded there even if 90% of the 
trawl was outside the line. It is up to the fishermen to report location, and they may have skewed 
the data. Others take a longer view. “On a given year, it’s different. Sometimes you’ll get them out in 
the federal, sometimes you’ll get them in the state water. They move around. It’s not always 
consistent to where they are.” The state water pollock fishery is also potentially a different bycatch 
scenario. Fishermen state that they catch more chinook salmon when they fish closer to shore.   
Fishermen have considered making the state pollock fishery Limited Entry, but the majority of 

vessel owners does not want this because the permits would go to the skippers, only a few of which 

actually own vessels. One vessel owner lamented, 
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 E.g. http://www.adn.com/article/are-women-observers-too-big-distraction-halibut-fishing-crews 
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 http://ltgov.alaska.gov/Mallott/services/alaska-constitution/article-viii-96A0natural-resources.html 
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“If it goes in the state water, state water is an open access fishery anybody can get into so 
you’re taking away from something that I have done for 20 some years and going to give it 
to everybody else? No, I can’t see that.” 

 
The Pacific cod fishery could also become a state Limited Entry fishery. One Sand Point vessel 
owner described how state waters issues complicate matters,  
 

“Let’s just focus on cod for now, but what I’m concerned about is how much will go into 
state waters, and that is going to take away from the trawlers. I could answer your 
questions different if I knew the state waters were going to be locked up and stay the same 
way or if are they going to take more away from us? Then if it does go into state waters and 
they go limited entry then I’m left out completely because I have hired skippers. It goes to 
the guy with the permit that fronted the boat and 85% of the boats in this harbor have hired 
skippers that are local boats. So, with that limited entry, what are we supposed to do with 
these boats? If that was the situation, I am 100% rationalization no matter which way it 
goes. I wouldn’t have any choice. Because the community is going to take away from me so I 
want to try to keep what I have.” 
 

In the pollock and cod fisheries, trawlers have been more concentrated together, especially around 

Sanak Island, due to Steller sea lion protection measures requiring no trawl zones and transit 

routes, making competition for space. King Cove and Sand Point trawlers now compete on the same 

or similar grounds. 

Federal Fisheries Coordinator of the ADF&G Commissioner’s Office Nicole Kimball’s plan for 

coordinating between State and Federal fisheries separates Pacific cod and pollock and closes 

Pacific cod and other federally allocated species to trawling in state waters.41 This would give the 

pot vessels better fishing opportunity, but would not exclude trawl vessels because all of them pot 

fish as well. The parallel pollock fishery would need some requirements that would prevent 

federally permitted vessels from taking more fish in state waters after they achieve their quota. 

This system for pollock would operate as a single plan and simplify bycatch and catch accounting 

for all because all harvest would accrue to the TAC. King Cove and Sand Point fishermen have been 

following these state and federal coordinating efforts very closely in order to try to preserve some 

of the status quo. 

Fishery Dependent Community Stability 
Consolidation limits, regionalized landings (which only supports Kodiak), and active participation 

have been proposed in the Council’s motion to promote community sustainability. Voluntary lease 

rate caps in the crab fisheries are not practiced by all (Himes-Cornell and Kent 2015). For the Trawl 

Bycatch Management Plan, the Council’s motion includes ownership caps and vessel use caps to 

address consolidation issues. Quota ownership caps and vessel use caps could prevent excessive 

shares concentrated in a few hands. Processor caps in the Western Gulf would likely be exceeded 

already and would be grandfathered in. Active participation criteria apply to the eligibility to 

purchase a trawl license or quota and include holding partial ownership of a trawl vessel OR active 

participation as captain or crew for 150 days in the most recent two years. Communities (assumed 

to be referring to CFAs in this context but could be communities more generally since the 2006 MSA 

reauthorization made fishing communities eligible to receive, hold, and purchase quota) would be 
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exempt from these criteria. There are no active participation criteria that require the physical 

presence of quota holders on the vessel. It is unclear how this would protect a fishery dependent 

community.  

Voluntary Cooperatives 
The Council’s motion would require single cooperative membership for the year. All vessels have to 
participate in it for it to succeed. The 40 vessels of the Central Gulf cooperative met before the 
seasons to work out plans for the fishery and they coordinated to avoid chinook and small pollock. 
The CGOA cooperative manager has stated cooperatives work better than regulations because the 
fishermen can react to changes in the fishery in real time, all members are accountable to each 
other, and regulations take years to implement and fishermen cannot respond to changes in the 
meantime. 42 NMFS and the Council set elements that need to be included in the cooperative 
agreements, and then decide on allocations based upon those agreements. Cooperatives report on 
their performance, and in this case have been disclosing individual vessel performances because a 
cooperative is a “single entity” according to NOAA General Council, subject to confidentiality rules, 
and they want full transparency in cooperative performance.  
 
 WGOA trawl vessels also created a voluntary cooperative agreement for the first time during the C 
season in 2014, with 19 vessels participating. This cooperative system, a new unfamiliar structure 
was a bit fragile because it only takes one vessel (or license holder) to defect and undermine the 
intent of the cooperative. Leaders among the fleet are working on creating a stronger structured 
system. Cooperatives are “voluntary” so those who possess a valid trawl endorsement but did not 
qualify for quota or choose not to join the program can fish a GOA Trawl LAPP. Enough LLP holders 
would have to choose this limited access fishery to amass some catch history to fish the available 
limited access TAC. It is possible that every WGOA trawler could choose this option if it were more 
advantageous to do so. The Western Gulf cooperative would need a structure and adept manager 
that could make participation in it attractive and keep the cooperative as a strong unit. 
 

Community Fishing Associations  
In an effort to protect its communities and home ports, the AEB representatives joined the 

AMCC/GOAC3/Others’ proposal for Community Fishing Associations (CFA) in June 2013 that would 

allocate quota to a CFA and be managed by a board of directors. The board would likely include 

Borough representatives. The design structure is far from defined, but it has as its primary goal 

keeping quota in the hands of community members and longer term community protections than 

straight catch share divisions. The CFA proposal requested a 10-20% set aside for quota allocation 

of primary and PSC species to CFAs. The Aleutians East Borough representatives’ interest in this 

structure stems from decades of experience with rationalization programs with no or weak direct 

community protection measures and resultant losses to fishermen, communities, and the borough. 

While the situation certainly calls for creative responses from communities and fishermen, the only 

measure proposed by which quota must remain in the hands of community fishermen and not open 

to be taken over by absentee owners is this CFA structure. It is clear that privatization will not meet 

its stated goals without one or several specific measures dedicated to community-based control of 

quota.  

Comparisons to the success of CDQs does not ring true for many of these men. For example, 
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“Like Dutch Harbor, there’s nobody hardly in the community out there participating in the 

Bering fishery, or none of the CDQ people out there participating in the fishery when they 

got that 10%. To get a community quota you have to take away from the people that are out 

there trying to make a living. The more you take away from, or tie away from us, the less we 

are going to make, so how do we compete? The same thing is happening in the cod fishery in 

the gulf. The LLP… The CDQ boats are coming down into the gulf. These people are buying 

brand new boats, pots, and everything and we have to compete with that free money. One 

guy was on the radio a couple years ago saying he was out in the shipping lanes with his 

pots saying he didn’t care if he lost them. They’ll only buy me more. We can’t do that. We 

can’t compete with that kind of money. Hell, nobody can, not even the fishermen in the 

Bering Sea. “ 

The various positions of the fishery participants on the plan are not surprising. CFAs are rejected by 

King Cove and Sand Point trawl vessel owners and hired skippers unilaterally, but a few pot vessel 

owners are now expressing interest in exploring their potential. In Sand Point and King Cove, CFAs 

were invariably described by trawlers as “a nonstarter,” “crazy idea,” and “a tax.” A main concern is 

that the quota allocations would already be small, and an additional entity receiving significant 

quota would further reduce the quota available.  

Analysts have pointed out that many of the elements of a proposed CFA are already covered in the 

Council’s goals and objectives for the GOA Trawl Bycatch Management Program.43 CFAs would be 

an additional bureaucratic level that could potentially impose its own PSC reductions, owner-on-

board rules, fair crew compensation, or other requirements. There would be a rewards system for 

those who satisfy or exceed expectations and a penalty system for those who have poor 

PSC/bycatch performance, treat crew poorly, or other behavior not yet specified. CFA Boards would 

be deciding who to reward and punish and could be a hotbed for more conflict. As it is, these are 

small communities in which Roberts Rules of Order are strictly followed in meetings to ensure 

fairness and minimize nepotism, hostilities, and litigation. 

The CFA proposal references new entrants to the fishery. Many trawl participants describe how 

costly it is to enter the fishery, the large learning curve to effectively fish this type of gear, and 

higher PSC potentiality for those learning the system, which undermines everyone. Many King Cove 

and Sand Point hired skippers want to be able to buy the vessels they are already fishing on from 

the vessel owners. One of the arguments for CFAs is that it could provide entry level opportunities 

to new fishermen or to trawl crewmen to assist them in getting their own operations. One trawl 

captain in Sand Point was baffled, “But how would you do that? Are you going buy them a boat? Are 

you going to buy them the gear? Look at the LLPs. They issued what 15 or 20 LLPs. How many are 

they leasing now? No, you can’t afford the… it’s not like the Bering Sea or even Kodiak or Dutch 

Harbor, the people that are doing it are the community.” Another man said, “That is why I would be 

definitely against a community quota. What are you going to do with it? Sell it back to the people 

that are already in the business. The price of fuel and everything the way it has gone up, it is hard to 

rent a quota.” 

Several fishermen think of the CFAs as a tax. “We are taxed 2% to the City, 2% to the borough, a 4% 

fuel tax to the City, an observer tax. There’s no state fish tax yet.” This Sand Point resident forgot to 

mention the 1% Alaska Seafood Marketing Institute tax. “This is everything we have lived and 
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worked for. And now we are going to give it to the Borough?” Another vessel owner’s spouse 

echoed these same comments, “You work for the community when you fish already! Now you want 

to give quota to an outside entity? Why?! You want me to take everything I’ve worked for and give it 

to the Borough?” She went on to explain that a neighbor could ask for shares but may have “never 

worked a day in their life.” It is highly unlikely that this person would qualify for quota shares but 

the fear of losing quota to those who did not work to build the fishery or support it through the 

years is a real fear. 

Small town politics are sure to affect the process. “When someone thinks you have something, they 

want to take it from you, you know. The people who have caught it should get to keep it!” 

Fishermen do not want “people from town deciding” their livelihoods through the CFA boards. The 

mayor and city council change often, so it is expected that a separate board would have a similar 

record of turnover. They worried this could be “random people,” “people that have nothing to do 

with the winter fishery.”  

The ways in which quota will be divided were believed to favor “whoever is most competitive at the 

Council.” This Sand Point woman said, “You’re on the SSC. Nobody bothers you when you set quota. 

But we negotiate after you do it. An entity’s ability to get quota would be based on people’s 

negotiating skills.” 

Resistance to CFAs is widespread in both the Central and Western Gulfs. “I can understand why 

Kodiak would try this. They are trying to keep money around,” said one Sand Point vessel owner, 

explaining that the bulk of the CGOA fleet homeports elsewhere. “It may say Kodiak on the stern, 
but the crew, the captain, et cetera, are from Oregon,” said a hired skipper from Sand Point. “We 

don’t ever leave.” They are also trawlers only in Kodiak, with no pot fishermen adding to the 

complexity.  If the goals are for local hire, local training/mentoring, and business planning, and a 

CFA will allocate quota to vessels whose owners do this, then it makes sense for Kodiak.  But the 

fishermen of King Cove and Sand Point argue that they already do these things. The concern within 

the Aleutians East Borough is their ability to continue to do these things under the bycatch 

management plan. 

Even with all these local concerns and fears, CFAs might be the only structure that would ensure 

that quota does not emigrate out of community hands. The Council cannot prevent anyone from 

moving away from where it received the initial allocation, of course, but also it cannot prevent the 

sale of quota. The allocation of quota could also accelerate its sale. The fishermen of King Cove and 

Sand Point “don’t ever leave” but they may sell the quota they were issued in lean times or when 

the opportunities were presented. Those in a better position to purchase quota will likely be those 

that reside outside of the communities. Once sold, that quota would likely never return to 

community hands. Unlike the Community Quota Entities (CQEs) that did not receive initial 

allocations, the CFAs would likely be most successful with quota from the outset. 

The concerns of local fishermen are valid as they responding to the unknown elements of CFAs and 

the unknowns of bycatch management more generally. CFAs would still have to operate within the 

bounds of the broader program. CFAs need to have strict rules of operation, participation, decision 

making, and bylaws that govern the structure and process of allocation in order to be successful. 

They also need to have enough flexibility so that they can they can adapt to deal with unforeseen 

consequences and so that they can work to achieve their intent. Many of the issues of allocation, the 
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role of cooperatives, CFA costs, and legal considerations have been analyzed by Council staff44 and 

there are numerous elements to work out. Proponents of CFAs tend to describe them as entities for 

solving most everything that may not be ideal in a fishery, from codes of conduct towards crew to 

ensuring future participation by local residents. CFAs can mitigate many negative impacts 

experienced in other catch share programs, such as high lease rates reducing crew compensation, 

by rewarding those with “good behavior” with quota, but the CFA would need enough quota to be 

an influential player among fishermen. They would be a new entity and would have no performance 

reputation. Standards need to be clearly developed so that a CFA can mature effectively. 

Adaptive Management 
The Adaptive Management of Quota is modeled after the Pacific Fishery Management Council’s 

(PFMC) 10% quota set aside in west coast groundfish trawl ITQ fisheries in order to have flexibility 

to reduce impacts to fishery dependent communities and processors, for conservation, for 

unintended or unforeseen consequences of the ITQ system, and for new entrants to the fishery. 

However, this set aside quota has not been used in these ways and has been temporarily “passed 

through” to the initial allocation recipients since it was created. It is uncertain how long the pass 

through will continue. NPFMC analysts, however, refer to an alternative “deemed value system” in 

which AM quota could be used to cover an unexpected overage of catch, bycatch or PSC.45 

Fishermen would pay to access the AM quota pool and pay it back with the overage harvested. If it 

is not replaced, then it would be a fine. This could incentivize GOA quota holders to simply pay the 

fine and not replace quota in the set aside pool if the value was low. AM could be applied to 

incentivize the fleet to shift behavior and gives managers flexibility to achieve its goals. Eligibility 

and allocation formulas would need to be carefully defined. 

The WGOA small vessel sector has asked for Adaptive Management quota for the development of 

rockfish and flatfish markets that they would like to enter as part of the target species for the GOA 

catch share plan. This system would also need to be carefully defined and processors would need to 

want to expand into those markets. 

There is less resistance to Adaptive Management than CFAs among these Western Gulf community-

based fishermen, perhaps because they anticipate a pass-through situation as well. If the quota was 

shifted around more, then they anticipated a fight over eligibility and quota being more likely to go 

to those “who are better talkers before the Council,” one hired skipper said, and not necessarily 

those who may have legitimate reasons for needing additional quota.  

The unknowns of the path forward are causing the most heartburn, with community-based 

fishermen trying to position themselves so they do not lose any access. The Council and state BOF 

are working closely together to address the complex issues specific to the Western Gulf, where 

fishermen use multiple gear types, cross state and federal waters, engage in multiple fisheries 

throughout the year, and are primarily small fleets of resident fishermen with deep histories in 

groundfish fishing.   
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6. Discussion 
Privatization and conservation are now linked as inevitable solutions to global overfishing (e.g. 
Costello et al. 2008). This linkage is the prevailing justification for new property rights that largely 

sidesteps the amount of wealth that is created and captured (Bromley 2008, 2009; Carothers 2010). 

Many proponents of these rights are the rights holders who invested in staking their claim and 

protecting it, potentially forging “crony capitalism” between them through cooperative political 

maneuvering. In the case of IFQs in Kodiak, this has become a “tragedy of commodification” 

(Carothers 2010) in that the, “Enclosure and commodification of resource access rights has deeply 

constrained the flexible, opportunistic engagements that have formed the backbone of rural 

economies for generations” (2010:96).  

The current plan, like other catch share plans, is a social experiment and should be recognized as 

such. Similar social experiments have resulted in the eclipsing of historically, economically, and 

culturally fisheries-dependent communities. Property rights systems are presented as inevitable 

solutions to a suite of fishery problems, but expected consequences of these solutions are 

deliberated with equal inevitability (e.g. Carothers 2010). The spread of catch shares, in which 

those fisheries happening next to rationalized fisheries get swallowed up by the same program in 

order to survive at all, is expected. Trawl and pot fishing go together and the pot sector may need to 

be rationalized too, “because we can fish them out and then get our trawling quota,” said one hired 

skipper. Consolidation is in the future; “Stacking is going to happen.” A sea change in nature-society 

relationships in which a business mindset replaces a lifestyle mindset is predicted (Carothers 

2010). Reinforcements of status and power, permanently locking participants into social classes 

and their destiny in the working force are understood to be inevitable. Wealth disparities are 

expected to constrain opportunity; participants are no longer working up to the wheel house but 

need a windfall to enter the fisheries. After crab rationalization, boats did not totally leave the 

industry but impacted other fisheries; this is expected to happen in these fisheries as well. Finally, 

pessimism and helplessness to affect the process permeate all discussions. One skipper’s spouse 

stated, 

“Our experience is that you sit until the end of a meeting, and the Board of Fish and Council 

just makes decisions. People don’t believe in the system. They make so many friendly 

amendments to the amendments to the motions and they don’t even know what they voted 

on in the end. You get something totally different than what you started with. The impact 

has been that it has devastated salmon here. Now groundfish is a big part of what we still 

have.” 

The sense of home, of fishing through difficult times, and of supporting your community were 

strong themes, threatened further by changing fisheries management plans. The urban/rural split 

is growing as more and more young families have moved to Anchorage for work and to raise their 

children (e.g. Lowe 2010). Many of these families are now unable to visit the home villages with any 

ease because of the travel costs and time away from work.  

Carothers writes, “the displacements…are not natural, inevitable outcomes. These transitions need 

to be understood as the direct result of viewing and managing social-ecological systems. It is the 

economic restructuring meant to generate increased profitability by commodifying access that has 

brought about these displacements” (2010:111). Turning the right to harvest fish into a commodity 

is a choice. Permanently giving the right to fish a public resource to individuals is a choice. 
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Overcapitalization can become the fear and the justification, even in places where it has not yet 

happened nor is it likely.  

The success of allocating exclusive harvest privileges mitigating the negative impacts of derby 
fisheries is trumpeted by those in management and business style fishermen. The Council’s goal is 
to replace derby fishing with a program that fully utilizes groundfish while reducing bycatch. But 
even the Federal Register notice (Vol. 80, No. 134, July 14, 2015, pp 40988-40990) soliciting 
comments for what that might be has predetermined much of the plan by extoling the virtues of 
catch shares and disparaging derby fisheries.  
 
Some studies show that it is not the strong ownership of quota that may end overfishing, increase 
value, increase safety, and decrease bycatch; rather it is likely the quota harvest limitation itself that 
fishermen adhere to (e.g. Melnychuk et al. 2011; Melnychuk et al. 2014). A problem with quota is a 
“use it or lose it” mentality: quota not used to maximum capacity could be taken away. The limit is 
the goal rather than a constraint.  
 
This action is presumably about bycatch but it has been a fraction of this study because fishermen 

rarely discussed it. The solution to bycatch is obvious to them: change the start date of the fishery 

so fishermen are not scratching around before the fish are there. They are pessimistic about 

whether bycatch is even driving this plan. One Sand Point vessel owner said, 

“The bottom fishery and we have been doing it for 20 some years. We have ‘good history’ 
and I should be all for it because I am going to make money, but I don’t really want to see it. 
I would like to see it stay the same way as is with time, uh dates, different opening at times 
when there is no bycatch, when the fish are coming in. The way it is now is like opening the 
season, Bristol Bay season, in the middle of January. You don’t do that. You wait until they 
come in to spawn and then you open it up.” 
 

Following crab rationalization, a Sand Point woman who used to live in Unalaska said, “I saw the 

destruction that took place in Unalaska and closing businesses. 300 families were impacted.” She 

went on to list about 20 families she knew had difficulties borne from the Crab Rationalization plan. 

“It was a vibrant community when we first went to Dutch [in 2003]. It turned into a domestic cat.” 

She went on, “Businesses folded, like FTS and other services. You could feel the energy and then it 

deflated. It was sad to see. I really don’t want to see it happen in the Gulf because of what I saw in 

Dutch. We were there for nine years. It will make a few people rich, but it will hurt our ability to 

develop and grow.” The destruction of the communities, and the consequences for resident 

indigenous peoples, are significant. “This is not just an Aleut problem; this is an Aleutian problem,” 

she said. IFQs were said to have “worked okay” for certain families. “We lucked out,” said one 

woman, “but now my kids can’t afford to buy even 500 pounds.” Another Sand Point man stated, 

“I’m an IFQ holder but I’d rather be competitive.”  

The political terrain and the players involved in creating this program have shifted during the 
course of this project, and will continue to do so. Endorsing courses of action in a dynamic system is 
difficult and imprudent; this study does not endorse a specific path. Communities could certainly 
better utilize their deep history of groundfish fishing in the discussions moving forward; the 
historical continuity of families and communities in these fisheries matters greatly in this process 
and should be brought into the discussions by these fishermen and their representatives before the 
Council and the Board of Fisheries. This history is a real source of evidence that grounds a people in 
the broader region and its fisheries for generations. This history shows continuity, cultural 
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development, and sustained participation in these communities. The Council (and Board of 
Fisheries) may need to be reminded of this history and cultural persistence as they “Provide for the 
sustained (current and historical) participation of fishing communities” and “Minimize adverse 
economic impacts on fishing communities” (MSA National Standard 8).  
 
A potential route to take would be to separate cod and pollock fishing and seek solutions specific to 

those fisheries. Combining gear might compromise both fleets. Pot only vessels hardly take any 

bycatch. Trawl vessels can choose to trawl or use pots. In King Cove and Sand Point, there is 

crossover between these fleets. 

Pollock 
A state GHL fishery for pollock could allow for catch accounting and estimating how much 

cooperatives could be allocated under a catch shares plan. A GHL would be deducted from the TAC 

to reach the federal quota amount. However, how the GHL is calculated is potentially problematic 

because historic harvests in the WGOA have been self-reported from the set and haul back areas or 

from the tows that cross several statistical areas; they may not be reporting where the actual 

harvest occurred. All pollock in the Gulf are considered a single stock and assessed jointly for state 

and federal waters. Further there have been two seasons of the WGOA not fully harvesting their 

pollock quota because the fish are not aggregating. It is still estimated by the state that 53% to 74% 

of the pollock fishery was harvested in state waters (2009 through 2012) during parallel fisheries 

in the Western Gulf. The Commercial Fishery Entry Commission (CFEC) would be the entity to 

implement a Limited Entry fishery for pollock.46 

Experimental test fishing with seine and jig gear for state pollock fisheries recently tried in the 

Kodiak area could provide the entry level that many fishermen are hoping for. There are 47 seine 

vessels in Sand Point and 23 in King Cove. There are about 54 mechanical jig vessels in King Cove 

and Sand Point combined. There would be a learning curve for how to capture these fish but vessels 

already have the gear and are experienced in using it. Thus seine and jig gear could be potential 

“entry opportunities” in state and parallel pollock fisheries but this would have to be carefully 

coordinated. 

Another option is to retain parallel fishing for pollock. If there truly are as many pollock in state 
waters as has been reported, then this might be the simplest solution. WGOA fishermen focusing on 
pollock would receive quota under a catch share plan. The recipients of that would need be those 
who are invested in the fishery for it to continue to support communities, and skipper shares for 
Western Gulf CVs would need to be a part of that. Skipper shares have to be larger than they are for 
crab, and potentially up to 25%. These percentages could be verified by contracts with vessel 
owners and fish tickets. The vessel owners’ average retirement status and lack of active 
participation is the reason for hired skippers in this fishery now. They will have to somehow fairly 
transfer this fishery to the next generation of community based fishermen and skipper shares might 
be the best route. Management plans would be more successful at supporting the future access of 
communities if they treated participants less as fixed categories based upon their current 
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involvement in fishing and more as long-term participants for whom their roles will change over 
their lifetime as they gain more skills, change duties, acquire more assets, take on greater 
responsibilities, age, and eventually retire. 
 
A single cooperative for trawl vessels would on the surface be voluntary. The fishermen would need 

to strengthen a cooperative so that all participate and they need to hire a strong manager that 

lobbies effectively for their interests. Cooperative fishing would make everyone accountable to each 

other.  

The goal of bycatch reduction, the reason for restructuring these fisheries in the first place, could be 

based upon hatchery fish and extrapolated data. It will be critical for local fishermen to push for 

better data that reflects the bycatch composition and genetics of these salmon.  

CFAs, while extremely unpopular amongst the vast majority of fishermen in these communities 

currently, appear to be a positive part of this structure going forward. They are the only entities 

proposed that ensure quota would be anchored in communities and cannot be sold away. The 

fishermen and crewmen would benefit from actively working to develop this association so that it 

works for the fleets and not leave it to non-participants to decide.  

Pacific Cod 
For Pacific cod, prohibiting trawling in state waters (parallel fishery) is a possible option being 

considered because very little cod is caught that way in the two state areas that are open to bottom 

trawling (Sanak Island and on the north end of the Shumagin Islands). Historically, less than 10% of 

WGOA trawl cod is taken in these state waters. Trawl fishermen could still participate in the Pacific 

cod pot fishery as they often do now as a state fishery. 

The state has considered creating a Limited Entry fishery for the pot cod fishery in state waters. 

Support is high within the communities for a Limited Entry state fishery (however, most trawl 

vessel owners with hired skippers do not support Limited Entry). The state water Pacific cod 

fishery first started in 1997 allowing pot, jig, and hand troll gear, taking 25% of the ABC. They might 

need more of the ABC to make a GHL fishery large enough to support fishermen. Various proposals 
have been made over the years to the BOF and Council to increase the state GHL for cod from the 

WGOA ABC, up to 50%. Putting more cod quota into state waters could increase vessels 

participating and support the communities overall. There are about 7-8 in Sand Point alone that 

would have participated if quota was increased.  

When this state fishery was first created, trawlers saw this as taking from them at the time, and a 

Limited Entry fishery would take even more. “If it does go into state waters and they go Limited 

Entry them I’m left out completely because I have hired skippers,” a Sand Point vessel owner 

explained. “It goes to the guy with the permit that fronted the boat and 85% of the boats in this 

harbor have hired skippers that are local boats, so with that Limited Entry, what are we supposed 

to do with these boats?” The ways in which Limited Entry would be created and permit 

qualification are major issues to work out.  

Splitting cod from pollock would be an adjustment but likely would not harm the communities. As 

one vessel owner opposed to this plan conceded, “These guys that are trawling, they’re fishermen. 

They’re not just going to sit back and think… They’ll tell you, ‘oh you’ll kill us,” but No. It’s not going 
to happen that way. You’ll go pot fishing. You aren’t going to make as much money, but maybe you 
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will because it’s so damned expensive to go trawling.” Pot fishing comes with bait costs and 

replacing lost pots, but it is still less expensive than trawling. 

The question remains of whether splitting these fisheries would contribute more to the 

socioeconomy of communities. In a strict comparison of vessels’ contributions to the communities, 

those vessels who deliver to local processors, employ local fishermen, and support the overall 

economic and social wellbeing of communities are village-based home ported vessels. If the goals 

are to support communities, maximum allocations should go to those sectors who are locally 
engaged.  
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7. Conclusions  
Since the enactment of the Magnuson-Stevens Fishery Conservation and Management Act, the 
Council has been given jurisdiction and the obligation to implement policies assuring cooperation 

to achieve the act’s major goals. Reformation of the cod and pollock trawl fisheries is among a suite 

of recent concerns. The goal is to create an incentive based management program that enables the 

future decrease in bycatch and the unavoidable landing of untargeted, prohibited, or federally 

protected species. In response to the idea that fishermen need political assistance in meeting a 

decreasing bycatch rule (Anderson and Holliday 2007; Bromley 2009; Macinko 2013), another 

controversial plan turning open access resources into private access rights has been devised using 

contemporary theories of economics and human behavior. Additional controversy is found in this 

program in potentially incorporating the Western Gulf of Alaska into the same management system 

as the Central Gulf of Alaska.  

Regardless of what the Council may or may not be considering as areas of concern in their decision 

to move forward, their actions will ultimately alter the previous composition of the fishery. The 

fishery may become part of a global movement to rationalize the use of marine resources into catch 

shares, rationalizing human involvement in the commercial extraction of ocean resources through 

exclusive allocations of the TAC. Catch share proponents have presented scientific evidence 

showing their ability to prevent and in some cases reverse fishery collapse in cases where ITQ 

systems are in place (e.g. Costello et al. 2010; Worm et al. 2009). Economic advantages have been 

used to justify the creation of a new market and increase overall efficiency and productivity in ITQ 

fisheries (critiqued in Carothers 2010). The combination of the economic and biological rewards of 

privatization has given a dually sharpened sword to catch share proponents but may ignore future 

socioeconomic exploitation. Economic generalizations of a complex ecosystem rule this debate, and 

there can be the tendency to mask over the human components of this type of policy decision 

(Benediktsson and Karlsdottir 2011; Carothers 2010; Macinko 2013).  

The Council must consider the potential impacts of this plan on fishing communities but are not 

obligated to reverse them. This analysis of policy factors that threaten the sustainability of people 

entangled in the local fishing industry hopefully will lead to the mitigation of those threats. By 

incorporating the Western Gulf into the management plan as structured thus far, the Nation risks 

losing prosperous social networks among and between primarily resident, indigenous, coastal 

fishing communities. The trawl fishermen of King Cove and Sand Point may be left to “perverse” 

economic incentives created within the catch share paradigm such as selling off their livelihoods 

(Bromley 2009; Macinko 2013). Transferability of a personal property right on the open market is 

promoted as one of the positive economic characteristics, yet it may promote increased 

inequalities, disconnect from commercial fishing, and inhibit fishing community development. This 

may be compounded by lobbying interests of more powerful players that too often belittle the real-

world implications. 

Participants in the trawl fishery by Western Gulf community fishermen could be considered small 

operations in comparison to the rest of the GOA. Although small, the social networks formed from 

the fisheries current composition are dense for these regional communities. Between the two 

communities there are 18 boats that are geared for the trawl fishery. Due to seasonal and other 

restrictions, fishing can best be achieved with dual gear capabilities. These same vessels join a 
larger community based fleet with the means to fish multiple gear types providing the opportunity 

for fishing throughout the year. This has not only historically provided year round jobs and income 
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for the active members owning and operating these 18 vessels (approximately 29 jobs in King Cove 

and 61 in Sand Point), but supplements economic activity within these two communities on a more 

consistent annual basis. Changes that limit access to the winter trawl fishery could negatively 

impact the sustainability of the already fragile economic structures in these communities. Landings 

from trawl gear have already decreased in the past few years, already negatively affecting this 

economic structure. Pot fishermen for Pacific cod have had steadier catch rates and may be more 

stable, but generally earn less. 

Some of the negative impacts of catch shares have common ground with the positive impacts. 

Consolidation can be good for those awarded shares, but it will mean the consequent loss of jobs for 

crewmen and hired skippers employed by future shareholders seeking to increase their ex-vessel 

price. Without competition, there will be incentive for whoever receives quota to consolidate their 

efforts to increase their overall economic returns. It is assumed that consolidation and the 

purchasing of additional quota shares will be a natural effect of increasing the ex-vessel price. 

Fishermen can achieve this by not increasing their total catch, but by decreasing their operating 

costs by using few vessels to fish, making crew, gear, insurance, fuel, et cetera, redundant. This is a 

real fear in these communities even with vessel owners insisting this is not an inevitable outcome.  

“Competition is a great thing,” said one skipper’s wife. “If you’ve got 50,000 pounds of quota and 

time, then you go out there and you kick ass.” Although competition among active fishermen 

becomes eliminated in a catch share plan, a new competition arises. New parties will have to buy 

into the fishery despite not receiving any initial allocations in a form of investment competition. 

Renting to non-shareholders who are without ability to purchase shares due to their increasing 

value on the open market  makes renters dependent upon shareholders in a neo-feudal relationship 

(Palsson and Helgason 1996) where “absentee shareholders” hold these assets over the locals’ 

heads (Pinkerton and Edwards 2009). There may be a mistaken connection between the 

responsible parties that contribute to this issue and the parties that are allegedly supposed to fix it. 

Under the theoretical framework of catch share proponents, the contributing parties, that is, 

fishermen without economic incentives, are the same people who will be trusted to act responsibly 

when shares become valuable. A disconnection in responsibility surfaces when that same people 

who won the shares and risk their value are not the same people who are actually fishing. Many of 

the current vessel owners in both the Central and Western Gulfs employ hired skippers to operate 

their boats and receive payment; these skippers may be likely to receive the same payments for 

their efforts regardless of increasing share value.  

Policy analysis describes both the formal and informal ways in which decisions are made in a 

processual, always unfinished, ever unfolding context. The challenge is to understand this complex 

policy context and values and ideologies that direct decision making in both formal organizations 

and grassroots levels. Policy statements are cultural products. At the formal level—the North 

Pacific Fishery Management Council level—they reflect the dominant ideologies of rationality and 

efficiency. At the village and social level, even with many local institutions of policy and planning, 

they reflect another kind of ideology. This report has described a distinct ideology found in these 

communities that operates under its own policies. Policy statements amongst these community-

based majority Aleut fishermen appear to be as follows: 

 The policy of local hire: This is more than a convenient labor pool to skippers. These are 
family, neighbors, and friends who are hired for their expertise and their contributions back 

into the communities.  
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 The policy of spending locally: Donating, supporting businesses, and keeping money in the 

community are priorities. 

 The policy of staying: These communities are their homes in their ancestral homeland and 
they have no intention of leaving. 

 The policy of competition in the fishing arena: This is about individual skill, pride, and 
fairness. 

 The policy of generational continuity: Retiring fishermen want to transfer their operations 
to other local fishermen (family first) who will successfully continue the traditions. 

This work has mapped a local ideology that is distinct from others in the Gulf of Alaska region. The 

people of King Cove and Sand Point are primarily Alaskan Natives, some White Europeans, with 

smaller representation of Asians, Pacific Islanders, and others. Aside from Alaska Natives, most of 

the people have been pulled into and embedded in this area through the development of the fishing 

industry. The marine ecosystem has provided for the livelihood of Aleut/Unangan people for 

thousands of years and today the marine ecology of the North Pacific is considered among the 

world’s richest marine resources. Such a claim of consistently supporting the region’s residents and 

transients could now be contested as the fisheries are increasingly carved up into exclusive sectors. 

Subsistence and the market economy are not mutually exclusive in these areas. Residents of these 

villages have entangled their subsistence lifestyles with the oscillating presence of a market 

economy, and now entangle their commercial fishing lifestyle with the seasonal subsistence 

economy. Alterations in resource management, especially interactions with resources that make 

such socially thick arrangements within fishing communities, could potentially have negative 

effects. The initial allocation of shares will determine the future of all participants. The possession 

of a share is theorized to give incentive to responsible fishing practices that facilitate preservation 

and growth in order to ensure the economic value of a share (Costello et al. 2010), but the 

transition from fishermen to shareholders will likely induce a shift in the relationship to nature and 

community (Carothers 2010). 

This study has been a sincere attempt at disentangling the participants, status quo, goals, and 

impacts to the resident fishermen of Gulf of Alaska villages in the Aleutians East Borough. The 

Council will be unable to fully address the needs of all stakeholders. Responsible parties should 

anticipate future changes resulting from natural actions, human action, or other circumstances. As 

new needs and problems arise, as will certainly be the case in this fishery, the management 

program should have the space to adapt. The transferability and perpetual nature of catch shares, 

and the initial allocation, though justified by a myriad of economic terms, will altogether affect all 

stakeholders.   
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