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Preface

This volum e on  fisheries governance is th e  resu lt o f  collaboration betw een 
academ ics an d  practitioners from  a ro u n d  the  w orld. For over th ree  years, 
th irty  fisheries p rofessionals from  a w ide variety o f  d isciplinary back
g rounds shared  th e ir  experiences, ideas an d  concerns, an d  gathered  to 
gether at regu lar intervals to  develop w hat they felt was a new  approach  to 
the  problem s an d  opportun ities th a t beset fisheries an d  aquaculture . This 
endeavour was generously  supported  by th e  European C om m ission  by way 
o f  its p ro g ram m e for developm ent cooperation (INCODEV, project n u m b e r 
ICA4-CT-2001-10038).

T he FISH G O V FO O D  netw ork, as it cam e to  be know n, was particularly 
concerned  w ith  th e  situation  o f  countries in  the  South. Not only are su b 
stantial parts o f  th e ir  populations d ep en d en t on  cap tu re fisheries an d  aqua
cu ltu re for a living, fish  also play an  im p o rtan t role in  th e ir  food security. 
W hile recogn ising  th e  special status o f  fisheries in  the  South, the  netw ork 
also took care to  em phasise  basic sim ilarities in  the  w orkings o f  th e  ‘fish 
chain’ in  N orth  an d  South, an d  in  the  governance o f  fisheries, in  various 
geographical regions.

Basing itse lf  on  an  u n d ers ta n d in g  o f  developm ents in  th e  fisheries field, 
the  netw ork’s source o f  in tellectual in sp ira tion  lay elsew here. O ne o f  the  
newly elaborated  perspectives in  governance theory  -  know n as interactive 
governance -  appeared  particularly relevant. First, its two points o f  depar
tu re  -  th e  increasing  diversity, complexity, dynam ics an d  differences o f  
scale am ong  the  fisheries system s-to-be-governed, an d  th e  no tion  th a t gov
ernance is n o t a task  o f  governm en t alone -  m atched  w ith  the  netw ork 
m em b ers’ u n d ers ta n d in g  o f  developm ents in  fisheries. M ore fu n d am e n 
tally, however, they felt th a t interactive governance theory provided an  alter
native fram ew ork for u n d ers tan d in g  th e  cu rren t state o f  affairs, an d  the  
new  d irections th a t could  be explored.

O ne o f  the  conditions for m ak ing  a conceptual advance is the  in tegration  
o f  social, econom ic, an d  ecological insigh ts an d  th e  bridg ing  o f  d isciplinary 
gaps. This requ ires a p ropensity  for w hat W ilson (1998:8) has called consi
lience, ‘a “ju m p in g  together” o f  know ledge by the  link ing  o f  facts an d  fact- 
based  theory  across discip lines to  create a com m on  groundw ork  o f  explana
tion ’. O ne o f  th e  fact-based concepts u tilized  by th e  FISH G O V FO O D  n e t
w ork fo r th is  pu rpose is th e  ‘fish  chain’.

Sensitivity fo r w hat A ristotle in  h is  d iscourse on  ethics described  as the  
‘phronetic’ (value-based) approach to  know ledge, in  con trast to  ‘ep istem e’ 
(scientific), an d  ‘techne’ (craft) approaches, is an o th er condition  for m aking
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a conceptual advance (see Flyvbjerg 2001). According to  th is  viewpoint, 
princip les an d  values canno t be d isconnected  from  governance practice, 
an d  m u s t be b ro u g h t ou t in to  th e  open. In  phronetic  d iscourse, one asks 
questions like: W here are we going? Is th is  desirable? A nd, w hat shou ld  be 
done? Interactive governance theory  follows a sim ilar rou te  by h igh ligh ting  
the  im portance o f  articulated  princip les an d  values.

This, in  brief, was th e  netw ork’s com pass at th e  incep tion  o f  th e  project. 
T he explorations th a t followed, w hich  are chronicled  in  th is book, w ere n e 
cessarily in tense . The netw ork  devised th e  book 's chapter ou tline after in 
tensive m eetings an d  d iscussions in  A m sterdam  an d  Dakar. C hapters w ere 
subsequently  d rafted  th ro u g h  substan tia l collaboration am ong  netw ork 
m em bers, an d  w ere rew ritten  m any tim es over, as th e  overall fram ew ork 
developed an d  chapters w ere tu n e d  to  com prise the  w hole volum e. The 
resu lt stands som ew here betw een  an  academ ic m onograph  an d  a m u lti
author, ed ited  volum e on  th e  topic in  question . W hile various au tho r 
g roups ho ld  responsibility  for th e ir  respective chapters, an d  these  chapters 
can also be read  independently , the  book is m ean t to  be a com posite whole. 
Accordingly, each  chapter exercises a function  in  th e  la rger argum en t, an d  
chapters should , ideally, be read  in  sequence.

This academ ic volum e is accom panied  by a policy w orkbook on  the  sam e 
topic entitled  Interactive G overnance for F isheries -  a G uide to  Better Prac
tice, w hich  sum m arizes  the  findings o f  th is volum e an d  explores avenues 
to  stren g th en  existing governance practices. M ore in fo rm ation  on  th is  pol
icy w orkbook is available at th e  following website: w w w .m arecentre .n l. The 
reader is also alerted  to  th e  con tinu ing  existence o f  an  interactive fisheries 
governance netw ork, w hich  can  be contacted  at w w w.fishgovnet.org.

M any individuals an d  organisations have con tribu ted  to  the  realisa tion  o f  
th is volum e. S IS W O /Institu te  fo r Social Policy an d  th e  C entre for M aritim e 
Research (MARE) ho sted  the  project an d  provided essen tial facilities. From  
Brussels, C ornelia N auen  provided constan t encou ragem en t an d  advice. 
M aarten Bavinck coord inated  th e  project, receiving assistance at various 
stages from  M arja Ffarm s, M arloes Kraan, Iris M onnereau , an d  Jeroen 
Dijk. Peter de Kroon designed  th e  figures. Sheila Gogol an d  A nn  Ff oliem an 
are responsib le  for th e  English language editing. Finally, we th a n k  two 
anonym ous referees fo r th e ir  com m en ts, an d  V anessa N ijweide an d  Jaap 
W agenaar o f  A m sterdam  U niversity P ress (AUP) for th e ir  care in  pu b lish 
ing th e  m anuscrip t.

T he Editors
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P a r t  i

Governance:
A new Perspective for Fisheries





I

The Governance Perspective
Jan Kooiman and M aarten Bavinck 

Background

C apture fisheries are in  crisis. D ocum ents an d  figures on  the  state o f  global 
fisheries th a t have appeared  since th e  1990s po in t ou t a strongly negative 
trend , w ith  th ree  rela ted  com ponen ts . T he first is th e  decline o r collapse o f  
fish  stocks, the  w orld over. T he degradation  o f  aquatic ecosystem s is re 
flected in  th e  levelling o ff  o f  the  total w orld catch in  th e  1990s (FAO 
2002a), an d  in  the  declin ing  catches o f  individual fishers. T he second com 
po n en t o f  crisis is fish ing  overcapacity. T here  are sim ply too m any vessels 
an d  too m any people fishing. T heir aggregate activity is th e  m ain  cause o f  
the  collapse o f  fish  stocks. The th ird  aspect o f  crisis relates to  m anagem en t. 
D espite signals th a t th ings w ere going terribly w rong, fisheries m anagers 
have been  unab le  to  reverse the  trend . T hus, th e  foundations o f  fisheries 
m an ag em en t theory  an d  practice have b een  called in to  question .

New econom ic players have b een  quick  to  fill in  the  gap. As cod stocks in  
the  N orth  Atlantic d u rin g  20 0 2  reached  deleterious levels, an d  th e  E urope
an  C om m ission  suggested  a total ban  on  cod fish ing, th e  first cod farm s 
opened  u p  in  the  N orw egian fjords. Scientists an d  policym akers often  view 
aquacu ltu re as a so lu tion  to  prob lem s faced by cap ture fisheries. Figures 
w ould  seem  to confirm  th e ir  points o f  view: as cap ture fisheries w en t in to  
decline, global aquacu ltu re en tered  a period  o f  strong  growth, m eeting  an  
ever-increasing proportion  o f  th e  d em an d  for fish.

C apture fisheries an d  aquacu ltu re  w ould  th u s  seem  to reflect d ifferen t 
conditions o f  crisis an d  opportunity. W h ether th e  situation  is as black-and- 
w hite as th is w ould suggest -  an d  indeed  we believe it is n o t -  th e  com par
ison  h ighligh ts societal p h en o m en a  th a t play an  im p o rtan t part in  th is 
book. Crises an d  opportun ities occur, in  d iffering  m ixes, in  all sectors an d  
societies, an d  at all tim es. T heir governance is therefo re  a m a tte r o f  great 
concern.

Food security  is an o th er m a tte r d em an d in g  atten tion . Five decades o f  
developm ent effort have no t significantly im pacted  th e  incidence o f  pov
erty, particularly, b u t no t exclusively, in  th e  South. A ccording to  th e  W orld 
Bank (2001), a fifth  o f  th e  w orld’s population  lives on less th a n  U S $i a day. 
They constitu te  th e  w orld’s poor. O ne o f  th e  m ultip le  deprivations they su f
fer is a lack o f  food security. F isheries an d  aquacu ltu re have often  been  
singled  o u t as m ak ing  a m ean ing fu l con tribu tion  to  the  alleviation o f  h u n 
ger an d  m alnu trition . Fish an d  o ther aquatic produce are highly  nu tritious

h



an d  often  affordable to  low -incom e househo lds. This applies to  coastal an d  
landlocked states.

T he a im  o f  th e  fisheries governance netw ork (FISHGOVFOOD), o f  
w hich  th is volum e is a result, was to  develop an d  to  share  a new, interactive 
perspective on  th e  governance o f  fisheries an d  aquaculture . T he reason  for 
the  initiative was th a t we, the  participants, believe th a t th e  crisis th a t is 
curren tly  affecting the  sector canno t be resolved by conventional m ethods. 
T here is a n eed  for creative th ink ing , w hich  m eans crossing  boundaries 
betw een  disciplinary u n d erstan d in g s an d  ro u tin e  approaches. This im plies 
a shift from  a problem -solving approach  to  one th a t em phasises opportu- 
nity-creation an d  the  effective h and ling  o f  tensions.

Two general assum ptions u n d erlie  policym aking. O ne is th a t govern
m ents, researchers o r u se r  g roups possess, o r can develop, sufficient 
know ledge on  th e ir  ow n to fo rm  the  basis for policy. T he second  a ssu m p 
tion  is th a t th e  w orld in  w hich  we live can be rep resen ted  in  sim ple m odels. 
We find  bo th  assum ptions un tenab le . A cadem ics, policym akers an d  users 
have to  in te ract ‘to  get th e  p ic ture rig h t’. In  addition , they have to  p u t the  
diversity, com plexity an d  dynam ics o f  governance issues righ t on  the  table.

Four bodies o f  litera tu re  have in fo rm ed  o u r views. G overnance literature 
considers p rob lem  solving an d  opportunity-creation as a jo in t an d  in terac
tive responsibility  o f  all parties -  state, m arke t an d  civil society (Kooiman 
2003). A ccording to  th is perception , public responsib ilities are hand led  
w ith an  eye for private needs an d  capabilities, w hile private tasks are fu l
filled w ith  a concern  for public needs an d  capabilities. T he litera tu re  on 
food security  is o u r second  source. It em phasises access to  food as a m oral 
an d  a practical issue, an d  concentra tes on  the  situation  o f  the  poor in  devel
op ing countries. It is concerned  w ith  questions o f  food quality an d  safety as 
well as quantity  (Kurien 2004). Third , socio-econom ic litera tu re  h igh ligh ts 
the  intricacy an d  in terconnectedness o f  capture, processing  an d  m arketing  
activities, an d  th e  role o f  in stitu tions in  regulating  the  usage o f  natu ra l 
resources (cf. Schlager an d  O strom  1993; P latteau an d  Baland 1998; 
H ersoug, Jentoft an d  D egnbol 2004). Finally, the  aquatic life sciences h ig h 
ligh t th a t w ell-functioning ecosystem s underlie  th e  cap ture an d  cu ltu re o f  
seafood, an d  hence  th a t durab le fisheries an d  aquacu ltu re  d epend  up o n  
th e ir  conservation  (Abramovitz 1996; Boyd 1999a; Pauly an d  M aclean 
2003). W ithout th e  ecosystem s th a t p roduce th em , th e re  are no  fish. W ith
ou t social an d  econom ic circum stances th a t suppo rt the  people w ho catch 
an d  farm  fish, th e re  are no  fisheries an d  aquaculture.

Besides draw ing on  d iffe ren t litera tu re  sources, we u se  various scientific 
m ethods -  deductive reasoning , em pirical observation an d  interactive 
learn ing . T he la tte r includes a step-by-step focused dialogue betw een  aca
dem ics from  d iffe ren t d isciplinary backgrounds an d  professionals in  f ish 
eries an d  aquaculture . W e believe th a t the  process o f  know ledge develop
m e n t proceeds in  stages, an d  rests on  elem en ts such  as p rofessional self
reflection, pee r review, dialogue an d  in tegration .

Any new  approach  to  fisheries needs to  be cognisan t of, an d  adaptive to, 
the  characteristics o f  its particu lar field. In  the  follow ing section, we high-
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ligh t two im p o rtan t features o f  fisheries. T he first is a tim e tre n d  tow ard 
g reater diversity, com plexity an d  dynam ics. T he second is scale. Both have 
im p o rtan t consequences for o u r case for b ring ing  governance in to  f ish 
eries.

Diversity, Complexity, Dynamics, and Scale

T he globalised fisheries are h ighly diverse.

Diversity is a characteristic of the entities that form fisheries systems and it 
points to the nature and degree in which they vary.

Catalogues o f  fish ing  technology po in t ou t th a t fishers an d  fish  farm ers 
exercise th e ir  professions in  widely divergent ways. They h u n t o r fa rm  d if
feren t fish, u sin g  varying m ethods an d  techn iques, resources an d  bodies o f  
know ledge. T heir und erstan d in g s of, an d  m ean ings a ttribu ted  to, fish ing  
an d  farm ing  d iffer from  one location to  an o th er (see chap. 4). G lobalisa
tion, a process th a t has in tensified  over m any  cen tu ries an d  recently accel
erated, has ten d ed  to  fu rth e r  the  existing division o f  labour, creating  a rich  
p le thora o f  specialised n iches an d  activities (see chap. 2).

G lobalisation has also affected the  complexity o f  fisheries an d  aquacul
tu re  th e  w orld over by len g th en in g  the  chains o f  interaction .

Complexity is a function of the architecture of the relations among the parts 
o f a system, and between a system and its environment. Interactions are 
exchanges that take place in a context of interdependency, and also affect 
the partners involved. One speaks of lengthening chains of interaction 
when more actors become involved, and/or when the geographical distance 
between them extends.

T horpe an d  B ennett (2001) d is tin g u ish  th ree  form s o f  g lobalisation in  cap
tu re  fisheries: the  g lobalisation o f  production , trade, an d  regulation . The 
globalisation o f  p roduction  refers to  extensions in  th e  range o f  fish ing  op 
erations, an d  th e  globalisation o f  trade  has connected  m ore  fishers to  larger 
m arkets. T he globalisation o f  regulatory contro l has resu lted  in  a b u rg eo n 
ing body o f  ru les an d  guidelines affecting the  fisheries at all governing le 
vels creating  com plicated, an d  often  confusing , regulatory patterns. All 
th ree  form s o f  g lobalisation con tribu te in  d iffe ren t ways to  the  com plexity 
o f  fisheries an d  th e ir  governance.

Diversity an d  com plexity are rein fo rced  by dynamics.

Dynamics apply to the tensions within a system and between systems. They 
are associated with the incidence of, or propensity towards, change.

T he dynam ics affecting fisheries derive from  various sources, affecting d is
parate m o m en ts  in  the  fish  chain. The orig in  o f  change m ay be th e  aquatic
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ecosystem , the  m arket, th e  w ider social, cultural an d  political env ironm ent, 
o r th e  regulatory regim e. We argue th a t dynam ics are increasing  because o f  
the  v igour o f  m o d ern  society, in  com bination  w ith  a len g th en in g  o f  the  
chains o f  in teraction . W hen  chains extend an d  include m ore  actors, 
changes in  any one aspect have a b road  series o f  consequences.

Up to  now  we have d iscussed  diversity, com plexity an d  dynam ics as soci
etal phenom ena , traversing  th e  realm s o f  the  econom ic, the  social, th e  po li
tical, an d  th e  regulatory. In  recen t years th e  sam e characteristics are, how 
ever, recognised  as applying to  ecosystem s, an d  im posing  lim its on  h u m a n  
contro l (see chap. 3).

W e have argued  above th a t globalisation an d  th e  leng then ing  o f  in te rac
tion  chains have increased  diversity, com plexity an d  dynam ics in  fisheries 
an d  aquaculture . This is o u r first m a in  p rem ise. W e also recognise scale o f  
phenom ena , events an d  structu res, as th e ir  o the r m ajo r characteristic.

Scale refers to time and space dimensions of systems to be governed as well
as to governing systems.

T he concept o f  scale is easily illustrated. Som e fish  species, an d  som e kinds 
o f  aquatic ecosystem s, have a geographically lim ited  range, w hereas o thers 
traverse th e  globe. T he sam e holds tru e  for types o f  fisheries an d  fish  fa rm 
ing an d  for types o f  m arkets for aquatic produce. Spatial scale plays a role 
on  all these  fronts, as well as in  any a ttem p t at governance. T im e scales play 
a role in  ecology (e.g., the  life cycle o f  a fish  species, o r th e  tim e needed  to 
destroy o r rebu ild  an  ecosystem ), as well as in  cap turing , trade, an d  societal 
processes in  general. They also include the  tim e perspective o f  h u m a n  ac
tors involved -  th e  periods over w hich  they assess, judge, plan, an d  expect 
th ings to  happen . In  governance, tim e scales are im portan t.

This still sounds qu ite  n ea t an d  tidy. In  real life, the  contrary is actually 
the  case. I f  all governance efforts, at various scale levels, w ere to  be d ia
g ram m ed, th e  resu lting  p ic tu re w ould  resem ble  a large, tang led  an d  con
stantly chang ing  sp ider’s web. For o rd inary  citizens, th e  web in  w hich  they 
are en tang led  is som etim es very confusing , an d  even frigh ten ing . Next to 
diversity, com plexity an d  dynam ics, scale becom es a m a jo r factor in  govern
ance, the  subject o f  the  next section.

Governance Approaches

G overnance has becom e a catchw ord in  th e  social sciences as well as in  the  
policy world. T he te rm  was in  u se  even before it becam e widely know n at 
the  b eg inn ing  o f  th e  1990s, w hen  th e  W orld Bank in troduced  the  n o rm  o f  
‘good governance’ to  in te rnational developm ent. Concurrently, it becam e a 
focal concept in  m ore  scholarly litera tu re  stressing  th e  im portance o f  o ther 
actors besides th e  state in  governing at the  local, th e  national, an d  th e  in te r
national level.
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As is the  case w ith  o ther te rm s th a t have becom e p art o f  th e  popular 
vocabulary, th e  te rm  ‘governance’ has d iffe ren t m ean in g s for d iffe ren t peo
ple. In  m any cases, these  differences revolve a ro u n d  the  perceived role o f  
the  state. G overnm ents have often  failed to  live u p  to  expectations. This has 
resu lted  in  analyses o f  weak, unstab le , collapsing o r failed states. U nable to 
rely on  th e  state to  carry ou t governing tasks, o the r actors m ove forw ard 
in to  p ro m in e n t positions. Som e au thors th u s  argue for a m in im al o r lim 
ited  state, as expressed in  the  often-quoted p h rase  ‘less governm en t an d  
m ore governance’. O thers view governance as ‘self-organising netw orks’, 
w hereas in  th e  field o f  in te rnational relations au thors speak o f  ‘global gov
ernance’.

‘G ood governance’ an d  ‘global governance’ are relevant b ranches o f  e n 
quiry for those in te rested  in  th e  governance o f  na tu ra l resources. G ood 
governance is a concept closely connected  w ith  the  W orld Bank’s efforts to 
couch political renew al in  te rm s o f  increasing  political legitim acy as a p re 
condition  for sustainab le developm ent (World Bank 1989). A lthough  the  
te rm  good governance has b een  broadly applied  an d  has becom e a m ajo r 
issue in  developm ental litera tu re  an d  practice, the  Bank itse lf  now  seem s to 
have narrow ed  dow n its orig inal ideas on  the  subject. In  a recen t repo rt on  
governance o f  fisheries th e  concept refers m ainly  to  -  in  the  op in ion  o f  the  
Bank -  good practices (World Bank 2004). T he rise o f  th e  concept o f  global 
governance in  in te rnational relations followed from  d issatisfaction  w ith 
theories th a t lim ited  them selves m ainly  to  relations betw een  states. Gov
ernance theory  opened  u p  th is field to  non-state actors. In  th is  usage o f  
governance, it becom es clear th a t private actors (m arket parties an d  non- 
governm ental-organisations (NGOs) often  play a m u c h  m ore  im p o rtan t in 
form al role th a n  states, nationally an d  internationally.

For all th e ir  variations, however, governance perspectives have th ree  
com m on  features. T he first is the  conviction th a t ‘governing’ is a m a tte r o f  
public as well as private actors. Traditionally, governance is viewed as the  
task  o f  governm ent -  it is governm ent, a t various levels, th a t enjoys resp o n 
sibility for th e  public good. Indeed, governm ents are equ ipped  w ith  laws 
an d  procedures, m oney, an d  s ta ff  -  in  short, w ith  pow er -  to  undertake 
m any k inds o f  action in  th e  public realm . G overnm ents, however, are no t 
the  only actors capable o f  addressing  societal prob lem s an d  opportun ities. 
T he range is m yriad: individuals, voluntary associations, com panies, 
NGOs, village councils, in te rnational o rganisations, political parties, an d  
m ilitan t g roups in  a variety o f  roles an d  circum stances are engaged  in  sh ap 
ing societal fu tures. Just as in  a gam e o f  football, th e  in teractions am ong 
players d e term ine  w hat actually happens, w hether it is a goal, a fierce com 
petition, o r a bo ring  m atch.

Second, governance approaches em phasise  th a t the  dividing lines b e 
tw een public an d  private sectors are b lu rred , an d  th a t in te rests  canno t be 
assu m ed  to  be e ith er public o r private, b u t are frequently  shared. In  th is 
connection , it is generally m ore appropriate  to  speak o f  shifting, ra ther 
th a n  sh rink ing , roles o f  governm ent. A reshuffling  o f  governm ent tasks 
an d  a g rea ter aw areness o f  the  role o f  o ther societal actors does no t ren d e r
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governm ent obsolete. It im plies a grow ing aw areness, n o t only o f  th e  lim 
itations o f  the  com m and-and-contro l fo rm  o f  governing, b u t also o f  the  fact 
th a t m any societal p rob lem s an d  opportun ities requ ire  the  com m itm en ts  o f  
a b roader set o f  actors an d  approaches.

This b rings us to  a th ird  co m m o n  elem ent, nam ely, th e  realisation  th a t 
governance has a basis in  societal developm ents, an d  constitu tes a reflec
tion  thereof. T he state o f  contem porary  governance reflects in  particu lar the  
grow th o f  social, econom ic an d  political in te rdependencies, an d  trends 
such  as d ifferentiation , in tegration , globalisation an d  localisation. T hese 
processes resu lt in  leng then ing  chains o f  in teraction, stretch ing  across d if
feren t scale levels an d  sectors. In  add ition  to  o the r effects, th e  leng then ing  
o f  chains increases th e  n u m b e rs  o f  parties participating  in  th em , w hile in 
teractions am ong  these  parties also multiply.

G overnance approaches also suggest th a t th e re  are im p o rtan t differences 
betw een  m anagem en t, policym aking an d  governance. T hese differences 
are no t straightforw ard an d  unequivocal, an d  m ay vary w ith  cu ltu re an d  
language. T hus w hat is te rm ed  ‘policy’ in  Anglo-Saxon political cu ltu re 
m ay be te rm ed  ‘gouvernance’ in  th e  F rancophone tradition; A m erican  
au thors, on  the  o ther hand , m ay label the  sam e p h en o m en o n  as ‘m an ag e
m e n t’. In  th is volum e, we take th e  view th a t governance is the  m ore  inc lu 
sive te rm , followed by policy, an d  finally by m anagem en t. In  com parison  
w ith m anagers an d  policym akers, governors take a step  back, an d  b roaden  
the  view in  various ways. G overnance th u s  goes beyond the  p roblem s at 
h an d  to  consider longer-term  societal tren d s an d  needs. In  addition , it does 
no t lim it itse lf  to  one particu lar sector, such  as fisheries, b u t considers sec
toral issues as a reflection o f  m ore  widely prevalent circum stances.

G overnance is no t considered  h ere  to  be th e  natu ra l prerogative o f  gov
e rn m e n t o r o f  fisheries m anagers, b u t ra th e r a widely practiced  activity an d  
a b road  responsibility. G overnance transcends a p rob lem -and-solution fo
cus an d  brings an  in te rest for th e  creation  an d  exploitation o f  opportu 
nities. It balances a concern  for troubles an d  quandaries w ith  an  eye for 
fresh  an d  p rom ising  chances. G overnance pays system atic atten tion  to  in 
stitu tional a rran g em en ts  fo r governing activities an d  to  the  norm ative p r in 
ciples gu id ing  them .

Finally, an  im p o rtan t d istinction  to  be m ade in  d iscussing  governance is 
th a t betw een  an  analytical an d  a norm ative perspective. G overnance is bo th  
w hat is an d  w hat shou ld  be, reality as well as potential. It is in  bo th  senses 
th a t we u se  th e  concept in  th is volum e, w ith  the  norm ative aspect surfacing 
m ost strongly in  the  la tte r part. In  th e  first part, we are prim arily  in te rested  
in  governing as a real-life p h enom enon . A fter all, prob lem s an d  opportu 
n ities em erge all the  tim e, an d  are tackled, m ore  o r less successfully, by 
people an d  by institu tions.

All o f  th e  above indicate th a t the  governing system , the  fram ew ork o f  
actors engaged  in  governing, is often  as diverse, com plex, an d  dynam ic as 
is th e  system -to-be-governed. T here  is no  reason  to  assu m e th a t fisheries 
an d  aquacu ltu re are exceptions.
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Our Governance Perspective

W e u se  th e  following defin ition  o f  governance:

Governance is the whole o f  public as well as private interactions taken to solve 
societal problems and create societal opportunities. It includes the form ulation  
and application o f  principles guiding those interactions and care fo r  institutions 
that enable them.

T he m ost im p o rtan t e lem en t o f  the  above defin ition  is th e  te rm  interactions, 
w hich  stands at th e  h ea rt o f  th e  p roposed  new  interactive governance per
spective. For th e  m o m e n t it is sufficient to  u n d e rs ta n d  an  in teraction  as a 
specific fo rm  o f  action, u n d ertak en  by actors in  o rd er to  rem ove obstacles 
an d  tread  new  pathways. The defin ition  o f  w hat constitu tes a ‘p rob lem ’ or 
‘opportun ity ’ depends on th e  issue an d  the  position  an d  u n d ers ta n d in g  o f  
the  viewer in  question . T he adjective ‘societal’ is b est u n derstood  by way o f  
its opposite, ‘private’, an d  is o ften  replaced by the  w ord ‘public’. ‘Societal’ is 
everything th a t has a com m on, social, an d  collective com ponent. T he defi
n ition  refers also to  th e  im portance o f  institutions in  governance. In s titu 
tions offer structu re , o rd er an d  predictability in  h u m a n  relations such  tha t 
social actors w ould  know  how  to interact, w hat is expected o f  th em , an d  
w hat they can expect from  o thers. T hus caring for in stitu tions is a part o f  
governance. T he sam e applies to  principles. W ithout basic principles, no  h u 
m a n  rela tion  or governing in teraction  can last. W hen  governors try to  solve 
problem s o r create opportun ities, they inevitably b rin g  to  surface fu n d a
m en ta l assum ptions, world-views an d  ethical values for d iscussion  an d  ex
am ination .

In  o u r view, governance is m ade u p  o f  various com ponen ts . Fig. i .i  p re 
sents a schem atic overview.

= Principles
Fish Chain 

[1s* Order] ^  ^  = Interactions

__

[2nd Order]

Part IV 
Principles

[Meta-Order]

Fig. i . i  The governance scheme.
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In  the  following section, we discuss the  various com ponen ts one by one, 
starting  w ith  ‘in teraction ’.

Governance as Interaction

T he governance concept p roposed  in  th is  volum e has its basis in  th e  social 
sciences. Its p roponen ts recognise th a t society is m ade u p  o f  a large n u m 
b er o f  actors, w ho are constra ined  o r enabled  in  th e ir  actions by structures. 
Actors, in  th is perspective, are any social u n it  possessing  agency o r pow er 
o f  action. T hese include individuals, b u t also households, associations, lea
ders, firm s, departm en ts, an d  in te rnational o rganisations. S tructure, on  the  
o ther hand , refers to  the  fram ew orks w ith in  w hich  actors operate, and  
w hich  they take in to  account. T hese include culture, law, ag reem ents, m a 
terial an d  technical possibilities, an d  the  m any  o th e r d im ensions o f  tha t 
w hich  we in h e rit from  o u r b irth , an d  w hich constitu tes th e  w orld we live 
in. A ccording to  sociological reason, actors are continuously  m aking  
changes to  structu re  w hile at th e  sam e tim e being  sub jected  to  its in flu 
ence.

It is a tru ism  to no te th a t actors in  society interact. People com m unicate  
w ith each o ther in  a large variety o f  settings, jo in  u p  or com pete, feei in 
cluded  o r excluded, an d  deliver an d  d em an d  services to  an d  from  one a n 
other. In  the  course o f  these  in teractions they often  change th e ir  m inds, 
adapt th e ir  strategies, an d  take o r w ithdraw  from  responsib ilities. T he in 
n u m erab le  in teractions th a t occur determ ine , in  th e ir  totality, the  courses 
th a t societies take. In teractions am ong  actors are partly based  on  social in 
terdependencies. In  contem porary  societies w ith  a highly  developed divi
sion o f  labour an d  w hich  operate at a m u ltitu d e  o f  scales, an d  people rely 
on  one ano ther to  a great extent. No single actor, public o r private, has the  
know ledge an d  in fo rm ation  req u ired  to  solve com plex, dynam ic, an d  diver
sified problem s; no  actor has an  overview sufficient to  m ake the  needed  
in s tru m e n ts  effective; no  single actor has sufficient action potential to  d o m 
inate unilaterally.

In teraction  is central in  o u r  governance approach. It is an  essential part 
o f  the  system -to-be-govem ed as well as o f  the  governing system . A n in te r
action is a m utually  in fluencing  relation  betw een  two o r m ore  actors, pos
sessing  an  in ten tional an d  a structural d im ension . T he actors involved aim  
for a certain  result; at th e  sam e tim e, th e  in teractions in  w hich  they engage 
are constra ined  by w hat we estab lished  above as structu res. It is im p o rtan t 
to  no te th a t in teractions have in ten d ed  as well as u n in te n d ed  conse
quences. T he la tte r resu lt from  tensions betw een  the  goals, in te rests  an d  
purposes o f  actors, as well as betw een  actors an d  th e ir  structu ra l env iron
m en t.

G overnance, from  th is po in t o f  view, em anates from  m any sources, as a 
large n u m b e r  o f  actors strive to  address the  issues th a t em erge along th e ir  
path. As society does n o t pause, an d  is never in  equ ilib rium , th e  totality o f  
these  governance efforts is like a m ultiplicity  o f  h an d s m ou ld ing  the  clay on
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a po tte r’s w heel. Som e h an d s have an  advantage over o thers, b u t never such 
th a t they com pletely de term ine  th e  shape o f  the  pot being  created. M ore
over, un like  a po tte r’s clay, th e  actors being  governed react to  the  hands 
m ou ld ing  th em . G overnance the re fo re  is no t m erely  som eth ing  governors 
do, b u t a quality o f  th e  totality o f  the  in teractions betw een  those governing 
an d  those governed -  it is itse lf  an  interaction .

It has b een  no ted  th a t m any  actors, in  d iffe ren t positions an d  levels o f  
society, are involved in  governance. This is a s ta tem en t o f  fact. But th e re  is 
also a norm ative side to  it, an  u n d ers ta n d in g  th a t participation  in  govern
ance is an  expression o f  dem ocracy an d  therefo re  a desirable state o f  af
fairs. From  the  norm ative po in t o f  view th e  goal is to  m axim ise participa
tion  an d  to  structu re  it according to  dem ocratic princip les. In  th is  volum e 
we are advocating th e  necessity  o f  b road  participation  in  governance from  a 
norm ative an d  from  a practical standpoin t. T he la tte r follows from  th e  rea 
lisation, d iscussed  in  a previous section, th a t societies all over th e  globe are 
becom ing  m ore an d  m ore diverse, com plex, an d  dynam ic. U n d er these  cir
cum stances, governance is effective only w hen  th e  approach is w ell-struc
tu red , open, an d  flexible.

Orders

T he second  aspect o f  o u r theoretical fram ew ork  relates to  o rders o f  govern
ance. T he issue h e re  is n o t one o f  geographical o r tem poral scale, b u t levels 
o r rings, as in  the  construc tion  o f  an  on ion . W e d is tin g u ish  th ree  co n 
centric circles: first-order, second-order, an d  m eta-govem ance.

T he ou te r ring  deals w ith  day-to-day affairs, an d  is te rm ed  first-order gov
erning. F irst-order governing takes place w herever people, an d  th e ir  o rgan i
sations, in teract in  o rder to  solve societal p rob lem s an d  create new  opportu 
nities. In  the  context o f  th is  volum e, first-order governing m eans solving 
the  constan t s tream  o f  prob lem s w hich  surface in  the  fish  chain  -  p roblem s 
o f  supply, price, m arket, em ploym ent, w ork satisfaction, etc. F irst-order 
governing is th e  nitty-gritty o f  governance activity. In  diverse, com plex an d  
dynam ic societies first-order governing faces special challenges. It starts 
w ith  th e  identification  o f  prob lem s. A fter all, prob lem s are no t an  objective 
reality, they becom e such  only in  the  m in d s o f  societal actors. T he first step 
in  th e  governance process is therefo re  the  localisation an d  fo rm ulation  o f  
societal p roblem s, w hereby th e  la tte r are d is tin g u ish ed  from  private p rob 
lem s by th e ir  scale an d  shared  na tu re . O nce problem s, an d  p rob lem  sys
tem s, have b een  identified, atten tion  shifts to  the  so lu tion  space. It is im 
po rtan t th ro u g h o u t th e  analysis to  re ta in  the  diversity, complexity, an d  
dynam ics o f  situations, as only th e n  will im ages rem a in  close to  reality.

In  th e  preceding  paragraph, the  te rm  ‘opportun ity ’ m ay be substitu ted  
for ‘p rob lem ’, as th e  processes o f  identification  an d  response are basically 
the  sam e. Risk is an  im p o rtan t issue in  th e  h and ling  o f  p roblem s an d  op 
portun ities. W hat are th e  risks involved in  a certain  course o f  action, to 
w hom  do they perta in , an d  w hat level o f  risk  is actually te rm ed  acceptable?
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This topic has com e to the  forefront in  fisheries science w ith th e  ecosystem  
approach  an d  the  precautionary  principle.

Second-order governing focuses on  th e  institu tional arrangem en ts w ith in  
w hich  first-order governing takes place. H ere we u se  th e  te rm  ‘institu tion ’ 
to  denote th e  system s o f  ag reem ents, ru les, rights, laws, no rm s, beliefs, 
roles, p rocedures an d  organisations th a t are applied  by first-order gover
nors to  m ake decisions. Institu tions provide the  fram ew ork  w ith in  w hich 
first-order governance takes place, an d  constitu te  th e  m eeting  g ro u n d  o f  
those being  governed an d  those  governing. They provide the  criteria 
against w hich  success an d  failure are m easu red . Second-order governing 
im plies th e  reconsideration  an d  adaptation  o f  the  param eters o f  first-order 
governance. It includes, for exam ple, creating  new  quality standards, labour 
laws, an d  ru les on  lim iting  bycatch.

Third-order, o r meta-govemance, takes u s to  the  cen tre  o f  the  on ion  tha t 
feeds, b inds, an d  evaluates th e  en tire  governing exercise. O ne o f  the  core 
princip les o f  m eta-governance is rationality  -  th e  idea th a t governing m u s t 
be based  u p o n  verifiable facts, a logical choice o f  in s tru m en ts , an d  a d é 
fendable strategy. O ther core p rincip les include responsiveness an d  perfor
m ance. In  m eta-governance, governors an d  the  governed alike take each 
o ther’s m easu re  in  fo rm ulating  the  n o rm s by w hich they w an t to  judge 
each o ther an d  th e  m easu rin g  process itself.

Elements

Interactive governance, as an  in ten tional activity, consists o f  th ree  com po
nents: im ages, in s tru m e n ts  an d  action. Images constitu te  the  gu id ing  lights 
as to  th e  how  an d  why o f  governance. Im ages com e in  m any types: visions, 
know ledge, facts, judgem ents, p resuppositions, hypotheses, convictions, 
ends an d  goals. They no t only relate to  th e  specific issue at hand , such  as 
fisheries o r food security, b u t also con tain  assum ptions on  fundam en tal 
m atte rs such  as th e  rela tion  betw een  society an d  natu re , the  essence o f  
h u m an k in d , an d  the  role o f  governm ent. T he m a in  question  is n o t w hether 
actors involved in  governance possess im ages -  because everyone does -  
b u t how  explicit an d  system atic they have b een  an d  will be m ade.

O ne o f  the  m o st in fluen tial im ages in  fisheries m an ag em en t in  th e  last 
decades has b een  the  ‘tragedy o f  th e  co m m o n s’, as expressed by H ard in  
(1968). H is suggestions th a t h u m a n s  are relatively short-sighted , non-com - 
m unicative an d  profit-m axim ising beings have exerted substan tia l in flu 
ence on  m an ag em en t theory  an d  practice, an d  have provided an  im petus 
tow ards privatisation o f  fish ing  rights.

Instruments constitu te  the  second -  an d  in term ed iary  -  e lem en t o f  in te r
active governance. They link  im ages to  action. O ther th a n  th e  toolkit m e ta 
p h o r suggests, however, in s tru m e n ts  are no t a neu tra l m e d iu m  -  in  fact, 
th e ir  design, choice an d  application frequently  elicit strife.

T he range o f  in s tru m e n ts  available to  in fluence societal in teractions is 
extrem ely w ide. In s tru m en ts  m ay be ‘soft’ in  natu re , such  as in  the  case o f
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in fo rm ation , b ribes, o r peer p ressu re . They m ay also have roots in  th e  legal 
o r financial realm s, an d  involve court cases, taxes, perm its, o r fines. Finally 
th e re  are th e  ‘h a rd ’ in s tru m e n ts  o f  physical force. It is clear th a t th e  choice 
o f  in s tru m e n ts  is n o t free; one’s position  in  society determ ines th e  range 
available. In  addition, in s tru m e n ts  have a varying range o f  applicability, 
som e being  general an d  o thers specific.

T he last e lem en t o f  interactive governance is action, or, pu tting  th e  in 
stru m en ts  in to  effect. This includes the  im plem en ta tion  o f  policies accord
ing to  set gu idelines, w hich  is a relatively dry an d  rou tine  affair. A ction m ay 
also, however, consist o f  m obilising  o ther actors in  a new  an d  u n ch a rted  
d irection. In  th is  case, the  actors rely u p o n  convincing an d  socially p en e
trating  im ages an d  sufficient social-political will o r support. T he interactive 
aspect o f  governance em erges succinctly.

T hese th ree  e lem en ts o f  interactive governance are closely connected  an d  
no t always easily d istinguishable. M oreover, they generally do no t p resen t 
them selves in  an  orderly sequence.

Modes or Styles

G overnance theory  d istingu ishes m odes o f  governance th a t d iffer accord
ing to  th e ir  locus. T here are th ree  ideal types: h ierarch ical governance, self- 
governance, an d  co-governance. All societies dem onstra te , an d  require, 
m ixes o f  these  th ree  m odes or styles.

Hierarchical governance is th e  m o st classical o f  th e  governance m odes, 
characteristic for th e  in teractions betw een  a state an d  its citizens. It is a 
top-dow n style o f  in tervention , w hich  expresses itse lf  in  policies an d  in  law. 
S teering an d  control are  key concepts in  th is approach. A lthough  the  m e ta 
p h o r ‘steering  th e  sh ip  o f  state’ has now  becom e old-fashioned, th e  act o f  
steering  societal dynam ics is still com m onplace. T he n eed  for control an d  
steering  is no t in  doubt; its practice is m ore  in tricate th a n  often  im agined . 
As m o d ern  society is diverse, com plex, an d  dynam ic, th e  contro lling  or 
steering  authority  requ ires com plem entary  abilities. In  addition  to  top- 
dow n governance th e re  are m any  o th e r a rran g em en ts  providing for checks 
an d  balances in  m o d ern  societies. In  recen t years, o u r perceptions o f  h ie r
archical governance have becom e redefined . T he com m and ing  state has 
b een  tran sfo rm ed  in to  a regulatory one, the  p rocu ring  state activities in to  
enabling  ones, an d  benevolent in to  activating roles. T he state nonetheless 
rem ains the  central governing u n it in  m o d ern  society.

Self-governance in  m o d e m  society refers to  the  situation  in  w hich  actors 
take care o f  them selves, ou tside the  purview  o f  governm ent. This is a u b i
quitous ph en o m en o n , qu ite  d istinct from  governm en t in ten tio n  o r policy. 
Liberal governm ents will h igh ligh t societal self-governing capacities, an d  
socialist ones m ay dow nplay th em . G overnm ents m ay choose to  deregulate 
o r privatise, w ithdraw ing  from  the  public sector o r incorporating  self-regu- 
latory capacities in  th e ir  governance fram ew orks. W e em phasise, however, 
th a t self-govem ance is no t a governm ent-created  capacity, b u t com es about
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o f  its ow n accord. In  fact, w ithou t su sta in ing  a capacity for self-governance, 
societal governance is an  im possib le task. T he collective action school has 
m ade the  m ost system atic analysis o f  self-regulation w ith regard  to  the  ex
ploitation o f  com m on-pool natu ra l resources, such  as cap ture fisheries.

T he th ird  m ode is te rm ed  co-governance. The essen tial e lem en t o f  th is 
governance m ode is th a t societal parties jo in  h an d s w ith  a com m on  p u r
pose in  m ind , an d  stake th e ir  identity  an d  au tonom y in  the  process. M uch 
atten tion  has b een  devoted to  co-governance an d  to  the  opportun ities it 
opens. In  fisheries, the  fo rm  o f  co-governance called co -m anagem ent is 
particularly in fluential. W e discuss so-called ‘fisheries co-m anagem ent’ in  
th is volum e as an  expression o f  co-governance. Co-governance is m u ch  
b roader th a n  th e  o ther governance m odes an d  im plies the  u se  o f  o rganised  
form s o f  in teraction  for governing purposes. A key assum ption  is th a t no  
one actor is in  control; instead, in teractions are o f  a h o rizon tal k ind.

G overnance theory  contains n u m ero u s  m an ifesta tions o f  co-governance, 
inc lud ing  com m unicative governance, public-private partnersh ip s, n e t
w orks, reg im es an d  co-m anagem ent. W e believe th a t co-governance, in  its 
varying form s, is well equ ipped  to  deal w ith  diverse, com plex, an d  dynam ic 
situations. No society, however, operates solely along th e  lines o f  co-govern
ance, or, fo r th a t m atter, o f  self- o r h ierarch ical governance. Instead, m ixes 
o f  various m odes inevitably prevail. T heir design  is o f  special concern .

Governance in the North and South

We aim  in  th is  volum e to  develop an  approach  to  fisheries governance an d  
food security  th a t is o f  relevance to  th e  South  as well as to  th e  N orth. This 
expectation is p rem ised  on  th e  existence o f  sim ilarities as well as on  in te r
connectedness. T hus, a lthough  th e re  are im p o rtan t differences betw een 
aquatic ecosystem s in  tropical an d  tem perate  w aters, th e  ecological p rinc i
ples o rdering  life an d  cond ition ing  fish ing  an d  fish  farm ing  are identical. 
This is tru e  for th e  h u m a n  side as well: m arkets, politics, an d  social in te r
course are u n d e rp in n e d  an d  triggered  by the  sam e h u m a n  condition.

Not only does life on  th is p lanet develop according to  identical principles, 
it is also h ighly connected . Som e fish  undertake  extensive m igrations, af
fecting th e  fishers o f  m any  nations. E nvironm ental changes in  one region 
im pact o thers, often  in  unpred ic tab le  ways. Finally, th e  globalisation p ro 
cess, w ith  its econom ic, political an d  cultural ram ifications, ties countries 
an d  people m ore  tightly toge ther th a n  ever before. T hese are good reasons 
to  take a un iversal approach. A nd indeed, m any  scholars addressing  the  
governance o f  fisheries an d  food security, e ith e r from  an  analytical o r a p re 
scriptive perspective, do so.

At th e  sam e tim e, th e re  are m an ifo ld  differences betw een  N orth  and  
South, m o st p rom inen tly  perhaps in  the  h u m a n  d im ension . Som e years 
ago a scien tist po in ted  ou t th a t fisheries m an ag em en t is largely identical to 
people m anagem en t, as it is only th ro u g h  in fluencing  people th a t one 
reaches th e  fish  (Symes 1996). As societies w ith in  an d  betw een  th e  N orth
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an d  th e  South vary substantially, th is  is b o u n d  to  affect th e  practice o f  gov
ern ing . It is for th is  reason  th a t variations m u s t receive m ore  attention .

In  th e  1960s, M yrdal (1968) suggested  th a t nations in  th e  South are 
‘w eak states’. This descrip tion  has m ade way for o th e r norm ative n o m e n 
clature, such  as ‘collapsing states’ o r even ‘failed states’, and, no t to  forget, 
‘au tho rita rian ’ an d  ‘dictatorial’ states. C om pared  to  the  states o f  Europe and  
N orth  A m erica, the  states o f  the  South  are som etim es unstab le , an d  e ither 
have a deficiency o r an  overload o f  authority. They are also often  less ‘d em o 
cratic’. T here  are, in  th e  parlance o f  today’s policym akers, inadequate  trad i
tions o f  good governance, insu ffic ien t transparency, an d  an  overdose o f  cor
rup tion . Moreover, in  m any  developing countries institu tions m ak ing  u p  
civil society are underdeveloped.

W e canno t escape from  evaluating governance styles according to  th e ir  
effectiveness in  th e  face o f  tren d s such  as increasing  societal diversity, com 
plexity an d  dynam ics. Som e styles apparently  have g reater capacities to 
h and le  such  changes th a n  o thers do. G enerally speaking, th e  m ore  success
ful are those o f  a co-govem ing k ind , in  w hich  participation  o f  societal actors 
is encouraged, ra th e r th a n  ham pered .

Food security  an d  safety concerns are in tim ately  related  to  poverty in  
N orth  an d  South. However, in  th e  N orth, fisheries governance has stronger 
connections w ith  em ploym ent o f  fishers an d  fish  processors, an d  w ith  su p 
plying luxury m arkets, w here fish  is only one o f  a range o f  affordable an i
m al p ro te in  sources, an d  no t generally w ith  food security  p e r se.

T he socio-econom ic litera tu re  on  fisheries an d  aquacu ltu re points out 
o the r differences betw een  N orth an d  South. T he FAO (2002a), for exam 
ple, notes th a t in  2 0 0 0 , an  estim ated  36 m illion  people w ere directly e n 
gaged in  fish ing  an d  fish  farm ing . A stu n n in g  94%  o f  m arin e  fishers live 
an d  w ork in  Asia, Africa, an d  Fatin A m erica. T he d im en sio n s o f  em ploy
m e n t an d  incom e-generation  clearly n eed  to  be inc luded  in  the  governance 
o f  fisheries, particularly in  th e  South. In  addition , em ploym ent figures bear 
a d irect connection  w ith  governance. Som e fisheries m an ag em en t in s tru 
m en ts, such  as the  Individual Transferable Q uotas curren tly  propagated  to 
regulate n o rth e rn  fisheries, clearly lack relevance for m any so u th ern  f ish 
eries, w here land ing  points are m any, em ploym ent levels h igh , an d  quotas 
im practical. H ere o ther so lu tions m u s t be found.

The Outline for this Volume

This volum e has five parts, o rgan ised  according to  th e  o rders o f  govern
ance.

Part I p resen ts the  governance perspective (chap. 1) an d  identifies the  
overarching challenges an d  concerns in  fisheries (chap. 2).

Part II is devoted to  th e  first o rd er o f  governance an d  an  analysis o f  the  
fish  chain. In  consecutive chapters, we deal w ith  th e  ecological basis o f  fish 
production  (chap. 3), cap tu re fisheries (chap. 4), aquacu ltu re (chap. 5), po st
harvest system s (chap. 6), an d  a n u m b e r  o f  crosscu tting  issues (chap. 7).
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Part III tu rn s  to  the  second  o rder o f  governance, an d  the  topic o f  in s titu 
tions in  fisheries governance. In  th ree  substantive chapters, we h igh ligh t 
the  roles o f  local in stitu tions (chap. 8), national-level in stitu tions (chap. 9), 
an d  in ternational in stitu tions (chap. io ). C hapter 11 p resen ts an  analysis o f  
in stitu tional linkages.

Part IV reviews the  p rincip les o f  fisheries governance, an d  in troduces a 
norm ative perspective. C hapter 12 p resen ts a review o f  p rincip les underly 
ing cu rren t governance in  fisheries, d raw n from  in ternational sources. The 
following chap ter (chap. 13) goes on  to  propose a set o f  m eta-princip les 
based  u p o n  th e  governance approach  proposed  here . C hap ter 14 d iscusses 
h a rd  choices an d  values th a t em erge from  th e  contradictions.

Part V sum s u p  an d  expands u p o n  o u r argum en ts. C hapter 15 re tu rn s to 
the  challenges an d  concerns o f  chap ter 2 an d  reviews th e  cu rren t state o f  
governance in  th e ir  light. C hapter 16 is m ore  theoretical in  natu re , an d  
confron ts th e  insigh ts o f  earlier chapters w ith  the  governance approach  d e
scribed in  chap ter 1. C hapter 17, finally, considers how  the  governance ap
proach  can  be p u t in to  action in  fisheries.
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Challenges and Concerns in Capture 
Fisheries and Aquaculture
Ratana Chuenpagdee, Poul Degnbol, M aarten Bavinck, Svein Jentoft, 
Derek Johnson, Roger Pullin, and Stella W illiams

Introduction

Fish, taken  h ere  to  m ean  all living aquatic products harvested  by h u m an s , 
are a critical source o f  p rotein , lip ids an d  m icro -nu trien ts  in  people’s diets 
in  th e  N orth  an d  South  alike. F ish are often  part o f  th e  staple diet in  devel
oping an d  less-developed countries, an d  co n sum ption  o f  fish  in  developed 
countries has increased  w ith  its heavy p rom otion  as healthy  food an d  u p 
m arket food sources. Global concerns abou t fish  harvests, fish  stocks, an d  
the  hea lth  o f  aquatic ecosystem s are directly related  to  th e  increasing  d e
m a n d  fo r fish  as food an d  to  the  potentially sho rt supply, du e  largely to 
overfishing an d  u n su sta in ab le  fish ing  practices. Because fish  are such  an  
im p o rtan t part o f  th e  h u m a n  diet, these  concerns in te rtw ine w ith  social 
concerns such  as fair allocation, im proved  livelihood an d  social well-being, 
an d  secure access to  a safe food supply.

Fish are no t only food for h u m a n  co nsum ption  -  they also serve ecosys
te m  functions. F rom  an  an th ropocen tric  p o in t o f  view, fish  as food for peo
ple is th e  central concern , reflecting m an ag em en t actions an d  goals. Re
cently, the  im portance o f  fish  in  th e ir  na tu ra l ecosystem s has been  
recognised, resu lting  in  the  adoption  o f  a m ore  com prehensive approach 
to  fisheries m anagem en t. Challenges are th u s based  on acknow ledgem ent 
o f  th e  in terconnectivity  o f  concerns for ecosystem  health , social justice, li
velihoods an d  food security  an d  food safety.

T he hea lth  o f  ecosystem s de term ines th e ir  productivity. In  cap ture f ish 
eries, target species are often  overexploited to  the  po in t w here o th e r parts o f  
the  aquatic ecosystem  are affected. In  th e  past, th is p rob lem  was m ainly  
addressed  from  the  perspective o f  the  overexploitation o f  single fish  stocks. 
However, th e re  is increasing  aw areness th a t the  productivity o f  cap ture 
fisheries shou ld  be seen  in  th e  context o f  the  overall hea lth  o f  the  ecosys
te m  an d  th a t ecosystem -based m an ag em en t o f  fisheries shou ld  be e m 
ployed. Such a m an ag em en t approach  aim s also to  address the  problem s 
o f  bycatch (including inciden tal catches an d  discards), an d  hab ita t dam age 
caused  by fish ing  gear.

Social justice is a key issue in  fisheries, since th e  d is tribu tion  o f  pow er 
an d  incom e an d  the  allocation o f  righ ts change in  rela tion  to  access to  re-
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sources. T he changes often  ten d  tow ards g reater concentra tion  in  the  
North, an d  in  the  South  th e  d istribu tion  is cen tred  on  those  w ith  am ple 
econom ic an d  political power. T he issue o f  social justice th u s  plays an  im 
po rtan t role in  fisheries decision-m aking an d  policy developm ent.

Closely related  to  ecosystem  hea lth  an d  social justice are the  livelihoods 
o f  people in  coastal com m unities  w ho rely directly o r indirectly on  fisheries 
as th e ir  m ajo r source o f  em ploym ent an d  incom e. M any m em b ers  o f  these  
com m unities have long trad itions an d  cu ltu ral ties to  fisheries livelihoods, 
w hich  are being  th rea ten ed  by various activities tak ing  place in  th e  coastal 
areas. Coastal sprawl, for exam ple, is spreading  all across the  globe, tu rn in g  
coastal lands in to  u rb a n  cen tres an d  expensive residen tia l areas in  som e 
cases an d  industria lised  zones in  o thers. Yet in  m any places in  the  South, 
living along the  coast is often  a necessity  an d  th e  quality o f  life is no t always 
h igh , particularly for unsk illed  w orkers w ho m igra te  from  th e  in land  areas. 
T hese coastal com m unities are m arg inalised  an d  have very little bargain ing  
pow er w hen  it com es to  access to  resources or participation  in  m an ag e
m en t.

Lastly, fisheries play an  im p o rtan t role as a p rovider o f  food. In  m any 
developing countries, fisheries products are th e  m a in  source o f  an im al p ro 
te in  an d  som e m icronu trien ts . The u se  o f ‘low  value’ fish  for fishm eal p ro 
duction , w hich  is th e n  u sed  as feed in  aquacu ltu re production  o f  ‘h ig h  va
lue’ fish, is an  exam ple o f  the  com petition  in  fish  co nsum ption  an d  food 
safety betw een  th e  N orth  an d  South. Overall, changed  productivity an d  the  
red istribu tion  o f  fisheries products on  the  m arket will greatly im pact the  
poor. T herefore, in  th e  d iscussion  on  food security  an d  fisheries govern
ance, it is im p o rtan t to  include issues related  to  th e  history  o f  the  h u m a n  
use  o f  aquatic ecosystem s, w hich  has w itnessed  m ajo r changes. As socie
ties change, so do th e ir  perceptions o f  the  constra in ts an d  opportun ities 
provided by th e ir  natu ra l capital, in  particu lar th e  aquatic ecosystem s they 
depend  on  for th e ir  livelihood.

G iven these  basic concerns, does the  m an ag em en t o f  fisheries resources 
face g rea ter challenges th a n  the  m an ag em en t o f  o th e r food production  sys
tem s such  as poultry farm ing? In  the  dom ain  o f  fish  as food, fish  do no t 
differ from  anyth ing  else in  th e ir  potential for industria lisa tion  an d  techno 
logical advancem ent to  increase productivity o r in  th e ir  vulnerability  to  e n 
v ironm ental consequences. M ad cow disease in  Europe an d  N orth  A m erica 
an d  the  recen t incidence o f  avian in fluenza  affecting m illions o f  chickens 
in  m any coun tries in  A sia are ju st tw o exam ples o f  the  price o f  in tensive 
agricultural system s th a t parallel the  recen t study show ing the  h ig h  level o f  
toxins in  fa rm ed  salm on  (H ites et al. 2004). Stories like th is an d  various 
scientific find ings generate  grave public concern  about food security  and  
food safety an d  have d irect effects on  ecosystem  health , social justice, an d  
livelihoods.

T he aspect d is tingu ish ing  fish  from  o ther food products lies in  its o rig in  
as a com m on  pool resource w ith  free access for all. Since th e  early develop
m e n t o f  h u m a n  societies, cap ture fisheries have b een  m anaged  u n d e r  var
ious system s world-wide. Traditional fisheries m an ag em en t based  on  cus-
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tom ary an d  territo ria l u se r  rights as in  th e  Pacific Islands was perhaps one 
o f  the  oldest, an d  in  the  context o f  a w idespread  m o d ern  d iscourse favour
ing  property  rights, it m ig h t seem  th e  m ost advanced. T hus, H ard in ’s trage
dy o f  the commons m e tap h o r (1968) n o t only fails to  cap ture the  real govern
ance issue in  fisheries, its im plication  th a t th e  property  rig h t system  is a 
rem edy is also m isleading. In  the  form er, th e  issue  is no t th a t governance 
is absen t in  dealing  w ith  th e  com m ons. T he p rob lem  is th a t new  driving 
forces have developed, su rpassing  th e  capacity o f  th e  old m an ag em en t sys
tem s an d  pu tting  new  p ressu res  on  th e  natu ra l an d  social system s. In  the  
latter, the  essence o f  property  is the  righ t to  exclude o thers an d  reserve for 
o n ese lf  the  benefits to  be draw n from  the  resources.

T he im m ed ia te  external driving forces for increased  exploitation o f  f ish 
eries are m ultifarious, inc lud ing  over-investm ent in  fish ing  fleets, the  in 
flux o f  people to  coastal areas, th e  expanding d em an d  du e  to  population  
increase an d  be tte r m arket access, an d  m ore efficient cap ture technologies 
an d  vessels. T hese im m ed ia te  driv ing forces reflect the  m ore fundam en tal 
forces such  as globalisation. W hat follows is the  p resen ta tion  o f  the  driving 
forces an d  the  process o f  globalisation, w ith  an  em phasis on  its rela tion  to 
fisheries an d  th e  challenges it poses to  fisheries governance. Concerns 
about ecosystem  health , social justice, livelihoods, food security  an d  food 
safety are th e n  described in  th e ir  ow n rig h t an d  as resu lts o f  globalisation.

Globalisation and Fisheries

A lthough  globalisation is often  considered  a good th ing  for th e  w orld, it all 
depends on  w hat drives it, an d  in  regard  to  fisheries, how  it drives th e  d e 
velopm ent o f  fisheries, an d  m ore  im portantly, how  it affects ecosystem s, 
allocation, em ploym ent an d  food supplies. C hanges induced  by globalisa
tion  occurred  in  th e  m ajo r w orld fisheries p rio r to  th e  m id-tw entieth  cen 
tury  (e.g., Inn is 1954; McEvoy 1986), b u t the  global tran sitio n  to  capitalism  
an d  m o d e m  fisheries w ith  all its in ten d ed  effects d id  n o t arise u n til the  
second h a lf  o f  th e  tw en tie th  century. Trends in  global p roduction  an d  trade 
in  fisheries since 1950 illustrate  th e  m assive scale o f th a t  transition .

At the  b eg in n in g  o f  the  1950s, less th a n  5% o f  th e  global m arin e  fisheries 
resources w ere m axim ally exploited o r overexploited. By 1994, 6 0 %  o f  glo
bal m arin e  fisheries h ad  reached  th a t condition  an d  total m arin e  p roduc
tion  was at a p lateau (FAO 1999a). T he stren g th  o f  th e  global d em an d  over 
the  period  from  1961 to  1999  is ind icated  by the  rate  o f  grow th o f  fish 
p roduct exports. Export quantities increased  alm ost five an d  a h a lf  tim es, 
w hile p roduction  only a little m ore  th a n  doubled  (FAO 2003a). G row th in  
global p roduction  an d  trade was fed by h uge  increases in  effort, notably in  
industria lised  fisheries. According to  the  Food an d  A griculture O rganiza
tion  (FAO) estim ates, the  global n u m b e r  o f  fishers increased  from  12.5 m il
lion  to  36 m illion  from  1970 to  1998 (FAO 1999a). F rom  1970 to  1995, the  
n u m b e r  o f  non-decked fish ing  vessels grew  by roughly 55% an d  decked 
vessels m ore  th a n  doubled  in  n u m b e r  (FAO 1998). T hese data do no t even
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include th e  significant advances in  th e  technological sophistication  o f  f ish 
ing craft an d  gear over the  sam e period, w hich  resu lted  in  the  changing  
patterns o f  fish ing  g rounds as show n by Pauly et al. (2003).

A no ther im p o rtan t p o in t to  no te in  the  chang ing  p ic tu re o f  global f ish 
eries has been  the  increasing  p rom inence  o f  aquaculture . As cap ture f ish 
eries p roduction  stagnated  in  the  1990s, aquacu ltu re production  picked u p  
the  slack. A quaculture accounted  for 18.5% o f  th e  total fish  production  in  
1990  an d  26.3%  by 2 0 0 0  (FAO 2002a). As in  fisheries, m o d e m  aquacul
tu re , w ith  its in tensive operations an d  h ig h  yield, is d riven by capitalism  
an d  m odernity , an d  w ith  sim ilar consequences to  ecosystem  hea lth  and  
o ther concerns, as described  below.

At the  h ea rt o f  th e  transfo rm ation  in  fisheries since 1950 is th e  grow th in  
d em an d  driven by several factors related  to  an  in tensification  o f  capitalist 
p roduction  globally. T he first is the  increasing  w ealth  an d  size o f  th e  po p u 
lation in  th e  d o m in a n t econom ic regions o f  th e  w orld an d  m ajo r areas o f  
fish  consum ption : Europe, N orth  A m erica, an d  Japan. T he second is the  
d em an d  diversification in  these  regions. T he th ird  is th e  increasing  im p o r
tance o f  d em an d  sources in  o th e r regions as populations th e re  experience 
econom ic grow th. Increasing  global d em an d  raised  in te rnational fish 
prices, in tensified  effort, an d  expanded com m odification  to  h ithe rto  u n 
tapped  supply sources in  the  fo rm  o f  fish ing  areas an d  fish  species n o t p re 
viously linked  to  the  global m arket. Regional exam ples o f  fisheries globali
sation  are p resen ted  by A rbo an d  H ersoug  (1997), Johnson  (2002) an d  
T horpe an d  B ennett (2001).

T he d o m in a n t fram ew ork for developm ents in  the  1950s to  th e  1970s 
was m odern isa tion  theory, as exem plified by th e  countries o f  W estern  
Europe an d  N orth  A m erica. It holds th a t judicious in te rven tion  by th e  state 
an d  th e  in te rnational com m unity , as in fo rm ed  by scientific u nderstand ing , 
can propel poorer reg ions an d  nations th ro u g h  th e  stages o f  grow th leading 
to  developm ent. Several observers o f  fisheries have adopted  the  analytical 
label o f  Ford ism  to describe th e  particu lar process o f  fisheries m o d ern isa 
tion  (B onanno an d  C onstance 1996; Apostle et al. 1998). Fordism  d e
scribes th e  ideal o rganisation  o f  p roduction  an d  im plies a percep tion  o f  the  
rela tionsh ip  betw een  h u m a n s an d  th e  sea. P roduction  u n d e r  Ford ism  is 
based  on  p roduct standard isation , p roduction  process decom position , tech 
nological intensity, relatively inflexible p roduction  designs an d  large p ro 
duction  volum es (Harvey 1989). It shares w ith  h ig h  m odern ity  a basic b e 
lie f  in  people’s ability to  u n d e rs ta n d  an d  m anage th e ir  en v iro n m en t to 
achieve predictable an d  consisten t results. W e have learned  -  th o u g h  far 
too late -  th a t in  m any cases, such  as fisheries, th is is sim ply no t true.

T he m ass cap ture techn iques an d  efficient h igh-speed  p roduction  o f  the  
industria l f ish ing  sector are th e  fu llest expressions o f  Fordism  in  fisheries. 
D uring  th e  heydays o f  state-led fisheries developm ent from  the  1960s to 
the  1980s, Fordist industria l fish ing  was the  ideal in  bo th  the  N orth  and  
the  South because it was felt to  m axim ise production  fo r national co n su m p 
tion  an d  in te rnational exchange. Bailey an d  Jentoft (1990) p resen t a c ri
tique o f  fisheries developm ent strategies in  an  effort to  achieve these  two
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objectives. T he sh ift tow ards industria l p roduction  was to  be achieved 
th ro u g h  the  sta te-sponsored creation  o f  industria l fish ing  fleets an d  p roces
sing plants an d  th e  p rofessionalisa tion  o f  existing small-scale fisheries sec
tors. W hile m any coun tries have estab lished  industria l fisheries sectors an d  
sm all-scale fisheries have changed  in  d ram atic  an d  d iffering  ways to  reflect 
new  technological an d  m arke t opportun ities, the  p rom ise  o f  the  Fordist 
m odel tu rn e d  ou t to  be illusory and, indeed, has h ad  catastrophic effects 
for global fisheries.

T he destructive effects o f  th e  Fordist m odel on  fisheries can be expressed 
in  te rm s o f  a p rim ary  effect an d  secondary effect. T he m a in  p rob lem  w ith 
the  Fordist m odel is its fundam en ta l conflict w ith  the  natu ra l conditions to 
w hich  it is applied. F ish stocks fluctuate according to  a range o f  natu ra l 
factors w hose in teraction  is poorly understood . In  addition , fish ing  adds to 
the  unpredic tability  o f  aquatic ecosystem s. T he underly ing  assu m p tio n  o f  
Fordist fish ing, th a t constan t h ig h  volum es o f  fish  can be extracted from  an  
ecosystem , fails to  account for these  na tu ra l conditions (Apostle an d  Barrett 
1992). T he effect o f  applying the  industria l m odel to  fisheries is th e n  to 
exacerbate instability  an d  h as ten  resource  collapse world-w ide, as show n 
by Pauly, C hristensen , Froese an d  Palom ares (2000) an d  Pauly et al. 
(2002).

A critical secondary effect o f  Ford ism  in  cap ture fisheries is th e  conflict 
betw een  industria l an d  sm all-scale sectors. The richest available fish ing  
g rounds are generally in  coastal w aters an d  are generally exploited by 
sm all-scale fisheries. I f  th e re  are no  area restric tions on  fish ing  o r i f  the re  
is w eak en fo rcem ent, as in  m any places in  the  South, industria l fish ing  
vessels m ove in to  in sho re  w aters an d  d isru p t sm all-scale fish ing. D espite 
strong  m easu res th a t exclude industria l fish ing  from  th e  in sh o re  zone, in 
dustria l fisheries m ay still have an  im pact on  m igratory  stocks fished  by 
b o th  sectors an d  on  critical habitats o f  m any  species th a t are econom ically 
im p o rtan t to  large an d  sm all-scale fishing.

By th e  1990s, conditions for global cap ture fisheries had  changed. M ost 
im portantly, the  increasing  in tensity  o f  fisheries crises m ade it obvious tha t 
the  Fordist m odel o f  fisheries industria lisa tion  was destroying global f ish 
eries. Two solutions are com m only  p resen ted  as rem ed ies to  th is  state o f  
affairs. T he first argues th a t only com plete rationalisation  o f  p roduction  on 
an  in te rnational scale can solve the  global fisheries crisis. System s o f  full 
fish  stock privatisation shou ld  be w orked out, fish ing  fleets rationalised, 
em ploym ent in  fisheries slashed, an d  m arket m ech an ism s o f  stock alloca
tion  an d  d isposition  p u t in  place -  in  short, th e  full capitalisation o f  f ish 
eries. T he alternative proposes th a t the  industria l m odel o f  fisheries p ro 
duction  is grossly u n su ited  to  th e  sustainab le exploitation o f  fisheries. 
Instead, a m u c h  m ore  flexible, even co -m anagem ent m odel shou ld  be im 
p lem en ted  w ith  m an ag em en t responsibility  devolved in  such  a way as to 
incorporate local expertise, recognise d istinct local conditions, an d  em pow 
er local participation  (Pinkerton 1989a; Collet 2002).

Regardless o f  the particular com bination o f responses to the current glo
bal fisheries crisis, they need to grapple with four clear consequences of
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globalisation an d  the  legacy o f  the  Fordist m odel o f  developm ent: (i) aqua
tic ecosystem  hea lth  is globally th rea ten ed  by the  m assive in tensification  o f  
fish ing  efforts; (2) th e  capitalist developm ent o f  fisheries is resu lting  in  
social changes th a t have p ro found  im plications for social justice; (3) coastal 
livelihoods, em ploym ent an d  social relations are th rea ten ed  by th e  transfo r
m ations o f  fisheries du e  to  capitalist developm ent; an d  (4) the  expansion o f  
the  in te rnational fish  m arke t an d  in tensification  o f  local links to  it have 
raised  the  spectre o f  food insecurity  an d  food safety for poor populations 
th a t h istorically depended  on  fish  as an  inexpensive source o f  protein.

Ecosystem Health

T he m ost widely accepted defin ition  o f  an  ecosystem  is th e  one fo rm ulated  
by the  C onvention on  Biological D iversity (CBD 1994): ‘Ecosystem m eans a 
dynam ic com plex o f  plant, an im al an d  m icro -o rgan ism  com m unities an d  
th e ir  non-living en v iro n m en t in teracting  as a functional u n it’. This defin i
tion  suggests th a t fish ing  g rounds an d  fish  farm s are ecosystem s, as are 
com ponen ts o f  the  nes ted  structu res o f  la rger an d  sm aller ecosystem s: e n 
tire  oceans, coastal zones, w atersheds an d  so forth . In  o rder to  function  
well an d  adapt to  p resen t an d  fu tu re  challenges (including exploitation by 
h u m a n s an d  clim ate change), an  ecosystem  has to  be healthy. Som e defin i
tions o f  ecosystem  hea lth  are based  on  the  absence o f  ecosystem  stress, for 
exam ple: ‘A n ecosystem  is healthy  an d  free from  “distress syndrom e” i f  it is 
stable an d  sustainab le -  th a t is, i f  it is active an d  m ain ta in s its organization  
an d  au tonom y over tim e an d  is resilien t to  stress’ (Haskell e t al. 1992). 
C ostanza (1992), however, describes ecosystem  h ea lth  as ‘a norm ative con
cept: a bo ttom  line’, an d  includes the  following concept defin itions o f  eco
system  health : hom eostasis, absence o f  disease, diversity o r complexity, sta
bility o r resilience, v igour o r scope for grow th an d  balance am ong  the  
system  com ponen ts (see chap. 3).

T he n u m ero u s  param eters o f  ecosystem  hea lth  invite th e  u se  o f  m ultip le  
criteria an d  reliable indicators at all levels o f  biological o rganisation  from  
genes th ro u g h  species, populations an d  com m unities to  w hole ecosystem s. 
C hristensen  (2000) explores two categories o f  indicators for m arin e  f ish 
eries, one based  on  24 classical ecosystem  attribu tes (O dum  1969), and  
the  o ther on  a fishing-in-balance index. F urther w orks on  sustainability  in 
dicators for m arin e  cap ture fisheries, som e o f  w hich em phasise  ecosystem - 
based  governance, are review ed by G arcia an d  Staples (2000a, b). For aqua
cu ltu re an d  its supportive ecosystem s, Fkillin et al. (forthcom ing) suggest 
sustainability  indicators for aquacu ltu re an d  em phasise  those  rela ted  to 
ecosystem  health: ecological footprin ts, em issions an d  escapes from  fish 
farm s, an d  the  ecological im plications o f  com petition  vs. sharing  o f  re 
sources am ong  food production  an d  o th e r sectors. Costa-Pierce’s (2002) 
parad igm  shift to  ecological aquacu ltu re  am plifies th e  sam e them e.

A ssessm en ts o f  the  hea lth  o f  na tu ra l resource system s an d  the  effects o f  
fish ing  on ecosystem s largely d epend  on  th e  assessor’s perspective. The
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historical d im en sio n  an d  sh ifting  baseline th a t lead each new  generation  to 
accept its ow n observations as the  n o rm  (Pauly 1995, 2001) apply in  parti
cular to  fisheries an d  env ironm enta l assessm en t. M any o f  th e  w orld’s cap
tu re  fisheries are undoub ted ly  in  poor shape (e.g., H u tch ings 2 0 0 0 ; Pauly, 
C hristensen , Froese an d  Palom ares 2 0 0 0 ; Jackson et al. 2001; Ellis 2003; 
Pauly an d  M aclean 2003). K em pf et al. (1996) describe the  ‘fisheries crisis 
th a t transcends political boundaries an d  affects n o rth  an d  sou th  alike’. 
From  an  ecosystem -based perspective, th e  effect o f  fish ing  on  fisheries eco
system  hea lth  is h igh , particularly i f  gears th a t resu lt in  a h ig h  level o f  by- 
catch an d  hab ita t dam age are em ployed (C huenpagdee et al. 2003).

A quaculture has w itnessed  a s im ilar h istorical technological develop
m ent, an d  in  som e cases a boom -and-bust period. M any aquacu ltu re in d u s
try techn iques, particularly those  involving herb ivorous species an d  less in 
tensive system s, can be sustainable, b u t m any in tensive coastal aquacu ltu re 
techn iques pose serious concerns for ecosystem  hea lth  (e.g., C huenpagdee 
an d  Pauly 2004). E nvironm ental p roblem s caused  by in tensive aquacu ltu re 
include w ater pollu tion  from  effluents an d  the  conversion o f  large areas o f  
w etlands; fo r exam ple, m angroves (D ierberg an d  K iattisim kul 1996).

T he poin ts m ade by Naylor et al. (1998, 2 0 0 0 ) regard ing  n a tu re ’s su b si
dies for sa lm on  an d  sh rim p  farm ing , th e  loss o f  top  p reda to r species such 
as sharks as p resen ted  by M yers an d  W orm  (2003), an d  the  global crisis in  
fisheries as revealed by Pauly, C hristensen , Froese an d  Palom ares (2000) 
naturally  provoke various defences (e.g., Roth et al. 2001, Lom borg 2001). 
C apture fisheries, aquacultu re , an d  o ther sectors have an  im pact on  each 
o ther ecologically, especially w hen  they are m ism anaged . For exam ple, it 
was the  extraction o f  water, principally for irrigation , th a t destroyed the  
Aral Sea an d  its fisheries. A no ther exam ple is th e  u se  o f  synthetic fertilisers 
on  land, w hich  is expected to  resu lt in  a doub ling  in  the  level o f  n itrogen  
run-offs betw een  1990  levels an d  2050  (Seitzinger an d  Kroeze 1998).

O ne m easu re  u se d  to  assess the  hea lth  o f  ecosystem s is th e  ecological 
foo tprin t in troduced  by W ackernagel (1994). In  princip le, food production  
as well as its processing, d istribu tion , an d  co nsum ption  all have ecological 
footprin ts because o f  th e  consequen t w aste processing. T he utility  o f  ecolo
gical footprin ts in  natu ra l resource  m an ag em en t is controversial (e.g., 
F erguson 1999; Van den  Bergh an d  V erbruggen 1999 ; W ackernagel 
1999). However, non-negotiable natu ra l laws an d  area-specific lim its to 
productivity always set th e  bo ttom  lines a ro u n d  w hich  h u m a n s  can  nego ti
ate th e ir  econom ic an d  social options. T he bo ttom  lines for cap ture f ish 
eries an d  aquacu ltu re are p rim ary  p roduction  (Pauly an d  C hristensen  
1995) an d  ecosystem  carrying capacities (e.g., C h ris ten sen  an d  Pauly 
i 9 9 8 )-

Social Justice

Fisheries in  the  N orth  an d  South  are relevant to  b o th  th e  rich  an d  th e  poor, 
the  privileged an d  th e  unpriv ileged, th e  o rgan ised  an d  th e  d isorganised ,
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an d  those  w ith  varying degrees o f  political an d  o ther barga in ing  pow ers. 
C onsidering  the  problem s o f  d istribu tion  th a t em erge a ro u n d  every corner, 
the  issues o f  trade w ith in  th e  fish  chain  an d  th e  rights o f  p roperty  an d  
access to  com m on  fish  resources, fisheries are perhaps m ore p ro n e  to  ju s
tice d iscourses (A rm strong an d  Clark 1997; Sum aila an d  Bawim ia 2 000 ; 
H ernes e t al. 2005;). Clearly, social justice -  w ith  its m any elem en ts -  is 
som eth ing  a governance approach  canno t ignore.

A m easu re  com m only u sed  for fisheries allocation is th e  total allowable 
catch (TAC). In  princip le, once it has b een  determ ined , m anagers first need  
to  take in to  consideration  th a t th e re  are several heterogeneous u se r  groups, 
an d  th e n  estab lish  ru les to  en su re  a fair d istribu tion  am ong  th em . Alloca
tion  th u s  raises issues o f  social justice. W hat criteria shou ld  be u sed  to 
decide w hich  groups shou ld  get how  m uch? How  do use rs  qualify an d  
w hat shou ld  be req u ired  o f  those  w ho obtain  access?

Som e nations, especially in  th e  N orth, consider Individual Transferable 
Q uotas (ITQs) an  effective way to  d istribu te  the  TAC (Apostle et al. 2002; 
A rnason  1995). This practice is based  on  a d iffe ren t se t o f  justice p rinc i
ples, since ITQs are tradable com m odities an d  the  en titlem en t is based  on 
the  ability to  pay. H ere, rights are only loosely coupled w ith  dependency, if  
at all, w hich  is a m ajo r reason  why th e re  are so m any  objections to  ITQs. In 
general, justice princip les te n d  to  be d iffe ren t in  the  m arke t th a n  in  the  
public sector, w here equal trea tm e n t is requ ired , an d  in  civil society, w here 
individual needs are key, although  th e  boundaries betw een  th e m  are not 
necessarily  closed (W alzer 1983). Similarly, as th e  m arke t an d  th e  state p e 
netra te  civil society, perhaps adopting  som e o f  its functions an d  resp o n si
bilities, they replace th e  justice p rincip les o f  one sphere  w ith  those  o f  the  
other. Since fisheries involve all th ree  spheres, th e  challenge o f  fisheries 
governance is th a t so m any inheren tly  contradictory p rincip les all n eed  to 
be reconciled  at th e  sam e tim e.

In  the  South, justice issues concern ing  th e  m arket an d  trade are no t fo
cused  a ro u n d  ITQs. Rather, they are concen tra ted  on  the  daily m arketing  
an d  trad ing  o f  fish  an d  seafood products w ith  d irect pow er im plications 
(Bailey an d  Jentoft 1990). F ishers are typically in  a w eak barga in ing  posi
tion. W ith a perishab le p roduct th a t canno t be stored  for long, people w ho 
fish  often  have few  alternatives th a n  to  sell to  th e  buyer at th e  price th a t is 
offered. Relations betw een fishers an d  buyers a n d /o r  m iddle-persons are 
fu rth e r com plicated  as they engage in  in form al loans. In  such  cases, fishers 
often  have no  choice b u t to  sell th e ir  catch to  a particu lar m iddle-person  as 
part o f  th e ir  deb t paym ents.

Social justice is o f  a com pletely d iffe ren t fo rm  an d  scale w hen  it follows 
the  m arket chains from  fishers an d  th e ir  com m unities to  th e  processors, 
w holesalers, retailers, an d  con su m ers a ro u n d  the  w orld. Kaczynski and  
F luharty’s study (2002) clearly dem onstra tes how  the  fisheries o f  Sub- 
Saharan W est A frican coastal countries are heavily exploited by E uropean 
fish ing  fleets, albeit u n d e r  bilateral fish ing  cooperation  agreem ents. The 
econom ic an d  political inequalities betw een  th e  N orth  an d  South  are c ru 
cial to  th is  fisheries issue.
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Social justice is directly rela ted  to  pow er an d  poverty an d  indirectly  to 
resource conservation. To m ake a living w hen  no  alternative sources o f  e m 
ploym ent are available an d  one’s barga in ing  position  is weak, th e  only re 
sponse to  falling prices is for fishers to  increase th e ir  fish ing  efforts. It is 
tru e  th a t overfishing ru in s  the  resource base an d  is a source o f  poverty, b u t 
poverty m ay also be w hat m akes people overexploit (Béné 2003). E ncoura
ging fishers to  o rganise o r o therw ise help ing  to  sh ie ld  th e m  from  a d ism al 
situation  is a strategy for em pow erm ent, since it can stren g th en  th e ir  posi
tion  vis-à-vis m iddle-persons. It is also a way o f  relieving th e  p ressu re  on 
the  resource.

G ender equity  is an o th er aspect o f  social justice, an d  is usually  left out 
w hen  p lann ing  developm ent p rog ram m es, especially regard ing  resource 
m an ag em en t (M ehra an d  Esim  1998). A critical exam ination  reveals tha t 
m any resource m an ag em en t p rog ram m es an d  initiatives often  target the  
m ale m em b ers  o f  the  com m unity , the  fisherm en, w ho are considered  the  
d irect harvesters o f  th e  fisheries resources. W om en are assu m ed  to  be sec
ondary in  te rm s o f  developm ent in terventions an d  are generally given a 
low er priority  (Lokshin an d  Yemtsov 2 0 0 0 ; W illiam s 200 0 ). This is despite 
the  im p o rtan t role th a t w om en  in  m any trad itional an d  m o d e m  societies 
play in  the  m arketing , and, to  a lesser extent, th e  cap turing , o f  fisheries 
p roducts. In  m any  societies, w om en  occupy low er positions in  th e  h ie ra r
chies o f  co m m an d  an d  control an d  in  th e  househo lds (Cadigan 1991; 
Binkley 1995; Connelly an d  M acD onald 1995; Begossi 1996). T he advan
taged position  o f  m e n  in  th e  division o f  labour contribu tes to  m ale d o m i
nance in  decision-m aking. T he inequalities have m ajo r im plications in  the  
social justice debate.

Livelihood and Employment

T he im portance o f  fisheries for people’s livelihood is reflected in  figures as 
well as in  the  political d iscussions o n  th e  restru c tu rin g  o f  the  sector. It is 
widely recognised  th a t i f  fisheries are n o t properly m anaged , th e  fishers’ 
abilities to  obtain  incom e o r food from  th e m  d im in ish . This is a p rob lem  
in  th e  South as well as in  fisheries-dependen t regions o f  the  North, since 
alternative em ploym ent opportun ities are frequently  unavailable.

Many fishing populations are joined by new entrants, some o f whom  end 
up with better access to m arket shares and economic activities than the 
existing local com m unities. Globalisation and local developments outside 
the coastal areas have im portant positive or negative impacts on the liveli
hoods o f  fishing com m unities. Despite the im portant im pact on their liveli
hoods, coastal com m unities are often excluded from  decision-making pro
cesses and debates on their livelihood options, such as access to the 
resources they depend on.

H ow  m any  people in  th e  w orld are em ployed in  fisheries? FAO data su g 
gest th e re  are 36 m illion  fishers in  cap ture fisheries an d  aquacu ltu re w orld
w ide (FAO 2002a). G arcia an d  M oreno (2003) estim ate th a t m ore  th a n  100
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m illion  people d epend  on  fisheries an d  Berkes et al. (2001) p u t th is figure 
even higher, w ith  50 m illion  people curren tly  directly engaged  in  fish  cap
tu re  an d  as m any  as an o th er 2 0 0  m illion  d ep en d en t on  th e ir  activities. The 
exact n u m b e r  is n o t know n, b u t m illions o f  people fish  an d  d epend  on f ish 
ing an d  th e ir  livelihood security  is increasingly  u n d e r  th reat. T he techno lo 
gical in tensification  o f  fish  cap ture places un su sta in ab le  p ressu re  on  re 
sources an d  increasing  export m arket dependence creates econom ic 
instability  (M cGoodwin 2001). A n im p o rtan t consequence o f  globalisation 
is th a t pre-existing a rrangem en ts  th a t regulate access to  m arin e  resources 
are challenged an d  u n d erm in ed , resu lting  in  increased  com petition  and  
livelihood insecurity. I f  th e  experience o f  the  O rganisation  for Econom ic 
Co-operation an d  D evelopm ent countries, excluding Iceland an d  Portugal, 
is any gu ide for th e  fu ture , th is  tren d  has already begun . T he coun tries w ith 
the  m ost industria lised  fisheries in  th e  w orld saw em ploym ent in  fisheries 
decline by a th ird  betw een  1970 an d  1 9 9 6  (M athew 2003).

Livelihood is no t only a m a tte r o f  quantity; it also involves th e  quality o f  
em ploym ent. M aritim e an thropologists often  no te th e  specific n a tu re  o f  
cap ture fish ing  an d  em phasise  sim ilarities in  w ork w orlds in  d isparate 
places (Acheson 1981; M cGoodw in 1990). They include egalitarian rela
tionsh ip s am ong  crew  m em b ers , a tendency  to  sp read  th e  risks o f  fish ing  
by sharing  system s o f  rem u n era tio n , an d  a strong  sense o f  com petition  
am ong  fishers. T here  are also considerable differences betw een  sub-sec
tors, particularly betw een the  m oral econom y o f  sm all-scale production  
an d  th e  m arke t basis o f  industria l fish  capture. T he view o f  cap ture fish ing  
as h u n tin g  an d  gathering  as opposed  to  aquacu ltu re as a fo rm  o f  agricul
tu re  portrays an o th er d im en sio n  o f  quality in  em ploym ent associated w ith 
personal an d  financial risks, seasonal variations an d  lifestyle patterns.

F ishing is know n for its division o f  labour by gender. In  all parts o f  the  
world, w om en  perfo rm  land-based activities rang ing  from  shoreline o r tidal 
pool fish ing  o r g leaning o f  o ther aquatic o rgan ism s to  fish  culture, fish  
processing  an d  m arketing . Several stud ies note increasing  instances o f  w o
m e n  participating  in  actual fish  capture, p redom inan tly  in  riverine an d  la 
goon aquatic ecosystem s (Begossi 2002). W om en also engage in  pre-fish
ing activities such  as p reparing  an d  m en d in g  nets as well as p reparing  bait 
an d  post-fish ing activities includ ing  processing, d istribu ting  an d  m ark e t
ing. W om en’s involvem ent in  fisheries generally low ers th e  operational 
costs an d  overhead expenses o f  th e  h ouseho ld  (Storey an d  S m ith  1995; 
Grzetic et al. 1996; Ostrove an d  A dler 1998).

Food Security and Food Safety

T he m ost general defin ition  o f  food security  is the  one fo rm ulated  by the  
W orld Bank (1986): ‘Food security  is access by all people at all tim es to 
en o u g h  food for an  active healthy  life’. T here  are, however, m any  defin i
tions o f  food security, depend ing  on  th e  context (see reviews by Maxwell
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1996; K urien 2004). Som e defin itions include elem ents o f  food choice, 
like the  one fo rm ulated  by the  UN:

Food security exists when all people at all times have physical and economic 
access to sufficient, safe and nutritious food to meet their dietary needs and 
food preferences for an active and healthy life .... The right to food is the 
right to have regular, permanent and unobstructed access, either directly or 
by means of financial purchases, to quantitatively and qualitatively adequate 
and sufficient food corresponding to the cultural traditions of the people to 
whom the consumer belongs and which ensures a physical, mental, indivi
dual and collective fulfilling and dignified life free from anxiety .... (UN 
2001b).

E m phasising  th e  key role o f  w om en  in  in tra-househo ld  food security, G ille
spie an d  H addad  (2001) encourage an  expanded concept o f  food security 
across agricu ltural an d  nu tritional developm ent efforts an d  a s treng then ing  
o f  th e  h u m a n  rights parad igm  in  the  field o f  h u m a n  nu trition . Indeed, the  
U niversal D eclaration o f  H u m an  Rights (Article 25) an d  su b seq u en t in te r
national ag reem ents em phasise  people’s basic righ t to  adequate food (see 
chap. 13). In  a recen t publication , K urien (2004) argues th a t food security 
has th ree  d im ensions, o r A’s: accessibility, affordability, an d  absorption . Ac
cessibility an d  affordability describe an  individual’s capacity to  ob ta in  suffi
cien t foodstuffs an d  connect to  th e  incidence o f  poverty. T he last d im en sio n  
-  absorp tion  -  refers to  th e  conditions o f  hygiene an d  hea lth  n eed ed  for 
food to  be absorbed  by th e  h u m a n  body. This aspect is o therw ise know n as 
food safety.

F ish has long  b een  recognised  as a healthy  food. It is rich  in  h ig h  quality 
p ro te in  an d  in  v itam ins, m inerals, an d  essen tial fatty acids (e.g., Steyn et al. 
1995; Elvevoll an d  Jam es 200 0 ). M any ru ra l com m unities in  the  South rely 
heavily on  fish  as part o f  th e ir  diet. As reported  by T hilsted  et al. (1997) an d  
Roos (2001), sm all ind igenous fish  con tribu te significantly to  the  n u trition  
o f  the  ru ra l poor in  B angladesh as an  extrem ely im p o rtan t source o f  cal
cium , iron , an d  v itam in  A. Fish is regularly co n su m ed  in  the  South, is a 
trad itional food choice in  som e coun tries in  th e  N orth an d  in  m any  o thers 
fish  co n sum ption  is widely p rom oted  as a healthy  food choice.

T he increase in  the  d em an d  for fish  has he ig h ten ed  the  in te rest in  the  
im p o rtan t con tribu tions o f  aquacu ltu re to  food security. T he review  by 
A hm ed  an d  Lorica (2002) o f  A sian experiences shows th e  increasing  roles 
o f  aquacu ltu re  as n u tritio n  supp lier to  poor househo lds an d  con tribu to r to 
poverty reduction . The in teg ration  o f  freshw ater aquacu ltu re in to  sm all
ho lder fa rm ing  system s can  increase th e  availability an d  affordability o f  
fish  in  the  diets o f  th e  ru ra l an d  peri-u rban  poor (e.g., Edwards et al. 1988; 
Ruddle 1996; P re in  an d  A hm ed  200 0 ), especially w hen  vegetables are 
raised  a ro u n d  fishponds.

A food can be d eem ed  safe i f  its p roduction  does no t p resen t its p ro d u 
cers (in th is case fishers an d  farm ers) w ith  un reasonab le  risks an d  its co n 
su m p tio n  does no t h a rm  consum ers. In  d e te rm in in g  w hether a food is safe
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to  eat, th e re  are m any im p o rtan t variables in  th e  features o f  consum ers, 
inc lud ing  age (babies, adolescents, an d  adults), g ender an d  status (e.g., spe
cial needs o f  p regnan t w om en  an d  lactating m others), state o f  hea lth  an d  
tolerances (e.g., diabetics, acclim ation to  local m icro-organism s, an d  so 
forth). T he am oun ts  con su m ed  an d  co n su m p tio n  frequency o f  a given 
food, w hether by choice or by force o f  circum stances, are also im p o rtan t 
variables.

A quatic an im als an d  p lants are also capable o f  h a rm in g  people w ho h a n 
dle o r consum e th e m  by tran sm ittin g  pathogens an d  parasites. They m ay 
also con tain  h a rm fu l substances such  as heavy m etals, toxins, an d  a w ide 
range o f  organic chem icals. Som e groups o f  aquatic an im als are inheren tly  
m ore risky as h u m a n  food because o f  th e ir  p ropensity  to  accum ulate patho 
gens an d  chem ical con tam inan ts. T he m o st risky groups are th e  filter fee
ders, especially bivalve m olluscs such  as m usse ls an d  oysters, w hich have 
long b een  u se d  as indicators o f  m arin e  pollu tion  an d  risks to  seafood con
sum ers . T he risk  associated w ith  con su m in g  bivalve m olluscs increases if  
th e re  are h a rm fu l algal bloom s (M aclean 1993). L andsbergh (2002) gives a 
com prehensive review o f  th e  effects o f  algal b loom s on  aquatic o rgan ism s 
an d  ecosystem s, covering abou t 2 0 0  species o f  h a rm fu l o r potentially 
harm fu l m icro-algal o r ciliate species an d  show ing th a t the  problem s are 
m u c h  w ider th a n  th e  p h en o m en o n  com m only called red tide.

A nother risk  to  h u m a n  food safety is the  ciguatera po ison ing  in  tropical 
fin  fish, especially in  the  C aribbean an d  the  South Pacific. C iguatera poi
son ing  com es from  eating  re e f  fish  such  as barracuda, snappers, o r g roup 
ers th a t contain  ciguatoxins from  Gambierdiscus toxicus, an  epiphytic dino- 
flagellate grow ing on  algae an d  coral rubble. Since 1990 , records o f  
ciguatera po ison ing  in  the  South  Pacific have been  collected in  th e  Fish- 
Base data collection now  m anaged  by the  Secretariat o f  th e  Pacific C o m m u 
nity (w w w.fishbase.org). T he database includes detailed records o f  the  p re 
valence an d  d istribu tion  (geographical an d  by species) o f  ciguatera 
poisoning.

To sum m arise , food security, food safety an d  quality assu rance are e s sen 
tial i f  developed an d  developing countries are to  exercise options regard ing  
fish  fo r export as well as for th e ir  dom estic  consum ption .

Challenges and Concerns in Governance

Globalisation, ecosystem  health , social justice, livelihood, food security, an d  
food safety are fisheries challenges an d  concerns th a t should  be prim arily  
addressed  by people w ho are directly an d  indirectly  involved. A governance 
approach  is seen  as conducive to  efforts to  address th ese  concerns an d  is 
th u s a p rerequ isite  for positive ou tcom es in  te rm s o f  healthy  ecosystem s, 
better justice, im proved  livelihoods, an d  b e tte r food security  an d  safety.

Fisheries governance has n o t kept pace, however, w ith  th e  deep  an d  ra 
p id  changes in  fisheries, resu lting  globally in  a com plex ecological, social, 
an d  econom ic crisis. As the  d em an d  for fish  products grows world-w ide
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an d  th e  productive capacity o f  th e  w orld’s aquatic ecosystem s decreases, 
governance responses shou ld  also be global. Developing an d  im p lem en ting  
governance system s to  effectively address fundam en ta l concerns has th u s 
becom e a global challenge th a t requ ires th o ro u g h  an d  com prehensive ef
forts from  bo th  N orth  an d  South. O ne o f  th e  existing initiatives along th is 
line is the  Sustainable livelihoods A pproach (SLA), w hich  offers an  a lterna
tive way to  consider developm ent priorities by pu tting  people at the  centre. 
SLA uses an  analytical fram ew ork  th a t in tegrates natura l, social, physical, 
financial an d  h u m a n  com ponen ts in  the  fo rm ulation  o f  policy, in stitu tions 
an d  processes, based  on sustainability  concepts an d  w ith in  the  context o f  
vulnerability an d  poverty (see chaps. 15 an d  17). This, an d  the  governance 
approach p resen ted  in  th is  volum e, u ltim ately  support th e  U nited  N ations 
M illenn ium  D evelopm ent Goals, as declared  in  S eptem ber 2 0 0 0 , particu 
larly those  perta in ing  to  env ironm en ta l sustainability, gen d er equality an d  
em pow erm ent.
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P a r t  II

The System to be Governed





Introduction
A ndy Thorpe, Derek Johnson, and M aarten Bavinck

T he challenge for fisheries governance is to  resolve, as effectively an d  eq u i
tably as possible, th e  conflicts th a t resu lt from  seeking to  sim ultaneously  
p u rsu e  th e  goals o f  m a in ta in in g  a healthy  ecosystem  w hilst con tinu ing  to 
derive social benefits from  it. Social benefits from  th e  ecosystem  include 
the  preservation  o f  sustainable livelihoods an d  social justice for those asso
ciated w ith  th e  sector, an d  m eeting  incom e an d  food security  requ irem en ts  
for the  w ider com m unity . A basic req u irem en t for resolving conflicts over 
the  u se  o f  aquatic ecosystem s is u n d ers tan d in g  th e  context in  w hich  they 
are played out. This p art o f  the  volum e concerns th e  aspect o f  tha t context 
th a t we label the  ‘fish  chain’: the  production , d istribu tion , an d  c o n su m p 
tion  o f  aquatic p roducts. Part III focuses on  th e  h u m a n  in stitu tions tha t 
o rganise an d  regulate the  h u m a n  in teractions a ro u n d  th e  chain.

A lthough  th e  te rm  ‘fish  chain’ has been  u se d  elsew here (m ost notably 
K ooim an et al. 1999) its scope has, nonetheless, no t been  clearly defined  
in  th e  extant literature . W e u se  the  te rm  ‘chain ’ to  suggest connectedness -  
one link  fits in  w ith, an d  in fluences, th e  next in  sequence, as it is itse lf  
affected by the  preced ing  link. It is generally conceived o f  in  a ‘vertical’ 
sense, following a resource  from  the  m arin e  ecosystem , th ro u g h  capturing, 
processing  an d  m arketing  phases, to  th e  consum er. F igure 1 is a sim plified  
depiction  o f  th e  chain  as a vertical series o f  linkages, show ing changes in  
m onetary  values an d  resource transfo rm ation  w ith  each link. Key character
istics o f  th e  various stages o f  th is fish  chain  exert in fluence on  the  whole. 
C onsum er preferences m ay therefo re  com e to affect fisher strategies, d i
recting  cap tu ring  activity tow ards certain  ta rge t species. Likewise, the  in tro 
duction  o f  preservation  schem es m ay d e term in e  w hether a certain  m arket 
can be serviced an d  a fish  chain  com es about o r not. Finally, the  particular 
characteristics o f  an  ecosystem  also in fluence w hether a fishery em erges in  
a certain  locality.
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Fig. i The fish chain (i).

W hile a vertical no tion  o f  the  fish  chain  is a u se fu l tool for visualising the  
series o f  connections th a t link  th e  ocean an d  th e  fish  farm  to the  d in ing  
table, it m ay also be depicted  in  a m a n n e r th a t em phasises th e  in teractions 
th a t u n d e rp in  the  chain. F igure 2 was draw n according to  th is idea o f  the  
chain.

EXTRACTION
Living Resource Extracted Resource

EXPLO] TATION

ECOLOGICAL INNOVATION VALUATIONPROCESSES

Human EnvironmentAquatic Environment

International
Regio

I LEVELS I

Fig. 2 The fish chain (2)
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Living resources -  w h e th e r free roam ing  o r captive -  are a p roduct of, an d  
in teract w ith, th e ir  natu ra l env ironm ent. Resources are abstracted  in to  the  
h u m a n  d om ain  o r env ironm ent, e ith er by extracting  the  resource  from  its 
na tu ra l en v iro n m en t o r by exploiting  th e  resource w ith in  th e  context o f  its 
na tu ra l env ironm ent. F ishing is a case o f  extraction, w hile m arin e  re e f  eco- 
to u rism  is an  exam ple o f  exploitation. As the  living resource is part o f  a 
na tu ra l env ironm ent, its abstraction  resu lts in  im pacts u p o n  th e  env iron
m ent. T he overexploitation o f  certain  species in  th e  ecosystem  can trigger 
ecosystem  change, allowing o ther species to  m ove in to  th e  vacant niche. 
Extraction m ethods m ay also change th e  m arin e  env ironm ent. T he clearest 
exam ple is bo ttom  traw ling, w hich  severely affects th e  constitu tion  o f  the  
seabed, an d  thereby  the  w hole m arin e  ecosystem . F urtherm ore, as h u m a n  
an d  na tu ra l env ironm en ts are in te rdependen t, process ou tcom es in  the  h u 
m a n  dom ain , such  as pollution, have an  im pact u p o n  th e  na tu ra l env iron
m e n t an d  thereby  feed th ro u g h  to  affect the  potential extractive m ass o f  the  
underly ing  na tu ra l resource.

T he precise n a tu re  o f  th e  extraction process is conditioned  by th e  opera
tion  o f  cu ltural an d  econom ic value system s a n d /o r  regulatory initiatives. I f  
the  system  places h ig h  values on  resources, th is  will encourage technologi
cal innovations designed  to  accelerate th e ir  extraction. T he econom ic in te 
gration  characteristic o f  contem porary  globalisation, for exam ple, has 
raised  the  econom ic values o f  n u m e ro u s  aquatic resources, lead ing  to  in 
tensified  p ressu re  u p o n  them . At th e  sam e tim e, collective in stitu tions at 
d iffe ren t scales o f  h u m a n  in teraction  an d  respond ing  to  a w ide range o f  
in te rests  in fluence th e  pace o f  extraction. Some, like M arine Protected 
A reas (MPA), could  well serve to  d am p en  the  pace o f  extraction.

A quaculture is the  farm ing  o f  aquatic an im als an d  plants, notably sea
weeds. It is a sector very sim ilar to  agricu ltu re in  te rm s o f  its o rganisations, 
s tructu res an d  in terre lationsh ips, inc lud ing  those w ith  th e  natu ra l env iron
m ent. A quaculture supplies abou t one-th ird  o f  th e  w orld’s fish, an d  its co n 
tribu tion  con tinues to  increase. T herefore, aquacu ltu re  is a m a jo r player in  
the  fish  chain.

T he na tu ra l an d  h u m a n  e lem en ts o f  th e  fish  chain  operate at varying 
d im ensions, o r w hat we choose to  refer to  as scales, an d  thereby  com plicate 
in teractions w ith in  the  chain . Space an d  tim e are the  m o st im p o rtan t scales 
for th e  fish  chain. As th e  spatial scale across w hich  d iffe ren t species range 
varies enorm ously, from  th e  captive en v iro n m en t o f  the  cu ltu red  sh rim p , to 
the  global m igratory  patterns o f  the  h igh-seas tuna , so too does the  reach  o f  
m arkets. F ishers also have d iffe ren t ranges: m any  artisanal fishers lim it 
th e ir  operations to  adjacent sea territo ries, w hereas distant-w ater fleets 
roam  th e  globe.

T im e scales also affect institu tions an d  people. T he pledges o f  elected 
governm ents an d  the  objectives o f  departm en ts are b roken  dow n in to  ta r
gets, ou tpu ts , an d  deadlines, an d  m odified  accordingly as tim e progresses. 
Scientists m ake risk  assessm ents , in to  w hich  they factor tem poral d is tu r
bances such  as th e  El N iño events w hich  occur every two to  seven years. 
T he sam e is tru e  for fish ing  en terp rises an d  facilitating institu tions such
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as banks, w hich  calculate econom ic recovery rates along p redefined  tim e 
scales.

Scale is also im p o rtan t w ith regard  to  the  n a tu re  o f  th e  extraction and, 
albeit to  a lesser extent, th e  exploitative process itself. At one en d  o f  the  
technological scale we en co u n te r an  individual fish ing  part-tim e on  the  
beach  w ith  a hand-line to  su p p lem en t h is o r h e r  incom e, w hilst a t th e  o ther 
extrem e we com e across th e  Atlantic Dawn, the  largest fish ing  vessel in  the  
world, w ith  nets the  size o f  fo u r football stad ium s, fish ing  o ff  W est Africa. 
Shaping, o r channelling , the  process o f  technological change across the  
chain  is therefo re  likely to  be a crucial governance task  i f  ecosystem  hea lth  
a n d /o r  social benefits are to  be realised.

T he histo ric  em phasis on  bio-econom ic m odelling  w hich  dom inated  
fisheries m anagem en t, served to  focus atten tion  on  the  extractive phase o f  
the  chain, looking particularly at how  extraction rates affected underly ing  
fish  stocks. M ore recently, the  recognition  th a t fisheries resources in teract 
an d  th a t the  streng th  o f  th a t in teraction  may, in  fact, be m ore  pro found  
th a n  th e  im pact o f  extraction has changed  th e  analytical entry  po in t to  the  
ecosystem . Equally, recognition  has increased  concern ing  the  no tion  tha t 
perhaps the  co n su m er is no t at the  en d  o f  the  chain, b u t ra th e r at th e  b eg in 
ning; w ith grow ing co n su m er d em an d  for high-quality, safe, an d  su sta in 
ably-captured fish  causing  a fu n d am en ta l restru c tu rin g  in  the  way th a t 
aquatic resources are being  cultivated (in th e  case o f  aquaculture), ex
tracted, an d  processed.

Rather th a n  adopt just one o f  these  perspectives (ecosystem, extractive, 
o r consum er-driven), however, an d  th u s  ru n  the  risk  o f  conferring  u n d u e  
im portance u p o n  th a t particu lar analytical en try  point, Part II elects to  give 
roughly equal w eight to  each approach. C hapter 3 exam ines th e  pre-capture 
segm en t o f  th e  chain  -  th a t is to  say, how  the  living resource acts an d  reacts 
w ith in  its natu ra l en v ironm en t (the ‘ecosystem ’ approach). C hap ter 4  deals 
w ith th e  extraction (extractive approach) o f  aquatic resources in  capture 
fisheries. T he following chap ter considers th e  special characteristics o f  
aquaculture , w hilst chap ter 6 evaluates th e  post-capture supply cha in  in  
o rder to  discover the  extent to  w hich  it is consum er-driven. A last chapter 
d iscusses the  dynam ics o f  in teraction  betw een  segm ents o f  th e  cha in  an d  
the  forces th a t propel them .
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Aquatic Ecologies
M ichel K ulbicki

Introduction

T he ecology o f  fish  resources is p art o f  a la rger p ic tu re defined  as th e  fish 
chain. Diversity is at th e  base o f  m ost ecological processes involving re 
sources an d  its alteration  is viewed as a m a jo r source o f  large ecological 
an d  societal changes (C hapin e t al. 200 0 ). In  addition , diversity is easy to 
define an d  conceptualise an d  is probably th e  best-stud ied  ecological vari
able. D ifferences in  the  diversity o f  exploited species are extrem ely im p o r
tant, for exam ple, the  approxim ately th irty  species com m only  exploited in  
the  N ortheast A tlantic as com pared  w ith  well over two h u n d re d  species in  
the  tropical W estern  Pacific. C onsequences m ay be n u m ero u s  at any level 
o f  the  fish  chain, as is illu strated  in  fig. 3.1.

____________ Diversity through the Fish Chain______________

Pre-Harvest | | Harvest | | Post-Harvest |

Complex Environment Multiple Short Economic Paths
Fishing Gears &
Fishing Methods Less Transformations

Spatial & Temporal
Heterogeneity Low Catch /  Species Higher Production Cost/Kg

Higher Resilience Increased Efficiency Higher Profits 
Lower Resilience Larger Harvesting Larger Variety of
Lower Stability Units Products/Species

Complex Economic Paths

Fig. 3.1 Possible consequences of diversity for fish chains.

D iversity has m any  m ean ings in  m arin e  ecology (Steele 1991). It can  apply 
to  a c o n tin u u m  o f  o rganisation  levels rang ing  from  genetic diversity to  eco
system  an d  landscape diversity. All these  levels m ay be viewed as linked  
an d  th e  factors affecting one level o f  diversity usually  affect the  o ther ones 
as well (fig. 3.2). In  th is  chapter, the  diversity is m ainly  considered  from  the  
genetic to  the  functional levels.
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Fig. 3.2 Diversity with increasing levels of organisation. The ascending arrow indi
cates that, moving from the genetic to the ecosystem level, changes in diversity de
pend on larger spatial scales and locjnger time scales. The descending arrow shows 
that the total num ber o f components increases as the organisation level decreases.

T he ascending  arrow  indicates that, m oving from  the  genetic to  the  ecosys
te m  level, changes in  diversity d epend  on  la rger spatial scales an d  longer 
tim e scales. T he descend ing  arrow  show s th a t th e  total n u m b e r  o f  com po
nen ts increases as th e  o rganisa tion  level decreases.

Diversity can be essentially  approached  from  th ree  perspectives. T he first 
is com position; e.g., o f  th e  species or functional groups in  an  assem blage. 
T he second is th e  relative abundance o f  species in  an  area, as is usually 
expressed by indices related  to  the  evenness o f  th e  d istribu tion  o f  indivi
duals am ong  the  total n u m b e r  o f  species (Legendre an d  Legendre 1998). 
T he indices m ake it possib le to  com pare populations o r assem blages 
th ro u g h  tim e fo r th e  sam e o r d iffe ren t areas. T he th ird  perspective is the  
n u m b e r  o f  item s at any organisational level (fig. 3.2), e.g., the  n u m b e r  o f  
species in  an  assem blage. This is often  referred  to  as richness an d  can be 
considered  at various spatial scales. In  th is chap ter we are in te rested  in  the  
following:
-  Regional diversity: th e  n u m b e r  o f  species know n in  a region. At th e  taxo

nom ic level, it usually  refers to  a species checklist, b u t can also be con
sidered  at the  functional group, genetic, o r o the r levels.

-  Island or province diversity: the  n u m b e r  o f  taxa know n for a sub-region, 
often  called a province in  ecology, o r an  island.
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-  Local diversity: th e  n u m b e r  o f  taxa (or functional g roups o r genetic vari
eties) in  a specific habitat, e.g., th e  n u m b e r  o f  fish species at a specific 
reef, m angrove area or traw ling ground .

-  Species density or richness: th e  n u m b e r  o f  taxa in  each standard  sam pling  
un it, e.g., tran sect o r trawl.

Regional diversity is a t th e  base o f  th e  concept o f  a regional m eta-com m u- 
nity, i.e., th e  pool o f  species at th e  regional level. F rom  th is pool, is land  or 
province, m eta-com m unities are derived, w hich  are th e  species pools the  
species assem blages are d raw n from  in  a specific habitat, e.g., the  fish  as
sem blage at a particu lar reef.

Factors and Scales Affecting Diversity

Types o f  Factors an d  Scale Range

In  all th ree  o f  its m ean ings, diversity is affected by a range o f  factors at all 
the  spatial an d  tem poral scales. It m ig h t be convenient to  split th e  factors 
in to  large-scale an d  local-scale groups an d  recognise a c o n tin u u m  betw een 
th em . Large-scale spatial factors m ay be linked  to  physical p h en o m en a  such 
as regional upw ellings, is land  size, island  type, connectivity betw een is 
lands, o r reg ions o r evolutionary p h en o m en a  such  as biodiversity centres 
o f  o rig in  o r d ispersal routes. T hese factors are n o t linked  to  h u m a n  in flu 
ence. Local-scale spatial factors include physical factors (e.g., dep th , coastal 
configuration, an d  te rrestria l input) as well as ecological factors such  as 
b io tope type (e.g., m angrove, reef, soft bottom ), hab ita t (e.g., r e e f  flat, re e f  
slope, an d  back reef), com ponen ts o f  the  hab ita t (e.g., m angrove heigh t, 
coral cover, an d  sea-grass density), an d  h u m a n  factors such  as fish ing  level 
an d  pollution. W ith the  exception o f  som e factors such  as depth , m ost local 
factors are susceptib le to  h u m a n  influence.

T im e scales usually  refer to  pertu rbations. S hort-term  pertu rbations m ay 
involve cyclical changes (e.g., seasons) as well as acute pollution, cata
strophic clim atic events such  as sto rm s o r floods, coral b leaching  an d  te m 
pera tu re  d isrup tion . M id-term  pertu rbations cover events th a t are usually 
less in ten se  b u t have a longer du ration  such  as fishing, chronic pollution, 
invasive species, clim atic events such  as El N iño an d  th e ir  consequences 
(droughts, tem pera tu re , an d  salinity changes). Long-term  pertu rbations are 
less easy to  perceive an d  rep resen t events such  as sea level rise, long-term  
tem p era tu re  shifts, an d  th e ir  consequences (e.g., cu rren t patterns), changes 
in  land  u se  (e.g., deforestation  o f  the  A m azon basin , construc tion  o f  m ajo r 
dam s, long-te rm  effects o f  fishing). Even th o u g h  th e  role o f  h u m a n s is no t 
always clearly established, th e re  is usually  som e an th ropogen ic  in fluence in  
m ost tim e-re la ted  factors acting on  diversity.

M i c h e l  K u l b i c k i 4 7



Factors an d  Scale Interaction

It is im portant to note that spatial and tem poral factors interact. In particu
lar, large-scale spatial factors are mainly affected by long-term perturbations 
and all the time-scale levels influence local-scale factors. All these factors 
essentially have two effects on diversity. Firstly, they induce perturbations 
so that composition, richness, and evenness may be affected at all the orga
nisational levels. Secondly, these factors structure diversity, with the 
changes depending on the factors and their intensity.

T here  is a rela tion  betw een  the  scale w here factors in tervene an d  the  
organisational level w here they act (Sale an d  Guy 1992). In  general, the  
h ig h e r th e  organisational level, th e  larger the  spatial an d  tim e scales (fig. 
3.2, see also H atcher 1997 for coral reefs). To u n d e rs ta n d  the  variations 
observed at th e  level o f  a single specim en, th e  scale is lim ited  to  the  im 
m ediate  en v ironm en t o f  th is fish  an d  its life span. At h ig h e r organisational 
levels, th e  spatial an d  tim e scales necessary  to  co m p reh en d  changes b e 
com e larger. T he m ajo r p rob lem  facing th e  ecologist is th a t the  la rger the  
scale, th e  less in fo rm ation  is available. T he paradox, however, is th a t at the  
h ig h e r scales th e  crucial factors are easier to  detect an d  m easu re . I f  we are 
in te rested  in  re e f  fish, m easu rin g  th e  effects o f  local factors such  as coral 
cover, hab ita t complexity, pertu rbations due to  fishing, pollution, an d  so 
forth  m ay be very com plex. Conversely, w hen  considering  the  regional 
scale, the  m a jo r factors are island  size, island  type (high o r low island, 
open ing  o f  th e  lagoon to  oceanic influence), th e  connectivity betw een  is 
lands (function  o f  the  d istance an d  size o f  nearby islands) an d  so forth, 
factors th a t are easy to  m easu re  an d  can be ra th e r sim ply in teg rated  in to  
m odels.

Diversity a t Various Scales

Species have particu lar hab itat needs. This m eans th a t on  a local scale, spe
cies are found  u n d e r  specific conditions. A basic law o f  ecology states th a t 
th e re  is a strong  rela tion  betw een  the  n u m b e r  o f  habitats an d  th e  total 
n u m b e r  o f  species in  an  area. F urtherm ore , species diversity tends to  in 
crease w ith  hab ita t com plexity or heterogeneity . H abitat com plexity can be 
scaled for th e  m a jo r coastal m arin e  b iotopes (fig. 3.3). M any factors act on  
hab itat com plexity o r heterogeneity. Firstly, th e re  are regional factors such 
as latitude, b iogeographical region, regional clim ate, large-scale geom or
phology, an d  geology or island  size. In  com paring  N orth-South situations, 
habitats are usually  m ore com plex in  w arm  clim ates, e.g., m ore  com plex in  
the  Indo-Pacific th a n  in  th e  Atlantic. This large-scale co m ponen t is often 
overlooked w hen  exam ining  fisheries m anagem en t, since m o st m odels do 
no t take in to  account such  regional factors even th o u g h  they can play m ajo r 
roles in  diversity an d  consequently  in  resource levels. T here  are also local 
factors regard ing  hab ita t heterogeneity , in  particu lar depth , salinity, and  
tem p era tu re  as well as pertu rbations, especially fish ing  an d  pollution.
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Fig. 3.3 Classification of some major coastal marine habitats according to complex
ity.

H u m an s have little pow er to  increase hab ita t diversity (num ber o f  habitats 
in  an  area). The m e th o d  m ost frequently  u se d  to  try  to  increase m arine  
hab ita t diversity is th e  creation  o f  artificial reefs. This is often, th o u g h  no t 
always, a m in o r change com pared  to  th e  h uge  adverse im pacts on  habitat 
diversity caused  by coastal works, pollution, certain  types o f  fish ing  (in par
ticu lar traw ling), th e  in troduction  o f  alien  species an d  so forth . However, 
h u m a n s can resto re  hab ita t com plexity an d  heterogeneity  to  som e extent 
by lim iting  th e  pertu rba tion  levels o f  these  factors.

W hy do we th in k  diversity is so im p o rtan t to  the  fish  chain? A fter all, 
fishers do no t sell species, they sell fish  an d  usually  th e  m ore fish  they sell, 
the  better (though th is is debatable as fish  size an d  quality com e in to  play). 
T he fact is th a t th e re  is a strong  correlation  betw een diversity an d  fish  d en 
sity (fish /m 2) o r fish  b iom ass (weight o f  f ish /m 2). This type o f  relation  has 
a theoretical background  (H ubbell 2001) ind icating  th a t th e  h ig h e r the  
n u m b e r  o f  species in  an  area, th e  la rger the  n u m b e r  o f  species w ith  large 
densities o r large b iom asses.

Diversity and Ecological Functioning

Ecosystem  function ing  is based  m ainly  on  th e  variability o f  diversity in  the  
broadest sense  o f  th e  word. In  particular, diversity is in stru m en ta l in  th ree  
im p o rtan t characteristics o f  ecosystem s: stability, resistance an d  resilience 
(M cCann 200 0 ). A n ecosystem  is stable i f  it does no t deviate from  an  aver
age state. A n ecosystem  is resis tan t i f  it requ ires a g reat deal o f  pertu rbation
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to  m ake it deviate from  th is stable state. Resilience is th e  ease w ith  w hich 
an  ecosystem  re tu rn s to  its fo rm er stable state. It is im p o rtan t to  no te th a t a 
stable state does no t necessarily  m ean  equ ilib rium , since ecosystem s are 
adm ittedly  never in  equ ilib rium  for long, b u t perpetually  change from  one 
state to  another, depend ing  on th e ir  env ironm ent.

I f  a fish  assem blage is subm itted  to  a pertu rbation , it tends to  change. 
O nce the  conditions re tu rn  to  th e ir  in itial state, th e  assem blage shou ld  as 
well. Ecological theory form ulates th e  hypothesis th a t system s w ith  h ig h  
diversity have m ore resistance b u t less resilience th a n  system s w ith  few er 
species (M cCann 200 0 ). In  o th e r w ords, fish  assem blages such  as those  on 
reefs w ith  very h ig h  n u m b e rs  o f  species te n d  to  resist pertu rbations fo r a 
long tim e b u t once they start changing, a re tu rn  to  th e ir  initial state is slow 
an d  m ay be im possib le. Conversely, sim ple fish  assem blages such  as those  
on  soft bo ttom s are less resis tan t to  pertu rbations b u t m ore  apt to  re tu rn  
quickly to  th e ir  initial state once th e  d istu rbance is over. In  th e  real world, 
th ings are no t th a t sim ple an d  th e re  are various exam ples o f  non-resilien t 
fish  in  sim ple assem blages an d  low -resistance fish  in  h ighly com plex as
sem blages. T he variations are due in  part to  the  existence o f  keystone spe
cies (see below) an d  the  scales at w hich  d istu rbances occur. Functional 
g roups do n o t all operate at th e  sam e scale; som e are localised an d  o thers 
act over very large areas. Since d istu rbances are lim ited  to  specific scales, 
functions th a t operate at o the r scales m ay n o t be affected.

W hen  it com es to  fish  chains, th is has several consequences. Firstly, the  
n u m b e r  o f  ways a fish assem blage m ay recover depends on  its functional 
g roups. T he im pact on  large fish  species is o f  particu lar significance in  th is 
connection . Indeed, these  fish  are often  u n iq u e  in  th e ir  functional groups, 
w hich  m ay be very im p o rtan t to  th e  system , e.g., because they prey on  g ra
zers o r tran sfo rm  the  substrate. T he e lim ination  o r reduction  o f  these  spe
cies can  change th e  en tire  system  (Jackson et al. 2001; Bellwood et al. 
2003). This is referred  to  as the  ecological inactivation o f  th e  species. It is 
not, however, th e  only lesson . W ith in  a functional group, ecological fu n c
tions are unevenly  d istribu ted  am ong  the  species, w ith  driver species m ak
ing a large ecological im pact an d  passenger species a m in im al one. The 
addition  o f  drivers increases th e  stability o f  the  system , w hile passengers 
have little o r no  d irect effect (Peterson et al. 1998). O ne o f  th e  goals in  a 
fish  chain  is to  increase the  yield p e r  species an d  to  achieve th is goal, pas
senger species are often  e ith er in tentionally  o r un in ten tionally  e lim inated  
from  the  system . This reduces th e  resistance o f  the  system  an d  increases 
its vulnerability. It m ay b ecom e m ore resilien t b u t less productive on  an  all
species basis.

T he concepts o f  stability, resistance an d  resilience are a m a tte r o f  scale. It 
is usually  the  case th a t the  la rger the  scale an d  the  la rger the  stability an d  
resistance, th e  sm aller th e  resilience. H istorical changes are in te resting  
from  th is perspective. They show  th a t th e  n u m b e rs  o f  fish  species in  m ar
ine ecosystem s have no t changed  m u c h  over tim e, b u t th a t som e disappear
ing  species have induced  drastic changes in  th e  structu re  o f  the  ecosystem s 
(Jackson et al. 2001; Pauly et al. 2002). T hese changes usually  take a long
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tim e, ind icating  th a t on  a large scale, resistance m ay be im portan t. U nfor
tunately, once th e  changes have taken  place, th e re  is very little chance o f  a 
re tu rn  to  the  initial state (low resilience). O n th e  local scale, however, if  
som e catastrophic event d isrup ts th e  state o f  an  ecosystem , in  m any  cases, 
the  system  bounces back. C atastrophic events m ay even be a necessity  to 
som e system s w ith  h ig h  diversity such  as coral reefs an d  tropical es tuaries 
(Connell 1978; Blaber 1997). O n the  sam e local scale, slow b u t constan t 
pertu rbations often  cause m ore  dam age th a n  catastrophic events because 
env ironm enta l conditions such  as pollution, increasing  fish ing  or m ajo r 
land  u se  changes prevent th e  system  from  bouncing  back.

Perturbations are necessary  to  m a in ta in  diversity an d  ecosystem s m a in 
ta in  th e ir  diversity as long as pertu rbation  levels an d  types stay w ith in  a 
given range. T he p rob lem  facing m ost ecosystem s nowadays is a change in  
the  pertu rba tion  patterns an d  levels th a t have the  potential o f  inducing  
long-term  changes called phase shifts. This is due to  the  increasing  actions 
o f  h u m a n s th a t affect natu re . It has becom e increasingly  difficult to  sepa
rate natu ra l from  h u m an -in d u ced  distu rbances. This is illustrated  by the  
synergistic effects o f  overfish ing an d  a na tu ra l d isease affecting an  algae- 
grazing  u rch in  in  th e  C aribbean (H ughes 1994). This has resu lted  in  a 
com plete change in  th e  ben th ic  landscape, w hich  is tran sfo rm ed  from  cor
al-dom inated  to  algae-dom inated, th e  resu lts o f  w hich  can be potentially 
d isastrous fo r th e  re e f  fish  com m unity

Types of Diversity Change and their Consequences

Diversity m ay change in  various ways. T here  can be species losses o r gains 
usually  associated w ith  changes in  evenness an d  variations in  th e  function 
ing o f  fish  assem blages. In  a system  u n d is tu rb e d  by h u m a n s, th e re  m ay be 
species gains resu lting  from  m igra tion  o r spéciation, bo th  occurring  on 
long tim e scales. In  system s in fluenced  by h u m a n s, alien  species can be 
in troduced , som e o f  w hich  m ay becom e invasive. W e consider a species 
invasive in  an  area i f  it is know n to be new  th e re  an d  its abundance or 
ecological roles are such  th a t th e  system  in  the  area is m odified. Not all 
in troduced  alien  species becom e invasive (Kolar an d  Lodge 2002) an d  no t 
all invasive species are in troduced  by h u m a n s. However, the  em ergence o f  
m ost docum en ted  invasive species follows th e ir  deliberate o r accidental in 
troduction  by h u m an s.

M igration an d  spéciation  are na tu ra l p h en o m en a  th a t se ldom  occur at 
tim e scales th a t affect fisheries. T heir effects on  ecosystem s m ay be very 
im p o rtan t b u t the  changes are usually  gradual. Conversely, the  in tro d u c
tions an d  invasions o f  alien  species m ay occur over sho rt tim e scales an d  
have drastic effects on  ecosystem s. M ost invasive alien  species are initially 
in troduced  by h u m a n s  e ith er deliberately (e.g., Nile perch  in  Lake Victoria, 
com m on  carp in  the  USA an d  Australia) o r accidentally (e.g., lam prey  in  
the  G reat Lakes). T here  are also cases o f  na tu ra l invasions, e.g., triggerfish  
(Balistes carolinensis) in  W est Africa (Caverivière et al. 1981). Invasive spe-
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d e s  m ay have dram atic  effects on  ecosystem  structures. This is well illu
strated  for freshw ater species (e.g., tilapias in  m any  A sian an d  Pacific coun 
tries, Nile perch  in  Lake Victoria). In troductions o f  alien  m arin e  o rgan ism s 
are increasing. They include deliberate in troductions such  as Cephalopholis 
argus an d  Lutjanus kasmira  in  H aw aii (Randall 1985) an d  the  un in ten tio n a l 
resu lts o f  h u m a n  in terventions such  as Lessepsian species in  th e  Red Sea 
an d  the  Southeast M editerranean  an d  in troductions th ro u g h  ballast w ater 
(W onham  et al. 200 0 ). T he effects o f  these  in troductions can  be devastat
ing, for exam ple for th e  L. kasmira  in  H awaii (Randall 1987), jellyfish in  the  
Black Sea (Shiganova an d  Bulgakova 2000 ) an d  sea-stars in  so u th e rn  A us
tralia (Ross et al. 2004). However, n o t all in troduced  alien  species becom e 
invasive. M ost Lessepsian species have becom e in tegrated  in to  th e  South
east M editerranean  basin  fish  com m unity  w ithou t generating  any im p o r
tan t changes. T he m ajo r p rob lem  w ith  the  in troduction  o f  alien  species in  
the  m arin e  en v ironm en t is th a t once they have becom e estab lished  o r inva
sive, they are alm ost im possib le to  control o r eradicate.

Species loss is as im p o rtan t to  diversity an d  ecosystem  function ing  as 
species gain. In  general, species loss is associated  w ith  extinction or extirpa
tion, w hich  are true losses. Extinction m eans th e  species no  longer exists on  
Earth. Like spéciation, extinction is a na tu ra l ph en o m en o n , b u t m a n  can 
cause extinction rates far beyond the  average ones found  in  natu re . Extirpa
tion  is the  loss o f  a species over part o f  its native range. T here  is also spe
cies inactivation, w hich  m eans th a t even th o u g h  it is still p resen t, the  spe
cies has reached  such  a low  abundance o r b iom ass th a t it no  longer plays a 
significant ecological role. Inactivation is considered  a natu ra l process b e 
cause w ith in  a functional group, species ten d  to  replace one an o th er over 
tim e depend ing  on  the  env ironm enta l an d  species history. However, h u 
m ans m ay induce rates o f  species inactivation th a t are h ig h e r th a n  norm al 
an d  th u s  unbalance fish  com m unities o r th e ir  ecosystem s.

A n u m b e r  o f  studies (Jackson 2001; Jackson et al. 2001) indicate tha t 
before h u m a n  in tervention , coastal ecosystem s h ad  structu res very differ
en t th a n  th e  p resen t ones. A lthough  very few m a rin e  fish  have d isappeared  
so far du e  to  h u m a n  d istu rbances, th e  n u m b e r  o f  extinctions m ay increase 
dram atically in  the  n ea r fu tu re  for species w ith  a restric ted  range (Haw kins 
et al. 200 0 ). T he consequences o f  th e  d isappearance o f  a species in  a sys
te m  d epend  on its functional group  an d  its role in  the  ecosystem . T he first 
species to  d isappear are usually  the  ones th a t are o f  h ig h  com m ercial o r 
subsistence in terest. T hese species are often  large predators th a t play very 
im p o rtan t roles in  th e  ecosystem . T heir d isappearance m ay irreversibly u n 
balance the  system  (Jackson et al. 2001). Species losses o f  m arin e  fish  are 
usually  extirpations, an d  very few  cases o f  total extinction have b een  docu
m en ted  u p  to  now. However, extirpation  can have very serious conse
quences, in  particu lar i f  the  d istribu tion  is patchy (H anski as cited  by Côté 
an d  Reynolds 2002). In  the  C aribbean, the  d isappearance o f  the  N assau 
g rouper (Epinephelus striatus) an d  o ther large g roupers o f  th e  genus Mycter
operca over m ost o f  th e ir  range has h ad  n u m ero u s  d irect an d  ind irect ecolo
gical im pacts (Sadovy 1993; Roberts 1997). D irect im pacts are reductions in
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the preying on small ree f fish that may play an im portant role in structur
ing the reef landscape and thus, indirectly, the reef-fish assemblages. Indir
ect impacts include shifts o f  fishers towards other large carnivorous fish, 
further depleting this functional group.

This b rings us to  the  role o f  rare  an d  endem ic species in  th e  function ing  
o f  coastal m arin e  ecosystem s. T here  are driver an d  passenger species in  a 
functional g roup  an d  the  dom inance o f  species th e re  m ay change in  tim e 
an d  space. A species’ rarity  is a com bination  o f  geographical range an d  
density, since a species m ay be rare  in  one place an d  ab u n d an t som ew here 
else an d  its role in  the  system  will change accordingly (Jones et al. 2002). 
In  th e  m arin e  env ironm ent, m o st fish species have th e  potential to  d isperse 
over large geographical areas. This generates low er en d e m ism  rates (Mora 
et al. 2003) th an  in  te rrestria l system s, even on  rem o te  islands. T here  is an  
en d e m ism  rate  g rad ien t in  th e  tropical Pacific, w ith  the  h ig h est rates in  the  
central Pacific (Hawaii, M arquesas, Easter Island) an d  th e  low est ones in  
the  w estern  part (Robertson 2001). Similarly, endem ic species te n d  to  be 
larger an d  m ore  ab u n d an t in  the  central Pacific th a n  th e  rest o f  th e  Pacific. 
This could  be du e  to  d iffe ren t causes depend ing  on  the  region. In  isolated 
areas, en d e m ism  m ay be the  resu lt o f  local spéciation an d  in  areas close to 
a biodiversity centre, endem ic species m ay be relic species th a t u se d  to  have 
a w ider geographical d istribu tion . This suggests th a t th e  roles o f  endem ic 
species in  the  function ing  o f  fish  com m unities probably differs from  one 
reg ion  to  another. U nfortunately, very little is know n about th e  causes an d  
effects o f  rarity o r the  relations betw een  en d e m ism  an d  abundance am ong 
m arin e  fish  (Robertson 2001; Jones et al. 2002).

In  general, th e re  is a m u c h  h ig h e r percen tage o f  u n d escrib ed  m arine  
species in  th e  tropics th a n  in  tem perate  o r cold regions. In  addition, the  
geographical range o f  species is far less know n in  tropical th a n  in  te m p e
rate o r cold areas. T here are m ore  th a n  6 ,100 taxa o f  coastal fish  in  the  
Pacific, m ore  th a n  14% o f  w hich  are undescribed . M ost o f  th e  u ndescribed  
species are sm all an d  usually  have little ecological im pact. However, som e 
large an d  even com m ercial species have yet to  be described. Moreover, 
th e re  is no  checklist available for various reg ions in  th e  Indo-Pacific. This 
is particularly tru e  o f  a n u m b e r  o f  the  Pacific island  states such  as the  Solo
m o n  Islands, V anuatu  or Tuvalu. T he situation  is even w orse in  easte rn  
Africa. In  Eritrea, Somalia, Tanzania an d  M ozam bique, little is know n on 
the  d istribu tion  o f  coastal fishes. T hese gaps are obstacles to  u n d erstan d in g  
the  status o f  coastal m arin e  fish  in  these  countries because th e re  is a link  
betw een  regional diversity an d  local diversity an d  local diversity is usually 
an  im p o rtan t factor in  fish  density  an d  b iom ass.

In  add ition  to  inadequate taxonomy, we are faced w ith  m any  p roblem s in  
sam pling  local diversity. W ithout going in to  the  details o f  th e  n u m ero u s 
sam pling  techn ique  biases, it is clear th a t no  m ethod  can give a precise 
im age o f  fish  diversity (richness an d  evenness) in  coastal w aters. In  gener
al, the  precision  o f  the  m ethods decreases w ith  increasing  diversity, since 
each species p resen ts a d ifferen t response to  th e  sam pling  m ethod . The 
biases are usually  im possib le  to  assess correctly because we have no  access
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to what the true com m unity is. In addition, m ost sam pling techniques are 
adapted to one type o f biotope. Since the tropics have m ore biotope types 
and habitat heterogeneity than tem perate or cold regions, multifarious 
sampling m ethods are needed to get a correct sample in  the tropics. Many 
tropical countries have neither the m eans to conduct intricate sam pling nor 
the specialists to interpret them , generally leading to less adequate knowl
edge o f  the fish diversity in  many coastal tropical fisheries than in  their 
tem perate counterparts. The notable exceptions are shallow coral reef fish
eries, w here clear waters allow underw ater visual censuses that can record a 
high proportion o f  the species present, even though the reefs support the 
m ost diverse m arine fish assemblages known to man.

In  addition  to  record ing  species an d  th e ir  relative abundance, know ledge 
is called for on  th e  biology an d  ecology o f  th e  fish  in  a fish  assem blage to 
u n d e rs ta n d  how  the  assem blage is struc tu red  an d  functions. H ere the  
know ledge gap betw een  tem perate  an d  tropical system s is sim ilarly size
able. T here  are far m ore  species in  the  tropics an d  far less has b een  in 
vested in  studying th e  biology an d  ecology o f  tropical fish  th a n  tem perate  
ones. T here is a lack o f  basic in fo rm ation  on  the  growth, reproduction , 
m ortality  an d  m ovem ent o f  m ost tropical species. This is an  obstacle for 
the  m an ag em en t o f  tropical fisheries.

Large-Scale Variations in Fish Diversity

It is surprising ly  difficult to  get reliable in fo rm ation  on  the  world-w ide d is
tribu tion  o f  coastal m a rin e  fish. T he data p resen ted  h ere  w ere extracted 
from  FishBase (Froese an d  Pauly 1998). However, a n u m b e r  o f  prob lem s 
w ere en co u n te red  in  defin ing  coastal m arin e  species an d  getting  in fo rm a
tion  on  th e ir  size an d  diet. T hat is w hy the  data are indicative o f  m ajo r 
trends b u t n eed  to  be refined  for fu rth e r analyses. T he d istribu tion  o f  coast
al m arin e  fish diversity on  a w orld-w ide scale (fig. 3.4) indicates h uge  dif
ferences in  diversity from  one region to  an o th er (nearly ten-fold betw een 
the  N orthw est Pacific an d  th e  tropical W est Pacific). T hese differences are 
no t random ly  distribu ted . T he h ighest diversities are found  in  the  tropical 
Pacific an d  Ind ian  O cean an d  the  low est in  th e  n o rth e rn  parts o f  th e  A tlan
tic an d  Pacific oceans. This spatial d istribu tion  o f  diversity is very probably 
a m ajo r source o f  th e  differences in  land ings. In  highly diverse regions, it is 
likely th a t the  first 25% o f  the  landings is com posed  o f  m any  species an d  in  
regions w ith  low diversity, th e  sam e 25% probably consists o f  a restric ted  
n u m b e r  o f  species. This d ifference could historically explain why fisheries 
m an ag em en t started  by addressing  the  species as a m an ag em en t goal 
ra th e r th a n  the  ecosystem . I f  your catch is com posed  o f  only a few  species, 
you te n d  to  th in k  th a t by controlling  these  few  species you can  m aste r the  
w hole com m unity . Because th is was th e  situation  observed in  the  North, 
w here m o st fisheries science was initiated , it becam e th e  basis u se d  for 
m ost fisheries m anagem en t. H ad  fisheries scientists b een  confron ted  from  
the  start w ith  a very m ixed catch as in  the  Indo-Pacific, they probably w ould
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have taken  the  sam e attitude as the  local people an d  p roposed  m an ag em en t 
based  on  a com m un ity  approach. It is no t su rp rising  th a t the  concept o f  
m arin e  protected  areas (MPAs) arose precisely in  regions w ith very h igh  
fish  diversity, w here m an ag em en t on  a species basis m ay no t have been  
profitable.

Fig. 3.4a Distribution of coastal marine fish diversity.
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D espite its low level o f  precision , th e  available in fo rm ation  (fig. 3.4) clearly 
indicates that, even at large regional scales, th e re  are m ajo r differences in  
the  characteristics o f  coastal fish  species. This undoub ted ly  has im p o rtan t 
consequences as regards resource  u se  an d  m anagem en t. Regions w here 
herb ivorous species are diverse an d  large (e.g., w estern  Pacific) are n o t apt 
to  have the  sam e response to  a change in  prim ary  p roduction  as regions 
w ith a few sm all herb ivorous species (eastern Africa) at th e  sam e latitude. 
T here w ould  certainly be a great deal to  learn  from  a m ore detailed  analysis 
o f  th is  regional d istribu tion . In  particular, th e re  are probably in te resting  
correlations betw een  these  broad-scale s tructu res an d  prim ary  production , 
hab itat type, an d  th e  n a tu re  an d  level o f  the  catch. U nfortunately, th e  exten
sive data needed  for th is  type o f  analysis are n o t easily available because, 
un til recently, they w ere n o t recognised  as a priority  in  u n d ers tan d in g  f ish 
eries.

T he n u m b e rs  in  fig. 3.4a indicate how  m any  species are know n in  each 
region. Regions are g rouped  according to  th e  size d istribu tion  o r diets o f  
th e ir  species, the  sym bols are as in  (fig. 3.4b). Regions w ere re-grouped 
according to  a cluster analysis u sin g  W ard’s m e th o d  an d  Euclidian d is
tance. Coastal m arin e  fish  are defined  as any fish  living w ith in  less th an  
100 m etres an d  rep resen t 11,280 species. T he data w ere extracted from  
FishBase 2 0 0 0  (Froese an d  Pauly 1998) an d  w ere com pleted  by analogy, 
allocating th e  sam e diet to  species in  the  sam e genus an d  o f  s im ilar size.

Virgin Systems

T here are no  longer any virgin m arin e  system s. Even the  m ost rem o te  areas 
are e ith er exploited them selves o r are facing the  consequences o f  exploita
tion  in  nearby regions. T here are, however, n u m e ro u s  accounts o f  w hat 
p ristine  m arin e  system s u sed  to  be like (e.g., Jackson 2001; Jackson et al. 
2001). T he accounts have several po in ts in  com m on:
-  large m arin e  o rganism s such  as tu rtles, m anatees, o r large predatory 

fish  u sed  to  be com m on  an d  at tim es ab u n d an t in  m any  system s;
-  the  loss o f  these  large an im als induced  m ajo r ecological changes such 

as very heavy m ortality  in  sea-grass beds, coral o r kelp;
-  some o f these systems have undergone phase shifts and no longer re

semble the initial systems (e.g., Caribbean reefs, Northeast Atlantic kelp 
forests, Chesapeake Bay) and are unlikely to have the potential to return 
to their initial state in  the foreseeable future;

-  h uge  natu ra l fluctuations also occur in  th e  absence o f  h u m a n  in terven
tion;

-  th e re  is often  a long tim e lag betw een  the  start o f  the  pertu rbations an d  
th e ir  m ajo r ecological consequences;

-  as fish ing  proceeds th e re  is a reduction  in  the  size o f  the  targeted  spe
cies as well as a sh ift from  species h ig h  in  th e  troph ic  o rganisation  to 
species from  low er trophic levels.
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T he m o st targeted  large fish  species in  m arin e  system s are long-lived ca rn i
vores th a t rep roduce late in  life and, in  the  case o f  sharks, bear sm all 
clutches o f  live young (Stevens et al. 200 0 ). M any o f  these  species congre
gate to  spaw n (e.g., Sadovy 1996) an d  are th u s  very vulnerable to  m o d ern  
fish ing  m ethods. T heir features ren d e r these  species very sensitive to  ex
ploitation an d  they are th u s slow to recover (Jennings et al. 1999). They 
often  play an  im p o rtan t role in  controlling  low er troph ic  levels an d  th e ir  
collapse m ay generate  long-term  changes in  th e ir  m arine  system s (Jackson 
et al. 2001). However, large an im als are n o t the  only ones responsib le for 
m a in ta in ing  the  m ajo r characteristics o f  an  ecosystem . The loss o f  features 
such  as coral on  reefs, oyster beds in  estuaries, sea-grass o r algae beds can 
induce m ajo r ecological shifts (Jackson et al. 2001). T he losses m ay be due 
to  d irect cap tu ring  an d  m echanical dam age from  fish ing  gear (H ughes 
1994 on  reefs; Jackson et al. 2001 on  sea-grass beds an d  oyster beds). D is
ease an d  th e  loss o f  keystone species are also m ajo r con tribu to rs to  change. 
H abitat-constructing  o rganism s often  n eed  to  be in  h ig h  densities to  m a in 
ta in  them selves. O nce they get past a certain  th resho ld , they quickly d isap 
pear w ith  little chance o f  re tu rn . Irreversible changes o r phase shifts have 
probably b een  m ore  com m on  th a n  we th ink , since we know  so little about 
the  in itial status in  m any  areas. Even m ajo r system s such  as coral reefs 
w ere barely docum en ted  before i9 6 0 . M ajor events occurring  today on 
reefs such  as invasions o f  crow n o f  th o rn s  starfish  o r coral b leaching  th u s 
have barely any h istorical references.

T here  is often  a long tim e lag before m ajo r events sta rt occurring . It took 
two cen turies fo r cod fish ing  to  collapse in  the  N orthern  Atlantic. T he m a
jor p rob lem  is th a t nowadays, w ith  th e  advent o f  increasingly  sophisticated  
gear, collapses o f  th is k in d  could  accelerate. In  addition , in teractions at 
large geographical scales are occurring  th a t we d id  n o t th in k  possib le even 
in  recen t tim es. T he large decrease in  m any  spaw ning stocks a ro u n d  the  
C aribbean islands could  th u s  have m ajo r in fluences on  the  rec ru itm en t le 
vels o f  islands far from  these  spaw ning  g rounds an d  resu lt in  a dom ino  
effect o f  successive collapses (Roberts 1997).

T here  have been  a n u m b e r  o f  reviews on  th e  effects o f  fish ing  on  m arine  
system s (e.g., Jennings an d  Kaiser 1998; Haii 1999; H ollingw orth  2 0 0 0 ). It 
is, however, essen tial to  look at som e o f  the  m ajo r effects an d  how  they m ay 
in tervene in  an  ecosystem -based approach  to  fisheries in  a N orth-South 
perspective. F ishing dow n th e  food web an d  catching sm aller an d  sm aller 
fish  are com m on  to  m o st m arine  system s. However, the  scale o f  these  
changes is o ften  difficult to  assess w ithou t h istorical docum enta tion . T here 
are very few places w here long  tim e series can be observed an d  we all too 
often  look at the  existing system  as the  reference po in t an d  analyse changes 
from  a sho rt-term  perspective.
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Direct Impacts

Direct Im pact on Substrate an d  Benthos

M ost fish ing  gear has som e im pact on  the  env ironm ent. Trawl nets an d  
dredges are probably the  m ost widely stud ied  gear in  th is  respect (e.g., 
M oran an d  S tephenson  200 0 ). T he effects o f  traw l nets on  soft o r rocky 
bo ttom s can be devastating, especially i f  th e  gear is fitted w ith  tickler chains 
or rock-hoppers. S tudies on  th e  northw est sh e lf  o f  A ustralia (Sainsbury 
1987; H utch ings 1990) indicate th a t m ost o f  the  ep ifauna th a t initially h a r
b ou red  p rim e  target species w ere destroyed by a few years o f  traw ling, re 
su lting  in  a shift o f  fish  species an d  a large decrease in  the  ep ifaunal diver
sity. In  addition  to  k illing sessile ep ifauna, traw ls an d  dredges kill 
invertebrates (echinoderm s, m olluscs, w orm s, crustaceans an d  so forth) 
th a t are food for fish  an d  they have a m echanical effect on  th e  sed im en t 
(bioturbation). Several stud ies show  a com pacting  effect (e.g., Schwingha- 
m e r et al. 1996). This resu lts in  a loss o f  diversity an d  m ajo r changes in  the  
structu re  o f  the  ben th ic  fauna  (Haii 1994) as well as a hom ogen isa tion  o f  
the  fauna, flora an d  th e ir  substra te  (Brand et al. 1991). T he gear also in 
creases w ater tu rb id ity  an d  re-suspends sed im ent, w hich  can m odify the  
p rim ary  production  w ith  m ultifarious potential effects on  th e  ep ifauna an d  
th e ir  p redators (Caddy 200 0 ). Sea-grass beds can be affected by b o th  the  
m echanical effects o f  th e  gear an d  the  increased  tu rb id ity  (Fonseca et al.
1984).

T here  m ay be recovery from  the  gear an d  the  rate  o f  recovery is a fu n c
tion  o f  th e  na tu ra l rate o f  d istu rbance. In  areas w here the  sed im en t is often 
naturally  d istu rbed  (e.g., estuaries), the  effects o f  traw ling m ay n o t be d ras
tic. Conversely, traw ling over deep-w ater sea-m ounts m ay have very long 
te rm  effects. Slow-growing an d  la te-reproducing o rgan ism s are m ore  af
fected th a n  short-living ones w hich, as several stud ies indicate, can  recover 
in  less th a n  a year. However, especially in  deep w aters, recovery can take a 
very long  tim e  for long-living o rgan ism s, in  som e cases decades o r m ore. 
T he lengthy recovery tim e for large ep ifaunal o rgan ism s m ay be a m ajo r 
p roblem , since they are often  at th e  base o f  m icrocosm s th a t drastically in 
crease th e  diversity in  o therw ise poorly diversified habitats. D espite th e  ef
fects o f  traw ling on  the  abundance, species com position  an d  size structu re  
o f  ben th ic  invertebrate com m unities, th e ir  troph ic  structu re  seem s ra th e r 
stable (Jennings et al. 2001). In  the  tropics, several specific fish ing  tech n i
ques are know n to dam age habitats an d  th e ir  fauna o r flora, e.g., drive nets, 
po ison  an d  explosives (M aragos et al. 1996), b ru sh  parks o r juvenile 
sh rim p  nets (Blaber et al. 2000 ).
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Direct Im pact on Fish

T he d irect effects o f  fish ing  on  fish  o r o ther resources start a t th e  species 
level w ith  a decrease in  abundance an d  b iom ass, a sh ift tow ards sm aller 
sizes, increased  m ortality  an d  grow th an d  rep roduction  alterations. These 
variations have b een  m ain ly  stud ied  at the  population  ra th e r th a n  th e  com 
m un ity  level. F ishing an d  pollu tion  are th e  m ajo r causes o f  fish  diversity 
change (Jennings an d  Kaiser 1998). As is no ted  above, th e re  are very few 
cases o f  docum en ted  extinction am ong  m a rin e  fish  (Powles et al. 2000 ). 
T here are, however, m any exam ples o f  extirpation  an d  ecological inactiva
tion. F ishing can  also significantly reduce species density  in  tropical f ish 
eries (e.g., Roberts an d  P olunin  1992, 1993; W atson an d  O rm ond  1994; 
Jennings an d  P olunin  1997). D ecreases in  diversity in  tem perate  w aters 
are n o t easily dem onstra ted  (e.g., G reenstreet an d  Haii 1996). T he differ
ences m ay s tem  from  the  type o f  b iotopes analysed. O n tropical reefs, m any 
species are site-attached an d  long-lived an d  have restric ted  adaptation  to 
change. They m ay th u s  be qu ite  sensitive to  fish ing  o r its ind irect effects. 
T he tem pera te  fisheries tested  for changes in  diversity are all traw ling 
g rounds w here m ost species are m igratory  to  som e extent, th e ir  life span is 
usually  short in  com parison  w ith  tropical re e f  fish  an d  they adapt quickly to 
new  env ironm enta l conditions. It is likely th a t a survey o f  tropical traw ling 
g rounds w ould  p roduce sim ilar find ings, i.e., relatively m in o r  changes o f  
diversity over tim e desp ite  in ten se  fish ing  as suggested  by data p resen ted  
by B ianchi et al. (2000). This suggests th a t perhaps we shou ld  no t base ou r 
ju d g em en t o f  the  effects o f  fish ing  on  diversity on  a stable versus variable 
en v ironm en t g rad ien t ra th e r th a n  a tropical versus tem pera te  to  cold g rad i
ent.

In  stable env ironm ents, species are expected to  be ra th e r long-lived, have 
lim ited  flexibility in  th e ir  life-history traits an d  fo rm  part o f  diversified 
functional groups w ith  h ig h  functional sim ilarity  (M artinez 1996). In  the  
tropics, reefs are the  typical stable env ironm ent. At all latitudes, sea-m ounts 
are also candidates, as are rocky shores o r deep-w ater coral banks in  te m p e
rate an d  cold clim ates. Conversely, variable env ironm ents such  as th e  open  
ocean (pelagic fish  com m unities), estuaries an d  to  a lesser extent soft-bot
to m  con tinen ta l shelves can be found  at any latitude, w ith  o f  course an  
increasing  diversity in  w arm er clim ates. In  these  env ironm ents, m o st spe
cies have sho rte r life cycles an d  m ore  adaptable life h isto ries an d  on  aver
age functional g roups have few er species. Stable env ironm ents te n d  to  re 
sist b u t to  have little resilience. In  extrem ely stable env ironm ents such  as 
sea-m ounts or deep w ater fisheries, resistance m ay be w eak since rec ru it
m en t, grow th an d  production  are very low because o f  very low in p u t in  
these  system s. Diversity loss in  te rm s o f  species density  can  be rap id  an d  
the  system  can be very slow to recover (Koslow et al. 2 0 0 0 ). T he opposite 
holds tru e  for th e  least stable env ironm en ts (e.g., pelagic system s in  upwel- 
ling  regions), w here resilience is usually  very im portan t.

T he im pact o f  fish ing  on density  o r b iom ass is drastic at th e  species level 
b u t n o t necessarily  at th e  com m unity  level. T he total fish  production  o f  the
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N orth  Sea was fairly stable over tim e (before 1980), even i f  m ost species 
exhibited w ide tem poral fluctuations in  th e ir  land ings (U rsin 1982). In 
o the r w ords, global fish  production  rem ains approxim ately th e  sam e from  
year to  year b u t th e  species involved m ay change. It is likely th a t fish ing  is 
no t th e  only cause o f  fluctuation  in  m any species, an d  in  m any cases re 
c ru itm en t variations are probably ju st as im portan t. This hypothesis o f  
ra th e r stable global p roduction  needs to  be b e tte r substan tia ted  an d  m any 
fisheries seem  to po in t th e  o th e r way, i.e., to  a decrease o f  global production  
beyond a certain  level o f  fish ing  effort. This reason ing  has to  go along w ith 
the  no tion  o f  fish ing  dow n th e  food web. In  a m a tu re  system , p roduction  is 
m in im al an d  the  h ighest troph ic  levels m ake an  im p o rtan t con tribu tion  to 
the  total b iom ass. O nce exploitation starts, th e  largest an d  often  least p ro 
ductive individuals are taken  ou t first. As exploitation increases, the  com 
m un ity  consists o f  younger individuals an d  gradually o f  species at low er 
trophic levels. As a consequence, global p roduction  should  increase. H ow 
ever, the  system  reaches a po in t w here individuals are caught at th e ir  m in i
m u m  capturable size an d  only th e  low est troph ic  levels rem a in  in  sizeable 
quantities. W ith fu rth e r  exploitation, e ith er the  system  collapses or the  p ro 
duction  rem ains ra th e r stable. In  heavily exploited system s, an o th er likely 
consequence is th e  possible dom inance o f  the  catch by few er an d  few er 
species as suggested  by th e  data p resen ted  by Bianchi et al. (2000).

T he effects o f  fish ing  on  the  structu re  o f  fish  com m unities also n eed  to 
be considered . T heir structu re  is usually  stratified  in to  several com ponents, 
the  two m o st com m on  ones being  troph ic  an d  size structures. However, 
th is view is sim plistic, ju st as troph ic  chains are a sim plistic view o f  trophic 
w ebs. S tructure com prises m any o th e r aspects such  as behaviour o r rep ro 
duction . T he various com ponen ts interact. A large piscivore w ith  a w ide 
h o m e range bears very little resem blance to  a sm all sedentary  piscivore, 
even th o u g h  they share the  sam e troph ic  level. T he two species do n o t have 
the  sam e im pact on  the  system , n o r  are they affected by th e  sam e factors. 
U ntil recently though , they w ere often  pooled together in  the  analysis o f  
com m unity  structu res. Several au thors address th is  p rob lem  (Kulbicki 
1992; Thiebaux an d  Dickie 1993; D uplisea an d  Kerr 1995; G arrison  and  
l in k  2 0 0 0  (see w w w .ird .sn /ac tiv ite s/s ih /sy m p o siu m /P ro g ram m e.h tm )).

As m ost fish ing  gear is size-selective, fish ing  induces a decrease in  size 
in  m any species. This decrease is m ore  acute in  large long-lived species 
th a n  sm all short-cycle ones (e.g., Z w anenburg  200 0 ). Do th e  changes re 
sult in  an  increase in  total p roduction  an d  th u s  in  potential yield? Does the  
system  stabilise after sufficiently long an d  in tense  exploitation? C om pari
son  w ith  te rrestria l ecosystem s gives th e  im p ressio n  th a t p roduction  shou ld  
increase as trophic level drops an d  size structu res evolve tow ards sm aller 
specim ens. However, m arine  system s have several specificities, includ ing  
the  link  betw een  rec ru itm en t an d  env ironm enta l conditions. As Jennings 
an d  Kaiser (1998) conclude in  th e ir  review, ‘M ost o f  the  m arked  effects o f  
fish ing  on  diversity an d  com m unity  structu re  occur at relatively low levels 
o f  fish ing  intensity. However, once system s en te r a fished  state, diversity

6 0 A q u a t i c  E c o l o g i e s

http://www.ird.sn/activites/sih/symposium/Programme.htm


an d  overall p roduction  m ay often  rem a in  relatively stable desp ite fu rth e r 
changes in  fish ing  in tensity ’.

F ishing m ay also affect th e  life-history strategies o f  species. F ishing e lim 
inates th e  largest specim ens in  a population , w hich  can  have drastic effects 
on  genetic diversity, grow th, reproduction , behaviour an d  m ortality. T here 
is still very little in fo rm ation  on  the  genetic changes induced  by fish ing  at 
the  population  level (Law 200 0 ), th e  b est stud ied  cases being  th e  anadro- 
m ous sa lm onids (Ryman et al. 1995). F ishing tends to  reduce heterozygos
ity, b u t th e re  are few docu m en ted  cases o f  th e  im pact o f  fish ing  on  genoty
pic diversity, one exception being  th e  study by S m ith  et al. (19 91) on  the  
orange roughy (Hoplostethus atlanticus) found  o ff  New Zealand. T hese 
au thors d em onstra te  th a t even after a relatively sh o rt exposure to  fishing, 
the  heterozygosity  o f  fished  populations o f  th is  species is strongly reduced. 
R esponses o f  fish  to  fish ing  can be genotypic as well as phenotypic an d  it is 
usually  difficult to  separate th e  two sides o f  life-history traits (Stokes et al. 
1993). In  heavily fished  areas, grow th can be phenotypically enhanced  for 
sm all fish  since th e  la rger individuals are no  longer at the  top  o f  the  peck
ing o rd er an d  food availability is higher. Similarly, fish ing  m ay genetically 
select in  favour o f  faster grow ing fish  since they reach th e ir  full size an d  
m atu rity  earlier an d  are m ore  likely to  rep roduce th a n  slower-growing, la 
ter-reproducing  individuals. R ijnsdorp (1993) dem onstra tes th a t changes o f  
th is k in d  observed in  plaice in  th e  N orth  Sea are m ore  likely to  resu lt from  
genotypic th a n  phenotypic variation  linked  to  fish ing. M ore recently, 
Conover an d  M unch  (2002) dem onstra te  experim entally  th a t fish ing  signif
icantly affects grow th on a genetic basis. T he ram ifications o f  th e ir  resu lts 
are debated  (M alakoff 2002), b u t they suggest th a t m an ag em en t m easu res 
such  as M PAs d irected  separately at juvenile an d  adult phases could  be 
effective.

In  m any  tropical species, th e re  is a change o f  sex w ith  size, som e species 
being  first fem ale an d  th e n  m ale (e.g., w rasses, parro t fish, groupers) an d  
others vice versa (e.g., Centropomidae, Synodontidae). Traits like th is  are also 
observed in  tem perate  o r cold-water species b u t to  a m u c h  lesser extent. 
F ishing for la rger individuals can th u s  m odify th e  sex ratio in  populations 
o f  these  species an d  som etim es to  a dangerous level (Thom pson an d  
M unro  1983; Sadovy 1996).

Beyond th e  effects o f  fish ing  on  the  genetic characteristics o f  th e  re 
source, th e re  is an  increasing  aw areness o f  the  im portance o f  genetics in  
fisheries an d  related  fields. Bowen (1999) d iscusses th e  policy im plications 
o f  conservation at gene, species an d  ecosystem  levels. T he A m erican  Fish
eries Society’s publication  on  evolution an d  th e  aquatic ecosystem  (Nielsen 
an d  Powers 1995) is a m ilestone in  its provision o f  in fo rm ation  on  the  ap 
plication o f  genetics in  fisheries m anagem en t. Since then , applied  genetics 
in  fisheries m an ag em en t has expanded very rapidly, accom panied  by ex
pand ing  recognition  o f  the  n eed  to  fill gaps in  fish  genetic resource  policy 
an d  take appropriate  action (e.g., Harvey et al. 1998; Fhilhn et al. 1999). In 
addition, changes in  genetic diversity are becom ing  easier an d  cheaper to 
m o n ito r an d  the  genetics o f  exploited fish  populations an d  living com po
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nen ts o f  th e ir  supportive ecosystem s are likely to  be th e  focus o f  far m ore  
a tten tion  in  fisheries m anagem en t. This shou ld  m ake it possib le to  carry 
ou t the  proposed  efforts tow ards m ore  effective m an ag em en t o f  fish  genet
ic resources (Pullin 200 0 ).

Indirect Impacts

Fishing can  have n u m ero u s  ind irect effects on  m arin e  hab ita t structure , 
fauna an d  flora (e.g., Blaber et al. 2 0 0 0 ). In  tem perate  regions, the  m ost 
w ell-know n changes are th e  ones affecting sea u rch in  densities (Tegner 
an d  Dayton 200 0 ). In  Alaska, changes o f  th is  k in d  have been  correlated 
w ith killer w hales preying on sea o tters, an d  on  th e  N orthw est A tlantic coast 
they w ere first a ttribu ted  to  the  reduction  o f  p redation  by lobsters (M ann 
1982). S ubsequen t stud ies dem onstra te  th a t lobsters are probably n o t suffi
cien t en o u g h  to  control the  u rch in s  an d  o th e r causes such  as variations 
in  u rch in  rec ru itm en t can explain the  changes (H art an d  Scheibling 1988). 
In  tropical regions, th e  m o st illustrative exam ples are linked  to  th e  decrease 
in  p redation  on  u rch in s  generated  by fish ing  fo r u rch in  predators 
(M cC lanahan 1994). In  Kenya, fish  th a t feed on  u rch in s are rem oved  by 
fish ing  to  th e  po in t w here u rch in s  proliferate an d  decrease algae by g raz
ing. However, th e  sam e causes do n o t necessarily  have the  sam e effects. 
Recent stud ies in  th e  South Pacific fail to  show  any correlation  betw een 
fish ing  in tensity  an d  u rch in  abundance at various spatial scales, even 
th o u g h  fish ing  is in ten se  in  several places an d  th e  species com position  ex
h ibits m any sim ilarities w ith  the  Ind ian  O cean ich thyofauna found  in  Ken
ya. T here are m any  o ther unexpected  an d  ind irect im pacts o f  fishing, e.g., 
the  increase o f  litter in  m angroves next to  crab fisheries an d  changes in  the  
trophic s truc tu re  o f  W est A frican estuaries next to  b ru sh  parks (Blaber et al. 
2000 ).

In  tem perate  regions, m any stud ies investigate th e  relations betw een 
fish ing  an d  th e  top  predators rep resen ted  by sea b irds (Tasker et al. 2000 ) 
an d  m arine  m am m als (Jennings an d  Kaiser 1998). T he reproductive suc
cess o f  som e sea b irds is heavily d ep en d en t on  the  abundance o f  sm all 
coastal pelagic fishes. T he fish  are d ep en d en t on  com binations o f  env iron
m en ta l conditions an d  fish ing  mortality. W here these  fish  populations have 
m arkedly declined, so have the  sea b ird  populations, e.g., in  Peru, South 
Africa an d  the  n o rth e rn  Atlantic. T he rejection  o f  tra sh  fish  an d  o ther by- 
catch has how ever boosted  populations o f  scavenging sea b irds, m ainly  sea 
gulls. D eclines in  several seal populations have coincided w ith  increases in  
fish ing  efforts o r changes in  the  target species by fishers, w ith  co rrespond
ing declines in  seal prey, e.g., in  Alaska, P eru  an d  n o rth e rn  Europe. In  tro 
pical countries, th is  concern  for sea b irds o r m am m als m ay at first seem  
trivial. N either sea b irds n o r  m arin e  m am m als are ab u n d an t in  m ost o f  the  
tropics an d  fisheries m anagers usually  do no t devote a g reat deal o f  a tten 
tion  to  th em . For several reasons though , th is is likely to  change. Firstly, 
th e re  is an  ever-growing increase in  th e  im port o f  m arin e  products from

6 2 A q u a t i c  E c o l o g i e s



tropical countries by tem perate  developed ones. Public op in ion  in  devel
oped  countries is increasingly  sensitive to  an im al rights, particularly  those 
o f  charism atic  species inc lud ing  sea tu rtles, m arin e  m am m als an d  som e 
sea b irds. P roducts from  countries w here no atten tion  is devoted to  these  
an im als m ig h t be boycotted, as was th e  case w ith  M exican tu n a  w hen  the  
M exican tu n a  fish ing  industry  failed to  com ply w ith  U S regulations on  por
poises. Secondly, these  top  predators m ay play an  un fo reseen  ecological 
role in  th e  function ing  o f  th e  system s. Thirdly, som e m arin e  m am m als, in  
particu lar w hales, are extrem ely valuable for tou rism . Taking the  ecological 
needs o f  these  an im als in to  account could enhance  to u rism  in  places w here 
it is an  im p o rtan t source o f  external revenue (e.g., Tonga, Fiji, an d  New 
C aledonia in  th e  Pacific).

H uge quantities o f  fish ing  bycatch are d iscarded  every year, an  estim ated  
2 j%  o f  the  w orld’s total catch (see B ritton an d  M orton 1994 for a review). 
In  addition, m any k inds o f  fish ing  gear, for exam ple traw ling, b last an d  
po ison  fish ing, kill fish  an d  ben th ic  o rgan ism s th a t are no t b ro u g h t to  the  
surface (side-kills). Bycatch an d  side-kills are eaten  by sea b irds, m arine  
m am m als, an d  bottom -dw elling o rganism s. N um erous stud ies show  tha t 
bo ttom -feeding fish  an d  crustaceans feed on  these  food sources, w ith  at 
tim es h u g e  increases in  abundance. C hanges like th is in  densities m ay u n 
balance the  system s they occur in. Very little research  has been  conducted  
on  bycatch an d  side-kills in  tropical countries. For several reasons, they 
could play a d iffe ren t role th a n  in  tem perate  o r cold system s. Firstly, by- 
catch is usually  m in im al in  tropical countries, w here people find  a u se  for 
m ost m arin e  products. Secondly, sea b ird  an d  m a rin e  m am m al populations 
are usually  less ab u n d an t th e re  (except in  coastal upw elling  system s such  as 
Peru) th a n  in  tem perate  countries, so th a t a h ig h e r percen tage o f  the  d is
carded  catch shou ld  reach  the  bottom . A long w ith  side-kills, th is  m aterial 
becom es prey for a m u c h  h ig h e r diversity o f  ben th ic  scavenger o rganism s 
on  th e  bo ttom  th a n  in  tem perate  o r cold regions. Its availability p er scaven
ger species shou ld  th u s  be low er in  th e  tropics. Moreover, decom position  is 
faster in  th e  tropics an d  tropical carrion  feeders, sharks excepted, te n d  to  be 
sm aller th a n  in  cold an d  tem perate  w aters.

Interaction of Fishing with other Disturbances

Large-Scale Disturbances

Very few  stud ies have been  conducted  on  the  possible consequences o f  glo
bal change an d  cap ture fish ing. Z w anenburg  (2000) considers th e  po ten 
tial effect o f  bottom -w ater tem p era tu re  rises o ff  th e  Scotian sh e lf  (NW 
Atlantic), w hich  m ig h t be linked  to  global changes. T here are also n u m e r
ous reports o f  w arm -w ater species recently  observed ou t o f  th e ir  u sual 
range, such  as th e  trigger fish Balistes carolinensis in  th e  no rth easte rn  A tlan
tic. Conversely, som e cold-water species have b eg u n  to  d isappear from  the
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w arm est parts o f  th e ir  d istribu tion  ranges. T em perature shifts associated 
w ith global w arm ing  are believed to  be potentially im p o rtan t in  changing  
som e m ajo r cu rren t patterns such  as th e  G u lf S tream  an d  in  raising  the  sea 
level. C hanges in  cu rren t patterns could  have h uge  an d  un fo reseen  effects 
on  the  rec ru itm en t o f  m o st types o f  fish  w ith  e ith er pelagic eggs or larvae. 
Changes o f  th is  k in d  are well d o cum en ted  along th e  coast o f  P eru  w here El 
Niño, a na tu ra l ph en o m en o n , causes drastic changes in  th e  rec ru itm en t 
patterns o f  sm all pelagic fish  w ith  m ultifarious effects on  th e ir  p redators 
an d  on  fisheries. T he rise o f  th e  sea level could have dram atic  effects on  
m any es tuarine  system s an d  coral reefs. However, it shou ld  be no ted  th a t if  
such  a rise occurs, it w ould probably be ra th e r slow. Som e corals an d  m a n 
groves w ould  have tim e  to  adapt to  th is type o f  change. T he apparen t in 
crease in  catastrophic events such  as tropical sto rm s (Done 1999), crow n 
o f  th o rn s starfish  in festations an d  coral b leaching is a m a tte r o f  greater 
concern  in  the  tropics. T he variation in  th e  frequency o f  these  events is 
th o u g h t to  be linked  to  global change. Tropical sto rm s are know n to  destroy 
coral over large expanses (Scoffin 1993; Dollar an d  Tribble 1993) an d  to  be 
m ajo r factors in  coastal system s associated w ith  estuaries (Blabler 1997). 
Coral b leaching  an d  crow n o f  th o rn s starfish  in festations can  sim ilarly lead 
to  th e  m ass destruc tion  o f  coral (H oegh-G uldberg 1999; N yström  et al. 
200 0 ). T he consequences are still no t well understood , b u t it is likely th a t 
reef- o r estuarine-associated  fish  diversity will decrease (M cM anus et al. 
200 0 ), w ith  a probable increase o f  herbivores in  re e f  com m unities. T here 
could also be phase shifts on  sm all iso lated  islands w here recolonisation  by 
coral m ay be slow.

Local Disturbances

Local d istu rbances are likely to  change coastal m arine  resource  system s. 
T he changes can be drastic an d  are no t necessarily  lim ited  to  th e  im m e d i
ate d istu rbance area. As ind icated  by Caddy (2000), the  effects o f  h ig h  n u 
trie n t inpu ts from  rivers in  th e  M edite rranean  reg ion  extend far beyond  the  
river m ou ths. S im ilar effects are observed on  a large-scale in  th e  Baltic Sea, 
w here the  overall fish  b iom ass is th o u g h t to  have increased  four-fold in  the  
tw en tie th  cen tury  (Thurow  1997) due to  te rrestria l n u tr ie n t inpu ts . This 
dem onstra tes th a t d istu rbances can have even m ore p ro found  effects th an  
in ten se  fish ing. T he opposite effects are observed in  th e  Black Sea, w here 
the  deep  anoxic layer is gradually becom ing  shallow er due to  the  inpu ts o f  
rivers such  as th e  D anube, th e  D on an d  D niepr an d  is jeopardising the  
en tire  ecosystem  (Caddy 2 0 0 0 ). A no ther in fam ous case is th e  slow death  
o f  the  en tire  Aral Sea from  th e  p u m p in g  o f  th e  A m ou-D aria drainage sys
te m  w ater as a resu lt o f  th e  cotton culture. In  the  tropics, s im ilar effects can 
be expected from  the  extensive logging in  m any  areas (e.g., C entral Africa, 
A m azonia, Indonesia, Papua New G uinea, Solom on Islands) o r open  pit 
m in in g  (e.g., Indonesia , New Caledonia, Fiji).
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A recen t addition  to  the  localised coastal d istu rbances is th e  advent o f  
in tensive aquacu ltu re in  coastal zones. S hrim p  farm s have destroyed h uge  
areas o f  m angroves in  S outheast Asia an d  Ecuador an d  th e  h ig h  quantities 
o f  n u trien ts  in  th e ir  w astes have led  to  sizeable am oun ts  o f  pollu tion  (e.g., 
S uvapepun 1997). T he des truc tion  o f  w etlands an d  m angroves is a m ajo r 
concern  in  m any  countries a ro u n d  th e  w orld. T hese  areas are often  o f  para
m o u n t im portance in  th e  cycling o f  m any coastal resources (Blaber 1997; 
Blaber et al. 200 0 ). However, the  im portance o f  m angrove areas fo r re e f  or 
soft-bottom  fish  species is variable from  one reg ion  to  th e  next (Thollot 
1992). In  particular, the  C aribbean an d  sou thw estern  Pacific m angrove sys
tem s play very d iffe ren t ecological roles as regards re e f  fishes.

U rban  developm ent an d  coastal zon ing  m ay have im p o rtan t im pacts on  
coastal resources by m odifying a n u m b e r  o f  cycles an d  recru itm en t, as well 
as increasing  po llu tion  an d  n u tr ie n t inpu ts . In  m o st cases, th is resu lts in  a 
decrease in  the  hab ita t quality an d  a su b seq u en t decrease in  th e  diversity o f  
the  resource  an d  non-target species, w ith  subseq u en t decreased  resistance 
an d  often  w ith  increases o f  r-selected species. T ourism  also exerts a su b 
stantial in fluence on  coastal resources (e.g., M aragos et al. 1996). It in 
creases the  d em an d  for m arin e  products, especially those  th a t fetch h igh  
prices (e.g., crustaceans, large carnivorous fish). It also em phasises the  
n eed  for p ris tin e  areas (e.g., m arin e  parks) an d  th e  n eed  to  protect ch aris
m atic species (e.g., tu rtles, seals, w hales an d  porpoises). Tourists can  cause 
d irect dam age to  m arin e  habitats by tram p ling  on corals fring ing  reefs, 
tu rn in g  over rocks in  search  o f  shells an d  so forth.

This chap ter h igh ligh ts the  roles o f  diversity an d  env ironm enta l factors 
in  m arin e  fisheries. As regards diversity, we have changed  o u r philosophy 
o f  sam pling  for th e  purposes o f  u n d ers tan d in g  an d  governing fisheries. 
M ost o f  th e  h istorical data have only b een  collected for target species. The 
taxonom y o f  non-target species is problem atic, even in  areas such  as the  
N orth  Sea (Bianchi et al. 2 0 0 0 ; V ecchione et al. 2 0 0 0 ). Diversity assess
m e n t is very sensitive to  th e  m ethods an d  it is im p o rtan t th a t standard ised  
m ethods be used. As Bianchi et al. (2000) no te in  th e ir  conclusions, ‘Ef
forts shou ld  be p u t in to  s tandard ising  data collection an d  developing appro 
priate sam pling  design  to  satisfy req u irem en ts  o f  com parative stud ies’. 
S tandard isation  is often  possib le on  sm all scales i f  only a few collectors are 
involved. However, it is a m u c h  g rea ter p rob lem  on a regional scale, since 
th e re  is no  in te rnational standard . Efforts are curren tly  underw ay in  the  
South Pacific to  standard ise re e f  fish  sam pling  procedures (Kulbicki et al. 
2004), b u t it is difficult. It becom es even m ore  difficult i f  th e  species to  be 
surveyed are n o t accessible by th e  sam e m e th o d  o r th e re  are h uge  in te rsp e
cific b iases w ith in  the  m ethod . In  an  ecological approach, we m ig h t for in 
stance w ish  to  consider all the  fish  in  a lagoon w ith  m angroves, soft bo t
tom s, an d  reefs. At p resen t, th e re  is no  m e th o d  th a t can  sam ple all th ree  
b iotopes accurately because each  b io tope requ ires its ow n specific m ethod .

Diversity can also be considered  at h ig h e r levels th a n  taxa. Functional 
groups can  play a m ajo r role in  im proving  o u r u n d ers tan d in g  o f  ecological 
processes, since species rep lacem ent in  a functional g roup  is no t uncom -
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m o n  (Jennings an d  Kaiser 1998). This approach  requ ires th a t functional 
g roups be clearly defined  an d  th a t we have en o u g h  in fo rm ation  to  classify 
taxa properly. At p resen t the  concept o f  the  functional g roup  is still fuzzy 
an d  th e re  is no  unequivocal defin ition  o f  w hat it is o r is not. This is p rob 
ably n o t a p rob lem  in  sim ple system s, b u t in  com plex ones as in  m o st tro 
pical coastal m a rin e  env ironm ents, th e  issue can quickly becom e difficult. 
This is even m ore  so due to  th e  lack o f  in fo rm ation  on  th e  life-history traits 
o f  species. T here is less an d  less incentive for scientists to  pub lish  w ork on 
basic traits such  as diet, rep roduction  (behaviour, sex ratio, size at first m a 
turity  an d  so forth). This type o f  w ork is increasingly  regarded  as descrip 
tive an d  is th u s  n o t well accepted by m any  scientific journals. This k in d  o f  
in fo rm ation  is how ever essen tial to  defin ing  functional groups an d  to 
trophic analyses, w hich  are increasingly  considered  an  essen tial step in  u n 
derstand ing  ecological processes for m an ag em en t purposes (Jennings an d  
Kaiser 1998; Pauly, C h ris ten sen  an d  W alters 2000).

E nvironm ental factors shou ld  also be b e tte r in teg rated  in to  fisheries gov
ernance. It is no t so m u c h  th a t m ore  env ironm enta l m e asu rem en ts  are 
needed  as th a t they need  to  be m ore  effectively u se d  to  better u n d e rs ta n d  
ecological processes. T he en v ironm en t has a p a ram o u n t in fluence on  the  
ecological processes governing coastal m arin e  resources. O f  course we 
need  to  im prove the  ways we acquire an d  process env ironm enta l data, b u t 
th a t should  n o t be th e  m ost im p o rtan t point. W e n eed  to  relate m ore  accu
rately resource an d  env ironm enta l data sets to  th e  appropriate  tim e an d  
spatial scales.

O ne im p o rtan t p o in t th a t is clear from  a review o f  th e  cu rren t literature 
on  the  ecological aspects o f  fisheries is tha t th e re  are so few possib le control 
areas for com parison . In  m ost reg ions, fish ing  has b een  going on  fo r so 
long an d  so intensively th a t th e re  are no  contro l areas against w hich  to 
com pare th e ir  cu rren t status. Jennings an d  Kaiser (1998) suggest creating  
reserves to  give u s  an  idea o f  th e  status reached  by resources in  u n d is 
tu rb ed  or less-d istu rbed  areas. T he study o f  islands, especially in  th e  Paci
fic, m ay in  part solve th is p rob lem  for r e e f  resources since th e re  is an  en tire  
g rad ien t in  th e  d istu rbance level o f  islands to  allow a com parative approach.

From  a N orth-South perspective, it is im p o rtan t to  no te th a t diversity an d  
com plexity te n d  to  be g rea ter in  so u th ern  ecosystem s. Sam pling th e  h ig h e r 
diversity an d  com plexity o f  ecosystem s in  the  South  is problem atic . In  add i
tion  to  th e  inadequate taxonom y an d  in fo rm ation  on  biological traits in  the  
South com pared  to  th e  N orth, coastal m arin e  resources in  th e  South exhibit 
g rea ter spatial an d  tem poral heterogeneity . O ne consequence o f  th is h e te ro 
geneity is a n eed  for better sam pling  strategies an d  h ig h e r sam pling  efforts 
to  achieve approxim ately th e  sam e pow er o f  analysis as in  the  N orth. T here 
is also far less h istorical an d  reliable data for the  South, w hich  is a p rob lem  
w hen  it com es to  u n d ers tan d in g  the  role th a t is played by p resen t p e rtu rb a
tions an d  natu ra l phenom ena . A cquiring  data on  a regu la r basis (observa
tories) is often  a p rob lem  for countries in  the  South  due to  political an d  
econom ical instability, th e  lack o f  p e rm a n en t structures, an d  rap id  tu rnover 
o f  qualified  staff. T hese difficulties have raised  the  question  o f  the  m in i
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m u m  data needed  for m an ag em en t decisions (Johannes 1978; W alters 

I99§)-

Perspectives

Collecting data is at one en d  o f  th e  decision  chain  an d  m an ag em en t deci
sions at th e  other. This indicates a n eed  for a fram ew ork. U ntil recently the  
approach was based  on  population  dynam ics, w ith  target species as th e  fo
cus o f  m an ag em en t decisions. T he focus is now  sh ifting  from  th e  species 
to  the  ecosystem  level (Botsford et al. 1997; B eam ish an d  M ahnken  1999; 
Maltby 1999; Prins 1999). At th e  m om en t, however, we do no t have a u n i
fying theory to  enable u s  to  u n d e rs ta n d  the  function ing  o f  these  coastal 
m arin e  ecosystem s. We are still a t m ore  or less a descriptive stage, trying 
to  link  ecological processes w ith  a w hole range o f  factors. O ur lack o f  h is 
torical data, the  problem s related  to  controls in  an  experim ental o r com 
parative approach  an d  the  huge  com plexity o f  m arin e  system s, especially 
in  the  tropics, do n o t m ake th e  task  any easier. In  addition, even i f  we do 
u n d e rs ta n d  th e  function ing  o f  these  system s, m an ag em en t will n o t neces
sarily follow. T he general state o f  an  ecosystem , th e  level o f  its fish  popu la
tions, fish ing  efforts (num ber o f  fishers an d  am o u n t o f  gear in  use, n u m 
ber o f  boats) an d  econom ic factors do n o t operate  at the  sam e tim e scales. 
F ishing fleets te n d  to  increase w hen  fish ing  conditions are good, b u t they 
do no t d im in ish  at a s im ilar rate w hen  th e  yields d rop o r m arke t conditions 
are unfavourable.

Even i f  we th in k  we u n d e rs ta n d  ecological processes (e.g., Cury et al. 
2003 for a recen t classification) or i f  keystone species are identified , we 
m ay n o t be able to  m anage an  ecosystem  sufficiently to  achieve th e  desired  
resu lts. T here  are also m ajo r N orth-South d ifferences, since increasing  
fish ing  activity to  m axim ise th e  yield is less an d  less o f  a priority  in  the  
N orth  now  th a t o the r uses m ainly  related  to  conservation  an d  recreation  
are becom ing  m ore im portan t. In  the  South, subsistence fish ing  is still 
p aram o u n t in  m any places an d  conservation  issues m ay seem  trivial un less 
people can be convinced they are essential. This b rings u p  the  p rob lem  o f 
education  an d  u n d ers tan d in g  m easu res . A m easu re  is m ore  apt to  be ac
cepted  i f  its consequences are understood . Basic education  in  ecology can 
prevent som e tragic errors. Local people usually  have am ple know ledge o f  
th e ir  ow n env ironm ent, b u t m ay ignore key in fo rm ation  o r have erroneous 
ideas abou t m ajo r ecological processes in  th e ir  fish ing  area. So it is e s sen 
tial to  include local people in  th e  pro tection  o f  th e ir  resources an d  take th e ir  
trad itional know ledge in to  account. This m ig h t requ ire  a specific k in d  o f  
education  to  enable th e  local people to  b e tte r u n d e rs ta n d  th e  consequences 
o f  m o d e m  fish ing  in  a m onetary  economy.

P rom oting  diversity from  a governance p o in t o f  view is a difficult task  
th a t involves several decision  levels. It ranges from  d irect p rom otion , e n 
hanc ing  the  juvenile survival o f  fish, reducing  the  fish ing  p ressu re  on 
spaw ning g rounds o r lim iting  th e  u se  o f  non-selective gear, to  ind irect ac
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tion  ru ling  ou t destructive fish ing  m ethods, encourag ing  hab ita t resto ra
tion  (wetlands, m angroves, near-shore reefs) o r increasing  hab ita t diversity 
(e.g., artificial reefs). I f  regulations are to  be accepted, it is also necessary to 
prom ote th e  ecological education  o f  various resource use rs . This is usually 
a long an d  costly process. Teaching governance w ith  an  ecological perspec
tive m eans help ing  people u n d e rs ta n d  th a t ecosystem s are com plex an d  
preserving only part o f  th e m  is often  less efficient th a n  pro tecting  an  array 
o f  b iotopes. T he in te raction  betw een  ecosystem  parts o r betw een  whole 
ecosystem s m ay be geographically huge, an d  in  o rder to  in tegrate  the  var
ious spatial an d  tem poral scales o f  in teraction , governance will have to 
adapt from  th e  local level all th e  way to  the  in te rnational level.

M PAs m ay illustrate the  n eed  to  expand from  th e  local to  the  regional 
level. This concept was initially a protective m easu re  addressing  local p rob 
lem s. T he question  was soon  posed  as to  th e  size, shape an d  ecological 
com plexity (i.e., n u m b e r  o f  biotopes) M PAs shou ld  have. This responds to 
several governance problem s: i. W hat do we n eed  to  protect? 2. H ow  m u ch  
can we protect w ithou t affecting o th e r users? 3. W ho is involved in  the  d e 
cision-m aking process? T he size o f  the  p roposed  M PAs has grow n w ith  the  
aw areness o f  m ultip le-in teractions in  ecosystem s an d  th e re  are now  even 
proposals for MPAs crossing  in te rnational boundaries.

It is essential for im proved governance to  involve various resource users 
in  the  decision  chain. For u se rs  to  take part an d  accept decisions, it is e s
sential th a t they u n d e rs ta n d  th e  consequences. This m eans th a t educating  
people an d  dem onstra ting  th e  effects o f  governance shou ld  be p art o f  gov
ernance. In  particular, education  shou ld  include basic ecological in fo rm a
tion. For exam ple, fishers usually  w ant to  increase th e ir  catch value. They 
can do so in  several ways, by catching m ore  fish, catching few er b u t larger 
fish  or catching m ore  valuable species. T hese strategies have d iffe ren t gov
ernance im plications. A larger n u m b e r  o f  fish  m eans an  increase in  p ro 
duction  an d  usually  in  fish ing  effort. This increase is easie r i f  the  n u m b e r 
o f  available species is low, b u t low diversity system s are usually  m ore vul
nerab le to  pertu rbation . This is th e  p rob lem  facing m o st coastal pelagic 
fisheries, w here  m isu n d ers tan d in g  th e  ecological processes involved in  in 
creased p roduction  has led  to  n u m e ro u s  fisheries collapses. C atching few er 
b u t la rger fish  m eans fish  are allowed to  grow  an d  juveniles an d  th e  rep ro 
duction  an d  habitats for juveniles an d  reproductive stocks are protected. In 
m any Pacific island  countries, the  expansion o f  the  live re e f  fish  trade an d  
aq u a riu m  fish trade is an  exam ple o f  catching m ore valuable species. This 
im plies difficult choices. D estructive fish ing  m ethods b ring  fast cash  over a 
sho rt tim e period, th o u g h  b e tte r fish ing  practices yield few er b u t b e tte r fish  
an d  allow a longer exploitation o f  the  resources, even i f  th e  im m ed ia te  cash 
flow is lower.

M aking decisions an d  evaluating th e  consequences o f  governance deci
sions requ ire  m e asu rem en ts  th a t can be easily u n d ersto o d  by all th e  actors. 
Developing indicators is in  p art a so lu tion  to  th is p rob lem  an d  a great deal 
o f  research  is curren tly  being  conducted  in  th is  field. T he p resen t tre n d  is 
to  propose an  array o f  indicators rang ing  from  ecological to  socio-econom ic
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aspects o f  fisheries an d  b ridge the  various indicators in to  w arn ing  system s 
w ith  a capacity to  focus on  the  potential in teraction  betw een  th e  various 
aspects.

T he parties responsib le for fisheries governance face som e en v iro n m en 
tal factors they m ay directly in fluence an d  o thers they shou ld  take in to  ac
coun t b u t have little o r no  in fluence on. H andling  th e  two k inds o f  env iron
m en ta l factors can be viewed as active an d  passive governance. T he clim ate 
an d  reg ion  largely d e term in e  th e  diversity, hab ita t types an d  th e  character
istics o f  the  resources. Taking regional o r clim atic differences in to  account 
is very im p o rtan t b u t is a passive decision. Conversely, one m ay act directly 
on  m any  factors such  as fish ing  levels an d  gear, pollution, coastal an d  land  
m an ag em en t an d  so forth , b u t th is  active governance requ ires recognition  
o f  the  consequences o f  in te rven tion  th a t can  resu lt in  drastic ecosystem  
changes. In  h ighly diverse system s, m ainly  tropical ones, resistance to 
change is generally h ig h  b u t resilience is low, w hereas the  opposite is often 
tru e  in  less diverse system s. This m eans changes in  governance take longer 
to  be effective in  diverse system s b u t th e ir  effects last longer as well. In 
highly degraded  b u t still diverse system s, th is  could  m ean  som e govern
ance issues are h ard  to  accept because u se rs m ay n o t detect rap id  changes. 
Similarly th e  scales involved in  diverse an d  non-diverse system s m ay be 
d iffe ren t an d  th e  spatial patch iness o f  m any  diverse system s can ren d e r 
th e m  less sensitive to  changes th a n  less diverse b u t m ore  hom ogeneous 
system s.

Two approaches to  ecosystem  governance are curren tly  recognised, a ho l
istic one addressing  the  system  as a whole, an d  a reduction ist one consider
ing  each  species separately an d  just viewing th e  ecosystem  as a support for 
the  species o f  in terest. The second  view has prevailed to  date, b u t th e re  is 
increasing  aw areness th a t th e  first approach  can  be fru itfu l an d  th a t a com 
b ina tion  o f  the  two w ith  a balance o f  active an d  passive governance m igh t 
be preferable. Lastly, one shou ld  consider tim e an d  space in teraction  w ith 
top-dow n governance decisions th a t extend from  long-term  an d  large-scale 
issues to  shorter-term  an d  sm aller-scale issues an d  bo ttom -up  governance 
decisions th a t extend from  local to  regional issues.
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Fish Capture
Derek Johnson, M aarten Bavinck, and Joeli Veitayaki 

Introduction

Fish cap ture an d  aquacu ltu re are the  central articu la ting  links o f  the  fish 
chain, connecting  co n su m er d em an d  to  ecosystem  im pact th ro u g h  the  so
cial organisation  an d  technologies o f  resource extraction (and inpu t, in  the  
case o f  aquaculture). This chap ter is concerned  w ith  the  cap ture o f  w ild 
m arin e  resources; th a t w hich  follows focuses on  fish  culture.

C apture is th e  com plex o f  social an d  technological factors th a t fo rm s the  
im m ed ia te  context for the  extraction o f  fish  an d  th e ir  tran sp o rt to  land ing  
sites. M atching its link ing  position  in  the  fish  chain , fish  cap ture is also 
central to  fisheries governance as the  set o f  practices th a t connects h u m a n s 
m ost directly to  th e ir  m arin e  env ironm ents. In  th e  early 21st century, h u 
m a n  in teraction  w ith  the  sea has becom e troubled . It has now  b een  conclu
sively d em onstra ted  th a t an th ropogen ic p ressu re  on  m arin e  ecosystem s 
th ro u g h  fish ing  has severely degraded  th e  w orld’s m arin e  ecosystem s 
(Pauly et al. 2002). T he degradation  o f  m arin e  ecosystem s in  tu rn  th rea tens 
the  livelihoods o f  coastal populations. As part o f  a su sta ined  a ttem p t to 
b u ild  m ore  positive an d  en d u rin g  connections betw een  people an d  th e  sea, 
governance o f  fisheries has to  challenge the  incentives an d  institu tions tha t 
have con tribu ted  to  h u m a n  overuse an d  abuse o f  m arin e  ecosystem s.

This chap ter portrays fish  cap ture in  two parts. First, it p resen ts a ‘global’ 
view o f  cap ture fisheries as o rdered  by th e  academ ic lens. Second, it p re 
sents one facet o f  the  ‘local’ view: the  livelihood rationality th a t shapes 
sm all-scale fisheries. W hile a u se fu l way o f  o rgan ising  the  rep resen ta tion  
o f  cap ture fisheries, th is expository d ivision o f  global an d  local does no t 
rest on  m utually  exclusive categories. T he global academ ic view on  th e  dy
nam ic o f  resource degradation  in  cap ture fisheries, for exam ple, necessarily  
owes m u c h  to  the  observations o f  local fish er in fo rm an ts w hile having its 
ow n disciplinary, paradigm atic, an d  purely  chauvinistic ‘subjective’ biases. 
Similarly, an  analysis o f  livelihoods could be just as well m ade from  an  
external standpo in t th a t classifies an d  orders fo r sim plicity ra th e r th a n  lis
ten in g  for complexity. O ne o f  th e  key governance lessons o f  th is  chap ter is 
th a t it is necessary to  be able to  m ove betw een  th e  global an d  local posi
tions, w hile recognising  th e ir  in teractions an d  overlaps, in  o rd er to  grasp  
the  diversity, complexity, an d  dynam ics o f  fish  cap ture an d  its governance.
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Scales and the Representation of Fish Capture

T he central challenge o f  th is  chap ter is to  rep resen t th e  diversity, com plex
ity, an d  dynam ics o f  global cap tu re fisheries an d  the  governance challenges 
th a t they face. We m eet th a t challenge th ro u g h  recourse to  th is book’s gu id 
ing a rg u m e n t about th e  im pact o f  globalisation on cap ture fisheries an d  
th ro u g h  reference to  the  no tion  o f  scales as a conceptual tool for th e  o rder
ing  o f  diversity an d  com plexity in  fish  capture.

In  th is  chapter, we em ploy two approaches to  scales. T he first is the  ‘ob 
jective’ approach  to  scales, one th a t reduces the  diversity, complexity, and  
dynam ics o f  cap ture fisheries to  th e ir  key com ponen ts. This approach  facil
itates the  rep resen ta tion  o f  cap ture fisheries as a w hole th a t we undertake 
in  the  first section. In  th is sense, scales are rep resen ta tional tools. Scales 
are com posed  o f  a series o f  attribu tes o r levels, o f  quality o r quantity  th a t 
can be o rdered  o r ranked  an d  th a t have a conceptual logic. F isheries, like 
o ther socio-econom ic phenom ena , however, vary according to  m any  differ
en t scales an d  th e  attribu tes o f  th ese  scales are them selves often  scales th a t 
have th e ir  ow n attribu tes (S trathern  1991). H ow  these  scales an d  sub-scales 
are p rio ritised  an d  d eem ed  to  in teract are therefo re fundam en ta l rep resen 
tational, m ethodological, an d  political prob lem s. A considerab le literature 
has recently developed th a t has b eg u n  to  engage w ith  these  issues a round  
the  d iscussion  o f  how  to appropriately scale responses in  na tu ra l resource 
m an ag em en t (Cash an d  M oser 2 0 0 0 ; G ibson, et al. 2 0 0 0 ; Berkes 2002).

T he com plexity o f  u sin g  scales for rep resen ta tion  leads, however, to  d iffi
culty in  m ain ta in in g  th e  fixed subject position  th a t m ost na tu ra l resource 
m an ag em en t approaches imply. It is im possib le to  m a in ta in  s im u lta 
neously  aw areness o f  a m ultiplicity  o f  d ifferen t scales an d  th e ir  d im ensions 
w hen  rep resen tin g  objects an d  th e ir  in teractions. F em inist an d  an th ropo lo 
gical approaches have suggested  th a t one so lu tion  to  th is  difficulty is to 
allow for d iffe ren t subject positions. T hus, in stead  o f  seeking a single refer
ence po in t from  w hich  to  characterise fish  capture, rep resen ta tion  attem pts 
to  m ove betw een d iffe ren t sub ject positions. This approach  to  scales has 
im p o rtan t im plications. T he particu lar scale o r a rran g em en t o f  scales th a t 
we choose to  privilege in fluences w hat we see, h igh ligh ting  som e th ings 
an d  obscuring  o thers. This m eans th a t a rep resen ta tion  can  never be all 
encom passing , b u t is a particu lar position  am ong  m any possibilities 
(S trathern  1991; H araw ay 1994). Im portan t m ethodological exercises for 
the  academ ic observer are th u s  th e  a ttem p t to  u n d e rs ta n d  th e  scalar lim ita 
tions o f  one’s view an d  th e  a ttem p t to  u n d e rs ta n d  th e  positions an d  p er
spectives o f  o thers, w hile recognising  th e  lim ita tions th a t one’s ow n po in t 
o f  view places on  th e  attem pt. This second  approach  to  scales is well su ited  
to  rep resen ting  th e  com plexity o f  d iffe ren t perspectives.

O ne o f  the  challenges for governance, in  th e  interactive sense, is to  reta in  
an  aw areness o f  the  contingency o f  the  positions we assu m e so th a t we can 
be open  to  alternative ways o f  perceiving reality. In  the  second section o f  
th is chapter, we show  how  social science has a ttem pted  to  u n d e rs ta n d  an d  
rep resen t the  rationality  o f  sm all-scale fishers th ro u g h  focus on  th e ir  liveli-
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hoods. This is one a ttem p t by social science to  cap ture th e  ‘subjectivity’ o f  
sm all-scale fish ing. T he m ovem ent betw een  th e  objective position  from  
w hich  global challenges to  fish  cap ture can  be d iscerned  an d  th e  subjective 
positions sensitive to  local com plexity an d  diversity is one potential lesson  
for fisheries governance from  the  scales approach.

Industrial versus Small-Scale Fish Capture

W hile th e re  are various categorisations o f  fisheries, underly ing  m ost, i f  no t 
all, is the  opposition  betw een  small-scale an d  industria l fisheries. W e ac
cept th e  utility  o f  th is d istinction  b u t are concerned  th a t it is often  e m 
ployed w ith little o r no  explanation on  the  p resu m p tio n  tha t defin itions o f  
the  two categories are self-evident o r com m only  accepted. Frequently scho
lars d is tin g u ish  th e  two categories according to  a lis t o f  a ttribu tes (Roest et 
al. 1995; Berkes et al. 2001; C harles 2001) w ithou t acknow ledging th a t the  
categories are sim plifications o f  chang ing  diversity an d  com plexity o f  fish 
capture. T hus, for exam ple, sm all-scale fish ing  encom passes a range o f  fish 
cap ture system s from  those  th a t are largely subsistence based  to  those  tha t 
are highly  connected  to  the  global m arket. W hile the  a ttem p t to  provide a 
com prehensive set o f  d istinctions am ong  sm all-scale an d  industria l f ish 
eries an d  th e ir  variants is valuable, the  pow er o f  th e  d istinction  is increased  
by conceptually link ing  th e  various attribu tes an d  thereby  providing a 
gu ideline for u n d ers tan d in g  diversity, dynam ics, an d  com plexity in  fish 
capture. T he first step in  fo rm ulating  th e  conceptual u n d e rp in n in g s  o f  the  
sm all-scale-industrial scale o f  fish  cap ture is th e  iden tification  o f  key factors 
th a t differentiates th e m  from  one another.

In  o u r view, th ree  characteristics are particularly im p o rtan t for rep rese n t
ing  fish  cap ture an d  the  diversity o f  fish  cap ture system s. T hese are the  
social organisation  o f  production , the  technological in tensity  o f  fishing, 
an d  the  closely related  attribu tes o f  space an d  tim e. Each o f  th ese  character
istics is analogous to  a scale in  the  sense th a t it encom passes a range o f  
attributes. T hose attribu tes are them selves scales. T he dynam ics o f  fish  cap
tu re  are evident in  shifts in  social o rganisation , technological in tensity  o f  
fish ing, an d  speed  an d  coverage o f  operation . T he com plexities o f  fish  cap
tu re  lie in  th e  in teraction  am ong  these  characteristics over tim e.

A second  e lem en t o f  the  conceptual d istinction  o f  sm all-scale an d  in d u s
trial categories o f  fish  cap ture is th e ir  d ivergent h istorical origins. This is 
clear from  the  te rm  industria l fisheries itself. Industrial fisheries are self- 
evidently those  th a t grew  o u t o f  th e  advances in  p roduction  triggered  by the  
developm ent o f  th e  factory system  an d  the  in te rnational m ass m arke t d u r
ing  the  industria l revolution. T he stim ulus for the  developm ent o f  steam - 
pow ered traw ler technology in  1880s Britain was the  grow ing d em an d  for 
low-cost fish  by the  new  industria l w orking classes (Kurlansky 1997). The 
con tinued  in tensification  o f  industria l cap ture capacity h as b een  a response 
to  the  steady grow th o f  th e  w orld d em an d  in  fish  products.
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Box 4.1 Change and sectoral diversity in the fisheries of Gujarat, India
The recent h istory o f  developm ent in the G ujarat fisheries is an example o f  the 
scale changes in global fish capture presented in the firs t part o f  th is chapter. 

From the early 1960s, the fishers o f  Gujarat began to  rapidly adopt new techno lo 

gies and techniques in response to  state efforts and in ternational m arket oppor

tun ities. A t the same tim e, they began a process o f  spatial expansion from  a nar

row  coastal band in to deeper waters and in to under-exploited zones in the state’s 
coastal waters. In recent years, w ith  the expansion o f  the traw ler sector and the 

export market, the m ost successful o f  G ujarat’s fish ing  operators have begun in 

creasingly to  rely on hired non-local crew. A ll o f  these trends have had interesting 

classificatory im p lica tions fo r fish capture in Gujarat.

Developm ent in G ujarat’s fishery has led to  the coexistence o f  num erous sec
tors, the m ost im portan t divisions being between trawlers, gili netters, and bag 

netters. A ll have been engaged in a process o f  technological innovation and m od

ification o f  the ir fish ing  strategies, a lthough a m ino r non-mechanised sector still 

exists. Trawlers are the econom ic basis fo r the local fish ing  elite, the wealth iest 

elements o f  which also contro l processing factories and other ancillary industries.

There are several aspects o f  the G ujarat fisheries that are particularly interesting 
fo r our concern in th is chapter fo r the classification o f  fish capture. First, the so

cio-econom ic and technological divisions tha t have stratified the fisheries have 

arisen indigenously, a lthough stim ulated by connection to  the global m arket fo r 

fish products. This is d iffe rent from  the frequent case in developing country con

texts where outsiders contro l the m ost capital-intensive sector. Second, the cap
ture practices o f  the traw ler sector and the gili net sector are so much a product o f 

g lobalisation tha t it w ould be nonsensical to  label them  as ‘artisanal’ but fo r the 

fact tha t they are led by mem bers o f  local fish ing  castes. Nonetheless, th ird , i f  we 

put the G ujarat fisheries in to a global comparative perspective, a good argum ent 

could be made tha t all three o f  the m ajor sectors that we identify in the preceding 
paragraph are small-scale. The argum ent is easiest fo r the gili net sector, which 

remains organised by a share system embedded in the social practice o f  Gujarat 

fish ing  com m unities. Even though production on traw ler boats is organised on a 

wage labour basis, technologically, spatially, and organisationally the sector is still 

far s im p le r and more locally rooted than what is generally considered industria l in 

discussions o f  fish capture internationally. It m igh t m ost appropria te ly be labelled 
sem i-industria l in character. The Gujarat example dem onstrates tha t scale cate

gorisations vary quite considerably by context, som eth ing tha t has to be recog

nised when try ing to  make classifications o f  fish capture.

Author: Derek Johnson

Small-scale is frequently  u sed  synonym ously w ith  artisanal in  studies o f  
fisheries. N either te rm  is ideal in  rep resen ting  the  non-industria l sector o f  
fish  capture. A rtisanal fish ing  is problem atic , because it focuses atten tion  
on  th e  local fabrication  o f  gear, w hich  is less an d  less th e  case in  a w orld o f  
global p roduct m arkets, even for sm all-scale fishers (M cGoodwin 2001). 
W hile we have chosen  to  u se  sm all-scale in  th is chap ter for its concision,
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we also recognise th a t th e  te rm  is relative. T he sm all-scale craft an d  gear o f  
one area w ould  be considered  large-scale in  o the r areas (M athew 2003). In 
con trast w ith  industria l capture, small-scale fish  cap ture orig inates as part 
o f  livelihood strategies by h u m a n  groups in  areas adjacent to  aquatic re 
sources. As such, it long predates industria l fisheries. This does n o t m ean, 
however, th a t small-scale fisheries are largely subsistence based. Trade in  
fish  products p roduced  by small-scale com m unity-based  fisheries has been  
com m on  for m illennia. Since the  developm ent o f  m ass m arkets for fish, 
sm all-scale fisheries have becom e increasingly  linked  to  global com m odity  
netw orks an d  have taken  advantage o f  technological innovations to  increase 
th e ir  productivity. Like the  industria l sector, therefore, they have also stea
dily increased  th e ir  catch capacity.

A crucial topic for consideration  in  assessing  th e  industria l versus small- 
scale division from  an  h istorical perspective is w hether th e re  is an  increas
ing  convergence betw een  sm all-scale an d  industria l fish  cap ture system s. 
W hether, in  o the r w ords, sm all-scale fisheries are increasingly  becom ing  
industria l in  th e ir  organisation . This w ould  certainly be th e  pred ic tion  o f  
classical M arxist analysis, judging  from  w ork done in  th e  agricu lture sector 
(Lenin 1964; T h o m e r 1966). It is the  case th a t sm all-scale fisheries are 
chang ing  u n d e r  th e  in fluence o f  globalisation an d  are becom ing  m ore in te 
grated  in to  global m arkets. N onetheless, th e re  is a considerable litera tu re  in  
fisheries th a t h igh ligh ts th e ir  resilience, adaptability, an d  con tinued  d istinc
tiveness from  th e  industria l sector (Platteau 1989a; Apostle an d  Barrett 
1992; C hauveau an d  Jul-Larsen 2 0 0 0 ). In  m any situations, it m ay m ake 
m ore sense  to  talk about the  tran sitio n  from  sm all-scale fish ing  to  se m i
industria l fish ing, reflecting th e  very great im pact o f  m echan isation  b u t the  
persis tence o f  non-capitalist relations o f  production . This am biguity  o f  
change is reflected in  th e  dotting  o f  th e  line  at the  bo ttom  o f  table 4.1 tha t 
rep resen ts th e  d irectionality  o f  change in  fish  capture.

In  table 4.1, we rep resen t th e  key elem en ts o f  o u r conceptualisation  o f  
fish  cap ture in  relation  to  diversity, complexity, an d  dynam ics. T he table is 
divided according to  th e  generally accepted d istinction  betw een  sm all-scale 
an d  industria l fish  capture. It leaves a b lank  central co lum n  for those  adap 
ta tions th a t are betw een  the  two, inc lud ing  those  sm all-scale fish  cap ture 
system s th a t have adopted  industria l techn iques o r o th e r attribu tes o f  in 
dustria l fishing. Each o f  the  th ree  m a in  scales by w hich  we rep resen t the  
d ifference betw een  th e  two sectors is divided in to  sub-scales. As is in d i
cated at the  m arg in s o f  the  table, varying com binations o f  these  sub-scales 
constitu te  diversity in  sm all-scale cap ture fisheries an d  industria l cap ture 
fisheries. Com plexity is the  actual in teractions betw een  the  d iffe ren t su b 
scales o f  each diverse com bination . As is no ted  below  the  table, th e re  is a 
general tren d  for cap ture fisheries to  experience a sh ift from  left to  right. 
This m ovem ent reflects the  in fluence o f  the  globalisation o f  technologies 
an d  m arkets. Note, however, th a t we are no t a rgu ing  th a t the  shift from  left 
to  righ t in  th e  table m eans a tran sitio n  from  sm all-scale to  industria l f ish 
eries. As we state in  the  previous paragraph, th e re  is n o t a g reat deal o f  
evidence fo r th is . Rather, sm all-scale fisheries are adopting m ore  efficient
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techn iques an d  technologies o f  p roduction  w hile p reserving th e ir  social-in
stitu tional distinctiveness. T he addition  o f  explicit reference to  diversity, 
complexity, an d  dynam ics in  th e  table is a deliberate a ttem p t to  em phasise  
th a t the  scales an d  sub-scales w ith in  it are con tingen t rep resen ta tions. Or, 
in  o the r w ords, th e  rep resen ta tions o f  sm all-scale an d  industria l in  th e  table 
are ideal typical sim plifications o f  com plex, diverse, an d  chang ing  realities.

Table 4.1 Attributes of small-scale
Small-scale

and industrial fish capture
Intermediate Industrial 
(semi-indus
trial)

National Distant 
ßeets waterßeets

l/l_0J Social-institutional
ul/l Less market based More market based

_o
l/l Affective relations key Wage-based key
OJl/l
OJ More employment Less employment

_c
Ct_ Locally relevant complex sys Greater importance o f state
0
l/l£=

(U
E

tems o f access regulation systems o f access regulation
O
03 ~oC

lû
cos Technology

E0
u J  osQ_ Less capital intensive More capital intensive

os
l/l
l/l Less catch capacity Greater catch capacity

3u O
u More diverse gears Less diverse gears

03Q_
£

os Smaller craft Larger craft

O
cE
l/l Space and time

Slower resource exhaustion Rapid resource exhaustion

Shorter seasons Longer seasons

OJ> . Shorter time at sea Longer time at sea
s Closer to shore Further from shore

y

J

 »
At a global scale, the dynamic o f change in fish capture has been from the left 
to right side o f this table but this has not generally meant the conversion o f 
small-scale fishing to industrial fishing (see text above)

T he rem a in d er o f  th is  section offers a m ore  detailed d iscussion  o f  these  key 
scales o f  the  cap ture sector.

The Social-Institutional Scale of Fish Capture

T he social relations th a t o rganise th e  cap ture o f  fish  define th e  social-insti
tu tional scale o f  fish  capture. T he two extrem es o f  the  social fo rm s o rgan is
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ing  fish  cap ture are p roduction  th a t is o rgan ised  entirely  a ro u n d  affective 
relations in  th e  sm all-scale sector an d  th a t w hich  is o rganised  purely on  a 
com m odity  basis in  the  industria l sector. In  th e  p u rest version  o f  the  latter 
form , individual labourers are perfectly substitu tab le for each  o ther 
th ro u g h  the  m e d iu m  o f  cash. Fish harvesters are h ired  as wage labourers 
an d  are reduced  to  in terchangeable inpu ts in  th e  operating  costs o f  fish 
capture. In  fish  cap ture based  on  affective relations, in  contrast, participa
tion  is defined  by social characteristics d eem ed  appropriate  to  fish ing. Such 
characteristics are fo rem ost k in sh ip  an d  gen d er based, b u t ethnicity, social- 
occupational g roupings like caste, an d  religious g rounds are also often  im 
portant. T hese two categories are idealised  en d  points on  th e  social scale o f  
fish  capture. V irtually all contem porary  cases o f  th e  social o rganisation  o f  
fish  cap ture fall betw een  these  extrem es. In  general, th e re  has been  grow th 
in  w age-based relations in  fish  cap ture due to  th e  expansion o f  industria l 
fish ing  an d  increasing  d ifferen tia tion  in to  ow ners o f  capital an d  h ired  crew  
in  som e sm all-scale fisheries (see box 4.1 on  the  G ujarat fishery).

T he key scale category in  d iscussing  th e  social-institutional scale o f  fish 
cap ture is th e  com m unity-based  sector because th is is the  site at w hich the  
ten sio n  betw een  social an d  w age-based relations o f  p roduction  is m ost 
acutely felt. T here  is an  en o rm o u s degree o f  variation in  th e  com bination  
o f  these  two form s w ith in  th is  sector. A nalysis o f  th is m ix in  th e  sm all-scale 
sector has b een  one o f  the  d o m in an t th em es in  th e  social study o f  fisheries 
w ith  m u c h  debate over th e  im portance an d  persistence o f  affective relations 
for the  resilience o f  the  sector. S inclair (1985), for exam ple, has argued  tha t 
the  m ix o f  h ouseho ld  an d  com m odity  relations in  sm all-scale fish ing  
shou ld  be h igh ligh ted  w ith  a te rm  like dom estic  com m odity  production . 
T he key social in stitu tion  o f  im portance in  th is  debate is th e  household , 
w ith  p roponen ts o f  th e  resilience o f  the  sm all-scale sector argu ing  th a t the  
h ouseho ld  allows sm all-scale fish ing  to  p ersis t u n d e r  conditions th a t w ould 
drive com m ercial fishers ou t o f  the  fisheries. W e define com m ercial fishers 
h e re  in  the  sense  o f  those  w ho operate  on  a strict profit-loss rationality  an d  
include financially valued labou r costs in  th e ir  accounting. H ousehold- 
based  sm all-scale fisheries can con tinue to  operate in  conditions w here eco
nom ic re tu rn  from  fish ing  is consistently  below  operating  costs because o f  
the  self-exploiting capacities o f  h ouseho ld  labour. This fo rm  o f  fish  cap ture 
can operate w ithou t factoring in  labou r costs. Social contracts organising  
fish  cap tu re at th e  com m unity  scale m ay sim ilarly reduce the  im pact o f  
labour costs th ro u g h  share system  institu tions. T he h ouseho ld  an d  com 
m un ity  contexts o f  sm all-scale fish ing  often  also ancho r com plex system s 
o f  locally adapted  know ledge o f  fish  an d  fish  cap ture an d  institu tions for 
restric tion  o f  access to  fish  resources. T hese attributes, u n d e r  conditions o f  
non-catastrophic change an d  relatively strong  institu tional cohesion, also 
provide a potentially strong  com parative advantage over com m ercially  
based  fishing.

Industria l fish  cap ture is o rgan ised  fo rem ost according to  a m arket- 
based  logic an d  is alm ost exclusively th e  do m ain  o f  m u ltinational corpora
tions an d  state fish ing  fleets. T he bo ttom  line  for industria l fish  cap ture is
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profitability. Efficiency o f  operation  based  on  m axim ising  the  ratio  o f  h a r
vest quality an d  quantity  relative to  costs is central to  the  rationality  o f  th is 
p roduction  type. T he social relations a ro u n d  fish  cap ture in  th e  industria l 
sector are th u s  those  o f  th e  firm , although  th e  particu lar an d  dangerous 
conditions o f  w ork on  industria l fish ing  vessels m ake th e m  a very d ifferen t 
w ork en v ironm en t th a n  o th e r form s o f  factory em ploym ent. Labour is va
lued  as an  in p u t in  production . Share-based system s o f  rem u n era tio n  are 
p resen t in  industria l cap ture fish ing, b u t w age labour is its p red o m in an t 
form . System s o f  rem u n e ra tio n  are chosen  to  m axim ise productivity, re in 
forcing th e  idea o f  th e  crew m em ber as an  in p u t in to  the  production  p ro 
cess.

Betw een sm all-scale an d  industria l fisheries lies a classificatory grey area 
th a t we label as in te rm ed ia te  o r sem i-industria l since the  organisation  o f  
p roduction  is based  on  a m ix o f  com m unity  an d  industria l attribu tes. Key 
to  th is sector is the  n a tu re  o f  ow nersh ip  an d  relations betw een  ow ners an d  
labourers. Generally, ow nersh ip  o f  boats an d  gears is concen tra ted  in  a s in 
gle ow ner or fam ily b u t n o t in  a corporate firm . T he titu lar ow ner m anages 
the  boat or, usually, boats, an d  does n o t engage in  fish ing  a lthough  h is o r 
h e r  k in  m ay be designated  as captains o f  the  vessels to  m o n ito r crew. T hese 
la tter m ay be recru ited  th ro u g h  local k insh ip , ethnic, religious o r o the r n e t
w orks o r m ay be rec ru ited  according to  a m ore  im personal h irin g  system . 
C rew m em bers are frequently  em ployed on  a wage labour basis, a lthough  
wages m ay be com bined  w ith  shares as an  incentive to  raise production .

The Technological Scale of Fish Capture

T here are instances w here fish ing  has b een  practiced  w ithou t th e  suppo rt 
o f  fish ing  gears, w ith  fish  being  caugh t by h a n d  o r w ith  the  assistance o f  
an im als, b u t these  are u n u su a l cases (Brandt 1984; Van D uijn  2004). N or
mally, technology is req u ired  in  fish ing  to  facilitate the  cap ture o f  fish  an d  
o ther m arin e  o rganism s. A variety o f  classificatory schem es have b een  p ro 
posed  to  o rd er th e  technological scale in  fishing. O ne o f  th e  sim plest o f  
these  an d  one w hich  has a h ig h  degree o f  currency  in  litera tu re  on  fisheries 
tu rn s  on  th e  d istinction  betw een  passive an d  active fish ing  gears. Passive 
gears are those  th a t th e  target species m oves in to  itse lf  w hile active gears 
p u rsu e  fish  in  o rder to  en trap  th em . Gili nets, hooks an d  lines, an d  fish 
traps are th u s passive gear, w hile traw ling an d  se in ing  are active gear.

A fu ller rep resen ta tion  o f  fish  capture, however, w ould  be g ro u n d ed  in  a 
m ore  detailed technological classification. T he m o st com plete scale w hich 
still re ta ins a m anageable sum m ary  fo rm  is th a t p roposed  by B randt 
(1984). H is classification in to  sixteen categories according to  th e  ‘principle 
o f  how  th e  fish  is caught’ (italics in  the  original) has th e  advantage o f  no t 
requ iring  a residual category o f  ‘o ther’ technological types (Charles 2001) 
an d  includes non-com m ercia l gears, un like  Sainsbury (1996).

A n im p o rtan t po in t evident in  B randt’s w ork is tha t industria l fish ing  
techn iques o f  d ragged gears, se ine nets, su rro u n d  nets, an d  gili nets all
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h ad  sm all-scale p recurso rs, reflecting h u m a n  ingenuity  in  cap tu ring  d i
verse species o f  fish  in  varied coastal an d  m arin e  settings (Sainsbury 
1996). M odification an d  m echan isation  o f  these  techn iques in  th e  in d u s
tria l sector, however, have h ad  a reciprocal in fluence in  sm all-scale fish ing  
w ith  the  in troduction  o f  m o to rised  fish ing  equ ipm en t, sophisticated  elec
tronics such  as fish finders, echo an d  dep th  sounders, an d  new  m aterials 
an d  techn iques. This is indicative o f  th e  long-te rm  tren d  in  bo th  sectors o f  
technological innovation  an d  in tensification  in  o rd er to  increase productiv
ity (Garcia an d  M oreno 2003; M athew  2003). It also m eans th a t w hile in  
general sm all-scale, an d  particularly  subsistence fish ing, are still associated 
w ith  the  m o st labou r intensive, technically sim ple, an d  low-cost fish ing  
m ethods, in  m any  parts o f  the  w orld sm all-scale fish ing  has grow ing te ch 
nological sim ilarities w ith  industria l fish ing. O ne o f  th e  m o st im p o rtan t o f  
these  is th a t sm all-scale fish ing  increasingly  has th e  capacity to  overcom e 
natu ra l lim ita tions on  fish ing  such  as th e  vagaries o f  tides, w eather cond i
tions, seasons, an d  phases o f  the  m oon.

As technological com plexity increases an d  sm all-scale fishers are less re 
stra ined  by natu ra l lim ita tions on  th e ir  efforts, particu lar locally adapted  
form s o f  know ledge change, p lacing m o u n tin g  p ressu re  on  m arin e  ecosys
tem s. This is an  im p o rtan t qualifier to  the  tendency  to  rom antic ise  small- 
scale fish ing  in  w riting  on  fisheries sustainability. Firstly, a lthough  sim ple, 
som e trad itional fish  cap ture practices are very destructive to  th e  env iron
m ent. Fish drives, the  u se  o f  fish  po ison  an d  stupefacients, an d  various fish 
g leaning an d  collecting m ethods n o t only resu lt in  the  collection o f  all re 
sources in  a given fish ing  spot b u t also cause extensive, long-term  physical 
dam age. Fortunately, these  m ethods are relatively rare  an d  generally cause 
only localised effects. Secondly, a la rger scale tre n d  an d  one th a t is m u ch  
m ore w orrying is th e  increasing  adoption  o f  m ore  efficient technologies by 
sm all-scale fishers. In  parts o f  the  w orld such  as Atlantic Canada, the  small- 
scale in sh o re  fishery has in tensified  technologically to  th e  p o in t w here it 
w ould  be considered  sem i-industria l o r industria l in  a developing country  
context.

D espite th e  foregoing, the  global industria l sector rem ains by far the  
m ost capital intensive, cap tures th e  lion’s share  o f  the  global catch, an d  
th u s  m akes the  m ost serious con tribu tion  to  global overfishing. Indeed, 
while decision  m aking  in  the  sm all-scale an d  industria l sectors is m otivated 
by m axim ising  econom ic benefit, th is tendency  is counterbalanced  to  som e 
degree in  the  sm all-scale sector by social obligations th a t place lim its on  the  
degree o f  capital intensity. Labour-saving technological innovations will 
th u s  te n d  to  be adopted m u c h  m ore readily in  th e  industria l sector. The 
capital in tensity  an d  relative ecological im pact o f  the  industria l versus the  
sm all-scale sector are evident in  box 4.2.
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Box 4.2 Comparisons of Small-scale and Large-scale Fish Capture
An often-repeated too l fo r com paring small-scale and large-scale fish ing has been 
a table w ith  two colum ns o f  data com paring the sectors on a series o f  attributes. 

Data from  two such exercises are presented below. The firs t table is the model 

which has inspired many subsequent graphical com parisons (e.g., Berkes et al. in 

th is box and those in Maclean 1988; Le Sann 1998; and Pauly and Maclean 2003). 

The second table gives a m ore recent estim ate o f  the same attributes.

Attributes Large-scale Small-scale

Number o f fishers employed 
Marine fish caught for hu
man consumption 
Capital cost o f each job on 
fishing vessels 
Marine fish caught for indus
trial reduction to meal and 
oil, etc.
Fuel oil consumption 
Fish caught per mt o f fish 
consumed
Fishers employed for each $1 
million invested in fishing 
vessels

Source: Thom son (1980)

ca. 450,000
ca. 24 million metric tonnes 
(mt) annually 
$10,000 -  $100,000

ca. 19 million mt annually

10 -  14 million mt annually 
2 -  5 mt

1 0 -100

Over 8,000,000
ca. 20 million mt annually

$ 100- $1,000

Almost none

1 -  2 million mt annually 
10 -  20 mt

1,000-10,000

Attributes Large-scale Small-scale

Direct employment in Fish 500,000 people 50,000,000 people
ing
Fisheries-related occupations - 150,000,000 people
Fishing households and de - 250,000,000 people
pendents
Capital cost per fishing job US$30,000 -  $300,000 US$20- $300
Annual catch for food 15 - 4 0  million mt 20 -  30 million mt
Annual fish bycatch 5 -2 0  million mt <1 million mt
Annual fuel oil consumption 14-19  milion mt i -  2.5 million mt
Catch per mt o f oil used 2 -  5 mt io  -  20 mt

Source: Berkes e t al. (200t)

U nfortunately, n e ith e r o f  these  sources shows how  it ob ta ined  its figures. A 
m ethodology for doing so is given by Sum aila et al. (2001), w hose w ork also 
shows th a t th e  com parison  o f  the  two sectors at the  regional level can lead 
to  very d iffe ren t local balances betw een  the  sectors.
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Changes in the Space and Time of Fish Capture

An alternative scale frequently  u se d  for th e  categorisation  o f  fish  cap ture is 
its spatial range. Following th is scale, fisheries can  be g rouped  in to  inshore, 
m idshore , offshore, an d  d istan t w ater fisheries. Spatial scale is closely re 
lated  to  technological in tensification . Innovations in  technology, besides in 
tensify ing p ressu re  in  th e  m o st productive coastal zone, te n d  generally to 
provoke fisheries expansion fu rth e r  offshore. Consequently, except w here 
strictly delim ited  by state regulation , th e  boundaries betw een  zones, parti
cularly in sh o re  an d  offshore, te n d  to  shift. T he delim itation  o f  fish ing  
zones by states is generally p art o f  regulatory activities th a t assign  specific 
zones to  specific fish ing  adaptations. In  m o st parts o f  the  world, such  zonal 
regulations e ith er do n o t exist o r are ignored  (Bavinck 2001). This m ay lead 
to  situations w here, w ith in  in sho re  w aters, sm all-scale fishers, industria l 
fishers, recreational fishers, an d  aquaculturists com pete for th e  sam e 
spaces an d  resources. O ne o f  th e  critical dynam ics in  fish  cap ture has been  
the  challenges to  local system s o f  access righ ts th a t technological change 
generates, a governance issue th a t we address in  m ore  detail in  th e  second 
section o f  th is chapter. D espite th e  am biguity  o f  spatial zones in  m any  parts 
o f  the  w orld, they are often  u se d  as a convenien t scale fo r labelling groups 
o f  fishers. Subsistence an d  sm all-scale fish ing  are th u s  defined  as in sho re  
fish ing  an d  industria l fish ing  is labelled as offshore o r d istan t w ater f ish 
ing.

T he spatial scale o f  sm all-scale fisheries has changed  w ith  the  im prove
m e n t o f  existing technologies o r  adoption  o f  new  technologies an d  tech n i
ques an d  th e  consequen t increased  p ressu re  on  resources. T he in tro d u c
tion  o f  pow ered m otorboats an d  th e  adoption  o f  inboard  storage facilities 
has allow ed fishers to  access form erly rem o te  fish ing  locations. This te n 
dency has b een  encouraged  by new  an d  m ore  efficient fish ing  gear such  as 
m onofilam en t nets, floats an d  buoys, an d  position ing  devices such  as the  
Global P ositioning System . In  m any  developing countries, technological 
innovation  resu lting  in  th e  expansion o f  spatial scale has been  instigated  
by states an d  in ternational developm ent agencies in  deliberate a ttem pts at 
econom ic m o d ern isa tion  in  o rd er im prove living conditions (Kurien 1985; 
Johnson  2001). Financial packages an d  incentives such  as tra in in g  an d  
technical assistance have b een  offered to  stim ula te  the  creation  an d  exten
sion o f  industria l fish ing  sectors an d  to  in tensify  production  an d  range in  
the  sm all-scale sector.

M idshore an d  offshore fisheries indicate relative distances beyond the  
in sho re  area b u t still generally w ith in  national exclusive econom ic zones. 
W hile sm all-scale fishers an d  recreational fishers increasingly  penetra te  
in to  m id-shore  areas, the  offshore still rem ains largely the  preserve o f  in 
dustria l fish ing. O peration  in  offshore areas is capital in tensive an d  re 
qu ires sophisticated  technology d u e  to  the  d ep th  at w hich  fish ing  takes 
place an d  the  d istance th a t m u s t be travelled to  fish  in  th a t zone. Fishing 
m ethods em ployed in  these  areas include trolling, longlin ing, p u rse  se in 
ing, traw ling, an d  pole an d  line fishing.
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Box 4.3 Local and global scales in Fiji’s fishing sector
Fiji is home to the extremes o f  global fish ing practices. Many Fijian coastal com 
m unities are heavily dependent on the resources from  the ir custom ary fish ing 

grounds adjacent to  the ir villages and fish ing  remains a main source o f  subsis

tence, livelihood, and trad itiona l obligations. A t the same tim e, the Fijian state- 

owned Pacific F ishing Com pany (PAFCO) is the local processing hub fo r catches 

from  a Taiwanese fish ing contractor, Fong Chen Formosa, which supplies Bumble 
Bee Seafoods, one o f  the w o rld ’s largest seafood corporations.

Recent studies conducted in Fiji have dem onstrated the continued im portance 

o f  fish ing  as a source o f  protein and em ploym ent. They have also dem onstrated, 

however, tha t small-scale fish ing  in Fiji has been subject to  a w ide range o f  state- 

sponsored and m arket driven changes, includ ing the spread o f  mechanised boats 
and in tensifica tion  o f  gili net fish ing. These have had s ign ificant social im pacts, 

includ ing grow th in the num ber o f  wom en leading fish ing trips. They have also 

resulted in a high degree o f  pressure on m arine resources and considerable local 

concern about the effects o f  overfishing.

The opposite  extreme o f  the global fish ing industry is represented in Fiji by the 

operations o f  PAFCO and its connection to Bumble Bee Seafoods through a to ll- 
pack agreem ent signed in 1999. U nder the agreement, Bumble Bee supplies raw 

tuna and markets to  PAFCO. PAFCO, in return, supplies the physical facilities and 

labour, fo r which it is paid to ll-pack fees to  do the pre lim inary processing o f  tuna 

p rio r to  export to  the USA. Bumble Bee has engaged PAFCO to  do the m ost 

labour intensive ‘ lo in ing ’ phase o f  processing, while  reserving the final packing 
fo r its California plant. It does th is because tariffs charged on loin im ports  into 

USA are much lower than the tariffs charged on canned tuna im ports  (0.2% ver

sus 12.5% respectively). PAFCO earns about US$40 m illion  per year from  this 

arrangem ent and employs about 1,000 people, which makes it a large player by 

Pacific standards. PAFCO’s revenue pales in com parison to Bumble Bee’s tu rn 
over o f  US$1 b illion per year, which reflects its position as the largest supp lie r o f 

canned albacore tuna to  the USA and the second largest supp lie r o f  canned tuna 

in the w orld .

Authors: M ecky Kronen and  Joeli Veitayaki

D istant w ater fish  cap ture is the  d om ain  o f  states an d  m u ltinational com pa
nies, w hich operate large fleets an d  have bases in  m any  countries a round  
the  w orld. Large capital req u irem en ts  are th e  key lim iting  factor in  th is 
sector. T he largest players in  d istan t w ater fish ing  have been  the  USSR 
and, m ore  recently, the  states o f  th e  R ussian Federation, Japan, Spain, 
South Korea, Poland, Taiwan, Portugal, an d  G erm any (Bonfil e t al. 1998). 
European U nion  vessels fish  o ff  the  coasts o f  Africa an d  in  th e  Ind ian  
O cean w hile R ussian, Japanese, Taiwanese, an d  South Korean factory ves
sels, inc lud ing  m o th e r an d  supply ships, fish  in  the  Pacific an d  S outhern  
O ceans. D istant w ater fleets operate in  in te rnational w aters such  as the  
N orth  Pacific ‘D onut H ole’ b u t also in  national w aters, particularly those  o f
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developing countries. In  countries such  as Senegal an d  Ind ia they have p ro 
voked considerable re se n tm e n t by ind igenous fishers. In  o ther cases, they 
m ay provide tem porary  o r long-term  benefits to  countries th a t have in su ffi
cien t capacity for o r in te rest in  fish ing  th e ir  ow n resources. Such benefits 
have to  be w eighed against less th a n  perfect control over foreign fleets in  
national w aters an d  possible related  consequences for ecological su sta in 
ability (Bonfil e t al. 1998).

Integral w ith  the  sh rink ing  o f  space due to  technological innovation  in  
fish  cap ture has b een  a chang ing  perception  o f  tim e. T he adoption  o f  active 
gear as the  n o rm  in  industria l fisheries is an  exam ple o f  th is  change. Rather 
th a n  w aiting for the  fish  to  com e, industria l traw lers an d  p u rse  seiners go 
to  th e  fish, thereby  reducing  cap ture tim e. M otorisation has also reduced  
the  tim e it takes to  reach  fish ing  g rounds, w hile onboard  freezing  an d  p ro 
cessing technologies have sped  u p  processing. C om m unications techno lo 
gies have allowed highly  m arke t sensitive fishing, w here  boats are d is
patched  to  target particu lar species only w hen  prices reach a certain  level 
(Apostle et al. 2002).

Ensuring a Livelihood from Fishing

W hile th e  preced ing  section m ade an  arg u m en t for a way to  u n d e rs ta n d  
cap ture fisheries at a global scale, w ith em phasis  on  th e  generalised  in flu 
ence o f  globalisation, th is section looks at th e  complexity, diversity, an d  dy
nam ics o f  cap ture fisheries from  the  local scale. We a ttem p t h e re  as m u ch  
as possib le to  take th e  subject position, th a t is a view receptive to  the  per
spectives an d  priorities o f  those involved in  an d  in fluenced  by fish  capture. 
O ur perspective is fu rth e r deliberately lim ited  by excluding th e  experience 
o f  industria l fish ing  in  o rder to  concentra te  on  th e  largest group  o f  people 
involved in  fish  capture. In  o u r approach, we b ring  together an  e th n o 
graphic sensitivity an d  a livelihoods approach  to  em phasise  th e  point, so 
im p o rtan t to  fisheries governance, tha t diversity, complexity, an d  dynam ics 
look very d iffe ren t from  below. R ather th a n  seeking to  m ake overarching 
sta tem ents in  th is section, th en , we draw  u p o n  a n u m b e r  o f  case studies. 
T hese reveal th a t th e  activities an d  goals o f  those  involved in  cap ture f ish 
eries are m ultip le  an d  changing , reflecting  the  diversity an d  com plexity o f  
th e ir  livelihoods. F isheries governance has to  b ea r these  d iffe ren t an d  pos
sibly inconsisten t objectives in  m in d  because they m ay conflict w ith  the  
strict, scientifically based  objectives o f  fisheries m anagers.

T he livelihoods approach  has becom e a s tandard  tool in  in te rventions 
a im ed  at poverty alleviation for h u m a n  groups d ep en d en t on  natu ra l re 
sources (see chap. 2 an d  FA O /D FID  2004). It is now  beg inn ing  to  be ap 
plied in  coastal settings w ith  com m unities th a t rely on  m arin e  resources. 
T he key th ru s t o f  the  livelihoods approach  is th e  a ttem p t to  u n d e rs ta n d  the  
assets, activities, an d  access conditions th a t shape how  individuals an d  
househo lds m ake th e ir  livings (Ellis 200 0 ). T he approach  is attractive for 
its em phasis on  the  diversity an d  com plexity o f  the  ways in  w hich  people
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a ttem p t to  reduce th e ir  livelihood vulnerability  w ith in  th e  particu lar con
strain ts o f  th e ir  situation. It p ushes fisheries researchers to  exam ine the  
degree to  w hich  fishers d epend  on  fish ing  for th e ir  livelihoods an d  the  so
cial an d  political divisions th a t m ake co-m anagem ent contentious.

W hen  looking at cap ture fisheries as a livelihood it becom es apparen t 
th a t a strict division betw een  the  taking an d  land ing  o f  fish  an d  o th e r as
pects o f  life is h a rd  to  m ain ta in . As anthropological stud ies have long 
show n, the  m ain tenance  o f  livelihoods in  cap ture fisheries involves re 
course to  a w ide range o f  in te rre la ted  activities, o f  w hich  th e  catching o f  
fish  is ju s t one. And, w hile fish  cap ture m ay be o f  central im portance to 
fisher livelihoods, it depends on  th e  o ther activities th a t bu ffe r it an d  su p 
port it.

Work and Employment in Capture Fisheries

Studies o f  coastal com m un ities by ethnologists, sociologists, an d  h isto rians 
have long em phasised  th e  diversity o f  work, inc lud ing  fishing, th a t people 
undertake to  m ake a living. Boas an d  M alinowski, two o f  th e  founders o f  
e thnography w ho stud ied  coastal h u n tin g  an d  gathering  peoples on  oppo
site sides o f  the  Pacific in  th e  early decades o f  th e  2 0 th  century, bo th  w rote 
about diverse livelihoods u sin g  d iffe ren t term inology. Boas show ed th is 
m ost clearly in  h is descrip tions o f  how  the  com plex social system  o f  the  
Kwakiutl depended  on  an  array o f  activities based  on  coastal resources 
(Boas 1966; Stew art 1977). But w hile the  artistic sophistication  an d  societal 
com plexity o f  th e  Kwakiutl was attribu tab le at least in  part to  su rp luses of
fered  by th e ir  rich  m arin e  env ironm ent, they w ere also engaged  in  a w ide 
range o f  te rrestria l activities inc lud ing  gathering  p lan ts an d  bu ild ing  m a te 
rials, an d  conducting  long-range trade w ith peoples deep in land  an d  u p  an d  
dow n the  w estern  coast o f  N orth A m erica. Below th e  surface o f  M alinowski’s 
research  in  the  T robriand Islands is evidence o f  an  equally m ulti-faceted 
coastal econom y, w here harvesting  m olluscs an d  fish ing  co-existed w ith  h o r
ticu ltu re an d  farm ing  o f  yam s an d  pigs, an d  w ith  h ighly ritualised  long-dis
tance trad ing  (M alinowski 1922).

R aym ond Firth, an o th er classic figure in  20 th-cen tury  ethnography, car
ried  on  th e  trad ition  o f  coastal stud ies in  the  1940s an d  early 1960s w ith 
h is research  on  Malay fisher-peasants. H is w ork d em onstra ted  the  social, 
technological, an d  m arket com plexity o f  Malay sm all-scale fish ing  w hile re 
vealing th a t fishers h ad  a w ide range o f  livelihood patterns rang ing  from  
considerable dependence on  cap ture fish ing  to  m u c h  m ore  m ixed adap ta
tions w here fish ing  was com bined  w ith  rice an d  vegetable agriculture, 
trade, an d  o ther econom ic activities. F irth  m akes the  im p o rtan t po in t th a t 
full-tim e engagem en t in  fish ing  tends to  requ ire  the  existence o f  an  ex
change econom y so th a t fishers can  exchange th e ir  fish  for o ther products, 
as fish  alone does no t m ake a balanced  die t (Firth 1966).

A fundam en ta l in stitu tion  in  w hich  th e  diversity o f  small-scale fish ing  
econom ies is anchored  th a t does n o t com e across strongly in  these  early
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stud ies is th e  household . T he im portance o f  the  h ouseho ld  as a core in s ti
tu tio n  fo r fisheries is exam ined  in  chap ter 8. For th e  m o m en t, we in troduce 
the  h ouseho ld  in  o rder to  em phasise  how  it articulates cap ture fish ing  an d  
o ther livelihood activities in to  la rger social an d  econom ic arrangem ents. 
This livelihood com plexity an d  diversity, ancho red  in  the  household , shapes 
fisher in te rests  an d  th u s has to  be accounted  for in  fisheries governance.

T he centrality o f  th e  h ouseho ld  as the  lin k  betw een diverse elem en ts o f  
livelihoods for fishers has b een  am ply illustrated  in  th e  case o f  Atlantic 
C anada (e.g., S ider 1986; O m m e r 1989; M acD onald an d  Connelly 1990). 
In  the  A cadian P eninsu la o f  n o rth e rn  New Brunsw ick, for exam ple, cap ture 
fisheries w ere historically one part o f  a la rger system  o f  h ouseho ld  p roduc
tion  o rgan ised  by gen d er an d  age (Johnson 1999). A cadian m e n  w orked 
aboard  lobster boats an d  cod dories w hile w om en  w orked in  th e  lobster 
canneries an d  on  the  cod flakes. Every m e m b er o f  the  h ouseho ld  gathered  
clam s at low tide, w hile m e n  fished  for eels in  the  au tu m n  an d  sm elts 
th ro u g h  th e  ice in  th e  w inter. T hese fish ing  related  activities w ere com ple
m en ted  by su m m er w ork on  garden  plots p rim arily  by w om en  an d  the  
elderly an d  th e  gathering  o f  berries (especially b lueberries) for subsistence 
an d  for cash  by w om en . The w ealth ier househo lds th a t ow ned  land  an d  
traction  an im als devoted a g reater am o u n t o f  tim e to  agriculture, som e 
even to  th e  exclusion o f  fishing. In  th e  fall, m e n  h u n te d  geese, ducks, an d  
m oose, w hile w om en  canned  vegetables, fish  an d  berries an d  ten d ed  do 
m estic  an im als. In  the  w inter, m any  m en , particularly those  from  poorer 
households, departed  for logging cam ps w hile w om en  stayed back to  look 
after the  ch ild ren  an d  th e  aged.

This A cadian exam ple show s how  capture fisheries are often  only p art o f  
a la rger system  o f  h ouseho ld  o rganisation  by w hich  people m ake ends 
m eet. O bligations to  o thers w ith in  th e  h ouseho ld  an d  th e  necessities in 
duced  by h ouseho ld  involvem ent in  a diversity o f  livelihood activities co n 
dition  th e  receptivity o f  those actually involved in  cap ture fish ing  to 
changes in  its governance.

Risk and Rationality in Capture Fisheries

An im p o rtan t explanation for the  diversity o f  activities u n d ertak en  by the  
household , inc lud ing  engagem en t w ith  the  exchange economy, is the  ra 
tional m itigation  o f  th e  h ig h  degree o f  risk  th a t characterises cap ture f ish 
ing. Diversity in  the  household , an d  in  fish ing  econom ies m ore  broadly, 
th u s  reflects th e  key im portance o f  strategies to  reduce livelihood u n ce r
tainty. T he im plication  o f  risk  adverse behaviour by fishers is th a t they do 
no t necessarily  react as predictable self-interested econom ic m axim isers, as 
they bear th e  b roader in te rests  o f  th e ir  househo lds in  m in d  (D urrenberger 
i 99<5).

Risk in  cap ture fish ing  com es from  tw o sources: the  m a rin e  env iron
m e n t an d  the  m arket. T he m ost obvious risk  o f  fish ing  is personal: the  sea 
an d  th e  w eather at sea are physically enorm ously  risky. M arine fish ing  is
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still th e  m ost deadly o f  occupations. S torm s, rogue waves, cyclones, fatigue, 
an d  th e  cold all th rea ten  th e  lives o f  fishers. Risk in  the  m arin e  env iron
m e n t also com es from  th e  uncerta in ty  o f  cap ture th a t pervades fishing, 
m u c h  as it does in  h u n tin g  (Pálsson 19 91). W hile know ledge an d  skill are 
very im p o rtan t preconditions for successful fishing, fishers always ru n  the  
risk  o f  a m eagre catch o r a lean  season, w ith  im plications for th e  incom e 
an d  subsistence o f  them selves an d  th e ir  fam ilies. M arket risk  relates to 
price, w hich  is de te rm in ed  by factors as m u c h  ou t o f  th e  control o f  ind iv i
dual fishers as the  w eather at sea. F ishers can be h u r t by low prices for th e ir  
catch or by h ig h  prices for inpu ts in to  th e  production  process th a t they 
canno t provide them selves. As fisheries becom e ever m ore  in tegrated  in to  
the  global m arket, such  econom ic risks becom e increasingly  pow erful.

Besides the  household , th e re  are several recu rren t risk  reduction  strate
gies in  cap ture fisheries. O n th e  m arket side, these  are credit arran g e
m ents, o ften  adm in iste red  by a d o m in an t m erch an t elite (Firth 1966; 
O m m er 1989; Johnson  1999). O n th e  env ironm enta l side, these  are ritual 
an d  share system s. F ishing rituals often  involve p ropitia ting  deities in  o r
d er to  assu re  personal safety an d  good catches. T hus, for exam ple, fishers 
in  H ong Kong have a particularly strong  rela tionsh ip  w ith  T ianhou  for 
w hom  they b u rn  incense  an d  m ake offerings o f  pork  an d  s team ed  b u n s  at 
New Year an d  on  o ther ritually significant days du rin g  the  year (Ward
1985). Similarly, H in d u  fishers in  G ujarat beg in  the  fish ing  season  at the  
en d  o f  the  m onsoon  w ith  a festival called narial poonam, in  w hich  they 
th row  coconuts in to  th e  sea after having called u p o n  a B rahm an  p riest to 
m ake prayers for a successful year o f  fishing. M uslim  fishers offer coco
n u ts  at th e  graves, o r dargas, o f  saints for th e ir  b lessing  o f  the  fish ing  effort 
(Johnson 2002).

Share system s in  cap ture fish ing  have en gendered  a considerable litera
tu re  (Platteau an d  N ugent 1992). T hese au thors have argued  th a t they are a 
response to  th e  h igh-risk  na tu ra l an d  m arket env ironm ents o f  fish ing  an d  
to  th e  n eed  to  restra in  opportun istic  behaviour in  contracts betw een ow ners 
o f  fish ing  craft an d  gears an d  crew. In  te rm s o f  abating  risk, they m eet the  
req u irem en ts  o f  th e  crew  for th e ir  subsistence an d  b roader livelihood 
needs w hile giving th e  ow ner o f  capital th e  assu rance th a t h is  or h e r  equ ip 
m e n t will be u sed  efficiently an d  carefully. Share system s often  include a 
basic provision o f  fish  to  crew  for th e ir  h ouseho ld  subsistence needs. This 
sm all share  o f  th e  catch is separated  ou t first, before any o th e r divisions are 
m ade, ind icating  its im portance. Accordingly, in  the  Philippines, it is 
know n as th e  ‘share  for th e  body’ o f  the  catch (Russell an d  A lexander 
2 00 0 ), w hile in  Malaya it was know n as th e  m akan lau' o r ‘flesh  com po
n e n t’ o f  a m eal (Firth 1966). T he secondary division o f  the  catch occurs 
according to  a variety o f  com plex an d  som ew hat m alleable ru les th a t allo
cate shares according to  perceived con tribu tion  to  th e  fish ing  effort. The 
share going to  the  ow ner o f  the  principal m eans o f  p roduction  varies ac
cording to  the  degree to  w hich  th e  technology contribu tes to  th e  catch 
quantity  an d  accounts for the  risk  o f  loss an d  depreciation.
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Livelihoods as Shaped by Access Institutions

Access restric tions are a second  com ponen t o f  fish ing  adaptations com m on  
in  m any parts o f  th e  w orld th a t have significant im plications for how  liveli
hood  strategies are realised. Access restric tions lim it u se  rights to  certain  
areas, species, technologies, o r activities, possibly at lim ited  tim es, fo r cer
ta in  groups or individuals. H ere  we provide first an  overview o f  the  com 
plexity an d  diversity o f  access system s at a group  level before chang ing  the  
focus to  the  experience o f  access restric tions at th e  individual level. Access 
rights constra in  the  livelihood options o f  som e b u t protect those  o f  others.

T he first category o f  restric tions on access has becom e perhaps the  driv
ing  force o f  fisheries m an ag em en t d iscussions in  recen t years. In  situa
tions o f  resource  depletion, th e  standard  response is to  tu rn  to  m echan ism s 
by w hich  access can be restric ted  so as to  reduce p ressu re  on  resources. 
Initial access m an ag em en t in terventions th a t cam e to  p rom inence  in  the  
1960s w ere founded  on  th e  no tion  th a t the  seas w ere open  access an d  
drew  u p o n  th a t m o st fam ous m e tap h o r o f  H ard in , ‘the  tragedy o f  th e  com 
m o n s’ (1968). They p roposed  th a t the  appropriate  response to  th e  prob lem  
o f  open  access resources was state regulation  (Scott 1999). F rom  th is per
spective, th e  core o f  resource  degradation  problem s lay in  ‘the  fish erm an ’s 
p rob lem ’ w here ‘every harvester know s th a t i f  h e  o r she leaves a fish  in  the  
w ater som eone else will get it, an d  th e  profit, in stead’ (McEvoy 1986: io ). 
T he state th u s h ad  to  resp o n d  by im posing  quotas, licenses, o r o th e r such 
lim ita tions on the  ability o f  individuals to  m axim ise th e ir  share  o f  a lim ited  
resource.

W hile th is approach  m ig h t m ake sense  in  fisheries w here open  access 
conditions do indeed  perta in , social scientists rapidly began  to  po in t out 
th a t m ost fisheries in  the  w orld w ere already regulated  by ind igenous sys
tem s o f  access m an ag em en t (Berkes 1985). To ignore these  in  th e  im p le 
m en ta tion  o f  sw eeping new  state lim ita tions on  access was at best to  over
look locally appropriate  resource m an ag em en t tools. At w orst, state 
regulation  could  m ake th ings significantly w orse (Finlayson 1994).

In  m any  o f  the  w orld’s cap ture fisheries, particularly in  developing coun 
tries, th e  state is no t th e  d o m in an t party an d  m u c h  access regulation  em a
nates from  o ther sources. T he classic w ork on  com m unity-based  restric
tions on  access is A cheson’s w ork on  th e  M aine lobster fishery w here h e  
show ed how  groups o f  M aine lobster fishers prevent non-local entry  in to  
th e ir  areas o f  contro l (Acheson 1975; A cheson 1988). T he extent o f  such 
sem i-form alised  system s has b een  illustrated  in  a w ide variety o f  locations 
a ro u n d  the  w orld (e.g., A lexander 1977; Berkes 1987; C arrier 1987). As box 
4 .4  show s, access restric tions m ay be im posed  directly on  fish ing  g rounds 
o r o n  m arketing  channels an d  land ing  facilities. It is im p o rtan t to  recognise 
th a t n o t all fisheries have clear access reg im es o f  th is  o rder (e.g., Russell 
an d  A lexander 2000) an d  th a t sea-tenure system s are n o t static. Som etim es 
they deteriorate (A nderson 1987; M eltzoff 2 0 0 0 ) o r are in troduced  o r e n 
han ced  in  response to  new  conditions (Lobe an d  Berkes 2004).
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Box 4.4 The attempts of trawler fishers in South India to restrict 
access to the fisheries
In the m id-1990s, about 1,000 small traw lers were based in the fish ing  harbour o f 

Chennai on the south eastern coast o f  India. By tha t tim e, traw ler owners had 

become interested in restricting  access to  the profession as the continued growth 

o f  the traw ler fleet was leading to overfishing, overstrained shore facilities, and 

gluts o f  supply leading to  low prices. The problem , as many fishers and the ir traw 
ler association perceived it, was tha t outsiders were able to  acquire boats and 

enter the fisheries much too  easily.

One o f  the key problem s o f  the Chennai traw ler fisher com m un ity  in restricting 

access was how to define outsiders and insiders. In disputes, caste and kin links 

to  fish ing and residence in Chennai were m ost frequently cited as support fo r 
insider status. A lthough these criteria excluded, at least in theory, a segm ent o f 

ou ts ider investors, there were many borderline cases. W hat to  do, fo r example, 

w ith  a fisher born outside o f  Chennai, but w ho had married locally? W hat about a 

person w ho had not been born in Chennai, but had lived there fo r many years?

C om plicating access criteria were m urkier layers o f  cheating and abuse o f 

power. Senior officia ls in the traw ler owners’ association were suspected o f  acting 
as fronts fo r outs ider fishers under an arrangem ent known as benami, and taking 

selective action only. These officials defended themselves by em phasising the ir 

lim ited capacity to  enforce decisions on access to  fisheries. M ost s ign ificant were 

the cases in which so-called outsiders, w ho were ordered by the association to 

d iscontinue the ir operations, had taken the m atter to  court. On the basis o f  In
dian law, which provides fo r equal opportun ity  fo r all citizens, the judge had ruled 

against the order, and perm itted the outsiders to  take up fish ing again. Having 

become wary o f  pu tting  the ir orders to  paper, and risking being taken to  court, 

the officia ls o f  the association began to make use o f  in form al sanctions like slan

der and violence against outsiders.
In spite o f  the flu rry  o f  em otion and action, the net result o f  fishers’ a ttem pts to 

regulate access to the Chennai traw ler sector was apparently lim ited . They were 

no t able to  agree on a set o f  rules fo r access to  traw ler fish ing and no outsiders 

w ith  investments in traw ler fish ing  decided to  w ithdraw. It is possible, though, 

tha t newcomers were discouraged by the antagonistic climate.

Author: M aarten Bavinck

U nlike the  putative goal o f  state in tervention  for fisheries m anagem en t, no t 
all ‘sea-tenure’ system s are o rien ted  tow ards resource conservation 
(Bavinck 2001). They m ig h t instead  reflect o the r factors like status ranking  
or the  o rganisation  o f  capture. Individual attribu tes also have access lim it
ing  o r enhancing  effects. T he variety o f  resources necessary for capture 
fishing, inc lud ing  access to  sea space, capital, technology, fish ing  skill, an d  
know ledge o f  m arin e  ecology, flow from  an  individual’s social identity  
(M cGoodwin 1990) as de te rm in ed  by one’s position  in  a social g roup  -  
w hether it is a h a rb o u r gang o r village com m unity , a fish ing  caste, o r citi
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zensh ip  in  a nation  state -  th ro u g h  residence, k insh ip , an d  history. These 
allegiances convey rights or, as in  m any  o f  the  w orld’s fisheries, access to 
the  skills an d  know ledge th a t are passed  on  in  non-form al, on-site ap p ren 
ticeships. T hese are p h en o m en a  Schlager an d  O strom  (1993) su b su m e u n 
d er th e  head ing  ‘boundary  ru les’. B oundary ru les include th e  cultural a s
crip tion  o f  gen d er roles, w hich  are no ted  to  be particularly strong  in  
fish ing. T he w orld over, m e n  are generally assigned  the  task  o f  fish  catch
ing, w hereas w om en  are m ore strongly involved in  m arketing  an d  p roces
sing (Acheson 1981; Ram  1992). O n occasion, however, these  roles are re 
versed, as Cole has illustrated  in  a Portuguese case (Cole 1991). Access to 
the  profession  o f  m arin e  cap ture fishing, an d  the  n iche one com es to  occu
py, th u s  depends on  a variety o f  factors, only part o f  w hich  is cap tu red  in  
the  te rm  ‘property  righ ts’.

Diversity, Complexity, Dynamics, and Governance in Capture 
Fisheries

This chap ter began  w ith  a d iscussion  o f  rep resen ta tion  u n d e r  the  as su m p 
tion  th a t th e  im age by w hich  we depict a p h en o m en o n  has a gu id ing  in flu 
ence on how  we react to  it. In  th is  case, the  p h en o m en o n  in  question  is 
cap ture fisheries, w hich  we have argued  are diverse, com plex, an d  dy
nam ic. F rom  th is chap ter a n u m b e r  o f  governance responses to  such  a 
characterisa tion  o f  cap ture fisheries em erge. T he b roadest o f  these  re 
sponses is th a t th e  basic variability an d  changeability  o f  cap ture fisheries 
necessitates a way o f  looking tha t is flexible an d  creative. W e argue th a t one 
m odel th a t fisheries governors m ig h t look to  th a t stim ulates these  capaci
ties is o u r distinctively defined  scales approach. W hile scales do rep resen t 
d im ensions o f  a ph en o m en o n , they also constitu te  positions th a t shape the  
way we see. T hus a m ovem en t betw een  scales w hen  considering  cap ture 
fisheries affects o u r im age o f  cap ture fish ing  an d  th e  n a tu re  o f  th e  p rob 
lem s it faces. T he governance practices o f  fisheries governors m ig h t better 
reflect th e  diversity, com plexity an d  dynam ics o f  fish  cap ture i f  it in te rn a 
lised  a conscious sh ifting  betw een  scales, u n d ersto o d  as positions o r points 
o f  view. It w ould  certainly p ro m p t th e  realisa tion  th a t fishers an d  o ther 
coastal stakeholders have perspectives an d  priorities regard ing  fish  cap ture 
th a t will n o t m atch  those  o f  th e  governors.

Two pairs o f  scales structu re  th is chapter an d  are key reference po in ts in  
the  governance o f  fish  capture. T he first pair is th e  external, global view o f  
the  first part o f  the  chap ter an d  the  in te rnal, local view o f  the  second  part. 
T he second  pair is com posed  o f  sm all-scale an d  industria l fish  capture. The 
dynam ism  o f  the  scales approach  is reflected in  th e  tension  w ith in  the  op 
positions. This is a te n sio n  o f  conflict in  the  lived reality o f  fish ing  b u t also 
a conceptual ten sio n  betw een  the  im perfection  o f  th e  categories.

Beyond the  general m ethodological approach  to  governance th a t the  
chap ter seeks to  convey, a n u m b e r  o f  m ore  specific governance im plica
tions arise from  it. T he first an d  determ inative o f  these  is the  im portance
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we place on  globalisation as th e  driving force o f  change w ith in  cap ture f ish 
eries. W hile the  globalisation o f  fish  cap ture in  d iffe ren t places produces 
distinctive sets o f  in teractions, th e  sp read  an d  in tensification  o f  m arket 
links an d  the  in troduction  o f  new  technologies an d  m ethods o f  production , 
am ong  o ther factors, are tran sfo rm in g  fisheries everywhere. G lobalisation 
is a b in d in g  force. G overnance o f  fish  cap tu re has to  face th e  basic reality 
th a t th e  dynam ism  o f  change com es from  in teractions across m ultip le  
scales, m any o f  th e  points o f  w hich  tran scen d  local capacities o f  know ledge 
an d  pow er o f  in fluence. New global alliances o f  fishers, fishw orkers, gover
nors, an d  th e ir  supporters such  as th e  W orld Forum  o f  F isher Peoples 
(WFFP 2004) an d  th e  In ternational Coalition in  S upport o f  F ishw orkers 
(ICSF 2004) are req u ired  to  prom ote local in te rests  for sustainability  o f  
ecosystem s an d  livelihoods.

A n u m b e r  o f  in sigh ts for the  governance o f  cap ture fish ing  arise  ou t o f  
the  external view o f  fish  cap ture from  earlier in  th is chapter. First, a consid 
era tion  o f  the  social-institutional scale o f  fish  cap ture reveals th a t d ifferen t 
rationalities u n d e rp in  large-scale an d  sm all-scale fish ing. G overnance o f  
the  two sectors will likely take d iffe ren t approaches. Second, as th e  dyna
m ism  o f  globalisation operates on  th e  space an d  tim e o f  fishing, conflicts 
betw een  an d  w ith in  these  sectors are increasing. A key challenge o f  govern
ance is th u s  to  m ed iate  the  in te rests  o f  d iffe ren t groups in  the  context o f  an  
increasingly  d im in ish ed  an d  degraded  resource. In  th is  resource context, 
the  con tin u ed  tren d  to  th e  technological in tensification  o f  effort in  all sec
tors is pern ic ious. F isheries governors have to  challenge incentives to  in 
creasing  capital intensity, particularly  in  th e  fo rm  o f  ill-conceived subsidies.

In  th e  second  part o f  th is  chapter, we looked at fish  cap ture from  the  
perspective o f  the  sm aller scale sectors, deliberately excluding th e  industria l 
sector. As w ith  th e  conclusions o f  chap ter 3, we argue th a t a ttem pts to  su s
ta in  an d  prom ote diversity are fun d am en ta l to  governance. In  fish  capture, 
th is relates particularly to  livelihood diversity b u t also includes diversity 
w ith in  fish  cap ture itself. Diversity in  bo th  o f  these  areas acts to  reduce risk  
in  cap tu re fish ing  an d  th u s  creates conditions m ilita ting  against the  race 
for fish. O ne o f  the  m o st im p o rtan t reasons for th e  destructiveness o f  in 
dustria l an d  industria lis ing  fish  cap ture is ju st th is  loss o f  diversity as effort 
becom es focused on  a few species o f  h ig h  value for global m arke t niches. 
T he consideration  o f  fish  cap tu re from  the  fishers’ perspective also reveals 
the  frequency o f  ind igenous resource allocation system s. W hile th is is now  
a widely accepted no tion  w ith in  com m on  property  resource m anagem en t, a 
generation  ago it was little acknow ledged. C urren t research  cautions us, 
however, no t to  rom antic ise  such  system s, w hich  m ay be ineffective, in  d e 
cline, or o rien ted  tow ards priorities o ther th a n  resource conservation.

This chap ter has refra ined  from  being  explicitly norm ative, adhering  in 
stead to  its m andate  o f  rep resen ting  fish  capture. As a final conclusion, 
however, we w ould  h igh ligh t th a t one o f  th e  principal h a rd  choices in  gov
ernance o f  fish  cap ture is how  to divide u p  th e  stagnan t o r dw indling  pool 
o f  living w ild resources in  th e  sea. T he im plication  o f  the  chap ter an d  these  
final governance reflections is one th a t favours th e  sm all-scale sector. As
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has b een  argued  for a long tim e, sm all-scale fisheries suppo rt the  larger 
group  o f  fishers, yet industria l fisheries take the  la rger share o f  the  w orld’s 
resources in  a m u c h  m ore  energy-intensive fash ion  (Thom son 1980). At 
p resen t th e  tre n d  in  cap ture fisheries con tinues to  be th e  industria lisation  
o f  fish  capture, a lthough  now  perhaps m ore  in  te rm s o f  technological in 
tensification  o f  sm all-scale fish ing  th a n  the  bu ild ing  o f  new  distant-fleet 
capacity. Slowing o r d iverting th is  industria lisa tion  is the  m o st p ressing  
challenge o f  the  governance o f  fish  capture.

W e have sough t in  th is chap ter to  restric t o u r  d iscussion  as m u c h  as 
possib le to  the  issue o f  fish  capture. Clearly, w hen  talk ing abou t th e  im p o r
tance o f  globalisation o r th e  im pact o f  increased  fish ing  effort, we are in d i
cating th e  links in  th e  chain  th a t b in d  th is chap ter to  the  o thers in  th is 
section. T he global m arket, after all, drives globalisation, an d  local re 
sponses are conditioned  by ecosystem  characteristics. T he governance o f  
fish  cap tu re likew ise has to  m ake th e  connections to  th e  m arket, to  the  
ecosystem , an d  to  o the r sectors, particularly  th a t o f  its closest relative, aqua
culture.
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5

Aquaculture
Roger S.V. Puttin and U. Rashid Sum ada

Diversity, Complexity, and Dynamics in Aquaculture

A quaculture, the  fa rm ing  o f  aquatic plants an d  an im als (finfish, c ru sta 
ceans, m olluscs an d  o ther invertebrates), in  fresh-, brackish , an d  seawater, 
is very diverse (Stickney 200 0 ). A quaculture statistics reported  to  th e  FAO 
from  its m e m b er coun tries in  2 0 0 0  covered 210 d iffe ren t species (Tacon 
2003). A quaculture system s are com m only  classified according to  th e ir  n u 
trie n t inpu ts . Extensive aquacu ltu re involves no  in ten tional fertilisation  or 
feeding; e.g., th e  cap tu ring  o f  naturally  settled  m ussels an d  oysters. Semi- 
in tensive aquacu ltu re com prises th e  fa rm ing  o f  fish  an d  invertebrates in  
ponds, pens an d  cages w ith  supp lem entary  fertilisation  a n d /o r  feeding. In 
tensive aquacu ltu re is entirely  relian t on  added  feeds (e.g., sa lm on  cages, 
eel tanks an d  raceways) an d  resem bles feedlot system s for livestock. Fish 
farm ers are also diverse. They range from  poor sm allholders in  developing 
countries to  the  w orld’s largest corporations. T heir operations range in  
scale from  backyard ponds o f  less th a n  100 m 2, operated  by ru ra l an d  p eri
u rb an  househo lds, to  en terp rises th a t cover th o u san d s o f  hectares o f  land  
an d  w ater w ith  ponds, pens an d  cages. A quaculture is as diverse as agricul
tu re.

A quaculture, like agriculture, is also a h ighly com plex sector, com prised  
o f  sub-sectors (breeding, hatchery  an d  n u rsery  operations, grow -out an d  
m arketing , etc.) an d  in te rd ep en d en t w ith  a w ide range o f  associated in d u s
tries; e.g., feeds, fertilisers, m edication , an d  equ ipm en t. T he diversity an d  
com plexity o f  aquacu ltu re inevitably m ake it a very dynam ic sector. Its dy
nam ics include its rap id  grow th, as a new  fron tier for food production  in  
m any countries, an d  its necessary coexistence w ith  o ther longer estab lished  
sectors. T he in tersectoral rela tionsh ips o f  aquacu ltu re w ith  agriculture, cap
tu re  fisheries an d  o ther sectors are often  areas o f  conflict an d  it is a m ajo r 
fu tu re  challenge for aquacu ltu re an d  those o th e r sectors to  resolve th e ir  
conflicts an d  to  p u rsu e  co-operation, especially in  th e  sharing  o f  land, 
water, an d  o ther na tu ra l resources (Sum aila 1999). A quaculture has great 
scope for in teg ration  w ith  o th e r food production  sectors. F ishponds in  
m ixed farm ing  system s an d  aquacu ltu re in teg rated  w ith  w astew ater reuse  
also have long h isto ries an d  h uge  potential (e.g., Edwards 2 0 0 0 ; FAO 
2 0 0 0 a; Edwards et al. 2002). A governance approach  to  aquacu ltu re is ju st 
b eg inn ing  (Van d e r  Schans 1999).
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Global Aquaculture Production and Trade

From  1984 to  1998, the  con tribu tions o f  developing countries to  global 
aquacu ltu re p roduction  increased  from  about 73% to  90% ; th e  rem a in d er 
cam e from  developed countries. In  1998, about 82%  o f  total aquacu ltu re 
production  cam e from  Low-Incom e Food-Deficit C ountries (LIFDCs), an d  
the  total p roduction  from  all developing coun tries was 35.5 m illion  m etric  
tonnes (mt) Over th e  sam e period, aquacu ltu re production  in  LIFDCs grew  
five tim es faster th a n  th a t o f  developing countries in  general (Tacon 2001).

A sia contribu tes m o st o f  global aquacu ltu re production . In  1998, about 
90%  o f  total global p roduction  by w eight was p roduced  in  the  People’s Re
public o f  C hina (PRC), by far th e  lead ing  producer, accounting  for nearly 
70%  o f  total global production . PRC aquacu ltu re data are often  considered  
separately from  those  o f  th e  rest o f  th e  w orld (e.g., New 2003; Tacon 2003). 
O ther regions rem a in  m in o r  contribu tors to  global aquacu ltu re production: 
Europe, abou t 5%; South A m erica, less th an  2%; an d  Africa an d  Oceania, 
a ro u n d  0.5 %  each (FAO 20 0 0 a; Tacon 2001). In  2 0 0 0 , th is p ic tu re h ad  no t 
changed  m u c h  b u t global aquacu ltu re p roduction  h ad  risen  to  45.7 m illion  
m t, valued at US$56.5 b illion  (FAO 2002a). Total aquacu ltu re production  
in  1998 com prised  by w eight over 50%  finfish, 23% m olluscs an d  22%  
aquatic plants (FAO 2000a).

A quaculture occupies an d  uses large tracts o f  land  an d  water. In  1999, 
m arine  aquacu ltu re in  th e  PRC covered an  area o f  1.1 m illion  ha: 71 ,000 ha 
for finfish, 2 38 ,000  h a  for crustaceans, 711,000 h a  for m olluscs, and  
55,000 h a  for seaw eeds (h ttp ://w w w .fao .o rg /fi/fcp /en /C H N /p ro file .h tm ). 
In  India, the  estim ated  area o f  b rack ish  w ater available for aquacu ltu re in  
1998-99  was 1.19 m illion  ha, o f  w hich  135,660 h a  was devoted to  sh rim p  
cu ltu re (h ttp ://w w w .fao .o rg /fi/fcp /en /IN D / profile.htm ). At the  sam e tim e, 
aquacu ltu re in  Indonesia  occupied 507,513 h a  (60%  brack ish  w ater ponds, 
28%  in tegrated  rice-fish fa rm ing  an d  12% freshw ater ponds; h ttp ://w w w . 
fao .o rg /fi/fcp /en /ID N /p ro file .h tm ), an d  in  th e  P hilippines b rack ish  w ater 
ponds covered about 143,197 h a  (94%  o f  the  total aquacu ltu re  area; h t tp : //  
w w w .fao .o rg /fi/fcp /en /P H L /pro file .h tm ). In  1996 , th e re  w ere 23,413 tiger 
sh rim p  (Penaeus monodon) farm s in  T hailand  w ith  a total area o f  72,663 ha, 
supplying 241 ,000  m etric  tons o f  sh rim p  w orth  US$1,250 m illion, w ith 
freshw ater aquacu ltu re widely practiced, particularly in  th e  central and  
no rth easte rn  regions, com prising  154,000 freshw ater fish farm s (ponds, 
cages an d  rice-fish system s), w ith  a total area o f  6 3 ,0 0 0  h a  (h ttp ://w w w . 
fao .o rg /fi/fcp /en /T H A /p ro file .h tm ). Farm ed fish  products are widely 
traded  internationally, the  m a in  trade  products are sh rim p  an d  praw ns, sal
m on, an d  m olluscs. Farm ed tilapias, seabass, an d  sea b ream s are grow ing 
in  im portance as products for in te rnational trade. T he m ajo r m arkets for 
fa rm ed  fish  are Japan, the  U nited  States an d  th e  E uropean U nion. M ajor 
exporting coun tries are Thailand, Ecuador, Indonesia , India, Mexico, 
B angladesh an d  V ietnam  (FAO 2002a).

A ccording to  the  FAO (2002a), the  n u m b e rs  o f  fish  farm ers in  th e  w orld 
increased  from  7.07 m illion  in  1998 to  7.47 m illion  in  2 0 0 0 . T he corre-
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spond ing  n u m b e rs  for 1998 (and 20 0 0 ) by reg ion  were: Asia, 6 .76  (7.13) 
m illion; N orth  an d  C entral A m erica, 191,000 (190,000); Africa 5 6 ,0 0 0  
(75,000); South A m erica, 4 1 ,000  (41,000); Europe, 2 7 ,0 0 0  (27,000) an d  
O ceania, 5 ,0 0 0  (5,000). It is difficult to  collect accurate data on  the  n u m 
bers o f  fish  farm ers in  developing regions, w here  fish  are som etim es 
fa rm ed  as a part-tim e occupation an d  in  rem o te  areas. T herefore, som e o f  
the  data above are probably u nderestim ated .

Aquaculture and Capture Fisheries Products in Capture and 
Post-Harvest Chains

It has b een  argued  th a t aquacu ltu re enjoys bo th  supply an d  p roduct advan
tages over cap ture fisheries (M uir an d  Young 1998; Eagle et al. 2004). This 
is because m arkets assign  h ig h  value to  consistency an d  predictability o f  
production , an d  fish  farm s generally have far m ore  control over th e  tim ing , 
consistency, an d  quantity  o f  p roduction  th a n  cap ture fisheries. T he latter 
face a n u m b e r  o f  constra in ts , inc lud ing  th e  fact th a t p roduction  is usually 
variable, uncerta in , an d  canno t be increased  at will. T hese  constra in ts have 
im pacts on  the  quality an d  supply o f  fish  from  capture fisheries to  th e  su p 
ply chain. The u ltim ate  effect o f  th is  is th a t the  price p e r u n it w eight o f  
cap ture fish  is usually  low w hile th e  cost o f  storage, transporta tion , an d  
processing  o f  cap ture fish  can be h ig h  com pared  to  those  for fa rm ed  fish 
(Eagle et al. 2004).

M arkets d em an d  consisten t p roducts th a t are aesthetically pleasing, easy 
to  prepare, traceable, an d  inexpensive (Eagle et al. 2004). F ish farm ers are 
b e tte r positioned  to  achieve all o f  th e  above th a n  fishers because they can 
control the  characteristics an d  diets o f  the  fish  they raise. Fish farm ers can 
also tim e th e  grow th o f  th e ir  fish  to  en su re  th a t they en ter th e  fish  supply 
chain  at op tim al tim es, thereby  allowing for sho rte r tim es betw een  w hen  
the  fish  is cap tu red  an d  w hen  it en ters the  supply chain. F ish farm ers, u n 
like m any  fishers, can also choose th e  size o f  th e  fish  th a t they harvest, to 
allow for low er p rocessing  costs du e  to  increased  m echan isation  (Naylor et 
al. 2003; Eagle et al. 2004).

Expansion of Aquaculture: Limits to Growth and Governance 
Implications

W ith m any o f  the  w orld’s cap ture fisheries in  decline o r collapsing, the  big 
question  is -  how  m u c h  m ore can  aquacu ltu re con tribu te to  w orld fish  su p 
ply? A ttem pting an  answ er is exceedingly difficult because o f  com plex an d  
in terre la ted  factors. T here  are lim its to  the  expansion as well as to  the  p ro 
ductivity o f  aquacu ltu re system s, as th e re  are for any system  based  on  avail
ability an d  efficiency o f  natu ra l resource  use . T here  are also the  issues o f  
resource ow nersh ip , access an d  equity, biosafety an d  o th e r env ironm enta l 
safeguards, m arkets, com petition , etc. Analysis o f  these  factors an d  o f  th e ir
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m any in teractions is difficult an d  those  w ho m ake forecasts for th e  po ten 
tial grow th o f  aquacu ltu re ten d  to  focus on  one or a few  factors, especially 
the  availability o f  suitable land, water, an d  feeds, ra th e r th a n  tak ing  a m ore 
holistic, governance approach. It is widely believed th a t aquacu ltu re will 
con tribu te  an  increasing  proportion  o f  w orld fish  supply. For exam ple, 
Ackefors (1999) sta ted  th a t the: ‘... aquaculture yield o f  26 million metric 
tonnes (m m t) in  2996 m ust increase to about 55 m m t by 2025 to meet the de
m and o f  fishery products’. By u sin g  econom ic m odels, Delgado et al. (2002) 
projected  th a t th e  con tribu tion  o f  aquacu ltu re  to  total w orld fish  production  
w ould rise  to  41% by 202 0 . The Economist (Anon 2003) confidently  re 
ported  pred ic tions th a t aquacu ltu re will supply th e  m ajority  o f  the  w orld’s 
supply o f  fish  by 2030. Are such  forecasts realistic? A re op tim istic  econom 
ic m odels for the  fu tu re  o f  aquacu ltu re  consonan t w ith  the  likely ecological 
an d  econom ic realities? This is a h u g e  debate w ith  a w ide literature , an d  no 
consensus has yet em erged  -  although  th e re  is increasing  acceptance th a t 
ecosystem -based aquacu ltu re is the  key to  the  sector becom ing  m ore su s
tainable, productive, efficient, an d  environm ent-friendly  (e.g., Costa-Pierce 
2002).

Pullin  et al. (forthcom ing) u se d  1984-95 FAO data an d  estim ated  1950- 
1983 data to  show  th e  as ton ish ing  h istorical expansion o f  aquacu ltu re (fig. 
5.1). Note, however, th a t the  rates o f  increase for all o f  th e  m ajo r com m odity  
groups are slowing.

■  Carps

□  Tilapias

□  Catfishes, perches, etc.

□  Salm ons, eels, sturgeons

■  Marine fish

□  Crustaceans

□  Molluscs

□  Aquatic plants

Fig. 5.1 Contributions of major commodity groups to aquatic production from 1950- 
1995. For 1984-1995, the data used were FAO aquaculture statistics. The FAO did 
not separate aquaculture production statistics before 1984. For the period 1984 to 
1987, FAO catch and aquaculture data, for species, countries and FAO areas, were 
used to determine aquaculture total production ratios and these were then applied 
to over 1,600 cases to generate 1980-1983 data. Source: Pullin et al. (forthcoming).

96 A q u a c u l t u r e



Box 5.1 Milkfish (Chanos chanos) pen culture in Laguna de Bay, Phi
lippines: An example of entrepreneurial aquaculture that boomed 
and then declined
M ilkfish (Chanos chanos) has long been one o f  the Philipp ines’ m ost popular food 

fishes. Its herbivorous feeding habits (filtering  phytoplankton and grazing on 

benthic algal felts) made it an ideal species fo r pen culture in Laguna de Bay, a 

shallow  eutroph ic lake o f  90 ,000  ha., adjacent to  M etropo litan M anila. Follow ing 
the success o f  a single experim ental bam boo pen in 1970, entrepreneurs con

structed over 7,000 ha o f  pens by 1976, yie ld ing about 7 m t.ha 'Lyr'1 (Pullin 1981). 

This began as tru ly  low -input, extensive aquaculture, grow ing fish m ainly on nat

ural feeds. Rapid over-expansion and in tensification fo llowed, w ith  huge pens 

(some around 50 ha) resem bling aquatic ranches. These were m ostly owned by 
the rich and powerful, while  poor trad itiona l fishers were excluded from  m ore and 

more o f  the lake. The pen area peaked at around 34,000 ha and by 1992 had 

declined to about 2,800 ha; w ith  yields down to  about 3 .8m t.ha '1.yr'1, m ainly be

cause o fw a te r po llu tion  and tu rb id ity  problem s (Pullin 1993).

Author: Roger Pullin

Box 5.2 Cage culture in Indonesian reservoirs: An example of do
nor-driven aquaculture development, with unforeseen social and 
environmental consequences
From 1985 to 1988, the construction o f  the two new reservoirs (Saguling and 

Cirata), near Bandung, W. Java, Indonesia, displaced over 4 0 ,0 0 0  fam ilies. This 
developm ent was part o f  a W orld Bank project. Cage and land-based aquaculture 

were explored as potentia l livelihoods fo r 3,000 resettled fam ilies. Production o f  

carps and tilapias from  the reservoirs grew rapidly, reaching 24,500 m t in 1996. 

However, the very success o f  th is reservoir cage culture resulted in it being taken 

away from  the displaced fam ilies, who were the intended beneficiaries, by rich 
urban operators. G overnm ent and local regulations failed to prevent th is. For ex

ample, a perm it system restricting  access to bona fid e  displaced fam ilies to  4 

cages per fam ily was not enforced. Overexpansion and in tensifica tion  fo llowed. 

In 1992, 7,933 m t o f  fish were produced, compared to a plan tha t called fo r 6,390 

m t. By 1996, there were 25,588 fish cages, compared to the reservoirs’ calculated 
m axim um  carrying capacity o f  10,600, and the cages were concentrated in to a few 

convenient areas. Serious environm enta l fish kills caused by oxygen depletion be

gan in 1993, w ith  losses o f  500 m t between 1994 and 1995.

Source: Sum m arized  fro m  Costa-Pierce (199S)
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Box 5.3 Farming abalone (Haliotis midae): An example of a new 
aquaculture venture
In South Africa, fa rm ing  o f  the abalone species Haliotis midae, com m only called 

the perlemoen, has been under developm ent since about 1990. Currently, all the 

farm s are shore-based, w ith  pumped seawater. Some have hatchery and nursery 

facilities. M ost producers plan to grow  abalone to a size o f  80-100 m m  fo r live 

export to  Asia, m ainly Japan. In 1998, 25 tons (t) were produced. Projected p ro 
duction fo r ind ividual farm s has ranged between 30 and 100 t.yr A  harm ful alga, 

(Gymnodinium  sp.), has caused periodic larval m orta lity  in hatcheries at some 

farm s and, when present in dense blooms, adu lt m orta lity  in w ild  populations. In 

2002, fo r  the firs t tim e, public health concerns were raised when some farmers 

detected paralytic shellfish po ison ing toxins in the edible portion  o f  abalone flesh. 
The industry has also experienced serious problem s w ith  a parasitic sabellid w orm  

o f  a previously un identified  genus, though im proved fa rm ing  practices have re

duced infestation to  acceptably low levels. In 2002, there were 10 perm it holders 

fo r abalone culture, ranging from  East London to  Port N o llo th , w ith  the m ajority 

in W alker Bay. There were 13 applications fo r new farm s in 2002. One abalone 

ranching operation (releasing hatchery-reared seed to  open water sites) has been 
established at Port N o llo th , and fou r new ranching ventures were being explored 

in 2002.

Author: Jacques van Zyl

T he expansion o f  aquacu ltu re has been  typified by boom -and-bust develop
m en t, w ith  new  ventures constantly  em erg ing  (see boxes 1-3). This com pli
cates p roduction  forecasting  based  on  th e  past. M oreover, desp ite its overall 
long history, aquacu ltu re is still very new  in  m any coun tries (including 
m ost o f  Africa an d  Latin A m erica) and, contrary to  popu lar belief, in  large 
areas o f  m ost A sian countries.

Governance Issues in Aquaculture

T he track record  o f  aquacu ltu re  developm ent to  date reflects the  fact th a t a 
governance approach  has b een  generally lacking. A com prehensive lis ting  
o f  m ajo r governance issues in  aquacu ltu re  has yet to  be attem pted , b u t 
m ost cu rren t op in ions suggest th a t it w ould  include the  following:
-  lessen ing  adverse ecological effects;
-  focusing on  the  n e t social benefit o f  aquacu ltu re ra th e r th a n  private 

profits to  private fish  farm ers;
-  tak ing  in to  account the  incom e d istribu tion  an d  poverty alleviation ef

fects o f  aquaculture;
-  giving due consideration  to  long-term  n et benefits ra th e r th a n  sh o rt

te rm  benefits.

98 A q u a c u l t u r e



T hese an d  o th e r issues th a t affect the  grow th an d  sustainability  o f  aquacul
tu re  are all diverse, com plex, an d  dynam ic. This is illustrated  h ere  by b r ie f  
reviews on  the  feeding o f  fa rm ed  fish; env ironm enta l im pacts an d  biosafe
ty; equity  an d  ethics; w hat an d  w here to  farm ; an d  in tersectoral rela tion
ships.

Feeding Farmed Fish

In  in tensive aquaculture, the  cost o f  feeding is alm ost always about 60-70%  
o f  the  total variable costs o f  production . Feed costs an d  feed conversion are 
the  m a in  d e term inan ts  o f  profitability. A n in ten se  debate con tinues about 
the  extent to  w hich  th e  availability an d  cost o f  fish  feed ingred ien ts (parti
cularly fishm eal an d  fish  oil) will lim it expansion an d  sustainability  o f  aqua
culture. T he basic question  is w h eth er aquacu ltu re  th a t consum es fish  an d  
o ther an im al p ro te in  is augm en ting  fisheries production , thereby lessen ing  
p ressu res on  aquatic ecosystem s, o r actually increasing  those pressures? 
T here is an  extensive litera tu re  on  th is (e.g., Naylor et al. 1998, 2 0 0 0 ; Roth 
et al. 2001; New an d  W ijkström  2002; Tidwell an d  Allan 2002 ; T uom inen  
an d  E sm ark 2003) an d  general ag reem en t th a t fish  feed m anufac tu re rs  will 
have to  reduce th e ir  reliance on  fishm eal an d  fish  oil. A ccording to  New 
an d  W ijkström  (2002), the  global fish  feed industry  has th e  potential to 
utilise  70%  o f  the  average historical fishm eal supply by th e  year 2015, 
thereby  pu tting  it in  increasingly  severe com petition  w ith  livestock feeds 
an d  o ther uses, w ith  consequen t price increases. For fish  oil, New an d  
W ijkström  (2002) found  th a t th e  global fish  feed industry  could  requ ire  
m ore  th a n  its average h istorical supply before 2010.

O ne approach  to  reducing  fishm eal an d  fish  oil req u irem en ts  is to  farm  
fish  th a t are naturally  herb ivorous or om nivorous -  as are all th e  m ajo r live
stock th a t are  fa rm ed  on  land. F ish an d  o ther fa rm ed  aquatic organism s 
can be categorised according to  th e ir  troph ic  levels, w hich  are calculated by 
es tim ating  th e  proportions o f  th e ir  diets th a t are derived from  p lan t an d  
an im al sources. P rim ary p roducer o rgan ism s (plants, phytoplankton, de tri
tus an d  its associated m icro-organism s) eaten  by fish  are assigned  a level o f  
i, Zooplankton a level o f  2, an d  so on  u p  th e  food chain . Trophic levels an d  
th e ir  applications are fully explained in  FishBase (Froese an d  Pauly 1999; 
ww w.fishbase.org).

G iven th e  diversity o f  fa rm ed  finfish, Pullin  et al. (forthcom ing) tracked 
th e ir  h istorical (1950-1995) m ean  troph ic  levels by region, based  u p o n  in 
form ation  on  th e ir  na tu ra l feeding habits. T heir analysis suggested  little 
change in  th e  overall troph ic  levels o f  fa rm ed  fish, b u t increasing  levels for 
aquacu ltu re in  Europe an d  the  A m ericas. By review ing FAO data to  2 0 0 0 , 
Tacon (2003) found  th a t aquacu ltu re in  the  developed countries com prised: 
2.4%  filter feeders (m ainly b ighead  an d  silver carps), 50 ,602  m t; 20.7%  
om nivores/herb ivores, 4 8 9 ,3 9 0  m t; an d  73.8% carnivores, 1,521,781 m t. 
T he developing country  equivalents were: 27.2%  filter feeders, 5,712,512; 
65.7%  om nivores/herb ivores, 13,811,585 m t; an d  7% carnivores, 1,631,729
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m t. This suggests b road  differences betw een aquacu ltu re  in  th e  South  an d  
the  N orth, w ith  th e  fo rm er still less d ep en d en t u p o n  fishm eal- an d  fish  oil- 
based  feeds th a n  the  latter. However, fa rm ed  fish  often  feed at h ig h e r 
trophic levels th a n  w ild fish  o f  th e  sam e species, an d  in tensification  has 
raised  th e  trophic levels o f  m ost fa rm ed  herb ivorous/om nivorous fish. For 
exam ple, in tensive cage cu ltu re o f  Nile tilapia (Oreochromis niloticus) in  the  
P hilippines u ses feeds th a t resem ble chicken feeds, often  w ith  h ig h e r p ro 
te in  contents. Such fish  feeds contain  fishm eal an d  fish  oil, as do alm ost all 
fish  feeds to  varying extents. Farm ing th e  w orld’s m ost widely farm ed 
freshw ater fish, com m on  carp (Cyprinus carpio), w hich  is om nivorous, con
su m ed  6 4 ,0 0 0  m t o f  fishm eal an d  13,000 m t o f  fish  oil in  1999  an d  could 
requ ire  117,000 an d  5 8 ,000  m t, respectively, by 2015 (New an d  W ijkström  
2002).

T here  are m any  diverse plant, anim al, an d  m icrobial p ro teins th a t can be 
u sed  to  replace fishm eal in  feeds. D espite constra in ts such  as anti-nutri- 
tional factors, availability cost, feed  palatability, an d  flavour (e.g., H ardy an d  
G reen 1999; New an d  W ijkström  2002), som e fish  feed m anufactu rers 
have b een  able to  reduce th e ir  reliance on  fishm eal. Tidwell an d  Allan 
(2002) po in ted  to  a decrease o f  the  fishm eal con ten t o f  feeds for channel 
catfish (Ictalurus punctatus) (not a strict carnivore) from  8-10% in  1990  to 
less th a n  3% in  2002 . El-Saidy an d  G aber (2002) succeeded in  com plete 
rep lacem ent o f  fishm eal in  Nile tilapia feed w ith  soybean m eal an d  L-lysine 
supp lem entation . Parallel to  th is work, th e re  was an  a ttem p t to  incorporate 
a legum e m eal as a p ro te in  source for rainbow  tro u t (Oncorhynchus mykiss) 
in  sea cages (Glencross et al. 2002). T here  are n u m ero u s  sim ilar stud ies -  
the  aim s being  to  p u sh  farm ed  carnivorous fish  tow ards w hat is for th e m  
u n n a tu ra l herbivory, an d  intensively fa rm ed  herb ivorous fish  back tow ards 
th e ir  natu ra l herbivory, w ith  varying success.

T he rep lacem ent o f  fish  oils w ith  alternative lip id  sources in  fish  feeds is 
m u c h  m ore  difficult th a n  replacing fishm eal w ith  alternative pro tein  
sources, w hich  is essentially just substitu ting  sources o f  th e  sam e am ino  
acids, w ith  extra supp lem en tation  w here necessary. C hanging  the  lip id  p ro 
file an d  overall lip id  con ten t o f  fish  feeds can  have m arked  effects on  p ro 
duct com position  an d  flavour, as well as on  feed energy con ten t an d  conse
q u en t g row th (New an d  W ijkström  2002). Research con tinues on 
rep lacem ent o f  fish  oils w ith  diverse p lan t an d  an im al fats an d  the  u se  o f  
som e o f  the  la tte r w ould have problem s o f  acceptability for som e consu 
m ers. For exam ple, th e  ‘w hite fat’ u se d  in  experim ental fish  feeds by M arti
no  et al. (2003) is pig lard.

C u rren t overall op in ion  appears to  be th a t research  to  replace fish  oils in  
fish  feeds will be significantly successful, b u t th a t fish  oils will always be 
needed  to  som e extent. T he likely na tu ra l sources o f  an  increased  supply o f  
m arin e  oils include th e  sam e sources to  be targeted  for increased  fishm eal 
p roduction; e.g., deep-sea fish  species, krill (Euphausia superba), an d  fish 
an d  crustacean  processing  w astes (New an d  W ijkström  2002). Capture 
fisheries an d  aquacu ltu re are becom ing  increasingly  in te rdependen t.
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Research on  an d  u tilisa tion  o f  livestock an d  fish  by-products in  fish  feeds 
con tinues to  grow  (e.g., B ureau 2 0 0 0 ; Bharadwaj et al. 2002) an d  the  EU 
has recently review ed the  possib le risks an d  necessary safeguards (Europe
an  C om m ission  2003). T he com plexity o f  governing th is  has becom e very 
clear in  recen t years. C hanging  the  na tu ra l nu tritiona l reg im es o f  farm ed  
species can have negative consequences. In tensification  o f  feedlot farm ing  
system s im plies least cost fo rm ulation  o f  feeds, u s in g  all available in g red i
ents. W rong  choices h e re  can  have negative consequences for p roduct qual
ity an d  for fish  hea lth  an d  public health . T he sam e applies in  agriculture. 
Cattle are herbivores. Bovine Spongivorm  Encyphalopathy BSE in  cattle ar
ose from  feeds con tain ing  inadequately  processed  livestock offal. Dioxins 
in  feeds have b een  an o th er serious p rob lem  an d  th e  EU has proposed  diox
in  lim its in  fishm eal, fish  oil, an d  fish  feeds (New an d  W ikström  2002).

Environmental Impacts and Biosafety

A quaculture has b een  m u c h  criticised  for adverse env ironm enta l im pacts. 
Som e o f  th is  critic ism  is u n fa ir  w hen  seen  in  th e  context o f  th e  env iron
m en ta l im pacts o f  o th e r sectors, particularly those  o f  agriculture, cap ture 
fisheries an d  forestry, ttow ever, aquacu ltu re  does have a flawed env iron
m en ta l track  record, m ostly  from  circum stances w here its rap id  expansion 
has overridden  env ironm enta l safeguards. Folke an d  Kautsky (1992: 6) 
su m m arised  the  problem s thus:

The recent expansion of intensive aquaculture world-wide has caused severe 
environmental damage to coastal ecosystems. Rapid-growth (sic) and mono- 
culturing methods have led to socio-economic and environmental problems.

Pullin  et al. (1993) com piled  reviews on  th e  w ide diversity an d  dynam ics o f  
env ironm enta l issues in  developing-country aquaculture . T hese  include: 
pollu tion by w aste feeds an d  fish  excreta; overuse o f  antibiotics an d  o ther 
chem icals; changes to  an d  losses o f  natu ra l habitats; d isp lacem ent o f  trad i
tional fishers; alien  species; an d  genetic im pacts on w ild stocks, etc. A re 
cen t com pila tion  o f  ecological issues in  aquaculture , w ith  m ore  em phasis 
on  n o rth e rn  exam ples (Davenport et al. 2003) covers essentially  the  sam e 
range o f  issues, show ing th a t th e re  are m any  com m on  issues an d  p rob 
lem s, N orth  an d  South. They also apply across all aquacu ltu re subsectors: 
in land  an d  coastal; fresh-, b rack ish  an d  seawater; extensive, sem i-in tensive 
an d  intensive; hatchery, n u rsery  an d  grow-out.

T he com plexity o f  som e biosafety issues in  aquacu ltu re  can be illustrated  
by the  exam ple o f  th e  ongoing debate on  genetically m odified  organism s 
(GMOs). T he C onvention on  Biological D iversity (CBD 1994) an d  its Carta
gena Protocol (CBD 2000) take a narrow  perspective on biosafety, as m e an 
ing essentially the  safe u se  o f  so-called Living M odified O rgan ism s (LMOs). 
T hese are o rgan ism s eng ineered  by gene transfer. T he public usually  calls 
th e m  GM Os. A quatic G M Os are u n d e r  developm ent, th o u g h  n o n e  have yet
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en tered  th e  h u m a n  food chain. GM crops co m m an d  m o st o f  th e  w orld’s 
atten tion , w ith  far less given to  biosafety in  a b roader sense, especially in  
the  aquatic realm , w here it requ ires a b roader perspective.

T he cu rren t narrow  perspective on  GM Os ignores th e  obvious fact th a t 
hybrid isa tion  is a fo rm  o f  genetic m odification. H ybrid  fish  are obviously 
novel organism s: genetically altered, by com parison  w ith  th e ir  parents. 
Som e hybrid  fish  (including probably all in terspecific tilapia hybrids) are 
fertile. A ccording to  m o st cu rren t defin itions an d  perceptions, however, hy
b rid  fish  are no t LMOs or GM Os. H ybrids, like alien  aquatic species 
(w hether genetically altered  o r not) an d  indeed  all fa rm ed  fish  th a t have 
been  altered  genetically from  th e ir  w ild relatives by any procedure (not ju st 
gene transfer) can have im pacts u p o n  w ild fish an d  ecosystem s. T heir im 
pacts m ay include: predation; com petition  for food, shelter an d  breed ing  
sites; tran sm iss io n  o f  diseases an d  parasites; an d  d irect genetic im pacts 
th ro u g h  in terb reed ing . In  te rm s o f  biosafety an d  o f  responsib le develop
m e n t o f  aquacu ltu re  toge ther w ith  conservation o f  w ild genetic resources, 
p rio r appraisal o f  th e  potential im pacts o f  m ovem en t o f  fa rm ed  fish  across 
w atersheds an d  o ther ecological boundaries is as im p o rtan t as th a t for 
m ovem ents across national an d  o th e r political boundaries. Moreover, the  
p recau tion  needed  applies to  all alien  an d  genetically altered  fish, n o t just 
to  G M Os in  th e  narrow  sense. T he C onsensus S tatem ent from  an  
ICLARM-FAO Bellagio C onference ‘Towards Policies for C onservation an d  
Sustainable U se o f  A quatic G enetic Resources’ (Pullin et al. 1999) included  
the  following (p. 253):

(We) recognise that in the formulation o f biosafety policy and regulations for 
living modified organisms, the characteristics of the organisms and of po
tentially accessible environments are more important considerations than 
the processes used to produce those organisms.

A governance approach  w ould  help  to  address the  diversity, complexity, an d  
dynam ics o f  biosafety in  aquaculture, b roaden ing  th e  perspectives o f  its 
m any actors an d  stakeholders an d  facilitating institu tional an d  policy devel
opm ent.

Equity and Ethics

In  agriculture, ow nersh ip  o f  an d  access to  biodiversity, genetic resources, 
biotechnology an d  related  in fo rm ation  are equity an d  ethical issues th a t 
have becom e increasingly  controversial, especially over p lan t genetic re 
sources, biotechnology an d  related  in fo rm ation  (e.g., C rucible G roup 
2 0 0 0 ; Pardey et al. 2003). C oncerns range from  th e  righ ts o f  Parties to  the  
CBD over th e ir  national genetic resources an d  th e  righ ts o f  ind igenous 
peoples to  th e  resources o f  th e ir  lands an d  w aters an d  th e ir  trad itional 
know ledge, to  private an d  corporate in tellectual property  righ ts on  gene ti
cally en h an ced  m aterial. T he sam e concerns arise in  aquacu ltu re (Pullin
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1998; Bartley an d  Pullin  1999). O w nersh ip  o f  an d  access to  lands an d  
w aters for aquacu ltu re  are often  h ighly conflictual, w ith  ou tcom es generally 
detrim en ta l to  th e  poor an d  to  th e  na tu ra l resources u p o n  w hich  they d e
p en d  (see boxes 5.1 an d  5.2 above). A governance approach  w ould  help  to 
lim it an d  to  resolve such  conflicts. O w nersh ip  o f  an d  access to  natu ra l re 
sources, biotechnology, an d  rela ted  in fo rm ation  for aquacu ltu re  are govern
ance issues.

T he rights an d  w elfare o f  farm ed  an im als are considered  im p o rtan t e th i
cal concerns an d  affect th e  public’s acceptance o f  farm ing  m ethods an d  o f  
fa rm ed  produce, especially in  the  North. Recent con tribu tions to  th e  re le 
vance o f  th is for aquacu ltu re w ere review ed by New (2003), w ho cited  a 
E uropean Parliam ent R esolution (2003) th a t recognises fish  w elfare con
cerns in  aquaculture . This area o f  aquacu ltu re ethics is, however, relatively 
new  an d  is at p resen t dom ina ted  by issues such  as the  ethics o f  feeding fish 
to  fish  in  an  increasingly  fish-poor w orld an d  to  th e  u se  o f  GM fish, ra the r 
th a n  on  fish  w elfare an d  avoidance o f  cruelty.

What to Farm and Where to Farm?

At the  husband ry  an d  public acceptability levels, the  fu tu re  o f  aquacu ltu re 
will d epend  u p o n  developing good dom esticated  b reeds th a t can be farm ed  
profitably an d  equitably, w ithou t unacceptable env ironm enta l im pacts. The 
h uge  diversity o f  potentially farm able aquatic species m ig h t appear m ore  o f  
an  asset h e re  th a n  a constra in t -  b u t th ings are n o t th a t sim ple. T he d o m es
tication  o f  any aquatic species is a lengthy an d  costly u ndertak ing , involving 
the  developm ent o f  captive b reed ing , hatchery  an d  nu rsery  technology, h u s 
bandry, d isease control, etc. Moreover, th e re  is th e  fundam en ta l question  o f  
w hether it is w orth  investing  in  the  dom estication  o f  species w hose fa rm 
ing m ig h t no t be profitable for long (for exam ple, because o f  h ig h  feed 
costs) o r perm issib le  on  a w ide scale because o f  biosafety an d  o ther envir
onm en tal concerns. For exam ple, B ridger et al. (2001) described  the  p ro 
spects for offshore m aricu ltu re  in  th e  G u lf o f  Mexico. All o f  the  species 
considered  are undom esticated , strict carnivores: red  d ru m  (Sciaenops ocel
latus), red  snapper (Lutjanus campechanus), an d  cobia (Rachycentron cana
dum). To farm  these  species m eans h ig h  costs for feeds an d  hurricane- 
p ro o f co n ta in m en t facilities. O n the  o ther h an d , th e  increasing  m arket 
prices o f  som e predatory  fish  favour such  en terp rises. For exam ple, fillets 
o f  cod (Gadus morhua) (also a carnivore) w ere retailing  at 5 P ounds Sterling 
p er p o u n d  in  Fondon at th e  en d  o f  200 2 . Cod farm ing  com m enced  in  Nor
way in  1987 an d  production  h ad  risen  to  167 m t by 2 0 0 0  (FAO 2003b).

A nother area o f  debate is w hat to  do w hen  th e re  are no  obvious native 
species th a t fit available farm ing  sites. For exam ple, th e re  are m any  th o u 
sands o f  hectares o f  u n d eru tilised  brackish  w ater coastal ponds in  S outh
east Asia in  w hich  farm ers w ould  like to  grow  fish  as well as o r in stead  o f  
sh rim p . T he only obvious candidates am ong  native species are: th e  A sian 
seabass (Lates calcarifer), a strict carnivore; the  m ilkfish  (Chanos chanos), a
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herbivore w ith  no  significant m arkets beyond Indonesia, the  Philippines 
an d  Taiwan; an d  the  m ullets (Mugilidae), also herbivores b u t w ith  lim ited  
m arkets an d  underdeveloped  hatchery  technology. This has led  to  research  
an d  developm ent u sin g  alien  species, especially b rackishw ater tilapias (e.g., 
Tayam en et al. 2002) som e o f  w hich  has been  done w ithout p rio r appraisal 
o f  possible env ironm enta l im pacts. T he sam e applies in  freshw ater aqua
culture, w here com m on  carp an d  Nile tilapia have becom e widely farm ed 
as alien  species, som etim es (e.g., Nile tilapia in  the  Philippines) w here 
th e re  are no  good native equivalent species for aquacultu re . W here aq u a
cu ltu re uses, ou t o f  g en u in e  necessity  an d  lack o f  native alternatives, alien 
species an d  genetically altered  o rgan ism s, parallel an d  effective p ro 
g ram m es for th e  conservation  o f  natu ra l biodiversity an d  genetic resources 
are essential. In  m any  cases th is will m ean  allowing aquacu ltu re  in  som e 
w aters an d  p roh ib iting  it in  o thers. T hese are com plex situations. W hat an d  
w here to  fa rm  are governance issues -  h a rd  choices fo r policym akers an d  
investors.

Intersectoral Relationships

T he fu tu re  o f  aquacu ltu re will also d epend  u p o n  the  extent to  w hich  not 
only its diversity b u t also its in te rdependence  an d  scope fo r synergy w ith 
o ther sectors are recognised. I f  policym akers, legislators an d  developers 
fail to  recognise th e  diversity o f  aquacu ltu re an d  trea t it as a separate food 
production  sector, m any  opportun ities for synergy in  im proving  food secur
ity an d  the  env ironm enta l an d  socioeconom ic aspects o f  food production  
will be m issed . T he costs an d  benefits o f  d iffe ren t aquacu ltu re operations 
can be com pared  w ith  each o ther an d  w ith  o th e r m ethods o f  food p roduc
tion. For exam ple, Folke an d  Kautsky (1992) com pared  fossil fuel energy 
needs (table 5.1).

T he in tersectoral needs an d  opportun ities for aquacu ltu re (especially 
freshw ater aquacultu re , have led  to  th e  concept o f  ‘in teg rated  aquacu ltu re’ 
(e.g., I igh tfoo t et al. 1993; Edwards 1998). H ere, the  key in tersectoral re 
source is w ater itself. A quaculture is obviously a potential p a rtn e r  in  w ater 
resources m an ag em en t an d  m ultip le  u se /re u se  o f  water, b u t has n o t yet 
received adequate consideration  in  th e  large an d  expanding p rog ram m e o f 
the  Global W ater P artnersh ip  (GWP) an d  o thers. T he w ater resources sec
to r is in  crisis: ‘a crisis o f  governance’ (GWP 2002a). T he w ater resources 
sector has m ade claim s to  be gearing u p  for ‘in teg rated  w ater resources 
m an ag em en t’ (e.g., GW P 2002a), b u t the  potential for food production  in  
w ater itse lf  has no t yet been  recognised  sufficiently (e.g., Zalew ski et al. 
1997). Rather, in teg ration  is still envisaged largely in  te rm s o f  securing  do 
m estic  an d  industria l supply an d  crop irrigation  (m axim izing ‘crop per 
d rop’; e.g., GW P 2002b). Large opportun ities to  fa rm  fish  in  w aters tha t 
are m anaged  for o th e r purposes (e.g., crop irrigation , w aste treatm ent) are 
being  m issed .
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Table 5.1 Estimates of inputs of fossil fuel energy for the production 
of various foods
Food type Kilocalories o f  fossil energy input per kilocal- 

orie o f  protein ou tpu t

S e a w e e d  c u l tu r in g 1

V eg e tab le  c ro p s 2-4

M u sse l re a r in g 10

S h e e p  fa rm in g IO

C od  f is h e r ie s 2 0

B ro iler fa rm in g 22

C ag e -fa rm in g  o f  ra in b o w  t r o u t 24
A tla n tic  s a lm o n  f is h e r ie s 29

P acific s a lm o n  f is h e r ie s 18-30

Pig ra is in g 35
King s a lm o n  f is h e r ie s 4 0

C ag e -fa rm in g  o f  A tla n tic  s a lm o n 50

F eed lo t b e e f  p ro d u c tio n 20 -78

L o b s te r  f is h e r ie s 192

S h r im p  f is h e r ie s 3-198

Source: Condensed fro m  Folke and  Kautsky (1992), om itting  entries on ranching, original 

sources and  assumptions.

T he in tersectoral rela tionsh ips o f  aquacu ltu re will d epend  m ostly u p o n  the  
‘ecological so u n d n ess’ o f  aquacu ltu re operations, as described  by Lightfoot 
an d  Noble (2001) for farm ing  system s. T he tw o m a in  attribu tes o f  ecologi
cal soundness in  an  in teg rated  farm ing  system  are h ig h  diversity o f  en ter
prises an d  extensive recycling th ro u g h  bioresource flows. Lightfoot an d  
Noble (2001) inc luded  diversity an d  recycling, along w ith  profitability an d  
productivity, as th e ir  four m a in  indicators for sustainability. M cIn tosh  
(2002) po in ted  ou t th a t achieving productivity, profitability, an d  good envir
onm en tal relations for aquacu ltu re will succeed because o f  ‘technical so lu 
tions’. Costa-Pierce (2002) is op tim istic  for th e  evolution o f  ‘ecological 
aquacu ltu re’ an d  for its coexistence an d  synergy w ith  o th e r sectors.

Governance in Aquaculture: Interactions are the Key

T he developm ent o f  responsib le an d  sustainab le aquacu ltu re  is h ig h  on  the  
agendas o f  m any  actors at the  in ternational, regional, national, an d  local 
levels (e.g., Creswell an d  Flos 2002) an d  is being  accom panied  by h igh  
investm ent. T he FAO (1997a, 2003b) an d  the  NACA/FAO (2000) provide 
codes o f  practice an d  gu idelines for aquacultu re . N um erous fram ew orks, 
flow charts an d  aids for responsib le an d  sustainab le aquacu ltu re are also 
available (e.g., NTAS 1998; Ackefors an d  W hite 2002 ; Des Clers an d
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N auen 2002 ; Pullin  et al. forthcom ing). Boyd (2003) has review ed em er
ging best m an ag em en t practices in  aquaculture . T he Joint G roup o f  Experts 
on  th e  Scientific A spects o f  M arine E nvironm ental P rotection  is w orking 
on  new  guidelines for env ironm enta l risk  assessm en t an d  com m unication  
in  coastal aquacu ltu re (w w w .fao .o rg /fi/pub l/repo rt/gesam p). T he In te rn a 
tional Council for the  Exploration o f  the  Sea has a W orking G roup on  ‘Mar- 
icu ltu re-E nvironm ent In teractions’. As an  exam ple at th e  national level, the  
U S E nvironm ental P rotection  Agency has in troduced  a new  ‘w ater quality 
trad ing  policy’ as a m ech an ism  for cleaning u p  w atercourses (h ttp ://w w w . 
epa.gov /ow ow /w atershed /trad ing .h tm ). O rganic aquacu ltu re is also gain
ing s treng th  an d  is being  defined  broadly, encom passing  n o t only exclusion 
o f  the  u se  o f  chem icals b u t also p rom otion  o f  low -trophic level species 
(w w w .fw .um n .edu /isees/O rgan ic /A quacu ltu re /W orkshop /fina lrep .pdf).

T he diversity, complexity, an d  dynam ics o f  the  above-m entioned scenar
ios, an d  o f  the  m any o ther actors, in stitu tions, m echan ism s, o rganisations, 
an d  stakeholders concerned  w ith  aquaculture , suggest a governance ap 
proach. At all levels, the  m a in  elem ents th a t requ ire  s treng then ing  are ade
quate an d  effective interactions. For exam ple, at th e  sectoral level, conflicts 
betw een  aquacu ltu re developm ent an d  na tu ra l resources conservation will 
p ersis t u n til b o th  are conceived, p lanned , adequately financed  an d  ad m in is
te red  interactively. The sam e applies to  the  in te rre la tionsh ips am ong  aqua
culture, agriculture, navigation, tou rism , w aste trea tm en t, w ater supply, 
an d  o th e r sectors th a t u se  lan d  an d  water. M any o f  th e  conflicts am ong  
these  sectors could be le ssened  o r avoided by in teractions. M any oppo rtu 
n ities for in tersectoral partnersh ip s an d  synergy are being  m issed  because 
o f  the  lack o f  effective in teractions. A quaculture is as leg itim ate a u se r  o f  
land, water, an d  o ther resources as any o f  th e  above-m entioned sectors b u t 
is, in  m ost cases, a relative new com er com pared  to  th e ir  long h istories. 
Interactive governance o f  w ater space an d  o f  w ater itse lf  (especially fresh 
water) is crucial for aquacu ltu re to  play an  increasing  an d  responsib le role 
in  supplying fish  for food security, in  concert w ith  o th e r resource users.

A recen t special issue o f  M arine Resource Economics (vol. 17, no. 2, 2002) 
is entirely  devoted to  aquaculture . In  its In troduction , A sche an d  Tveteras 
(2002: 73) sta ted  the  following:

During the last 25 years, aquaculture production has changed from a minor, 
relatively unimportant contributor to the world’s seafood supply (about 7% 
in 1975) to constituting about one third of supply in 2000. This has of 
course changed seafood consumption patterns substantially, and therefore 
market structure.

In  th e  sam e volum e, A nderson  (2002) im ag ined  a group  o f  fisheries ex
perts sitting  dow n to d ine on  sa lm on  an d  sh rim p  an d  d iscussing  ongoing 
problem s in  open  access fisheries, etc. H e suggested  (while acknow ledging 
th a t th is was a b it unfair) th a t they w ould  be oblivious to  th e  fact th a t they 
w ere eating  th e  p roduce o f  th e  fu tu re  o f  fisheries (aquaculture) w hile con
tin u in g  to  focus on  its past (the irretrievable yields o f  cap ture fisheries). So,
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here  is th e  h a rd  choice for policym akers, researchers, educators, en tre p re 
neu rs, an d  regulators -  how  to  strike a balance betw een  investm en ts in  
aquacu ltu re developm ent an d  fisheries rehabilita tion? Both are, o f  course, 
vital to  the  fu tu re  o f  fisheries governance for food security.
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The Post-Harvest Chain
A ndy Thorpe, Stella W illiams, and Jacques van Zyl 

Introduction

T he journey  from  traw ler to  table (or fa rm  to fridge in  th e  case o f  aquacul
ture) can be swift o r extended. In  m any  developing countries th e  path  is 
usually  sh o rt w ith  the  catch being  sold fresh  e ith e r from  th e  quay-side or 
beach  o r in  an  adjacent m arket. However, th e  fish  chain  is extended w hen  
processing  -  curing , sm oking, pickling, salting, drying, freezing o r burying 
-  is u ndertaken , a lthough th e  destina tion  o f  th e  final tran sfo rm ed  p roduct 
m ay rem a in  local. C anning  -  preserv ing  an d  pro tecting  th e  product -  af
fords additional com m ercial opportun ities, w hile the  despatch  o f  fish  to  in 
land  or overseas m arkets fu rth e r  leng thens the  chain.

As h u m a n s  consum e over one th o u san d  species o f  fish  extracted from  a 
variety o f  ecological hab itats an d  geographic quarte rs  across the  w orld -  the  
en su in g  fish  chains are inevitably disparate , being  a reflection (to varying 
degrees) o f  local, national, regional an d  global m arke t arrangem en ts an d  
the  socio-cultural settings in  w hich harvesting , processing, d istribu ting  
an d  consum ing  take place. Moreover, th e  com plexity o f  th e  chain  has 
evolved over tim e. O ne o f  th e  consequences o f  the  creation  o f  Exclusive 
Econom ic zones, an d  w ith it th e  estab lishm en t o f  Extended Fisheries Juris
diction, has b een  a m arked  grow th in  th e  national fleet o f  coastal nations, 
often  aided an d  abetted  by a favourable m acroeconom ic policy env iron
m ent, particularly regard ing  subsid ies (Thorpe et al. 2 0 0 0 ; M ilazzo 1998). 
T he recen t exponential grow th o f  aquacu ltu re production  has added  to  th is 
complexity, w hilst th e  increased  global in teg ration  o f  fish  m arkets has co n 
tribu ted  to  a d ram atic  grow th in  the  in te rnational fish  trade, u p  from  4.5 
m illion  m etric  to n n es (mt) in  i9 6 0  (export value US$1.3 billion) to  42 .9  
m illion  m t (export value US$52.9 billion) in  1999  (Ruckes 1995; FAO 

I999^)-
This grow th has h igh ligh ted  the  rela tionsh ip  betw een  fisheries m an ag e

m e n t decisions an d  events in  seafood m arkets (Johnston an d  W ilson 1987). 
W hile regulatory policies m ay be associated w ith lost m arket opportun ities 
i f  fishers are p revented  o r d issuaded  from  extracting h igh-quality  p roducts 
(as is th e  case w ith  th e  grow th o f  ‘no-take’ reserves, for exam ple), it is 
equally tru e  th a t changes in  m arke t conditions m ay have undesirab le  im p li
cations for those  boat ow ners, shellfish  collectors o r aquacultu rists at the  
b eg inn ing  o f  the  supply chain  (as was th e  case w ith  the  U S em bargos on 
M exican tu n a  im ports d u rin g  the  eighties). In  o ther w ords, as m arket-occa
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sioned  d isrup tions m ay reverberate th ro u g h o u t th e  chain  in  th e  sam e de tri
m en ta l way th a t a collapse in  fish  stocks will, it is as necessary to  u n d e r
stand  bo th  m arke t o rganisa tion  an d  the  governance m easu res operating  in  
the  post-harvest supply cha in  as it is those  at the  po in t o f  resource capture.

A n u n d ers ta n d in g  o f  post-harvest fish  chains an d  th e  way they function  
is im perative th e n  in  th e  context o f  th e  fundam en ta l concerns h igh ligh ted  
earlier (see chap. 2), specifically w ith  regard  to:
-  Livelihoods and Employment: M acfadyen (2002) estim ates th a t w hile the  

n u m b e rs  directly involved in  m arine  an d  in land  cap ture fisheries was in  
the  o rder o f  5.8 m illion  in  2001, th is  figure was overshadow ed by the  
64.2  m illion  individuals em ployed in  e ith er post-harvest operations 
a n d /o r  the  in p u t supply chain. Consequently, governance m easu res af
fecting the  post-harvest sector have the  potential o f  having an  im pact on  
significantly m ore  livelihoods th a n  m easu res w hose effects are re 
stric ted  to  ju st the  harvesting  process.

-  Social Justice: C oncerns th a t m arke t a rrangem en ts  are n e ith e r free no r 
fair are frequently  expressed in  fisheries texts (Reid 200 0 ). However, 
effective governance m easu res  designed  to  red ress such  post-harvest in 
equities will n eed  to  acknow ledge existing m arket a rrangem en ts, seek
ing to  m odera te  exploitative cha in  rela tionsh ips w hilst n o t alienating  
those m id d lem en  (or w om en) w hose cu rren t m arket pow er could  allow 
th e m  to frustra te  o r u n d e rm in e  th e  p roposed  changes.

-  Food Security and Food Quality: F ish can  be a key com ponen t in  a coun 
try’s national food security  strategy. T he FAO (2003c) notes th a t fish 
p ro te in  accounted  fo r 82%  o f  an im al p ro te in  in take on  the  Solom on 
Islands in  1997-9, a n d  its con tribu tion  to  total an im al p ro te in  intake 
was over 4 0 %  in  an o th er 15 developing countries. G overnance m eas
u res  th a t im pinge on  chain  d irection  th e n  (for exam ple, tariffs on  im 
ported  fish  products), can have p ro found  effects u p o n  trade patterns 
and, consequently, national -  o r local -  food security  objectives. M ore
over, given the  h ighly perishab le an d  fragile n a tu re  o f  the  product, qual
ity considerations are also an  im perative part o f  the  d istribu tion  equa
tion. As spoilage is an  irreversib le process, quality control an d  
assu rance system s are im p o rtan t safeguards (providing they function  
effectively), in  en su rin g  fish  products o f  an  acceptable standard  for h u 
m a n  consum ption .

In  ligh t o f  these  concerns, th is chap ter seeks to  docu m en t th e  com plexity o f  
contem porary  fish  chains, an d  how  m arke t a rrangem en ts  an d  governance 
m easu res m ay vary across such  chains. T he paper com m ences by p ropos
ing a fram ew ork, derived from  the  w ork o f  Folkerts an d  K oehorst (1998), 
w hich  perm its th e  analysis o f  the  organisational structu re  o f  fish  chains. 
Second, it docum ents how  such  chains have evolved over tim e. Recourse to 
a c o n tin u u m  o f  spatially (local, national, regional, an d  in ternational) differ
en tiated  A frican fish  chains allows u s  to  illustrate how  th e  h igh ligh ted  con
cerns m an ifest them selves in  practice. Finally, the  fou rth  section exam ines 
specifically how  issues rela ting  to  food quality are incorporated  in to  these
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chains, an d  it reviews the  governance m easu res en tru sted  w ith  im prov ing / 
upho ld ing  these  standards.

The Fish Supply Chain

T he m an ag em en t o f  the  supply process has provoked an  en o rm o u s general 
supply cha in  litera tu re  (H andheld  an d  Nichols Jr. 1996; C opesino 1997; 
Poirier 1999; Simchi-Levi an d  Philip-K am insky 1999), a litera tu re  w hich 
principally focuses on  m anag ing  the  logistics o f  th e  process (H ahn  an d  Ri- 
beiro  1999; S hein  2 0 0 0 ; H offm an an d  M ehra 2 0 0 0 ; Van d er Voorst et al. 
200 0 ). However, such  litera tu re  invariably takes fo r g ran ted  that, by con
cep tualising  the  process as a chain, the  in te rdependence  o f  th e  constituen t 
parts (or links) is im plicitly recognised, the  idea being  th a t no  partic ipant in  
the  chain  is an  island  b u t th a t th e ir  livelihoods are de te rm in ed  by the  ac
tions o f  o thers w ith in  the  chain  as m u c h  as, i f  n o t m ore  th a n  by th e ir  ow n 
individual actions. Consequently, as trad ing  rela tionsh ips grow  an d  supply 
chains are progressively fine-tuned, the  em ergence o f  governance m eas
u res  are everm ore im p o rtan t to  en su re  th a t p ro fits /re tu rn s  are m axim ised  
at th e  chain  level. M oreover, particularly w ith in  th e  food sector, ethical an d  
hea lth  concerns are en su rin g  th a t these  governance m easu res are b ecom 
ing increasingly  consum er-driven, as th e  recen t fu ro re  over bo th  Bovine 
S pongiform  Encephalopathy (BSE) an d  Genetically M odified O rganism s 
(GMOs) foods has only too clearly dem onstra ted .

Folkerts an d  K oehorst (1998) em brace th e  consum er-driven  supply chain  
(‘chain  reversal’ as they te rm  it) thesis  in  advocating an  approach  to  chain  
m an ag em en t w hich  focuses on  im proved  governance o f  chain  strategy an d  
activities. They identify n in e  key fields o f  in terest, d is tingu ish ing  betw een 
the  participants involved, the  activities u n dertaken , an d  th e  final outcom e 
(fig. 6.1).

Management 
of the chain 

members

Valuation 
by chain 
members

Chain
Strategy

Management 
of the chain

Valuation by 
the end- 
markets

Valuation by 
society

Management 
of chain 
process

Chain 
initiator / 
director

Chain result

Chain organisation_____________________   Chain result

Fig. 6.1 The supply chain. Source: Folkerts and, Koehorst (1998).
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T he chain  strategy (fig. 6.1 [2]) can  be de term in ed  exclusively by an  ind iv i
dual, com pany o r association, o r in  con junction  w ith  o ther chain  m em bers 
(the chain  ‘d irector’, fig. 6.1 [1]). M anagem ent o f  the  chain  process (fig. 6.1 
[5]) an d  m em b ers  an d  resources th e re in  (fig. 6.1 [3, 4]) can  be som ew hat 
restrictive -  w ith  a regulatory body em erg ing  to  en su re  th a t participants 
adhere to  certain  agreed  ru les, o r relatively au tonom ous -  w here chain  
m em b ers  are largely at liberty to  m ake th e ir  ow n decisions o r p u rsu e  th e ir  
ow n goals. T he consequence o f  these  decisions -  th e  cha in  ou tcom e -  can 
be evaluated in  bo th  m onetary  (valuation by end-m arkets, fig. 6.1 [6]) an d  
non-m onetary  (valuation by chain  m em b ers  an d  society, fig. 6.1 [6,7]) 
te rm s. M ore effective cha in  in tegration , perhaps via the  in troduction  o f  
new  institu tional a rrangem ents, affords th e  opportun ity  to  au g m en t m ar
ket, partic ipan t o r societal re tu rn s (fig. 6.1 [6-8]). M arsden et al. (2000), for 
exam ple, show  how  b e e f  farm ers in  the  Llyn P eninsu la in  Wales elected to 
fo rm  a cooperative to  im prove th e  collective s treng th  o f  farm ers in  th e  su p 
ply cha in  and, by a m ore  judicious m arketing  o f  the  p roduct’s o rig in  in  line 
w ith co n su m er dem ands for naturally-reared  beef, increase p roduced  re 
tu rn s. This new  organisation , th e  Llyn B eef P roducers Cooperative (LBPC), 
also enhanced  cha in  governance by bu ild ing  u p  a closer rela tionsh ip  w ith 
retailers an d  securing  a contract w ith  a m ajo r w holesaler. C hain  reo rgan isa
tion  in  th is  way resu lted  in  LBPC b e e f  generating  a ^ 2 4  p er h ea d  price 
p rem iu m  (/1 0 8  com pared  to  ^84) in  th e  end-m arket (fig. 6.1 [6]), a lm ost 
doubled  p roducer m arg in s an d  local abatto ir re tu rn s  (fig. 6.1 [7]) an d  led  to 
g rea ter cus tom er satisfaction (fig. 6.1 [8]).

Folkerts an d  K oehorst’s m odel is a potentially usefu l tool, then , for ana
lysing the  m yriad  o f  fish  supply chains th a t prevail across the  globe. Past 
w ork on  the  th e m e is certainly sparse, w ith  m o st fisheries researchers elect
ing  to  focus on  co n su m er d em an d  for fish  products (Wessells an d  A nder
son  1992; K irm an 1994; G raham  et al. 1998; Young an d  M uir 20 0 2  [on 
tilapia]) o r processing  techn iques (Ali 1964; FAO 1985; E ssum an 1992) 
ra th e r th a n  the  underly ing  supply chain  th a t b o th  conveys an d  transfo rm s 
the  com m odity  betw een  traw ler an d  table. T he exceptions are th e  now  
som ew hat ou tda ted  studies by K azm ierski an d  Fórm ela (1964), w ho exam 
ined  the  organisational set-up b eh in d  the  d istribu tion  o f  fish  in  Poland; an  
article by Ruckes (1972) th a t details som e o f  the  m a jo r [dis]sim iliarities in  
m arketing  fresh  an d  frozen  fish  across five countries w ith  a view to im prov
ing th e  p lann ing  o f  fish  m arketing  system s in  developing countries; a TPI 
C onference repo rt (1977) on fish  m arketing  in  developing countries; an d  a 
conference paper by Young (1986) th a t surveyed developm ents in  the  UK 
fish  m arketing  en v ironm en t since the  1970s. M ore recently -  w hile reviews 
o f  the  fish  m arketing  system s in  G uinea, Togo, the  South W est province o f  
C am eroon, th e  Solom on Islands an d  France (K am phorst 1994; JICA 1994; 
A m egavie 1995; Diallo et al. 1996; M ariojouls an d  de Lesquen 1997) have 
been  pub lished  -  no  schem atic a ttem p t to  syn thesise the  find ings o f  such 
research , m u c h  less derive an  appropriate  analytical fram ew ork  for u n d e r
stand ing  how  fish  supply chains function , has been  u n dertaken . It is th is 
lacuna in  the  litera tu re  th a t th is paper seeks to  address.
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The Temporal Evolution of Fish Supply Chains

W hile fish  chains date from  early h u m a n  history, Z ohar et al. (2001) docu
m en ted  how  coastal archaeological sites have disclosed evidence o f  N eo
lithic m an  (8140-7550 BC) gu tting  an d  p rocessing  grey triggerfish  w ith  a 
view to  fu tu re  co n sum ption  o r trade, detailed in fo rm ation  on  th e  chain  
itse lf  is o f  m ore  m o d ern  orig in . Kowaleski (2000) notes how  th e  sale o f  
fish  in  England was one o f  the  m ost heavily regulated  m edieval trades, as 
local an d  national au thorities in te rvened  in  an  a ttem p t to  sh o rten  th e  chain  
by encourag ing  fishers to  sell directly to  th e  consum ers.

T he relative failure o f  such  governance m easu res  was consequently  
superseded  by the  delegation  o f  control over th e  cha in  to  sanctioned  f ish 
m ongers o r fish-traders. T he G uild o f  F ishm ongers in  London, for exam 
ple, a ttem p ted  to  assert its authority  over the  w hole cha in  process (fig. 6.1 
[5]) in  London by decreeing  th a t fish  could only be sold w holesale from  
vessels, w ith  only G uild m em b ers  being  p erm itted  to  purchase  fish  for re 
sale (Kowaleski 20 0 0 ) in  th e  m id -th irteen th  century. A lthough  the  objective 
o f  such  arran g em en ts  was to  guaran tee  reasonable prices to  consum ers 
(fig. 6.1 [8]), in  practice th e  delegation  o f  regulatory pow ers allowed price 
m an ipu la tion  and, from  the  13th cen tury  onw ards, various refo rm  m eas
u res  designed  to  low er prices w ere in troduced . National legislation  to  over
see th e  activities o f  foreign m erchan ts  h ad  been  in troduced  by th e  early 
fifteen th  century, w hile the  London m onopoly  was (unsuccessfully) chal
lenged  by a refo rm ist m ayor in  th e  late 14th century. M any tow ns an d  bo r
oughs also began  to  appo in t inspectors to  oversee th e  operation  o f  local fish 
m arkets, investing  in  such  inspectors th e  duty  to  u p h o ld  quality standards 
an d  regulate prices, a lthough  the  great fairs o f  the  day in  Exeter, Scarbor
ough, Saltfleethaven, an d  G reat Y arm outh, am ongst o thers, w ere generally 
less supervised.

W hile th e  supply o f  fresh  fish  h ad  a lim ited  spatial d istribu tion  due to 
the  inna te  perishability  o f  the  product, leng th ie r fish  chains em erged  te m 
porarily in  tim es o f  h ig h  seasonal d em an d  (betw een A dvent an d  Lent) 
w hen  the  h ig h e r  re tu rn s available offset th e  probability o f  g rea ter spoilage 
rates, a n d /o r  in  instances w here th e  product h ad  b een  cured. C uring  co n 
tribu ted  to  the  developm ent an d  expansion o f  an  in te rnational fish  chain  
from  the  m id -th irteen th  century  onw ards as English m erchan ts  journeyed 
to  Skánia (Sweden) to  purchase  salted herring , N orw egian skippers 
b rough t d ried  an d  salted cod to  th e  east coast o f  Britain, an d  Irish  vessels 
supplied  th e  sou th  an d  w est w ith  salted herring , sa lm on an d  hake (Childs 
200 0 ). In ternational m arke t a rrangem en ts  w ere in  constan t flux as differ
en t states m ade periodic a ttem pts to  w rest m an ag em en t o f  th e  chain  to 
advantage dom estic  stakeholders. C hilds (2000), for exam ple, notes how  
H ansard  m erchan ts  successfully petitioned  for the  en ac tm en t o f  legislation 
th a t p roh ib ited  English m erch an ts  from  setting  u p  salting an d  barrelling  
stations in  Skánia in  1369. Som etim es, however, policies w ere conceived 
w ith  d iffe ren t ends in  m in d  -  an d  dom estic  participants in  th e  chain  w ere 
penalised  over th e ir  foreign counterparts. The B ritish salt tax was a case in
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point. In troduced  w ith  a view to help  fu n d  dom estic  an d  in ternational m ili
tary endeavours, the  ad valorem  tax rose from  5% in  the  1600s to  1,500%  in  
1815 and, by effectively en su rin g  th a t B ritish fishers could  n o t com pete w ith 
foreign com petito rs in  p roducing  Icelandic salted cod, forced b o th  do m es
tic fleet an d  m erchan ts ou t o f  the  A nglo-Icelandic fish  chain  (Jones 200 0 ).

Box 6.1 Technological change and its impact on the UK post
harvest herring chain
The evolution o f  post-harvest herring processing in the UK exemplifies the ‘t r i
um ph ’ o f  m odern capital-intensive production over trad itiona l artisanal organisa

tion  and products, the effects o f  changing patterns o f  trade and consum ption, 

and the decline o f  a way o f  life. A fte r centuries o f  a ttem pting  to  emulate Dutch 

success in th is trade, the trade ‘took o ff ’ in early nineteenth century Scotland, 

s tim ulated by the repeal o f  punitive salt taxes, abolition o f  subsidies tha t per

versely discouraged investm ent, and s tric t quality contro ls (Coull, 1996). Britain 
had become Europe’s leading producer o f  cured herring by 1914, Scottish p roduc

tion  ris ing on average by some 3% per annum  in the century to  1913 to  around 

275,000 m t. Curing was overwhelm ingly labour-intensive, undertaken by small 

artisanal firm s m ainly em ploying wom en gutters and packers. Together they con

stitu ted an itine ran t com m un ity  fo llow ing  the fish ing, endlessly rom anticised by 
contem poraries and historians (Thom pson, 1983). The trade was, however, se

verely disrupted by the inter-war trade depression and changing consum er tastes. 

Follow ing the axiom o f ‘the m axim um  o f m axim um  p roduction ’, the H erring In

dustry Board supported the in troduction  o f  m echanisation, quick-freezing and 

fishm eal production  after 1945 (Reid, 1998), a tendency towards capita l-intensity 
evident elsewhere in the British fish processing trades (Reid and Robinson, fo rth 

com ing). This reflected the consum er’s ever-increasing desire fo r more highly 

processed fish products (Reid, fo rthcom ing) and the d ifficu lties o f  recru iting  la

bour to  the trade in com petition  w ith  cleaner and m ore rem unerative em ploy

m ent alternatives. The effect o f  new technology was quick and irreversible: trad i

tiona l artisanal herring processing had been reduced to about one-tenth o f 
herring processing by the late 1950s. When the N orth Sea herring fisheries co l

lapsed in the mid-1970s trad itiona l herring products had long been replaced by 

m ass-produced alternatives and an occupational com m un ity  had ceased to exist.

Author: Chris Reid

T he com plexity an d  sensitivity o f  th e  fish  chain  has b een  he ig h ten ed  in  
m ore recen t tim es by technological change (both cu ring  an d  transporta tion  
practices), som etim es w ith  devastating effects u p o n  trad itional artisanal 
processors (see box 6.1). T he invention  (in 1809) an d  su b seq u en t com m er
cial u tilisa tion  o f  cann ing  techn iques increased  fish  trade, as d id  the  advent 
o f  freezing  m ethods at th e  tu rn  o f  th e  su b seq u en t cen tury  (Asche and  
B ernard  200 0 ). However, as bo th  frozen  an d  canned  fish  are im perfect 
substitu tes for the  fresh  variety, th e  im pact o f  such  developm ents was to
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in troduce new  n iche m arkets, thereby  creating  a m ore  com plex w eb o f  in 
terlocking fish  chains, ra th e r th a n  increasing  th e  organisational com plexity 
o f  existing fish  chains. Im proved transpo rta tion  options, m ost notably the  
u se  o f  air-freight, has n o t only p erm itted  the  spatial expansion o f  fish  trade 
(fresh, frozen  an d  cured) in to  relatively rem ote  areas, b u t has also in 
creased cha in  sensitivity -  a su d d en  an d  unexpected  rise in  fish  prices in  
London for exam ple, is likely to  be reflected in  rap id  upw ard  price m ove
m en ts  for th e  sam e fish  on  E uropean, an d  perhaps even global, m arkets. 
N evertheless, w hile the  overall com plexity an d  sensitivity o f  the  aggregate 
fish  cha in  has increased , th e  underly ing  rou te from  traw ler to  table re 
m ains th e  sam e (fig. 6.2).

F ish m o n g e rs O th er
re ta ilers

C a te re rs  & 
Institutions

In ternational
T rade

Q u ay s id e
M arket

P ro c e s s o rs

D irect land ings

P o rt M erch an ts

Inland M arket

R etail ou tle ts

Fig. 6.2 The fish supply chain. Source: Reid (2000).

W hat has changed  is sim ply th e  n u m b e r  o f  individuals, o rganisations, op 
erations, an d  processes con tained  in  the  boxes (and the  in stitu tional ar
rangem en ts  governing th e  in teraction  betw een  them ). Historically, as 
Z ohar et al. (2001) note, processing  was u n d ertak en  at th e  h ouseho ld  level 
u s in g  ru d im en tary  gu tting  an d  preservation  techn iques. A lthough  Young 
(1986) suggests th e  UK fish  p rocessing  industry  encom passed  2,095 plants 
deploying a variety o f  eq u ip m en t an d  techn iques an d  sp read  across the  
fresh, canned  an d  frozen  p rocessing  sectors in  1983, nevertheless, th e  u n 
derlying processing  objective is the  sam e; to  tran sfo rm  th e  p roduct in to  a 
com m odity  w ith  a longer shelf-life th a t rem ains attractive to  th e  purchaser.
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Equally, th e  preoccupations expressed regard ing  the  chain’s operation  re 
m a in  the  sam e, nam ely  that, (i) fish  m arkets are n e ith e r free n o r fair, (ii) 
re tu rn s to  the  trade’s participants are excessive, an d  (iii) quality considera
tions have b een  d isregarded  (Reid 200 0 ). Yet such  preoccupations clearly 
relate to  the  m arket a rrangem en ts  an d  governance m easu res em bedded  
w ith in  the  d iffe ren t fish  chains an d  so, for the  purposes o f  th is chapter, we 
p refer to  refo rm ulate such  preoccupations slightly so as to  reconcile th e m  
w ith th e  fundam en ta l concerns h igh ligh ted  in  chap ter 2. First, as regards to 
m arket valuation (fig. 6.1 [6]) -  are fish  markets free and fa ir?  Are the returns 
on offer sufficient to sustain the livelihoods and employment o f  current and fu tu re  
participants -  or is there a tendency fo r  post-harvest operations to become more 
concentrated over time? Equally important, is the market valuation process tend
ing to reinforce food security or to undermine it?  Second, social justice d e 
m ands tha t benefits shou ld  prim arily  reach  th e  m ost im poverished  w ith in  
the  post-harvesting  sector. This requires ‘active participation  o f  th e  rural 
poor ... as bo th  agents an d  beneficiaries’ (FAO 2002C1.4), so how do chain 
members view their involvement in the post-harvest process (fig. 6.1 [7]) ? In  other 
words, is the chain a participatory one, or do certain stakeholders exert undue 
pressure over organisation o f  the chain, division o f  the spoils, etc. (fig. 6.1 [5])? 
Finally, given th a t society places a h ig h  value on  food safety (fig. 6.1 [8]), 
how is product quality maintained/improved within the chain? W hat quality 
assurance mechanisms exist, or are planned, and are they sufficient to safeguard 
hum an health and/or ethical concerns? T he next section addresses the  first 
two o f  these  concerns, the  quality assu rance issue being  dealt w ith  sepa
rately in  th e  su b seq u en t section.

Competition and Participation in Contemporary Fish Supply 
Chains

O ne obvious failing o f  m any  analyses o f  seafood m arkets is the  underly ing  
assu m p tio n  th a t such  m arkets are perfectly com petitive (Johnston 1995; 
N eilsen 200 0 ). Yet DeVorets an d  Salvanes (1993) an d  Steen (1995) find  
th a t N orw egian sa lm on  farm ers are capable o f  exerting an  u n d u e  in fluence 
over the  supply chain  in  parts o f  Europe, w hile research  by Skytte an d  
Blunch (1998) indicates th a t large retail traders can  potentially exercise 
m arket pow er th ro u g h  th e ir  fish  buying  behaviour. F urtherm ore , as in fo r
m ation  technology developm ents have allowed retailers to  cap ture m ore d e 
tailed  in fo rm ation  about co n su m er preferences an d  desires, the  chain  re 
versal alluded  to  by Folkerts an d  K oehorst (1998) is perhaps com ing 
increasingly  to  the  fore. It is im perative, th en , to  co m p reh en d  how  partici
pants in  the  fish  chain  in teract w ith  each  other, no t only in  organ ising  the  
chain  b u t also in  harvesting  the  benefits o f  participation . As N eilsen (2000: 
62) says;

... it is o f relevance to know whether seafood consumers now pay more,
whether fishmongers face increasing competition from retail sales regard-
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ing the sale of fresh fish, whether primary producers [ fishers and aquacul
ture producers] attain lower prices, or whether fish processors may absorb 
these lower prices caused by retailer’s possible use of market power, and 
whether the establishment of food corporations affect supply and demand.

Sadly, little research  in to  m arket structu res an d  arrangem en ts w ith in  the  
post-harvest supply chain  has b een  u n d ertak en  to  date, a deficit th is chapter 
seeks to  redress by recourse to  illustrative case stud ies ind icating  th e  d e 
gree o f  com petitiveness an d  participation  across sho rt an d  extended A fri
can fish  supply chains. T he first two case studies co m m en t u p o n  th e  orga
n isa tion  an d  m an ag em en t o f  th e  national fish  chain(s), w hile th e  th ird  an d  
fou rth  cases focus on  tran sb o rd e r fish  chains.

Case i: The Creek Road, A papa  Fish M arket, Lagos (A  Short Local 
Fish Supply C hain)

N igeria is one o f  th e  lead ing  m aritim e countries in  W est Africa w ith  several 
so u th e rn  coastal states stretch ing  from  Lagos Lagoon in  Lagos State to  the  
sou thw est across to  th e  sou theast state o f  Akwa Ibom  (Tobor 1984). The 
m ost im p o rtan t dem ersal species landed  are croakers (Pseudotolithus elonga
tus, P. typus), catfish  (Chrysichthys nigrodigitatus, Arius spp.), sole o r flatfish 
(Cynoglossus), sh inynose (Polydactylus quadrifilis), an d  sn ap p er (Pomadasys). 
Pelagic species m ost com m only  caugh t are bonga (Ethmalosafimbriata) and  
shad  o r long finned  h e rr in g  (Ilisha africana). Lagos has historically hand led  
b o th  fresh  an d  frozen  fish  products from  th e  local traw ling industry  as well 
as fisheries products from  artisanal fishers from  fish ing  villages a ro u n d  the  
Lagos Lagoon. T he Creek Road, Apapa fish  m arket functions as an  outlet 
for bo th  th e  Lagos-based N igerian industria l fish ing  com panies as well as 
m oto rized  artisanal fishers (Tobor an d  Ajayi 1979). H ere, local-based fish 
d istribu to rs (wholesalers) buy fish  products in  bulk, ‘fish im porting  com pa
n ies’ act as a clearing-house for th e  industria l fleet (selling fresh  fish  on  ice 
to  retailers) an d  retailers, w ho can pick u p  as m u c h  fish  as they are fin an 
cially able to  purchase.

A lthough  a variety o f  species are sold, the  m ain  fish  chains involve the  
sale o f  fresh  fish  on  ice landed  daily by local traw lers to  w holesalers an d  
fish  im porting  com panies for onw ard  tran sm iss io n  to  bo th  linked  an d  in 
d ep en d en t retailers, an d  fresh  f ish /fre sh  fish  on  ice landed  by the  artisanal 
fishers w hose p roduct is sold by retailers th ro u g h  the  nightly  fresh  fish 
m arkets across Lagos. T he fish  products are preserved  on  ice blocks to  re 
ta in  th e  freshness o f  the  fish because h ea t an d  h ig h  tem p era tu re  can  cause 
deterio ration  o f  the  fish  before the  reta iler gets to  th e  n ig h t m arkets. Som e 
w holesalers also have d istribu tion  centres in  th e  u rb an  m arkets w here  the  
fish  products are sto red  an d  sold in  sm all quantities to  retailers an d  local 
consum ers w ho buy th e  fish  products from  such  cen tres at posted  prices 
(W illiams 1998).
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At the  fresh  fish  retail m arkets (both daytim e an d  night-tim e), th e re  are 
no  posted  prices. W holesale buyers negotiate prices as fish products are no t 
sold by auction  in  Nigeria. Fish prices are very com petitive (fig. 6.1 [6]) -  
a lthough  prices o f  frozen  fish  products (im ported  ‘tra sh  fish’) are low er 
com pared  to  th e  fresh  fish  m arke ted  by the  artisanal fishers. Yet although  
prices are de te rm in ed  in  a tran sp a ren t an d  open  m anner, th e re  are ind ica
tions th a t th e  re tu rn s  on offer m ay be inadequate to  su sta in  operations in  
the  industria l sector. Only 10% o f  N igeria’s dom estic  fish  production  is p re 
sently sourced  from  the  com m ercial sea-traw ling fleet w ith  th e  n u m b e r  o f  
fish  traw lers operating  in  so u th e rn  coastal w aters now  reduced  to  ju st 34 
vessels em ploying only a few  h u n d re d  N igerians. H igh  operating  costs (in 
h a rd  currency) for an  ageing traw ling fleet an d  dep leted  offshore stocks 
have b een  th e  m a in  reasons for dow nsiz ing  -  w ith  a concom itan t im pact 
u p o n  livelihoods an d  em ploym ent in  th e  sector. T he industria l sector pales 
in to  insignificance beside th e  artisanal fleet, how ever -  w here m ore  th a n  1.1 
m illion  fishers are to  be found . Moreover, th e re  is a clear gen d er bias in  the  
C reek Road fish  chains. F ishing activities are restric ted  to  m e n  -  in  bo th  
the  industria l an d  artisanal sectors, th e  cha in  strategy (fig. 6.1 [2]) in  the  
C reek Road fish  m arket is largely d ictated  by the  ow ners o f  the  industria l 
fish ing  com panies (who are 98%  male) an d  th e  w holesalers w ho purchase 
the  fish  products off-loaded at th e  fish  p o rt/m ark e t (95% are m ales). In 
contrast, retailers w ho com e to  the  fish ing  p o rt/m a rk e t are exclusively fe
m ale.

Tobor (1990) review ed th e  fish ing  industry  in  N igeria in  te rm s o f  its sta
tus an d  potential for food security  in  fish  production . H e found  serious 
nu tritional deficiencies related  to  fish  pro tein , suggesting  th a t food security 
goals m ay well have been  sacrificed. O ne consequence o f  th is  has b een  an  
increased  in te rest in  aquacu ltu re  developm ent w hich, according to  Satia 
(1990) an d  Afolabi an d  Fagbenro (1998), is viewed as a m eans o f  increas
ing  fish  production , an d  thereby supp lem en ting  curren tly  inadequate an i
m al p ro te in  supply. U nfortunately, even th o u g h  th e re  are considerable p ro 
spects an d  po tential for com m ercial aquacu ltu re in  Lagos state, to  date the  
resu lts have b een  poor. Reasons are linked  to  local ignorance o f  th e  p roduc
tion  process allied to  the  difficulties o f  en su rin g  an  adequate access to 
w orking capital (Fagbenro 1997).

M anagem ent o f  the  cha in  process (fig. 6.1 [5]) appears participatory in  
the  sense  th a t th e  chain  functions as a consequence o f  the  interplay o f  the  
dem ands o f  the  d iffe ren t fisheries u n io n s  (wholesalers, retailers, fish ing  
com panies), each in ten to n  p u rsu in g  th e ir  ow n econom ic in terests . C onse
quently, th e  w holesalers m arket th e ir  products on  th e  basis o f  un ion-agreed  
prices th a t are regularly  re-negotiated u s in g  the  tariffs decreed  by the  feder
al governm ent (from  w hom  the  industria l com panies get the  recom 
m en d ed  prices for th e  fish  products) as a reference point. W holesalers 
have th e ir  u n io n ’s perm ission  to  sell directly to  the  retailers reg is te red / 
linked  w ith  th e ir  com panies and , occasionally, to  any buyer w illing to  p u r
chase the  fish  at th e  reco m m en d ed  price tags. Retailers are p rec luded  from  
buying directly from  th e  fish ing  com panies, being  obliged to  buy from  the
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represen tative o f  the  w holesalers w ho is always at the  po rt to  supervise the  
quay-side sales o f  fish  products. W hile th ese  institu tional arrangem en ts 
generate  a degree o f  incom e stability for all concerned, it is questionable 
w hether such  arrangem en ts tru ly  em pow er those  at the  consum ptive en d  
o f  the  chain  -  the  fem ale fishm ongers, a n d /o r  th e  eventual consum er.

Case 2: South Africa (A  N ational Fish Supply C hain)

As we extend the  spatial dom ain , th e  variety an d  com plexity o f  fish  chains 
increase. In  Japan, for exam ple, th e re  w ere 2,118 fishers’ cooperative asso
ciations an d  1,077 w holesale fish  m arkets trad ing  a p lethora o f  dom estically 
caught an d  im ported  sea-food products (Miki an d  Y am am oto 1992; Odaka 
an d  Y am am oto 1992). In  com parison  to  th e  Japanese supply chain, the  
South A frican fish  chain  is bo th  m ore  oligopolistic and, as is increasingly 
the  case in  the  developing w orld, m ore  geared  tow ards th e  satisfaction o f  
in te rnational dem and . Historically, w ith  South A fricans no t traditionally 
great fish  eaters (annual co nsum ption  o f  fish  p ro te in  is less th a n  0.5 kg per 
capita), fish  an d  fish  p roduct exports have b een  a lucrative foreign exchange 
earner, generating  US$271 m illion  in  foreign  exchange receip ts in  2 0 0 0 .

T he South A frican fish chain  is d om ina ted  by two large, vertically in te 
grated, dem ersal fish ing  com panies w ho catch, process an d  m arket fresh  
an d  frozen  fish  products (nationally an d  internationally) an d  em ploy in  the  
reg ion  o f  2 0 ,0 0 0  em ployees (Branch et al. 2 0 0 2 a ,b). T he fresh  fish  chain  is 
relatively short, the  la rger ‘p rim e  quality’ fish  are landed  by the  com panies 
in  a gu tted  head-on  form , packed in to  special con tainers su rro u n d ed  by ice 
packs, an d  exported fresh  to  the  key European m arkets. A secondary chain  
sees the  traw ler fleet tie u p  directly alongside th e  processing  factory, lan d 
ing the  fish  in  headed  an d  gu tted  form , in  a special soft ice. A fter w ash ing  
an d  grading, the  fish  are stored  in  chilled tanks, an d  th e n  tran sfo rm ed  in to  
a range o f  products -  headed  an d  gu tted  fish, skin-on an d  deep-sk inned  
fillets, folded fillets, paired  fillets, sk inless steaks an d  loins, an d  fish  blocks 
-  destined  for all th e  m ajo r w hite fish  m arkets o f  th e  world. A m ore  com 
plex p rocessing  chain  produces a w ide range o f  coated, battered , c rum bed  
an d  char-grilled products m ade from  e ith er block, shaped  o r na tu ra l fillets, 
depend ing  on  th e  cus tom er’s req u irem en ts  an d  specifications. Fish fingers 
an d  fish  cakes fo rm  an  im p o rtan t part o f  th is range. A fou rth  cha in  has 
em erged  since th e  late 1970s, as the  traw ling com panies have m oved from  
operating  a n u m b e r  o f  frozen  at sea processing  traw lers to  deploying ships 
capable o f  filleting at sea (early 1980s), deep sk inn ing  an d  de-boning fillets 
(1989) an d  producing  individually quick  frozen  an d  graded  fillets (1990s). 
All frozen  sea p roduction  is p resently  exported, w ith  th e  key m arkets being  
the  US, Canada, A ustralia, an d  th e  UK. The highly  in tegrated  n a tu re  o f  
these  supply chains w here strategy (fig. 6.1 [2]) is de term in ed  in  an  oligopo
listic fash ion  by two com panies (fig. 6.1 [1]), an d  m an ag em en t o f  th e  chain  
process (fig. 6.1 [5]) is delegated to  th e  sales an d  m arketing  divisions tha t 
take charge o f  all selling an d  m arketing , bo th  dom estically an d  (m ore

A n d y  T h o r p e , S t e l l a  W i l l i a m s , a n d  Ja c q u e s  v a n  Z y l n 9



generally) internationally, th ro u g h  a netw ork o f  associations an d  agents, 
m akes d iscussion  o f  end-m arket valuation being  free an d  fair an d  the  chain  
process being  a participatory one ra th e r red u n d an t. W hile th e re  is som e 
evidence o f  sectoral de-concentra tion  since 1994, chain  m an ag em en t re 
m ains th e  d om ain  o f  th e  two lead ing  com panies th a t fish  for dem ersal spe
cies.

N evertheless, th e re  are also a fu rth e r  series o f  fish  chains in  South  A fri
ca, w hich  are sm all-scale, an d  exclusively local in  bo th  orig in  an d  d es tin a
tion. Only g ran ted  legislative recognition  following the  1998 M arine Living 
Resources Act, the  sm all-scale fisheries sector is es tim ated  to  encom pass 
29,233 fishers, the  m ajority  (m ore th a n  75%) being  based  in  the  Kwazulu- 
Natal reg ion  betw een  East London an d  D urban  (Branch et al. 2002a ,b; 
Clark et. al 2002). A lthough sm all-scale catches o f  com m ercial species 
such  as abalone an d  rock lobster are generally sold given the  p rem iu m  
prices paid, alm ost 75% o f  th e  artisanal fish  catch in  Kwazulu-Natal (35% in  
the  south, u n d e r  25% in  the  w estern  region) is destined  for h o m e con
sum ption . T he p reponderance o f  subsistence fishers in  th e  Kwazulu-Natal 
region indicates th a t the  re tu rn s on  offer from  fish ing  activity are unlikely 
to  guaran tee  noticeably im proved  livelihood opportun ities th ro u g h  an  im 
m ediate  redefin ition  o f  fish  chain  strategies -  as th e  m ajority  o f  landings 
recorded  by th is  g roup  fail to  en te r th e  chain  at all. Instead, efforts to  re 
duce food insecurity  in  poor fisher househo lds (defined as those  w ho spend  
m ore th a n  60%  o f  th e ir  h ouseho ld  incom e on food), es tim ated  at m ore  
th a n  43%  o f  all artisanal fish ing  househo lds (Branch et al. 2 0 0 2 a ,b), need  
to  focus on  providing alternative non-fish ing  incom e opportun ities, w hile 
en su rin g  th a t food prices do no t m ove against th is  vulnerable group.

Case 3 : West Africa (A  Regional Fish Supply C hain)

Since the  m id-1980s m any coastal A frican countries have sough t to  aug
m e n t th e ir  export earn ings by prio ritising  fish  exports, exports from  the  
region rising  from  U S $700  m illion  in  1981 to  US$8.7 b illion in  1999 , p ro 
ducing  a substan tia l foreign exchange su rp lu s o f  U S $6 .4  b illion in  the  p ro 
cess (Globefish 1994; F AO 1999b). W hile the  m ajo r portion  o f  th is  trade is 
w ith the  developed econom ies, regional fish  supply chains have evolved. In 
W est Africa, the  m ost notable trade  flows are betw een  the  resource rich  
n o rth e rn  East C entral A tlantic (ECF) fish ing  nations an d  the  m ore  densely 
populated  so u th ern  ECF states. Two principal fish  chains can be identified. 
A frozen  pelagic chain  links Senegal an d  M auritan ia (and to  a le sser extent 
G uinea, G uinea-B issau an d  Sierra Leone) to  m arkets in  Nigeria, th e  Ivory 
Coast, th e  D em ocratic Republic o f  th e  Congo, C am eroon, G hana, Togo, an d  
the  Congo, a lthough  such  exports pale in  com parison  to  the  co rresponding  
volum es im ported  by the  sam e countries from  cheaper European sources. 
N evertheless, sourcing  from  Africa has increased  over tim e. From  1995 to 
1997, th e  bu lk  o f  W est Africa’s US$145 m illion  an n u a l fish  im ports  w ere 
sourced  from  the  EU (50.6% ) ra th e r th a n  o th e r W est A frican countries
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(24-5%)- Betw een 1997 an d  1999 , W est A frican im ports  h ad  risen  to  US 
$277.5 m illion, w ith  the  W est A frican share clim bing  to  39.1% an d  th e  EU 
share slipping to  4 6 .9 % . By far th e  b iggest change over the  period, how 
ever, was th e  elim ination  o f  the  Soviet share, w hich  was 17.5% from  1995 
to  1997, b u t had  fallen to  alm ost zero by 1999  (FAO 1999b).

T here  is also a significant, th o u g h  largely u n d o cu m en te d  an d  u n q u a n ti
fied, in tra-regional trade in  cu red  fish  products (Tail 2002). A lthough  cur
ing  is u n d ertak en  at the  local artisanal level, th e  curers e ither sell w holesale 
to  traders o r h ire  representatives a n d /o r  fam ily m em b ers  for onw ard d es
patch  o f  the  p roduct to  o the r m arkets in  the  reg ion  (Jallow 1994). T he p r in 
cipal regional trade flows -  an d  th e  com m odities in  question  -  are id en ti
fied in  table 6.1. T hese flows also seem  to tran scen d  regional, political, an d  
social u n res t, i f  past d isru p tio n  in  Sierra Leone-G uinea/Liberia an d  Ghana- 
T ogo/B enin trade is any th ing  to  go by (Globefish 1994).

Table 6.1 Principal regional fish trade flows (West Africa)
Ex po r te r  I m p o r t e r  M ain  P r o d u c t s  T raded

G h a n a T o g o / B e n in s m o k e d  sa r d in e l l a  a n d  a n c h o v y

Ivory C o a s t Burkina  Faso s m o k e d  s a rd in e l l a

S ie r ra  Leone G u i n e a /  Liberia s m o k e d  sa r d in e l l a  a n d  b o n g a

G a m b i a G u i n e a / S é n é g a l s m o k e d  b o n g a  a n d  s k a te s

G h a n a d r ie d  s h a r k  p r o d u c t s

Mali Burkina  F aso / Iv o ry  C o a s t / N i g e r / N i g e r i a c u r e d  f r e s h w a te r  fish

S é n é g a l C a m e r o o n / C o n g o / I v o r y  C o a s t / M a l i / s m o k e d / d r i e d - s a l t e d  m a r in e

G a b o n / G h a n a / N i g e r i a / T o g o / B e n i n /  

D e m o c r a t i c  Rep u b l ic  o f  t h e  C o n g o

fish

Benin N igeria s m o k e d  ca t f i sh  a n d  bonga

Source: constructed fr o m  Globefish (1994).

W hile a sm all canned  fish  trade concentra ted  on sard ines an d  pilchards 
(tuna is canned  in  the  reg ion  b u t traded  outside) also exists, it is e ither 
o rien ted  alm ost exclusively to  th e  in te rnal m arket (in the  case o f  N igerian, 
A ngolan, N am ibian  an d  G hanaian  canneries) o r im ports are d raw n from  
outside th e  im m ed ia te  W est A frican region (principally from  M orocco an d  
South Africa).

At a regional level, th e  evolution o f  a m ore  extensive netw ork o f  fish 
chains was h am p ered  by th ree  factors. First, the  relatively sm all scale o f  
operations o f  m any  fish  traders en su re d  th a t tran sp o rt costs p e r u n it o f  
p roduct exported accounted  for a h ig h  p roportion  o f  the  final end-m arket 
price. Furtherm ore, such  traders w ere also generally u nab le  to  access credit 
to  allow th e  expansion or developm ent o f  th e ir  operations. Second, poor 
hand ling , storage, an d  d istribu tion  facilities in  a n u m b e r  o f  th e  A frican 
states m ilita ted  against any im m ed ia te  trade  expansion. Finally, although  
preferen tial trade reg im es can  facilitate the  em ergence/expansion  o f  regio-
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nal fish  chains -  M auritania an d  Senegal benefited  m arkedly  from  the  tax 
concessions offered on  fish  trad ed  w ith in  th e  C om m unauté Economique de 
L’Afrique de L’Ouest (CEAO) d u rin g  the  1980s -  in  practice, foreign ex
change scarcities have all too often  inh ib ited  the  developm ent o f  regional 
fish  chains. In  N igeria (1985) an d  G hana (1986), for exam ple, econom ic 
problem s led  to  the  tem porary  b an n in g  o f  im ported  can n ed  an d  frozen 
fish  respectively, w hilst tariffs h in d e red  the  export o f  Kenyan Nile perch  to 
Zaire (now the  D em ocratic Republic o f  the  Congo), M oroccan canned  sar
d ine to  G hana an d  N am ibian  frozen  h o rse  m ackerel to  N igeria (Globefish 
1994).

T he G lobefish (1994) repo rt h igh ligh ted  a series o f  prob lem s in  the  re 
viewed regional fish  chains. O nce m ore  th e  m a jo r preoccupation  appeared  
to  be volatile end-m arket prices (fig. 6.1 [6]), a lthough in  th is instance the  
price instability  was occasioned by th e  activities o f  new  external suppliers 
(m ainly Las Palm as based) w hose sporadic incursions in to  W est A frican 
m arkets drove dow n prices. W hile th is  en su re d  a m ore  com petitive a tm o
sphere  an d  tem porarily  im proved  food security  prospects fo r local consu 
m ers  (Fig. 6.1 [8]), it eroded  local w holesaler m arg ins. T he unpredic tab ility  
o f  these  incursions, an d  th e ir  adverse im pact u p o n  w holesaler livelihoods 
m an ifested  in to  ‘... an  en v ironm en t o f  nostalgia for th e  w ell-organised, co
ord inated  supply system  o f  th e  p ast’ (Globefish 1994).

O ne a ttem p t to  im prove th e  re tu rn s on  offer to  cha in  participants in  
W est Africa has b een  th e  launch  o f  governm ent p rog ram m es to  reduce w a
stage rates by rem edying  inadequacies in  national hand ling , storage and  
d istribu tion  facilities. In  a regional context, regionally-oriented o rgan isa
tions (such as CEAO o r th e  Econom ic C om m unity  o f  W est A frican States) 
w ere expected to  becom e m ore  pro-active in  no t only harm o n isin g , and  
th u s reducing , th e  prevailing d iscrim inatory  ta r iff  reg im es (vis-à-vis fish 
products), b u t also in  p reventing  external suppliers from  d u m p in g  th e ir  
catch w ith in  th e  regional m arket. M ore stable m arkets, w ith  low er equili
b riu m  prices in  th e  wake o f  ta riff  harm on isation , w ere likely to  contribu te 
to  food security  prospects in  th e  region. Equally, chain  m em b ers  w ere no t 
p rec luded  from  developing new, m ore participatory, institu tional arran g e
m en ts  so as to  enhance the  re tu rn s  they derived from  th e  chain  process 
(fig. 6.1 [7]). For exam ple, in  Gam bia, the  Ivory Coast, an d  Kenya traders 
pooled th e ir  resources an d  em barked  on  a strategy (fig. 6.1 [2]) o f  exporting 
larger consignm en ts to  th e ir  h isto ric  m arkets in  G uinea, B urkina Faso an d  
the  D em ocratic Republic o f  the  Congo, respectively. T he consequence -  a 
d ram atic  slash ing  in  tran sp o rt costs -  saw th e  benefits shared  betw een 
chain  m em b ers  an d  the  final consum er, thereby  enhancing  bo th  th e  liveli
hoods o f  chain  m em b ers  an d  local food security  objectives.
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Case 4 : Nile Perch Exports fro m  Lake Victoria (A  Global Fish Supply 
Chain)

A lthough  A frican nations export a variety o f  fish  (ranging from  low-value 
pelagic species to  high-value tu n a  an d  swordfish) to  global m arkets, details 
on  th e  n a tu re  o f  these  extended supply chains are sparse. T he exception 
relates to  exports o f  Nile perch  from  th e  Lake Victoria region. W hile the  
in troduction  o f  th e  perch  in to  the  lake triggered  dram atic  changes in  the  
lake’s ecosystem  (Achieng 1990; K aufm an 1992; W itte et al. 1992), it also 
spaw ned  a w hole new  industry  related  to  the  capture, processing  an d  su b 
sequen t export o f  perch  fillets. By the  en d  o f  th e  1990s, th e  th ree  countries 
bordering  the  lake (Uganda, Tanzania, an d  Kenya) w ere extracting an  esti
m ated  3 0 0 ,0 0 0  m t annually  w hich  generated  betw een  U S $28o-400  m il
lion  in  export revenues (Revenga et al., 200 0 ). This boom  b ro u g h t p ro 
found  changes in  bo th  th e  fishery itse lf  an d  the  structu re  an d  organisa tion  
o f  the  post-harvesting sector.

W hile fish ing  activities flourished, th e  n u m b e r  o f  fishers sw elled from  
11,000 in  1971 to  a round  3 0 ,0 0 0  in  1995, w ith  an  estim ated  8 ,0 0 0  fish ing  
boats in  operation  on  th e  lake in  th e  sam e year. T here was also significant 
investm en t in  nets an d  associated technology (Reynolds an d  Greboval 
1988; Jansen  et al. 1999), an d  th e re  was a m ajo r structu ra l transfo rm ation  
w ith in  th e  post-harvest sector. A lthough  th e  in itial boom  en h an ced  the  
earn ings an d  livelihoods o f  those involved in  h isto ric  p rocessing  activities, 
encourag ing  a sharp  influx  o f  individuals -  principally w om en  -  in to  the  
sector (Jansen et al. 1999), th is  began  to  change after th e  first p rocessing 
factories w ere estab lished  along th e  Kenyan shoreline in  th e  early 1980s. 
T he fresh  an d  frozen  perch  fillets p roduced  by these  factories w ere air
fre igh ted  to  overseas m arkets in  the  EU, Israel, A ustralia an d  Japan -  ra ther 
th a n  d irected  to  the  dom estic  m arket. By th e  late 1990s, th e re  w ere 34 fac
tories scattered  a ro u n d  the  lake (12 based  at K isum u in  Kenya, th e  h istoric 
cen tre o f  the  trade, 12 in  U ganda, an d  io  a ro u n d  M w anza in  Tanzania), 
w ith  strong  national industria l p rocessing  organisations em erg ing  to  lobby 
governm ents on  b eh a lf  o f  th e  processors (M egapesca 1997). O w nersh ip  o f  
the  factories was concen tra ted  w ith in  a sm all local elite (Gibbon 1997), an  
elite w hose contro l was de term in ed  by th e ir  access to  financial capital an d  
in ternational trad ing  circuits ra th e r th a n  any u nderly ing  o r h isto ric  in te rest 
in  the  fishery itself. Excess industria l capacity spaw ned com petition  b e 
tw een processors fo r th e  underly ing  u np rocessed  resource and, as local 
perch  prices rose, m any  local fishm ongers an d  trad itional p rocessors w ere 
squeezed  ou t o f  th e  chain  as post-harvest operations becam e m ore concen
tra ted  over tim e (Jansen 1999 ; H en so n  et al. 200 0 ). Abila an d  Jansen 
(1:997), f ° r  exam ple, have suggested  th a t every one job created  in  the  factory 
sector led  to  the  loss o f  six to  eigh t jobs in  the  trad itional sector.

F urtherm ore , such  com petition  provoked vertical in teg ration  as factories 
strove to  estab lish  g rea ter control over cha in  resources (fig. 6.1 [4]). Initially, 
the  chosen  strategy (fig. 6.1 [3]) was to  acquire traw lers w hich  could  deliver 
large quantities (500-1,500 kg p er trip) o f  perch  to  the  quay from  w hence
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they w ere directly tran sp o rted  by factory-ow ned trucks to  th e  processing  
plant. A fter regional authorities m oved to  b an  traw ler fish ing  d u e  to  its 
adverse ecological effects at the  en d  o f  1995, th e  factories adopted  a new  
strategy. Now factories elected to  ‘sponso r’ artisanal matajiri (fishing vessel 
proprietors), generally by supplying nets an d  eng ines, th e  matajiri in  re tu rn  
w ere obliged to  deliver th e ir  catch to  th e  factory. G ibbon (1997) suggests 
th a t as m any  as 6 0 0  o f  the  lake’s vessels w ere tied  in  th is  m a n n e r  (one 
factory having 113 tied  vessels), w ith  the  precise n a tu re  o f  th e  ag reem en t 
also serving to  exacerbate concentra tion  in  th e  harvesting  sector over tim e. 
Factories supp lem en ted  tied  supplies th ro u g h  a decentra lised  collection 
system  o f  agents, field agents an d  sub-agents. T he agent was generally 
based  at the  com pany jetty an d  was responsib le for strategic co-ordination 
o f  th e  supply netw ork an d  price-setting. Field agents operated  from  th e  d if
feren t fish ing  ports an d  w ere often  equ ipped  w ith  large collector boats an d  
ice. Sub-agents w ere responsib le for directly p rocuring  the  catch from  both  
tied  an d  non-tied  vessels. Factory processed  fillets w ere e ith er transpo rted  
to  M om basa (Kenya) o r Dar-es-Salaam  (Tanzania) by refrigerated  road 
tran sp o rt for onw ard  sh ip m en t to  external m arkets o r w ere air-freighted 
ou t from  Nairobi, M w anza, o r Entebbe.

T he Nile perch  supply cha in  is probably one o f  th e  best fisheries exem 
plars o f  Folkerts an d  K oehorst’s ‘chain  reversal’ thesis -  w hereby co n su m er 
dem ands exert a strong  in fluence over cha in  structu re  an d  operation  (Van 
Vliet an d  Friis 1999). Not only have bu rgeon ing  W estern  co n su m er d e 
m ands for w hitefish  fillets supported  th e  es tab lish m en t o f  perch  p roces
sing factories in  East Africa, b u t subtle differences in  con su m ers’ tastes are 
reflected in  the  p lan t operations. Fillets destined  for th e  Japanese m arket 
are despatched  skin-on an d  scaled w hilst those  delivered to  th e  N orth  Euro
pean, US, an d  A ustralian  m arkets are deeply sk inned  an d  have th e  dark  
flesh  rem oved (M egapesca 1997).

This external dynam ism  is also, paradoxically, the  Achilles hee l o f  the  
chain  in so far as a dependence u p o n  external m arkets can have un p leasan t 
im plications fo r the  livelihoods o f  som e chain  participants i f  trade is u n ex 
pectedly curta iled  (either due to  an  ab rup t change in  consum ers tastes a n d / 
o r d u e  to  governm ental edicts) -  we elaborate on  th is  po in t in  the  su b se
q u en t section. F urtherm ore , w hilst the  cha in  does exhibit a degree o f  oligo
polistic com petitiveness, th e  chain  m an ag em en t s truc tu re  th a t has evolved 
is extrem ely exclusionary -  34 factories have, by cap tu ring  over 9 0 %  o f 
perch  landings, provoked the  dem ise  o f  m any  local f ishm ongers an d  trad i
tional processors an d  h as ten ed  concen tra tion  at the  harvesting  level via the  
propagation  o f  tied  contracts. This has also h ad  negative local food security 
im plications by rem oving  the  perch  from  dom estic  d in n e r  plates. A lthough 
a sub-industry  p rocessing  skeletons an d  o ther w aste d iscarded  by the  fac
tories d id  subsequently  evolve w ith  a dom estic  m arke t focus, local food in 
securities are being  fu rth e r  exacerbated as even th is  sub-industry  is now  
being  squeezed  out, as such  d iscards are increasingly  being  diverted  in to  
newly construc ted  fish  m eal plants.
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T hese four case stud ies serve to  illustrate th e  dynam ic an d  constantly  
evolving n a tu re  o f  fish  supply chains -  w ith  new  chain  strategies em erg ing  
endogenously  to  overcom e iden tified  chain  deficiencies, as in  the  cases o f  
resource pooling betw een  traders in  the  W est A frican case o r tied-contracts 
in  the  Lake Victoria Case. Im proved vertical co-ordination o f  th e  chain, 
w hether state- o r privately-driven, can  allow profits to  be m axim ised  at the  
chain  level, an d  re tu rn s  to  chain  m em b ers  a n d /o r  societal benefits (in the  
fo rm  o f  en h an ced  food security  th ro u g h  reduced  p roduct prices) can  im 
prove th ro u g h  th e  p rom otion  o f  m ore  open, quay-side, auctions (case 4) or 
via d irect negotiations (case 1). A very real danger however, is th a t entry  
barriers (the tembea boat p referred  by participants in  the  Nile perch  fishery 
can cost u p  to  U S $10 ,000 , according to  Jansen et al. (1999)) an d  th e  oligo
polistic behaviour o f  som e cu rren t chain  m em b ers , as a ro u n d  th e  case o f  
factories in  Lake Victoria, can  en su re  th a t these  aggregate benefits are d is
proportionately  d istribu ted  w ith in  the  chain . O ne possib le rem edy  to  th is is 
to  estab lish  counter-veiling governance m easures , th e  b an n in g  o f  traw lers 
on  Lake Victoria is one instance o f  th is, w hich induce a m ore  equitable 
participation  in  the  chain  w ithou t necessarily  com prom ising  its operational 
effectiveness. In  som e cases too, notably w ith  regard  to  th e  Nile perch  in  
Lake Victoria, th e re  has b een  a red irection  o f  cha in  activities, w ith  dom estic 
co nsum ption  o f  the  catch (food self-sufficiency) being  sacrificed fo r the  
goal o f  increased  export earn ings. G overnance m easu res are no t sim ply 
lim ited  to  issues o f  social justice, en su rin g  dom estic  food security an d  the  
livelihoods o f  those  involved in  th e  post-harvest sector, however. T heir p re 
sence m ay be equally w arran ted  i f  o ther concerns -  such  as food safety -  
are considered  im perative.

Governance Measures to Ensure Quality Standards in Fish 
Supply Chains

W hile trad itional sensory  inspection  o f  gili coloration, colour, sh ine  an d  
texture o f  sk in /flesh , th ickness an d  colour o f  th e  slim e on  the  skin, an d  
sm ell affords a co n su m er som e ind ication  as to  freshness (Fraser an d  
S um ar 1998), such  inspection  is unab le  to  necessarily  d iscern  the  initial 
b reakdow n o f  various com ponen ts p resen t in  th e  fish  w hich  trigger its su b 
sequen t decom position  (see P lahar et al. 1999; Poli e t al. 2001). Equally, 
sensory inspection  is unlikely  to  disclose w h eth er the  p roduct is con tam i
nated  w ith  bio-toxins an d  heavy m etals, residues o f  veterinary  m edicines 
(aquaculture products), salmonellae, etc., o r i f  it has b een  irrad ia ted  
(W oolston 20 0 0 ) -  a lthough  su b seq u en t co n su m er aw areness o f  th e  fact is 
likely to  have a s im ilar im pact u p o n  m arket d em an d  as co n su m er’s sensory 
percep tions over p roduct freshness . In  instances w here products are o f  
poor quality, o r have questionable credibility in  th e  con su m ers’ eyes, th en  
spoilage rates will be h ig h  an d  chain  re tu rn s are m arkedly reduced. The 
issue o f  quality assu rance /con tro l consequently  encom passes th e  en tire  
post-harvest chain; ‘fish erm en  take care to  land  fresh  an d  un d am ag ed  fish’
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(Van Vliet an d  Friis 1999: 208), w hilst caterers, fishm ongers, an d  o ther re 
tail outlets expect th e ir  suppliers to  m eet exigent quality standards. A fail
u re  to  do so resu lts in  visible deterio ra tion /con tam ina tion  o f  the  com m od
ity to  the  d e trim en t o f  dow nstream  chain  p a rtic ipan ts /consum ers (see box 
6.2), for quality assu rance failings early on in  th e  d istribu tional process 
canno t be rectified at a la ter stage (Van d er Schans et al. 1999).

Box 6.2 Histamine poisoning from poorly handled tuna and other 
scombroid species
H istam ine is a product o f  norm al food spo iling  bacteria. In high quantities it can 

cause food poisoning, resem bling hyperallergic reactions. Fish from  the fam ily 

Scombridae (which includes tuna) are the main culprits.

In the Solom on Islands, m ost o f  the tuna bycatch from  longliners is dum ped at 

sea, but some is left in the sun on the decks o f  transsh ipm ent vessels in Honiara 

harbour, where by law they cannot be dum ped. Villagers collect these poor quality 
tuna fo r free in the ir dugout canoes and sell them  in the local fish ing  village m ar

ket, which is squeezed between a busy road and the beach. Vendors are crowded 

together in an area o f  about 60 m by 10 m. There is no concrete slab, the site is 

bare d irt and gravel, dusty, and exposed to road dust and fum es. There is no 

source o f  fresh water. Some vendors sprinkle the ir fish w ith  seawater taken up 
from  the beach. M ost stalls are made o f  bare wood o r plywood (non-cleanable 

surfaces). Some have cloth roofs, others are not shaded at all and there are no 

shade trees. The tuna are no t iced at any stage from  the deck o f  the transsh ip 

m ent vessel to  the po in t o f  sale o r even to  consum ption . The tuna here sell 

quickly fo r SI $5 a piece. The consumers seem not to  care about quality, they are 
m ostly influenced by price. No testing fo r h istam ine levels has been carried out, 

unstructured interviews w ith  s ta ff from  Honiara Central H ospita l have revealed 

cases o f  h istam ine poison ing each year, typically involv ing several people who 

had all eaten the same fish. There is no provision fo r categorising the cause o f 

the poison ing in hospital records.

In Kiribati, Joseph is a tuna fisher and his w ife, Peria, a tuna trader. Peria sells 
her husband’s catch by the roadside in Bairiki, Tarawa. A  num ber o f  skipjack tuna 

are on a w heelbarrow  on the edge o f  the main road, in the shade o f  a tree. There 

is no icebox or ice. Peria has a scale to  weigh the fish, and brushes flies away w ith 

a branch. Joseph fishes close to  Maiana Island, heading out at around 5:30 a.m. 

and com ing  back about 10:00 a.m. Fish are gutted and gilled when they reach 
shore. Peria has never known any fish to  be spoiled on arrival, everything is in 

saleable cond ition. The fish are never on ice either on the boat o r while  displayed 

fo r sale. A t the end o f  the day, about 5:30 p.m., Peria puts any unsold fish on ice in 

a Styrofoam box. She does not have a freezer. She has never had to th row  fish 

away. The ir fam ily  eats any fish which is not sold. They have never known anyone 
to  get sick from  eating fish. The h istam ine level in a sample o f  skipjack taken from  

Peria’s w heelbarrow  was 67 ppm . Safe lim its  are usually regarded as 50 ppm 

(USA) to  100 ppm  (EU).

Source: Tony Chamberlain
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Self-interest then , encourages the  em ergence o f  endogenous policing/gov
ernance m easu res w hereby it m ay be in  the  in te rest o f  chain  participants to 
cooperate, so as to  en su re  th e  p roduct m eets m utually  agreed  quality n o rm s 
as it transits  its way dow n the  supply chain. In  th e  w ake o f  th e  UK BSE 
crisis fo r exam ple, th e  strategic response o f  the  sector was to  in troduce re 
tailer- an d  m anufactu rer-led  assu rance schem es in ten d ed  to  reduce p roduct 
category an d  p roduct specific risk  an d  thereby  re tu rn  con su m ers’ overall 
risk  percep tions related  to  the  co nsum ption  o f  b e e f  to  pre-crisis level 
(Fearne et al. 2001). Equally, Van d er Schans et al. (1999) have ind icated  
th a t p roducers’ o rganisations in  Vigo (Spain), P eterhead  an d  Lerwick 
(Scotland), an d  th e  N etherlands are well-placed to  assu m e ra th e r higher, 
pro-active quality contro l roles vis-à-vis th e  fish  cap tu red  by th e ir  m em bers.

Yet endogenous control m echan ism s, w hether in  th e  fo rm  o f  trade/p ro - 
ducer associations o r proprie tary  quality control schem es, m ay be in su ffi
cien t to  allay co n su m er preoccupations/fears over th e  safety o r orig ins o f  a 
particu lar product. In  such  instances, exogenously im p lan ted  assu rance or 
quality im provem en t m echan ism s m ay be necessary. T hese m ay be e ither 
national in  character -  as w ith  the  US Food an d  D rug Act, ‘w hich  assu res 
consum ers th a t th e  products o f  a nation  are p roduced  in  a p rescribed  m a n 
n e r’ (Zaibet 2 0 0 0 : 313), o r global. Global standards can em erge following 
the  deliberations o f  global organisations, such  as the  H azard  Analysis an d  
Critical Control Point (HACCP) schem e w hich  seeks to  identify  an d  control 
hygiene risks at d istinct po in ts in  th e  processing  chain. Similarly, the  d e ri
vation o f  a set o f  in te rnational standards enabling  th e  traceability o f  seafood 
products (capture o r farm ed) from  catcher th ro u g h  to  reta iler is ano ther 
exam ple curren tly  gain ing  g rea ter legal currency, given th a t it will becom e 
a m andatory  req u irem en t o f  EU food law in  2005 (Graz 2002; Fishing 
News, 2003). Because failure to  confo rm  to  HA CCP standards can lead to 
p roduct rejection, HA CCP is ‘a pow erful w eapon in  the  p u rsu it o f  im 
proved in ternational hygiene levels’ (Thorpe an d  B ennett 2001: 157). It is 
equally plausib le too, that, in  cases w here the  cha in  is strongly consum er- 
driven, con su m ers’ ethical preferences can be m arsha lled  at the  global/na- 
tional level to  d em an d  participants confo rm  to o th e r non-hygiene based  
standards. In  th e  fisheries dom ain , th is has m o st com m only  m an ifested  
itse lf  in  m oves w hich affect the  n a tu re  o f  the  in ternational trade  in  fish- 
based  products, e ith er in  voluntary cases (for exam ple, the  case o f  the  M ar
ine S tew ardship  Council’s ‘eco-labelling’ certification schem e -  see box 6.3) 
o r enforced  cases (as in  th e  case o f  th e  US governm ent’s 1990-1992 em b ar
go on  th e  im port o f ‘non-do lph in  safe’ tu n a  from  Latin A m erica).
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Box 6.3 Eco-labelling and the Marine Stewardship Council (MSC)
O ver the last decade, d iffe rent eco-labelling schemes have emerged w ith  the ob 
jective o f  in fo rm ing  consumers what processes have been used in the production 

o f  the designated good. Some, like the MSC in itia tive fo r example, assure the 

custom er tha t the product they are buying has been produced in accordance w ith  

sustainable developm ent principles. There are many d iffe rent products that d is

play an eco-label on the ir packaging, however, the problem  is that it can be d iff i
cu lt fo r consumers to judge w hether the d iffe ren t schemes are delivering what 

they are prom ising.

Labelling schemes can be divided in to three types; first, second, and th ird  party 

labelling. First party labelling relies on self-declaration, w ith  the producer them 

selves guaranteeing the particu lar m erits o f  the good. In second party labelling, 
labelling standards are laid down and enforced by the industry concerned (or al

ternatively by an external certifying com pany hired by the industry). The th ird  party 

scheme sees the certification and labelling process overseen by an independent 

organisation o r body (Deere, 1999a). The MSC, an example o f  the la tter type, was 

created in 1996 by the W orld W ild life  Fund and Unilever and ‘ rewards’ environ

m enta lly responsible fisheries m anagem ent and practices by p e rm itting  products 
em anating from  such fisheries to  bear the MSC logo. By 2002, over 105 product 

lines in ten countries across the world  carried the MSC logo (Roheim, 2003).

Developing countries are som ewhat wary, however, about the growth o f  the 

MSC’s labelling program m e and eco-labelling o f  fisheries products generally, see

ing such certification processes acting as a n on -ta riff barrier and lim itin g  access to 
high-value markets in developed countries (Vitalis, 2002). Equally, as m em bership 

o f  such schemes requires the p roduction  process to  meet standards set by the 

evaluating body, the costs o f  com pliance may be high fo r  fisheries in the develop

ing world, as they are often artisanal, and do not have suffic ien t technical know l

edge (or are too sm all) to  participate fu lly  in such schemes.

Source: 0yvind Kvie

Governance Issues: Quality Control

How  have governance m easu res , bo th  endogenous an d  exogenous, oper
ated to  assu re /im prove  p roduct quality w ith in  each o f  the  fo u r cases al
luded  to  in  th e  previous section o f  th is  paper then? In  Creek Road, Apapa 
in  Lagos quality was less o f  an  issue given th e  shortness (geographic an d  
tem poral) o f  th e  supply chain. However, endogenous action by boat-ow ners 
an d  retailers saw ice blocks u se d  to  re ta rd  the  deterio ration  process an d  
extend th e  p roduct’s sh e lf  life. T he application o f  quality assu rance m e 
chan ism s in  the  South  A frican fish  cha in  is facilitated by th e  oligopolistic 
an d  h ighly in teg rated  n a tu re  o f  th e  dem ersal fishery. Quality assu rance p ro 
cedures sta rt on  board  th e  sh ips an d  follow rig h t th ro u g h  u n til the  product 
is despatched  to  the  m arket. C orporate quality control m echan ism s are re 
in forced  by a p lethora o f  exogenous (state-determ ined) quality edicts in 
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eluding: m in im u m  hygiene req u irem en ts  fo r the  p rocessing  an d  tran sp o rt 
o f  goods in ten d ed  for h u m a n  co nsum ption  (Public H ealth  Act 63, 1977), 
m icrobiological an d  chem ical con ten t lim its for certain  fish  products (Food
stuffs an d  D isinfectants Act 54, 1972), com pulsory  an d  voluntary standard  
specifications for frozen  an d  canned  fisheries products (Standards Act 29, 
I 993) a n d> in  case ° f a^  exports, the  South A frican B ureau o f  S tan
dards certifies facilities to  en su re  they m ee t HA CCP an d  US standards.

Presently, th e re  are few quality considerations affecting W est A frican fish 
trade, desp ite  the  fact th a t such  transactions n eed  to  pass across national 
borders, a convenien t po in t for th e  im position  o f  m ore  strin g en t quality 
requ irem en ts. Yet w hile the  EU an d  US exploit th is opportun ity  to  extend 
dom estic  food safety an d  quality standards to  trade partners , in  the  W est 
A frican context trade, in te rven tion  is p resently  based  alm ost exclusively on 
econom ic considerations -  w ith  th e  value o f  im port su rcharges as a genera
to r o f  governm en t revenue being  balanced against th e  national desire  to 
conserve foreign exchange (Globefish 1994) -  ra th e r th a n  food quality co n 
siderations. H ere it seem s th a t individualistic responses largely con tinue to 
d e term in e  quality -  o r the  lack o f  it -  as the  products pass u p  th e  chain.

Q uality controls are m ost str in g en t in  those instances w hen  th e  com 
m odity is in ten d ed  for the  in te rnational m arket, in  particular, US o r Euro
pean  m arkets. Such trade requ ires com pliance w ith exogenously-set basic 
hygiene standards, standards w hich  are increasingly  focused u p o n  the  con
ditions o f  p roduction  -  th e  vessels engaged, the  land ing  facilities used , the  
export processing  plants em ployed -  ra th e r th a n  analysis an d  certification 
o f  th e  en d  product. T he m o st com m on  o f  these  standards is HACCP, an d  
potential exporting countries are b est advised to  en su re  th a t all local chain  
m em b ers  have im p lem en ted  H ACCP-acceptable hygiene standards. In  the  
case o f  th e  EU, i f  such  com pliance is certified by the  (EU-designated) n a 
tional com peten t au thority  th e n  approved exporters can freely export to  the  
EU (H enson  et al. 2 0 0 0 ; G oulding 2002). Nile perch  exports are no  excep
tion  to  these  p rocedures an d  ineffectual Kenyan dom estic  hygiene system s 
saw b o th  the  S pan ish  an d  Italian governm ents p roh ib it perch  im ports from  
Kenya am idst fears o f  salmonellae in  N ovem ber 1996  -  causing  Kenya’s 
foreign exchange earn ings to  d rop by 13.1% (total exports to  Spain fell by 
86% ). A year later, in  D ecem ber 1997, a fu rth e r  EU-wide ban  -  th is tim e 
following an  ou tbreak  o f  cholera in  East Africa -  saw perch  exports to  the  
EU fall by 6 6 %  w hile Kenya’s forex fisheries earn ings fell by 32%. National 
inability to  challenge th e  la tter em bargo  on  techn ical/scien tific  g rounds 
was only rem ed ied  by the  in te rven tion  o f  an o th er external agency, the  
W orld H ealth  O rganization  (W HO), an d  the  en su in g  incorporation  o f  new  
w ord ing  on  p lan t em ployees’ m edical certificates, w hich  en su re d  the  e m 
bargo was rem oved  in  June 1998  (H enson  et al. 2 0 0 0 ; CUTS 2001).

Significantly, the  national governance failings exposed by the  above e m 
bargoes on  th e  quality control fron t p rom pted  a m ore  timely, pro-active, 
response to  subsequen t exogenous th reats. T he governance m easu re  e m 
ployed to  coun ter a new  M arch 1999  EU em bargo  g rounded  in  the  b e lie f 
th a t chem icals w ere being  u se d  to  cap tu re fish  in  lake Victoria was b lu n t
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an d  taken  w ithou t consu lting  dom estic  cha in  participants. T he national 
governm ent sim ply b an n ed  all fish ing  activity for a period  o f  two weeks. 
W hile th is  d rastic action failed to  w in im m ed ia te  EU approval, it did, how 
ever, m ake all dom estic  participan ts in  th e  cha in  acutely aw are o f  th e  u r 
gen t necessity  o f  estab lish ing  acceptable quality n o rm s i f  th e  export door 
was to  be re-opened. This m an ifested  itse lf  in  a n u m b e r  o f  ways. Firstly, it 
triggered  the  fo rm ation  o f  a new  p roducer’s organisation , the  Kenyan A sso
ciation o f  Fish Exporters an d  Processors, to  rep resen t the  collective in te rest 
o f  m em b ers  in  d iscussions w ith  bo th  national governm ent an d  the  EU on 
quality (and other) issues. Secondly, it encouraged  an  individualistic re 
sponse by each processor to  raise quality standards w ith in  th e ir  ow n supply 
chain. Investm en t in  cold stores on  the  land ing  beaches an d  the  provision 
o f  ice w ere two o f  th e  m ore com m on  elem ents -  m easu res w hich  tied  the  
fishers ever m ore  closely to  th e ir  u p s trea m  processor (H enson  et al. 2000 ). 
T hese enhanced  endogenous contro l m echan ism s w ere com plem en ted  by 
exogenous schem es, in  particular, th e  governm en t’s co m m itm en t to: (i) e s
tab lish  511 beach  m an ag em en t com m ittees th a t w ere to  be en tru sted  w ith 
en su rin g  beach  cleanliness an d  san ita tion  (in con junction  w ith  th e  Lake 
Victoria E nvironm ental M anagem ent Project), (ii) provide in stru c tio n  for 
chain  participants on  im proved  fish  h and ling  an d  processing  techniques, 
w hilst fisheries inspectors w ere scheduled  to  receive advanced tra in in g  in  
quality contro l issues, an d  (iii) approve new  legislation designed  to  h a rm o 
n ise hygiene req u irem en ts  in  the  processing  factories w ith  EU guidelines 
(Hoza 1999). This b ipartite  assau lt on  deficiencies in  local quality control 
proved sufficient to  overturn  the  ban  an d  exports to  th e  EU resu m e d  in  
M arch 2 0 0 0 .

T he episode also show s how  a com plex web o f  in terlocking governance 
m easu res (re-designed national legislation, new  lobby groups to  prom ote 
the  in te rests  o f  certain  stakeholder g roups w ith in  th e  chain, developm ent 
o f  extended clientelistic rela tionsh ips betw een  chain  m em b ers , etc.) m ay 
em erge/evolve i f  the  opportun ities likely to  be foregone th ro u g h  no t u p 
grad ing  quality standards are m arked . Contrarily, in  instances w here ‘chain  
reversal’ has n o t arisen , an d  co n su m er p ressu res  for im proved quality stan 
dards are weak, th e re  is m u c h  less com punction  for chain  m em b ers  to 
e ith er collectively o r individually im pose stric tures to  raise p roduct quality. 
A lthough  new  institu tional arrangem en ts m ay still evolve w ith in  such  fish  
chains, they are unlikely  to  be m otivated  prim arily  by quality considera
tions.

Conclusion

This chap ter has explored the  post-harvest n a tu re  o f  fish chains, illustrating  
how  th e  journey  from  ‘traw ler to  table’ involves a series o f  stakeholders w ho 
have bo th  com peting  an d  com plem entary  in terests . T he chain  strategy th a t 
em erges as a consequence will reflect th e  relative n u m b e rs  a n d /o r  relative 
stren g th  o f  th e  stakeholders located at each individual p o in t in  the  chain: a
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sm all n u m b e r  o f  industria l p rocessors m ay disproportionately  de term ine  
an d  m anage th e  chain  strategy in  one instance, w hilst a cartel o f  f ish 
m ongers could  dictate chain  o rganisation  an d  ou tcom es in  another. C onse
quently, efforts to  com prehend : (i) i f  fish  m arkets are free an d  fair an d  the  
re tu rn s on  offer are sufficient to  su sta in  livelihoods an d  em ploym ent, (ii) i f  
the  m arke t valuation process contribu tes to  food security  o r u n d erm in es  it, 
(iii) i f  a perceived sense  o f  participatory involvem ent is bo th  a necessary 
an d  sufficient condition  fo r social justice, an d  (iv) i f  prevailing quality m e 
chan ism s are sufficient to  guaran tee  an  ‘acceptable’ level o f  food safety, d e 
m a n d  a m ore detailed u n d ers ta n d in g  o f  each individual chain. Also, an  
analysis o f  th e  econom ic, social, an d  cultural factors th a t in tercede to  in flu 
ence th e  arrangem en ts by w hich  th e  com m odity  passes from  h a n d  to  h an d  
u p  th e  chain, is essential. Such an  analysis serves to  h igh ligh t th e  potential 
governance m easu res  by w hich stakeholders are able to  act so as to  in flu 
ence th e  conditions or context w ith in  w hich  cha in  activities take place. It 
also allows external agents, such  as national governm ents an d  NGOs, w ho 
asp ire to  m odify cha in  strategy an d  outcom es to  identify  optim al entry  
points vis-à-vis in tervention.

As th e  chain  is extended spatially to  the  global plane, as th e  preceding  
case stud ies have show n, m ore  in te rm ed iaries are involved an d  chain  orga
n isa tion  an d  m an ag em en t becom e correspondingly  com plex. However, 
such  global fish  chains are also m ore  consum er-driven  th a n  th e ir  local 
coun terparts an d  consequently  m ore vulnerable to  ‘top-dow n’ p ressu res to 
res tru c tu re  the  cha in  in  a particu lar way. N ow here is th is m ore  evident th an  
in  the  area o f  quality control. A round  6 0 %  o f  in te rnational fish  m arkets 
p resently  requ ire  im ported  fish  an d  fish products to  conform  to HACCP 
standards (Lupin 1999), an d  a failure to  in troduce appropriate  governance 
m easu res at th e  local level to  en su re  com pliance w ith  th is standard  can lead 
to  th e  sud d en  loss o f  export m arkets. T he Nile perch  exam ple is a case in  
point. T he 1998 EU Nile perch  em bargo  h ad  severe m acroeconom ic reper
cussions for Kenya, T anzania an d  U ganda, repercussions th a t reverberated  
back dow n th e  chain  to  devastate th e  livelihoods o f  bo th  fishers an d  ancil
lary w orkers in  the  local lakeside com m unities. Paradoxically, however, th is 
catastrophe -  beach  prices for perch  in  T anzania fell from  T anzanian  sh il
lings 306.3 p e r kg in  1998 to  126.3 Per  kg in  I999 after th e  b an  was im p le
m en ted  (Hoza 1999) -  served to  m ake cha in  participants m ore  receptive to 
chain  re-organisation  in  o rder to  m ee t HA CCP standards. T he panoply o f  
governance m easu res applied  in  response to  th e  supposed  u se  o f  poisons to 
cap ture fish  in  East Africa served to  m odify existing institu tional arran g e
m en ts  sufficiently so as to  en su re  HA CCP com pliance, com pliance th a t led 
to  the  EU em bargo  being  subsequently  rescinded . In  th is  instance, success
ful chain  strategy m odification  occurred  as a consequence o f  th e  d isastrous 
short-term  effects on  livelihoods an d  em ploym ent follow ing the  ban , ef
fects w hich  p rom pted  b road  stakeholder ag reem en t regard ing  the  app rop ri
ate response  m easu res req u ired  to  m ee t the  designated  in te rnational con
su m p tio n  standards.
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W hile local an d  regional fish chains in  Africa (and indeed  elsew here) are 
no t exposed to  th e  sam e exacting consum er-cen tric  quality p ressu res , su p 
ply chains are, nevertheless, still co n su m er driven. This is in  line w ith  the  
chain  m an ag em en t m odel p roposed  by Folkerts an d  K oehorst (1998), 
a lthough  in  th is  in stance th e  driver is a m ore  basic one, nam ely  th e  po ten 
tial for fish  an d  fish  products to  help  alleviate local an d  regional food in se 
curities. H ence w hile th e  raison d’être for advancing new  institu tional ar
rangem en ts  w ith in  such  fish  chains rem ains the  sam e -  th a t is, im proving 
the  vertical co-ordination o f  chain  strategy an d  activities so as to  m axim ise 
re tu rn s at the  chain  level -  d iffe ren t governance m easu res will be necessary 
to  en su re  th a t th e  new  a rrangem en ts  adopted  suppo rt m ore  general food 
security  goals. W hat precise fo rm  these  m easu res  take, however, is likely to 
d epend  on  th e  particu lar fish  chain  u n d e r  consideration .
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Links in the Fish Chain
Derek Johnson, A ndy Thorpe, M aarten Bavinck, and Michel Kulbicki

As th e  preced ing  chapters o f  th is section have dem onstra ted , resource  reg 
ula tion  has n o t b een  the  strong  su it o f  fisheries. Each chap ter has identified  
serious p roblem s of, o r challenges to, governance in  the  w orld’s fisheries: 
overfishing, h u m an -in d u ced  ecosystem  shifts, th reats to  livelihoods, pollu
tion, over-dependence on  m arin e  sources o f  fish  feed, an d  quality control. 
T hese are w ell-know n problem s th a t have in  recen t years p rom pted  increas
ing  recognition  th a t fisheries governance has been  inadequate to  th e  chal
lenge o f  m ain ta in in g  sustainability  an d  livelihoods in  m aritim e  areas.

W hile no t excusing governance failures, the  preced ing  chapters have 
provided a m ajo r reason  for them : the  diversity, complexity, an d  dynam ics 
o f  the  m a in  segm ents o f  the  fish  chain  th a t we identify  m ilita te  against the  
estab lishm en t o f  straightforw ard, effective governance m echan ism s. This 
task  is ren d e red  even m ore  com plex w hen  the  a ttem p t is m ade to  incorpo
rate all o f  the  segm ents o f  th e  chain  in to  a whole. T he in ten t o f  th is chapter 
is to  reflect on  th e  constitu tion  o f  th e  fish  chain  or, really, th e  m ultip le  in te r
tw ined  fish  chains th a t extend from  th e  w orld’s fisheries, an d  th e n  to  assess 
the  governance challenges specific to  governing the  in teractions w ith in  e n 
tire  fish  chains. Both o f  these  tasks have b een  an ticipated  in  the  in tro d u c
tory chapters to  th is  volum e an d  in  th is section o f  the  book. W e beg in  th is 
chap ter w ith  a sh o rt reflection on the  rep resen ta tion  o f  th e  chain.

How Should the Fish Chain Be Viewed?

Two explicit approaches an d  one im plicit approach  to  rep resen ting  th e  fish 
chain  have b een  taken  th u s far. T he first o f  these, m o st consisten t w ith  the  
m etaphorical im age o f  th e  chain , is th e  no tion  o f  a vertical, in te rlinked  se 
quence o f  in teractions th a t b rings an  aquatic o rg an ism  from  its ecosystem  
to the  co n su m er’s d in ing  table (fig. i  in  the  in troduction  to  Part II). The 
second is th e  m ore  com plex, m ulti-layered im age o f  th e  cha in  rep resen ted  
in  the  d iagram  in  fig. 2 (in the  in troduction  to  Part II). For now, we will 
con ten t ourselves w ith  the  descrip tions o f  approaches one an d  two as p re 
sen ted  in  th e  in troductory  chap ter to  th is section. Later in  th is chapter, we 
will re tu rn  to  th e ir  im portance as im ages for u n d ers ta n d in g  th e  chain.

T he th ird , im plicit, approach  is that, in  o rder to  grasp  the  com plexity o f  
the  chain  one has to  b reak  it in to  constituen t segm ents in  o rd er to  view 
each m ore  closely. Two aspects o f  the  breaking  u p  o f  th e  chain  m erit parti
cular attention: how  it is divided an d  th e  lessons th a t becom e apparen t

I33



from  its division. T he logic by w hich  th e  cha in  was divided is clear from  the  
chap ter b reakdow n an d  from  th e  affiliation o f  th e  au thors. W e divided the  
chain  largely according to  discip linary  expertise. A biologist th u s  w rote on 
ecology, sociologists an d  an thropologists on  the  organisation  o f  fish  cap
tu re , an o th er b iologist led  th e  chap te r on  aquaculture , an d  a team  led  by an  
econom ist p roduced  the  chap ter on  post-extraction processes. Such a divi
sion m atches th e  typical a rran g em en t o f  studies o f  fisheries an d  fish 
chains. T he im plication  o f  dividing the  chain  d isciplinarily  gets less a tten 
tion  in  fisheries studies. Each o f  the  disciplines involved in  the  study o f  
fisheries has particu lar perspectives an d  em phases associated  w ith  it. T hese 
are evident to  a degree in  th e  fo u r con tribu tions to  th is  part o f  the  book. 
Beyond h igh ligh ting  these  d isciplinary tendencies below, b u t also show ing 
th e ir  lim ita tions, we w ish  to  em phasise  th e  com parative advantages o f  so 
closely juxtaposing th e  d isciplinary approaches for u n d ers tan d in g  th e  fish  
chain.

Decoupling the Fish Chain

T he task  o f  b reak ing  an d  reassem bling  the  chain  was an ticipated  in  the  
assig n m en t to  the  chap ter au thors w ho w ere in stru c ted  to  incorporate a 
concern  w ith  diversity, complexity, an d  dynam ics. H ow  individual au thors 
responded  to  th a t challenge is a good ind ication  o f  disciplinary p red ilec
tions an d  overlaps.

Kulbicki (see chap. 3) focuses on d iversity - at e ith er th e  spatial o r species 
level -  an d  how  th is im pacts on  the  stability, resistance, an d  resilience o f  
aquatic ecosystem s. Yet, as the  au th o r notes, ecosystem s are no t static an d  
the  diversity ‘m ix’ can change e ith er naturally, th ro u g h  m ig ra tion  an d  spé
ciation, or th ro u g h  h u m a n  in tervention , w ith  species loss ju st as, i f  no t 
m ore, im p o rtan t to  diversity an d  ecosystem  function ing  as species gain. 
T he com plexity an d  dynam ics o f  such  ecosystem s in h ib it the  developm ent 
o f  effective governance, m ore  so w hen  th e  full range o f  param eters are u n 
know n -  th ese  include the  presence o f  p resen tly  undescribed species w ith in  
the  system , particularly  in  the  tropics, an d  how  widely o r narrow ly concen
tra ted  th e ir  habitats are.

Yet species diversity is inextricably linked  to  hab ita t diversity -  an d  so the  
p rom otion  o f  the  la tte r will also benefit the  form er. T he im plications, in  
te rm s o f  governance w ith  an  ecosystem  hea lth  objective in  m ind , will range 
from  th e  b an  o r regulatory restric tion  o f  certain  gears th a t reduce habitat 
diversity such  as bo ttom  traw ling, dynam ite fish ing, u se  o f  poisons, an d  
m angrove destruction , to  the  p rom otion  o f  hab ita t en h an cem en t th ro u g h  
the  construc tion  o f  artificial reefs, th e  resto ra tion  o f  degraded  areas o f  
coastal w etlands, th e  delineation  o f  m arin e  pro tected  areas, effluen t con
trols, etc. Equally, ecosystem  hea lth -o rien ted  governance could  address the  
d irect p rom otion  o f  resource  diversity th ro u g h  such  m easu res as e n h a n 
cing juvenile survival o f  fish, reducing  th e  fish ing  p ressu re  on  spaw ning
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aggregations, an d  lim iting  the  u se  o f  gears th a t are no t selective in  te rm s o f  
size or species catch com position.

Evidently Kulbicki’ s m ain  points o f  reference are biological an d  physical 
param eters o f  th e  ecosystem : fish  species an d  ecosystem  boundaries an d  
in teractions respectively. H u m an  in terventions are seen  from  th e  perspec
tive o f  th e  fish, w ith  th e  m o st im m ed ia te  th reats, fish ing  an d  o ther direct 
an th ropogen ic p ressu res , loom ing  largest. M arkets an d  o ther factors cond i
tion ing  h u m a n  effort are in  th e  d istan t background. Following from  th is 
o rien tation , th e  chapter’s governance recom m endations are d irected  at 
m easu res to  en su re  the  basic conditions for m ain ta in in g  ecosystem s an d  
the  species diversity they contain.

As Johnson  et al. (see chap. 4) note, from  th e  capture po in t o f  view, the  
m ost im p o rtan t d im ensions o f  diversity are the  social o rganisation  o f  p ro 
duction , technological intensity, an d  th e  space an d  tim e involved in  th e  ex
traction  process. T he technological in tensity  o f  p roduction  will grow  as the  
spatial sphere  o f  operations is extended -  w ith  subsistence fishers w ho fish 
in sho re  coastal w aters ten d in g  to  u se  local know ledge an d  locally produced, 
low-cost gear w hile th e  d istan t w ater fleets o f  m u ltinational com panies 
m ake recourse to  global position ing  devices, m onofilam en t nets, an d  state- 
of-the-art fish ing  vessels. T he overall h istorical dynam ic o f  cap ture fish ing  
has b een  in  the  d irection  o f  technological in tensification , th e  increasing  
im portance o f  large-scale industria l production , an d  changes in  th e  space 
an d  tim e o f  fish  capture.

Yet, even w ith in  sm all-scale an d  large-scale fisheries, th e re  is a rich  com 
plexity o f  extraction strategies th a t reflect local livelihood conditions an d  
institu tional p riorities. In  in sh o re  coastal fisheries, fo r exam ple, i f  fishers 
target a single species they generally u se  a lim ited  range o f  gears -  adapted  
according to  fish  size a n d /o r  fish  behaviour. M ost fishers in  these  single 
species fisheries te n d  to  adopt one specific gear as th is  reduces costs an d  
m ay op tim ise efficiency. However, in  a coastal fishery w ith  several com m er
cial species, the  fisher has to  decide w hich  species to  target, in  th e  b e lie f 
th a t (if everything goes according to  plan) h e  o r she will get a m ixed catch, 
albeit dom ina ted  by th e  target species. Moreover, depend ing  on  th e  dy
nam ics o f  the  underly ing  ecosystem , h e  o r she m ay well have to  -  o r choose 
to  -  shift from  one target species to  an o th er depend ing  on  th e  season, the  
m arket o r o ther factors; so it is probable th a t h e  o r she reta ins a portfolio o f  
gears, o r at least has gears th a t can e ith er adapt to  d iffe ren t situations or 
deliver a b road  spec trum  o f  catch. In  very diverse coastal fisheries, in  w hich 
the  catch is necessarily  varied, the  choice is explicit: e ither have m any  d if
feren t gears selected according to  target species or invest in  th e  m in im u m  
o f  gear giving the  m ax im u m  spectra o f  catch. T he first choice im plies 
e ither having en o u g h  capital to  buy an d  m a in ta in  several gear types and, 
perhaps, th e  co rrespond ing  vessels, o r sp litting  the  investm en t betw een 
various m em b ers  o f  a fish ing  com m unity. T he second is usually  th e  ‘poor 
p erson ’s choice’ inso far as it reduces bo th  th e  investm en t an d  the  re tu rns, 
since b road-spec trum  gears do no t necessarily  catch th e  m o st com m ercial 
species.
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T he n a tu re  o f  the  cap ture process has a n u m b e r  o f  im plications in  te rm s 
o f  governance then , particularly w ith  regard  to  th e  objectives o f  social ju s
tice an d  livelihoods/em ploym ent. I f  a cap turing  ‘free-for-all’ is perm itted , 
inequities in  th e  stocks o f  fish ing  capital will likely be transla ted  in to  in 
equities in  catch levels. I f  governance m echan ism s are sough t instead  to 
regulate resource access, m ore  la titude is available to  p u rsu e  social equity 
an d  ecosystem  hea lth  objectives. I f  the  regulatory approach is chosen, a 
decision  has to  be taken  about w h eth er to  apportion  stocks betw een  com 
peting  fishers, o r to  control effort th ro u g h  gear restric tions an d  th e  like. 
Variations on  these  alternatives have d iffe ren t im plications for social equity 
an d  the  m ain tenance  o f  diversity in  fish  capture.

At the  cen tre  o f  th e  sociological approach to  fish  cap tu re are th e  social 
relations an d  in stitu tions th a t o rganise the  extraction o f  fish. Ecosystem  
variables are seen  as one factor am ong  m any w hich  in fluence how  fish  are 
captured. To th e  degree to  w hich the  m arket is viewed as a collection o f  
social actors, it m ay be in te rna lised  in to  the  o rganisation  o f  fish  extraction. 
Johnson et al. deliberately left an  im plicit external influence, as the  au thors 
w ere aware th a t d iscussion  o f  the  m arket w ould  be left for exclusive trea t
m e n t by T horpe et al. (see chap. 6). Following from  Johnson  et al.’s social 
focus, key governance priorities for fisheries sociology are the  degree to 
w hich  fisheries in terventions an d  governance influence livelihoods, e m 
ploym ent, an d  the  quality o f  social relations.

Pullin  an d  Sum aila’s chapter on  aquacu ltu re  (see chap. 5) diverges from  
the  m odel o f  th e  o ther chapters in  the  fish  cha in  section because it was 
w ritten  by a biologist, w ith  significant in p u t from  an  econom ist. This 
cross-disciplinary collaboration m atches th e  anom alous status o f  th e  topic 
o f  aquacu ltu re  in  te rm s o f  th e  d isciplinary division o f  th e  fish  chain  we 
have m ade here; aquacu ltu re  includes in teractions am ong  a range o f  ecolo
gical, social, organisational, an d  m arketing  segm ents o f  th e  en tire  chain. 
A nd, w hile it w ould  be qu ite  feasible to  devote d isciplinary chapters to  each 
o f  those elem en ts in  an o th er context, the  single chap te r devoted to  aquacul
tu re  in  th is volum e m e an t th e ir  in tegration . In  th e  context o f  th e  exponen
tial grow th o f  aquaculture, Pullin  an d  Sum aila h e re  em phasise  th e  cross
sector im pacts o f  aquacu ltu re developm ent. A central concern  o f  the  chap
te r  is the  (over) reliance o f  aquacu ltu re on fish-m eal an d  fish-oil as feed 
inpu ts  -  d iverting a substantive p roportion  o f  the  global fisheries catch -  
a ro u n d  th irty  percen t according to  recen t figures -  in to  the  m o u th s o f  cap
tive fish  ra th e r th a n  h u m a n k in d  (Tuom inen an d  Esm ark 2003). T he gov
ernance challenges facing aquacu ltu re  relate to  th e  com plexity o f  its ecolo
gical an d  social in teractions an d  its m arket links, w hich  have generated  a 
dynam ic o f  rap id  grow th. A quaculture also involves a highly  diverse set o f  
operations rang ing  from  a fisher-farm er u s in g  a local w ater resource  to 
raise fish  so as to  su p p lem en t h ouseho ld  co nsum ption  and, often, incom e 
to large, capital-intensive, foreign-ow ned salm on  farm s in  Chile and  
sh rim p  farm s in  Ind ia (Barrett e t al. 2002).

G overnance strategies for aquacu ltu re have to  reflect these  conditions. 
T he land-based activities o f  som e aquacu ltu re  operations, for exam ple, n e 
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cessitate m ed iating  m ech an ism s to  reconcile relevant objectives like eco
system  hea lth  an d  social justice w ith  those o f  coastal a n d /o r  riverine zone 
m anagem en t. T he cross-sector linkages in  aquacu ltu re governance include 
its im pact on  local ecosystem s, w hether th ro u g h  th e  in troduction  o f  alien 
species, th e  generation  o f  effluents an d  eutrophication , th e  des truc tion  o f  
local hab itats, or th e  in fluence o f  vested in te rests  an d  pow er structures, 
w hich  can often  override the  estab lishm en t an d  en fo rcem en t o f  env iron
m en ta l safeguards. G overnance strategies for aquacu ltu re  also n eed  to  arb i
trate  on  issues o f  social justice; how, for exam ple, shou ld  access to  w ater 
bodies a n d /o r  coastal reg ions suitable for aquacu ltu re activities be gov
erned? Equally, as the  genetic aquatic treadm ill o f  selective b reed ing , hybri
disation, an d  gene tran sfe r gathers pace, m ultip le  issues o f  ‘justice’ arise -  
from  th e  sovereign righ ts o f  states over all th e ir  native genetic resources 
(Eberlee 2003), to  private intellectual property  righ ts on  genetically e n 
h an ced  aquatic resources.

G overnance in  th e  extraction process, as in  post-extraction activities -  
w hether cap ture or aquacu ltu re -  is n o t solely confined  to  th e  processes 
them selves, b u t has a far w ider rem it in  te rm s o f  th e  fundam en ta l concerns 
iden tified  in  chap ter 1. T he m arkedly h ig h e r occupational incidence o f  m o r
tality in  th e  fish ing  industry, for exam ple, offers a com pelling  reason  for the  
im p lem en ta tion  o f  exigent an d  ongoing  safeguards to  pro tect lives, an d  no t 
ju st livelihoods, in  the  sector (cf. US B ureau o f  Labor Statistics 1998). 
Equally, governance arrangem en ts such  as form al an d  in fo rm al share  ar
rangem en ts  am ong  crew m em bers, o r com m unity  m echan ism s to  support 
disabled  m ariners  an d  th e  fam ilies o f  d row ned  o r d isappeared  seam en, can 
con tribu te significantly tow ards no rm s o f  social justice.

T he final chap ter on  th e  fish  chain  details the  n a tu re  an d  o rganisation  o f  
historic  an d  contem porary  supply chains, u sin g  A frican cases for illu stra
tion. They co m m en t on  the  extent to  w hich  such  chains are b o th  com peti
tive an d  participatory, an d  illustrate  how  quality considerations are b ecom 
ing a m ajo r driving force u n d e rp in n in g  the  chain. W hile they recognise the  
diversity w ith in , an d  com plexity of, fish  supply chains, they also con tend  
th a t such  variations do n o t invalidate th e  Folkerts-K oehorst thesis o f  consu 
m er-driven supply chains (see chap. 6).

C onsum er-driven  supply chains in  a plainly u n eq u a l w orld (UC Atlas 
2003) have p ro found  im plications in  te rm s o f  the  objectives o f  food secur
ity an d  safety, social justice, an d  livelihoods, as N orthern  agendas o rien t 
fish  chains th a t o rig inate in  the  developing w orld to  the  m arke t an d  quality 
edicts o f  the  global fish  trade. T he Nile perch  trade, like th a t o f  the  South 
A frican dem ersal trade, bypasses local m arkets and, w ith  ecosystem s cap
able o f  delivering fin ite fish  resources, im pacts adversely u p o n  local con
su m p tio n  levels. Food insecurity  is com pounded  by th e  lim ited  local e m 
ploym ent opportun ities offered in  such  global food chains, as the  drive for 
efficiency in  processing  an d  cap tu ring  an d  the  n eed  to  m ee t exacting qual
ity standards m erely  serves to  aid  the  concen tra tion  an d  in teg ration  o f  f ish 
ing capital, to  th e  de trim en t o f  o the r stakeholders. Small-scale fishers face 
reduced  stocks o f  fish; paid  labour loses em ploym ent on  increasingly  capi-
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tal-intensive an d  often  foreign-ow ned fleets; an d  m arket traders have re 
duced  stocks available for sale.

G overnance in  the  post-extraction sector can take m any  form s; from  a 
laissez-faire m arke t approach th a t allows m arket participants to  d eterm ine 
the  structu re  o f  the  resu lting  chain, to  an  approach  w here th e  state directs 
the  chain  strategy, controls participation , an d  determ ines th e  com petition  
there in . F urtherm ore , a p le thora o f  po ten tia l governance tools exists. T hese 
include, am ong  others: th e  im position  o f  tariffs an d  quotas to  protect do 
m estic  m arkets from  cheap im ports o r to  guaran tee  dom estic  consum ption  
levels; restric tions on  foreign investm en t to  prevent excessive foreign in te r
vention; m easu res to  forestall restrictive practices, particularly closed auc
tions; an d  the  derivation an d  en fo rcem en t o f  cha in  quality standards, 
w hether on  food safety o r o ther g rounds.

T horpe et al.’s starting  po in t (see chap. 6) is the  n a tu re  o f  post-extraction 
supply chains. T hese vary enorm ously, reflecting th e ir  leng th  an d  the  n u m 
b er o f  stakeholders involved. T horpe et al. m ake clear th e  very d irect im pact 
th a t m arket chains have on  local populations an d  on local env ironm enta l 
conditions. They argue th a t m arkets are increasingly  consum er-driven, an d  
th a t consum ers in  th e  N orth  have u n d u e  pow er to  in fluence th e  priorities 
o f  the  supply chain, w hich  have deleterious im pacts on  the  South. C hains 
are becom ing  longer an d  m ore  com plex, w ith  a co rrespond ing  loss o f  local 
contro l over th em . W hile the  focus o f  th e  chap ter is on  changing  flows o f  
supply an d  dem and , an d  th e  institu tions th a t s truc tu re  fish chains, it also 
deals explicitly, like Johnson  et al. (see chap. 4) w ith  topics such  as equity 
an d  social organisation.

This last p o in t illustrates th a t th e  division o f  the  fish  chain  in to  d isc ip lin 
ary com ponen ts for ease o f  p resen ta tion  canno t avoid overlap betw een 
them . Areas o f  linkage are m ost p ronounced  in  the  chapters by Johnson  et 
al., Pullin  an d  Sum aila, an d  T horpe et al. (see chaps. 4, 5, an d  6), w hile the  
d ifference is g reatest betw een th e m  an d  Kulbicki (see chap. 3). This reflects 
the  relative in ter-disciplinary distances betw een  th e  chapters, w ith  th a t b e 
tw een the  natu ra l an d  social science show ing the  largest gulf. T he differ
ence betw een  Kulbicki an d  the  o ther au thors can  also be d em onstra ted  by 
the  d iffe ren t em phases given to  diversity, complexity, an d  dynam ics. Diver
sity com es across m ost strongly in  Kulbicki’s chapter, w hile the  o ther 
au thors pay as m u c h  i f  n o t m ore  atten tion  to  com plexity an d  dynam ics. 
Even betw een  chap ter 3 an d  th e  o th e r chapters in  the  section, however, the  
connections are sufficiently im p o rtan t to  po in t to  ways o f  reconstitu ting  the  
chain.

Reassembling the Fish Chain

T he advantage o f  d isassem bling  the  chain , besides allowing for a m ore  d e 
tailed  exam ination  o f  its com ponen ts , is th a t do ing so gives a better sense 
o f  how  th e  cha in  looks from  the  perspectives o f  d iffe ren t places w ith in  it. 
W hen  com ing  back to  view the  cha in  as a whole, th e  visits to  each part o f
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the  chain  b rin g  an  altered  perspective. This process o f  im m ersio n  in  the  
parts an d  th e n  re tu rn  to  th e  w hole is th e  scales approach  advocated in  chap 
te r  4. T he con ten tion  o f  th is  approach  is th a t a perfect, com plete view o f  the  
fish  chain  is im possib le. Any view o f  th e  fish  cha in  rep resen ts choices an d  
loss o f  detail in  certain  areas. But, at the  sam e tim e, the  m ovem en t betw een 
d iffe ren t perspectives an d  scales w ith in  th e  chain  can allow for a m ore  ap 
propria te  approxim ation  o f  th e  diversity, complexity, an d  dynam ics o f  the  
global fish  chain  an d  its constituen t fish  chains. Such an  adaptive approach 
to  u n d ers tan d in g  the  chain  m irro rs  the  dynam ics o f  the  interactive ap 
proach  advocated in  th is book. It also fu rn ish es  th e  basis for a reflexive 
in terd iscip linary  approach th a t recognises the  advantages o f  the  u n d e r
standings available from  each disciplinary position  w ithout try ing to 
syn thesise them .

T hese ra th e r abstract com m en ts will be b e tte r u n d ersto o d  by b ring ing  
th e m  back to  th e  con ten t o f  th is section’s chapters an d  how  each  anticipates 
the  w ork o f  reassem bling  the  w hole o f  the  chain  w hile preserv ing  its ow n 
particu lar em phasis. Kulbicki (see chap. 3) draw s th e  connection  betw een 
the  ecological an d  h u m a n  spheres p rim arily  in  te rm s o f  h u m a n  fish ing  
p ressu re  on  ecosystem s. T he view o f  the  chap ter from  the  fish’s perspective 
is an  in te resting  place to  p u t o n ese lf  as a social scientist. Social scientists 
are u sed  to  seeing the  ecosystem  as a m ysterious other, a t b est defined  
th ro u g h  th e  ind igenous classifications o f  the  people w ith  w hom  they w ork 
an d  visible th ro u g h  the  landed  species on  th e  beach. T he im p ressio n  from  
Kulbicki’s chap ter is qu ite  the  opposite; th e  ecosystem  is the  rich  subject 
an d  th e  m otivations an d  behaviour o f  fishers th e  m ysterious other. W hile 
the  m arket is m u c h  m ore  clearly conceivable as a h u m a n  creation  th a n  the  
h um an -in flu en ced  ecosystem , it too can take an  agency o f  its ow n w hen  
viewed in  abstract te rm s. Yet, w hile T horpe et al.’s em phasis  is on  th e  m ar
ket an d  participants in  th e  supply chain , th e  la tter could  equally be viewed 
from  a biological, species-based, perspective. Indeed, doing so serves to  re 
inforce th e  no tion  o f  chain  connectedness betw een  the  living resource  in  its 
aquatic en v iro n m en t an d  the  extracted resource  in  th e  h u m a n  env iron
m ent.

Pullin  an d  Sum aila’s (see chap. 5) analysis o f  aquacu ltu re provides a u se 
ful po in t o f  reference on  the  section as a whole. First, chap ter 5 was w ritten  
from  a m ore  synthetic approach, in  th a t it com es closest am ong  th e  d is
cussed  chapters to  covering an  en tire  fish chain. Yet, in  the  lim ited  space 
o f  the  chapter, th a t synthesis em p h asised  th e  inter-sector effects o f  grow th 
in  aquaculture, particularly in  te rm s o f  ecological im pact. It w ould  be just 
as reasonable to  im ag ine a chapter on  aquacu ltu re  th a t p rio ritised  social 
im pacts an d  equity  concerns in  te rm s o f  chang ing  m arke t control. Second, 
aquacu ltu re has  a g reat deal o f  overlap w ith  an d  in fluence on  cap tu re f ish 
eries an d  the  ecosystem s an d  m arkets w ith in  w hich  they are em bedded , yet 
is nonetheless subject to  very d iffe ren t m arket an d  production  logics. G iven 
the  connections o f  aquacu ltu re  to  cap tu re fisheries, its im portance for the  
fu tu re  o f  aquatic foods, an d  its partial resem blance to  cap ture fisheries
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chains, the  com bination  o f  sim ilarities an d  differences o f  aquacu ltu re com 
prise a s tim ula ting  alternative vantage point.

In  the  foregoing paragraphs, we have show n how  a scales approach  p ro 
vides a way o f  viewing the  rela tionsh ip  am ong  th e  d iffe ren t segm ents o f  the  
fish  chain  in  an  interactive, dynam ic way. T he advantage o f  such  an  ap 
proach  is th a t it offers a flexibility u sefu l for its recognition  o f  the  value o f  
the  positions an d  inpu ts o f  d iffe ren t stakeholders. T he approach  could  well 
provide epistem ological suppo rt to  the  a rg u m e n t for, an d  m ethodology of, 
co-m anagem ent. At th e  sam e tim e, th is  book argues th a t governance is 
m ore  th an  ju st getting  th e  m ethodology right, a lthough  th a t is fu n d am e n 
tal. G overnance, as K ooim an an d  Jentoft (see chap. 14) will em phasise , is 
also about having to  m ake choices according to  norm ative fram ew orks. In 
the  governance o f  th e  fish  chain , these  are choices o f  inc lusion  an d  exclu
sion an d  o f  allocation. O ne o f  th e  im p o rtan t choices w ith  norm ative im p li
cations in  d iscussing  th e  fish  chain  is w hat holds it together. In  th e  next 
section we show  th a t the  assessm en t o f  th e  drivers o f  in te rconnection  an d  
change in  th e  fish  cha in  varies, again  to  som e degree according to  d isci
pline. A fter su m m aris in g  som e o f  the  key theoretical m odels o f  the  glue 
th a t holds th e  chain  together, we re tu rn  to  the  a rg u m en t p resen ted  by Kooi
m a n  an d  Bavinck (see chap. 1): th a t globalisation encapsulates th e  m ost 
usefu l set o f  forces for u n d ers ta n d in g  the  in teractions o f  th e  chain  as a 
whole.

What Drives the Fish Chain?

Propositions about w hat b inds the  chain  toge ther are an  essential p art o f  
know ing w hat the  chain  is because they explain how  th e  fish  chain  can  be 
in ternally  diverse, com plex, dynam ic, an d  yet can still be considered  a d is
tinc t whole. T he degrees to  w hich  d iffe ren t p ropositions about the  cha in ’s 
drivers can  account for diversity, complexity, an d  dynam ics also provide a 
m easu re  o f  th e ir  explanatory power.

T he basic candidates for the  dynam ics o f  th e  chain  th a t em erge from  the  
d iscussion  o f  th e  fish  cha in  in  th is p art o f  th e  book are natu ra l forces, the  
individual, o r social constructions. Each has an  im p o rtan t in fluence on  the  
chain  an d  its specific m anifesta tions. W e argue, however, th a t th e  d e te rm i
native factor is the  social.

As Kulbicki’s com prehensive trea tm e n t o f  the  ecology o f  fisheries in  a 
N orth-South perspective dem onstra tes, ecosystem s are h ighly  com plex an d  
subject to  a w ide range o f  factors, the  effects an d  in teractions o f  w hich  are 
very im perfectly  understood . N onetheless, p rio r to  in tensive h u m a n  in te r
vention, p e rm a n en t ecosystem  shifts generally w ere gradual, occurring  
over long  tim e scales. As th e  chap ter notes, h istorical ecosystem s even 
ten d ed  to  be able to  incorporate catastrophic events. It seem s probable th a t 
for sm all-scale fish ing  fo r local co nsum ption  th a t developed over long tim e 
periods, th e  ecosystem  was d e te rm in an t in  te rm s o f  in fluencing  fish ing  
gear an d  fish ing  strategies, w hich  w ere diverse an d  com plex in  reflection
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o f  the  ecosystem s they dep en d ed  on. Small-scale fish ing  for w hich  the  tim e 
dep th  is great, however, is th e  only case in  w hich  na tu ra l factors can be said 
to  be prim ary  in  shap ing  th e  fish  chain.

Kulbicki (see chap. 3) clearly acknow ledges th e  cu rren t un p reced en ted  
pow er o f  d irect an d  ind irect h u m a n  effects on  m arin e  ecosystem s, w ith 
m arin e  ecosystem s chang ing  in  ways th a t biologists are unab le  to  predict 
an d  th a t are having p erm a n en t effects. T he w eight o f  causality w ith in  the  
fish  chain  can  be said to  have reversed, w ith th e  an th ropogen ic  now  ascen 
dan t over th e  na tu ra l in  th e  dynam ic o f  the  fish  chain. W hile the  p rim ary  
force fo r change is now  h u m a n , th is does no t im ply increased  predictability 
o f  ecosystem  change. O n th e  contrary, th e re  is considerable evidence tha t 
h u m a n  in terventions are creating  g rea ter instability  an d  m ore  dram atic  
shifts w ith in  ecosystem s. In  all m o d ern  fisheries, h u m a n  agency an d  in s ti
tu tions are far m ore  im p o rtan t in  shap ing  th e  character o f  the  fish  chain, 
although  such  a m ove from  the  env ironm enta l context has im plications for 
the  long-term  sustainability  o f  th e  m o d ern  fish  chain  in  th a t it is less recep
tive to  ecosystem  feedback.

I f  we accept th a t h u m a n  agency has com e to assu m e the  d o m in an t posi
tion  in  the  fish  chain, we need  to  define w hat drives th a t agency. O ne op 
tion  is to  invest the  source o f  agency in  individual self-interest, as does n eo 
classical econom ics. In  th e  case o f  fisheries, individuals are free agents w ho 
seek to  m axim ise th e ir  shares o f  the  ren t available for the  given resources. 
U n d er the  assum ptions o f  a perfect m arket, ecosystem  hea lth  will be m a in 
ta ined  because cost o f  effort equals price at the  po in t o f  m ax im u m  su sta in 
able yield (MSY). H ard in ’s Tragedy o f  the Commons hypothesis is g rounded  
equally in  individuals seeking to  m axim ise th e ir  shares o f  a com m on-pool 
resource. U nlike th e  neo-classical view, however, h e  d id  n o t ho ld  th a t the  
m arket w ould  restra in  over-exploitation o f  available resources. Rather, h e  
argued  th a t exploitation o f  the  resource  w ould  con tinue to  the  po in t o f  ex
h au stio n  as resource  extractors devote ever-m ore effort in to  try ing to  m ax
im ise  th e ir  resource  share  un less  m utually  agreed  u p o n  coercive m easu res 
could be adopted  (H ard in  1968).

Critics o f  these  approaches -  th e  p resen t au thors am ong  th e m  -  argue 
th a t it is erroneous to  look strictly to  the  individual as th e  source o f  agency. 
Individual action has to  be considered  in  its social-cultural-political -  an d  
ecological -  context, w hich  in fo rm s action even as it is in fluenced  by it. O n 
the  one hand , political-econom ic im peratives m ay skew incentives such 
th a t MSY m ay be overshot. O n the  o ther hand , tragedies o f  the  com m ons 
m ay n o t arise despite considerable population  p ressu re  w hen  collective in 
stitu tions restra in  individual in terest. W e do n o t deny the  im portance o f  
individual agency as a key source o f  dynam ics w ith in  fisheries. O ur po in t 
is ra th e r th a t individual agency is strongly conditioned  by collective in cen 
tives an d  restra in ts, w hich  have a determ inative role in  gu id ing  change. 
T he dynam ics o f  the  fish  chain  com es th u s  n o t from  a single source, b u t 
from  a com plex series o f  in teractions w hich  at p resen t m ay best be su m 
m arised  as globalisation, as a way o f  describ ing  th e  general sh ift in  the  
scale o f  the  context shap ing  coastal an d  fisheries populations.

D e r e k  J o h n s o n , c .s . 1 4 1



Over the  past several cen turies, globalisation has m e an t th a t th e  sources 
o f  in fluence on  individual decision-m aking have becom ing  increasingly 
d istan t from  local experience. T he dynam ic o f  change in  fisheries is due to 
an  increasingly  com plex in teraction  o f  events, m any  o f  w hich  occur in  far- 
rem oved  reg ions o f  th e  w orld. Perhaps th e  m ost critical force is the  evolu
tion  o f  the  global econom y itse lf  in  te rm s o f  th e  developm ent o f  new  or 
in tensified  dem and , grow ing m arke t linkages, an d  the  global spread  o f  
technological innovations. G row ing im portance also has to  be a ttribu ted  to 
the  attractions o f  m odern ity  th ro u g h  m edia  an d  in teraction  w ith  m em bers 
o f  one’s ow n k in  or cultural g roup  w ho have m ade good abroad. T he p res
sures o f  globalisation on  local env ironm ents are felt th ro u g h  such  forces as 
m ore  efficient vessels an d  cap tu ring /p rocessing  technologies, fleet su b si
dies driven by in ternational m odels o f  fisheries developm ent, in-m igration  
to  seaboard  reg ions inc lud ing  the  expansion o f  coastal-based tou rism , an d  
req u irem en ts  im posed  by organisations trac ing  an d  regulating  th e  in te rn a 
tional fish  trade.

T hese  an d  o ther im pacts o f  globalisation are felt an d  transla ted  in to  local 
experience an d  the  actions o f  individuals in  diverse an d  com plex ways, re 
flecting particu lar local contexts. N onetheless, they p u t th e  sources o f  
change at a d is tan t an d  largely unreachab le  rem ove from  local perception. 
W hile th e  idea o f  governance has advanced by recognising  th e  socially situ 
ated n a tu re  o f  individual agency, an d  th e  n eed  th u s  fo r collective in s titu 
tions to  m anage individual action an d  h arn ess  collective power, it also has 
to  face the  new  global reality th a t m u c h  o f  th e  sphere  o f  locally-im portant 
decision-m aking capacity lies ou tside o f  th e  local realm .

Images of the Fish Chain Re-examined

W hile fig. i  (see p. 42) is usefu l as a sim plification  o f  the  m arke t process 
th a t links consum ers world-w ide w ith  ecosystem s an d  producers in  specific 
fisheries, it gives a m islead ing  sense  o f  the  verticality an d  un ity  o f  in te rn a 
tional fish  p roduction  chains. As th e  decom position  o f  the  chain  in  th is 
section o f  the  book has dem onstra ted , fig. 3.1 conceals an  en o rm o u s dep th  
o f  variation an d  com plexity o f  th e  chain. T hat dep th  canno t be appreciated  
except th ro u g h  im m ers io n  in  each o f  the  segm ents o f  the  chain, an  effort 
th a t alters th e  percep tion  o f  the  chain  as a whole.

Fig. 2 (see p. 42) conveys m ore effectively th e  interactive dynam ic o f  the  
chain. It illustrates how  m arket valuation influences th e  resources targeted  
for extraction from  th e  na tu ra l env ironm ent. Innovation  provides constan t 
stim ulus to  m eans by w hich  resources are extracted an d  to  th e  k inds o f  
resources targeted . H u m an  extraction o f  a series o f  ta rge t living resources 
is the  prim ary  am ong  m any  d isrup tions o f  th e  na tu ra l en v ironm en t em a
nating  from  the  h u m a n  env ironm ent. T he ecological processes by w hich 
valued species are created  in  the  natu ra l en v ironm en t are indirectly in flu 
enced  by h u m a n  d isrup tions. An ind ication  th a t these  processes occur 
across d iffe ren t scales is evident from  the  low er part o f  th e  d iagram .
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Each o f  these  figures th u s  cap tures only aspects o f  the  forces driving the  
chain. Fig. i  (in th e  in troduction  to  Part II) show s th a t the  cha in  is now  
global w hile fig. 2 (in the  in troduction  to  Part II) gives a sense o f  the  com 
plexity o f  the  in teractions propelling  it. Yet n e ith e r  o f  th e  figures captures 
fully w hat drives the  chain. Fig. 2 does provide a source for the  chain’s 
dynam ics in  the  innovation  box. Yet innovation  is itse lf  d ependen t on  the  
deeper incentives provided by the  in te rnational econom y an d  the  attrac
tions o f  m o d ern  life, the  inc lusion  o f  w hich  w ould  necessita te adding  a n 
o ther d im en sio n  to  th e  diagram . Additionally, n e ith e r o f  th e  chains ac
know ledge th e  diversity an d  com plexity o f  local conditions o r the  ongoing 
change to  th e m  th a t globalisation brings.

Governance Implications

T he m a in  challenge o f  the  governance o f  the  en tire  cha in  is th a t its diver
sity, complexity, an d  dynam ics in h ib it th e  construc tion  o f  universally  ap 
plicable m odels o f  governance. Rather, governance solutions n eed  to  be 
m ultip le  an d  able to  w ork at d iffe ren t spatial, institu tional, an d  disciplinary 
scales. This is all th e  m ore  u rg en t w ith  globalisation, w hich is causing  fish 
chains to  leng then , diversify, an d  becom e m ore  com plex. T hus, th e re  is a 
n eed  to  w ork on  governance approaches th a t are consciously interactive in  
the  sense o f  involving m ultip le  discip lines an d  stakeholders an d  in  the  
sense o f  being  able to  adapt to  rapidly chang ing  situations. This is no t new  
ground; th e re  are longstand ing  disciplinary an d  cross-disciplinary attem pts 
to  m ee t these  challenges.

Johnson  et al. (see chap. 4), for exam ple, connect to  a large litera tu re  tha t 
tries to  link  social an d  ecological system s (Berkes an d  Folke 1998). This 
reflects th e  acceptance am ong  natu ra l scientists o f  the  im portance o f  h u 
m a n  activities on  natu ra l system s, w hich  has led to  increasing  a ttem pts to 
incorporate h u m a n s  in to  ecosystem  m odels. G ranted, som e proposals from  
biological scientists sim ply advocate th e  exclusion o f  h u m a n s  from  ecologi
cal zones, b u t o thers recognise the  im portance o f  involving local people an d  
com m unities in  th e  m an ag em en t o f  natu ra l refugia. From  th e  social 
sciences, th e re  are  m any initiatives th a t address th e  difficulties o f  h u m a n  
o rganisation  fo r natu ra l resource m anagem en t, such  as collective action 
theory, institu tional econom ics, cu ltu ral m ateria lism , an d  legal p luralism .

T he consideration  o f  diversity, dynam ics, an d  com plexity o f  th e  fish 
chain  in  th is part o f  th e  book has ra ised  th e  im portance o f  choice as a key 
issue for governance. G overnance o f  the  fish  chain  requ ires m ak ing  h ard  
choices betw een  alternatives th a t will resu lt in  potentially negative conse
quences for individuals, g roups, o r th e  natural env ironm ent. Such choices 
are em bedded  in  th e  social, political, an d  econom ic dynam ics o f  fisheries 
an d  are constra ined  by the  uncertain ty  o f  know ledge o f  the  fish  chain, an d  
th u s  the  associated unpred ic tab ility  o f  in tervention  in  it. T he social n a tu re  
o f  choice an d  th e  contingency o f  know ledge m ean  th a t fish  cha in  govern
ance necessarily  has to  engage w ith  its epistem ological an d  norm ative
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foundations. W e have m ade an  im p o rtan t start in  th a t d irection  in  th is 
chap ter w ith  the  d iscussion  o f  th e  im ages o f  the  fish  chain . T he m ethodo lo 
gical ou tcom e o f  th a t d iscussion, th e  advantages o f  decom posing  an d  re 
com posing  th e  fish  chain  w ith m ulti-d iscip linary  inpu t, reaffirm s th e  im 
portance o f  m ulti-stakeholder involvem ent in  fish  cha in  governance. It also 
reaffirm s th e  im portance o f  p recau tion  in  decision-m aking, for th e  sake o f  
the  natu ra l env ironm ent, an d  the  im portance o f  social equity  considera
tions as a norm ative guide.

It is apparen t from  th e  preceding  chapters th a t th e  context in  w hich  gov
ernance occurs -  w hat we choose to  te rm  th e  ‘fish  cha in ’, is diverse, com 
plex, an d  chang ing  rapidly. Equally clear is th a t a m u ltitu d e  o f  governance 
to o ls /in s tru m e n ts  can  be deployed to  resolve th e  fu n d am en ta l concerns 
iden tified  by C huenpagdee et al. (see chap. 2). T he task  is to  identify  the  
m ost appropriate  governance tools given particu lar local conditions. It falls 
to  state, m arket, an d  civil society institu tions, as th e  following part o f  th is 
volum e show s, to  d e term in e  an d  im p lem en t th e  m o st effective in s tru m e n ts  
an d  resources for the  reso lu tion  or rem ed iation  o f  concerns an d  th e n  to 
oversee th e ir  operation. W e have suggested  in  th is chapter, however, tha t 
those approaches w hich are flexible, interdisciplinary, m ulti-sector, an d  
self-aware will m ost likely be able to  adapt to  the  dem ands o f  globalisation 
on  the  fish  cha in  w hile achieving key objectives o f  resource an d  livelihood 
sustainability, food safety, an d  food security.
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P a r t  III

Institutions for 
Fisheries Governance





Introduction Part III
Svein Jentofi

T he four chapters in  Part III depict in stitu tional m echan ism s an d  chal
lenges in  fisheries at the  global, national, an d  local level an d  th e ir  in te rcon 
nections. F isheries governance an d  food security involve institu tions at all 
levels an d  requ ire  vertically an d  horizontally  co-ordinated  an d  s truc tu red  
linkages. T he diversity, complexity, an d  dynam ics o f  fisheries in stitu tions 
provide targets th a t are obscure an d  m oving. F isheries governance is th u s 
a never-ending process th a t requ ires institu tions th a t are ro b u st an d  flex
ible. W hat these  in stitu tions shou ld  be like is in  itse lf  an  im p o rtan t govern
ance issue w ith  no  easy answ ers. But w hat are institu tions? W hat exactly do 
they do?

Institu tions are the  in s tru m e n t th ro u g h  w hich  th e  form ation  an d  execu
tion  o f  fisheries governance occurs. T he design  an d  w orkings o f  in s titu 
tions are key issues. As in s tru m e n ts  they can be effective, fitting, legiti
m ate, an d  socially ju st to  various extents. From  a governance perspective, 
they n eed  to  be continually  evaluated an d  adapted  to  changing  c ircum 
stances. G overnors should  always relate to  institu tions, as shou ld  the  stake
holders w ho experience th e ir  im pact. Institu tions are obviously social con
structs an d  they are th e  ou tcom e o f  h u m a n  experience, foresigh t an d  
ingenuity. They in troduce structure , order, an d  predictability in to  h u m a n  
relations an d  in teractions. W ithout in stitu tions, social actors w ould  no t 
know  how  to in te ract an d  w ould no t know  w hat is expected o f  th e m  or 
w hat they can expect o f  o thers. As M arch an d  O lsen (1995) argue, in s titu 
tions provide ‘a logic o f  appropria teness’ th a t com es w ith  rights, rou tines, 
roles, responsib ilities, agendas, standards, an d  practices th a t enable the  
people confron ted  w ith  th e m  to d is tin g u ish  betw een  righ t an d  w rong, 
good an d  evil, n o rm al an d  abnorm al, an d  natu ra l an d  un n atu ra l. Since 
they n eed  to  be recognised  by everyone affected by them , in stitu tions also 
com e w ith  m ean ings an d  in terpretations.

A m ong academ ics, the  in stitu tion  is a concept w ith  m any  defin itions. It 
is one o f  th e  te rm s u sed  by scholars an d  the  general public alike an d  the  
two do no t always perceive it in  qu ite  th e  sam e way. Perceptions o f  w hat 
in stitu tions do an d  w hat th e ir  potentials are can  vary. In  a sense, how  we 
perceive these  specific in stitu tions de term ines w hat fisheries governors can 
an d  shou ld  do. I f  in stitu tions are narrow ly defined, th e  ideas on  w hat they 
can do are sim ilarly narrow, an d  a b road  percep tion  o f  institu tions includes 
a m ore  com prehensive reperto ire  o f  m echan ism s, incentives, an d  designs. 
I f  in stitu tions are defined  as ‘ru les’ o f  conduct (cf. N orth  1990), governors 
em phasise  th e  legal aspects o f  in stitu tions. Institu tional design  th e n  only
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m eans ru les. I f  in stitu tions are perceived to  be m ore generally about 
no rm s, th e ir  design  includes w hatever m echan ism s, such  as m oral stan 
dards an d  upb ring ing , th a t m ake people obey ru les. I f  the  defin ition  o f  in 
stitu tions is even b roader so th a t it includes cognition, as Scott (1995) 
notes, th e  action fram e o f  institu tion -bu ild ing  is fu rth e r  expanded. In stitu 
tional design  th e n  covers all th e  in fo rm ation , know ledge, learn ing , an d  va
lidation  processes th a t d e term in e  w hich  percep tions o f  reality are taken  for 
g ran ted  an d  w hich are not, w hat o r w hose know ledge is reliable an d  rele
vant an d  w hat o r w hose is not.

W e argue th a t a governance approach  to  fisheries shou ld  adopt a broad, 
ra th e r th a n  a narrow, defin ition  o f  in stitu tions. A governance perspective 
on  institu tions needs to  em phasise  th e ir  regulatory, norm ative, an d  cogni
tive attribu tes. It also needs to  em phasise  th e ir  social an d  cu ltural u n d e r
p inn ings an d  th e  idea th a t in stitu tions never operate in  a vacuum  b u t are 
always em bedded  in  social netw orks, w hich  are often  in stitu tions th e m 
selves. In  o th e r w ords, in stitu tions no t only w ork at m icro, m eso  an d  m acro  
levels o f  society, a t a low er level they are often  contained  w ith in  institu tions 
at a h ig h e r level -  like a C hinese Box, as it w ere. T he rela tionsh ips th a t 
structu re  th e  en v ironm en t o f  in stitu tions shou ld  also be w ith in  the  govern
ance realm . In  o ther w ords, governance is no t only about institu tional d e 
signs, it is also about institu tional env ironm ents th a t canno t always be ‘n e 
gotiated’ (Cyert an d  M arch 1963) b u t n ee d  to  be taken  as a given.

F isheries governance shou ld  em ploy a b road  perspective. Obviously, f ish 
eries system s m ay n o t w ork well because o f  deficiencies in  th e ir  in te rnal 
in stitu tional design  o r because th e ir  institu tional en v ironm en t is n o t su p 
portive. M arket an d  com m unity  failure b o th  im ply incom patib ilities in  the  
institu tional en v ironm en t o f  fisheries system s an d  bo th  provide an  im petus 
to  th e  w ell-know n ‘tragedy o f  the  com m ons’ (cf. McCay an d  Jentoft 1998). 
This is also why we ho ld  th a t a governance approach  to  fisheries canno t 
only focus on  th e  state, the  m arket, an d  civil society individually; it shou ld  
also take in to  account how  th e  th ree  in te ract (Kooiman 2003). It is a classi
cal thesis in  social science th a t civil society provides essen tial inpu ts to  the  
w orking o f  the  m arket an d  the  state. As W olfe points ou t (Wolfe 1989: 39), 
‘Civil society, i f  u n d ersto o d  as the  place w here people pause to  reflect on  
the  m oral d ilem m as they face, is necessary i f  individuals are to  possess 
those capacities o f  agency th a t will enable th e m  to m ake ru les as well as 
follow th e m ’. T he u se rs  o f  co m m o n  property  resources are typically caught 
in  a d ilem m a w here the  only way ou t is agency in  te rm s o f  ru le  fo rm ation  
an d  com pliance. It follows from  W olfe’s observation th a t civil society is es
sential to  sustainab le fisheries resource use . In  fisheries, civil society in 
volves th e  com m unity , the  family, u se r  g roups, an d  religious groups -  all 
in stitu tions th a t are typically left ou t an d  regarded  as irrelevant to  fisheries 
m anagem en t, w hich  curren tly  tends to  overem phasise the  state an d  the  
m arket an d  the  in te raction  betw een  them .

W olfe also h in ts at the  enab ling  role o f  in stitu tions. Institu tions keep 
social actors in  check, b u t in  so do ing  they also provide opportun ities for 
p rob lem  solving. Institu tions allow social actors to  accom plish  th ings an d
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w ithout institu tions they w ould  be handicapped , som e th ings w ould  sim ply 
be beyond th e ir  reach. Institu tions th a t curb  th e  fish ing  effort give actors 
in s tru m e n ts  to  help  th e m  realise w hat is in  th e ir  com m on  in te rest -  a 
healthy  resource. Institu tions also m ake social actors tru s t each o ther 
m ore. They can often  tru s t in stitu tions m ore th a n  individuals. Institu tions 
supply the  stability, order, an d  predictability th a t m ake fisheries system s 
work. This is w hy we believe it is essen tial to  em ploy a concept o f  in s titu 
tion  th a t transcends ru les. C ognition is clearly am ong  the  factors th a t m ake 
in stitu tions play th e ir  enabling  roles. As institu tions validate know ledge, 
social actors can  operate w ith  less uncertainty. For instance, fisheries re 
search  institu tions relieve m an ag em en t agencies from  som e o f  th e  political 
p ressu re  they w ould  o therw ise be exposed to. Knowledge validated by the  
in stitu tion  o f  science m akes th e  state m ore  confiden t an d  less vulnerable 
w hen  controversial m an ag em en t m easu res  are  im plem ented .

Institu tions fail i f  th e  ru les th a t regulate behaviour are underdeveloped  
o r poorly enforced. They also fall sho rt i f  th e ir  norm ative standards provide 
inadequate incentives an d  gu idance on  how  to interact. T he sam e occurs i f  
the  know ledge they b u ild  on  o r generate  is insufficien t o r nonsensical. Any 
governance approach  to  fisheries system s shou ld  alleviate the  w eak points 
o f  th e  th ree  institu tions -  state, m arket, an d  civil society. T he d iagnosis o f  
the  p roblem s an d  opportun ities o f  in stitu tions shou ld  sta rt here . T he next 
step shou ld  h igh ligh t the  con tribu tions o f  institu tional env ironm ents. Insti
tu tional designs are adapted  to  th e  en v ironm en t to  varying extents. In  real 
life, they are n o t always developed an d  im p lem en ted  via a th o rough  analy
sis o f  th e  situations they are supposed  to  w ork in. Instead, they are adopted  
for reasons th a t m ay be external to  the  prob lem  structu re  o f  a particular 
fishery. Som etim es solutions even generate  problem s ra th e r th a n  th e  o ther 
way around . W e know  th a t in stitu tional fo rm s often  sp read  by im ita tion  in  
m u c h  the  sam e way as fash ions do.

Institu tions are supposed  to  be robust, stable an d  lasting, b u t they so m e
tim es n eed  to  be re fo rm ed  o r totally overhauled. However, desp ite the  need  
for change, they rem a in  en trenched . Institu tions com e w ith  vested in te r
ests an d  the  status quo  m ay be preferable to  change. M anagem ent system s 
te n d  to  produce w inners an d  losers, an d  w hile th e  la tte r m ig h t be expected 
to  favour change, the  fo rm er w ould  p refer m an ag em en t to  stay the  sam e. 
Institu tional re fo rm  often  has to  be backed by power, b u t it risks opposition  
i f  th e  pow er is no t legitim ate. W hat m akes in stitu tions an d  pow er leg iti
m ate  is an  im p o rtan t issue in  fisheries governance (Jentoft 2000a). F ish
eries governance effectiveness relies on  legitim acy. As Max W eber no ted  in  
h is  classic treatise (Roth an d  W ittich 1978), legitim acy can have various 
sources such  as trad ition , charism a, o r legal/bureaucra tic  rationality, b u t 
h is  list is n o t com plete. Parsons (1968) adds professional, functional 
know ledge as a fou rth  source, as is th e  case w ith  research  in stitu tions. It is 
generally assu m ed  th a t legitim acy can be a ttribu ted  to  political process an d  
that, ceteris paribus, a m an ag em en t reg im e th a t w orks according to  d em o 
cratic p rincip les has a g rea ter degree o f  legitim acy th an  a reg im e th a t does
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not. This is a central a ssu m p tio n  as to  the  feasibility o f  u se r  group  partici
pation  in  fisheries m an ag em en t (Jentoft an d  McCay 1995).

As K ooim an argues in  a sim ilar vein, ‘In  diverse, dynam ic an d  com plex 
areas o f  societal activity, no  single governing agency is able to  realise legit
im ate an d  effective governing by itself. Such governance is achieved by the  
creation  o f  interactive, social-political structu res an d  processes stim ulating  
com m unication  betw een  the  actors involved an d  th e  creation  o f  com m on  
responsib ilities in  addition  to  individual an d  separate ones’ (Kooiman 
2003: 3-4).

W hich  in stitu tional fo rm ations in  fisheries can b rin g  about th is  k in d  o f  
in teraction  is a key governance issue. Institu tions display great variety. 
They operate at all levels an d  are in te rconnected  in  com plex ways. W ith 
regard  to  socio-political governance, K ooim an concludes th a t governing in 
teractions an d  th e ir  in stitu tional settings vary enorm ously  from  ‘th e  “street 
co rners” at local com m unities, via public-private p a rtn e rsh ip  to  in stitu tio 
nalising  reg im es governing in ternational political-econom ic global arenas’ 
(Kooiman 2003: 156). As is stated  above, th e  chapters in  th is  section at
tem p t to  g rasp  w hat governing in teractions occur w ith in  in stitu tional se t
tings th a t range from  the  local to  th e  global village level. F isheries govern
ance is played ou t w ith in , an d  regulated  or affected by, institu tions tha t 
have a global focus, such  as th e  W orld Trade O rganization, the  In te rn a 
tional Council for th e  Exploration o f  the  Sea an d  the  Food an d  A griculture 
O rganization  o f  th e  UN. Since fisheries have increasingly  becom e a global 
en terp rise  w here  problem s are exported from  one geographical area to  a n 
o ther as fish  stocks becom e exhausted, these  institu tions have becom e 
m ore an d  m ore  im portan t. G lobal governance has a m u c h  w eaker in s titu 
tional foundation  th a n  nation-state governance. But w hat nations can an d  
canno t do is increasingly  in fluenced  by global in stitu tions, such  as in te rn a
tional conventions on  biodiversity o r the  h u m a n  rights o f  oppressed  in d i
genous peoples (ILO C onvention 169, see Jentoft e t al. 2003).

T he nation-state nonetheless shou ld  an d  does play a role in  fisheries gov
ernance an d  no t only as a represen tative w ith in  global in stitu tions, b u t also 
as a regu la to r an d  facilitator in  dom estic  fisheries affairs. M ost governance 
refo rm s are e ith er in itia ted  by o r target state fisheries agencies an d  legisla
tion. T he theory  o f  fisheries often  holds th e  state responsib le for m ism a n 
agem en t (H annesson  1996; Indicello et al. 1999). State inducem en ts  are 
felt to  be largely to  b lam e for the  fleets’ m assive harvesting  capacity th a t 
globally pu ts m o st fish  stocks in  jeopardy. Any solution  to  th is  p rob lem  
w ould requ ire  an  institu tional response by th e  nation-states individually 
an d  in  concert. In  fisheries governance, the  state is part o f  the  p rob lem  as 
well as th e  solution. W e shou ld  no t forget, though , th a t state au thorities are 
frequently  subject to  p ressu re  from  pow erful private in te rests  an d  lobbying 
groups, m ak ing  governance a h ighly political affair. As Pauly an d  MacLean 
argue, ‘Politics often  dilu tes th e  b est m an ag em en t schem es at the  national 
level as well as at th e  in te rgovernm ental level’ (Pauly an d  M acLean 2003: 
79). G overnance is also abou t how  political processes affect an d  are affected 
by institu tional a rran g em en ts  such  as resource  m an ag em en t regim es.
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At the  en d  o f  the  day, institu tional processes at th e  global an d  national 
levels are also felt at th e  level o f  the  local com m unity . As G iddens points 
out, ‘M odern  organisations are able to  connect th e  local an d  th e  global in  
ways w hich w ould  have b een  u n th inkab le  in  m ore  trad itional societies an d  
in  so doing routinely  affect th e  lives o f  m any m illions o f  people’ (G iddens 
1990: 20). It is th e  fisher people w ho have to  live w ith  th e  consequences o f  
national an d  global organisations at these  h ig h e r levels, often  w ithou t any 
in fluence on  th e ir  creation  o r operation. F ishers an d  fish  w orkers are th u s 
often  the  prim ary  victim s o f  m ism an ag em en t at a h ig h e r institu tional level. 
A tragedy o f  the  com m ons easily tu rn s  in to  a tragedy for the  com m oners. 
T he com m unity  an d  its in stitu tions are a central governance issue th a t is 
largely ignored  in  the  state governance approach  to  fisheries. Instead, com 
m u n ities  find  them selves at th e  receiving en d  o f  th e  cha in  o f  co m m an d  
(Jentoft 2000b). Yet we know  th a t com m unities are the  bu ffe r against ex
te rna l p ressu res  o f  globalisation. T he com m unity  plays an  im p o rtan t role in  
shap ing  people’s lives an d  fisheries activities are usually  roo ted  in  co m m u 
nities. It is w ith in  th e  com m unity  an d  its sub-institu tions th a t fishers an d  
fish  w orkers are socialised an d  acquire th e ir  values, morality, an d  w orld
views. Social research  dem onstra tes th a t because o f  the  social capital e m 
bedded  in  th em , com m unities often  play a very constructive role in  m a n a 
ging com m on  pool resources (O strom  1990). F isheries au thorities shou ld  
draw  on  th e  capacity o f  com m unities to  becom e responsib le co-governors 
o f  fisheries system s an d  reg im es. C om m unities are, however, n o t isolated 
entities. They are connected  to  each o th e r an d  to  institu tions at h ig h e r le 
vels. As Agrawal an d  G ibson hold, ‘C om m unity-based natu ra l resource 
conservation initiatives m u s t be founded  on  im ages o f  com m unity  th a t re 
cognise th e ir  in te rnal differences an d  processes, th e ir  relations w ith  exter
nal actors, an d  the  institu tions th a t affect bo th ’ (Agrawal an d  G ibson 2001: 
2). T he local an d  vertical linkages o f  com m un ities n eed  co-ordination in  
one way or another, b u t since linkages do n o t always have to  rely on  h ie r
archical steering , th e re  is still an  opportun ity  for a bo ttom -up  governance 
approach.
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Local Institutions
José J. Pascual-Femández, Katia Frangoudes, and Stella W illiams 

Fishers and Communities

T here are m any defin itions o f  a com m unity. C om m unity  stud ies have 
played an  im p o rtan t role in  the  social sciences, such  as anthropology, since 
the  early tw en tie th  century. In  th is  sense, functionalist studies by M ali
now ski an d  Radcliffe Brown served as m odels for studying com m unities 
as a strategy for analysing cu ltu re  as a whole. Even p recu rso rs like Tonnies 
w ith  h is  concept o f  G em einschaft an d  h is positivist o rgan ic ism  can be 
quoted. C ulture was conceptualised  as consisting  o f  functionally  in te rre 
lated  parts, creating  a m odel o f  analysis th a t was to  pattern  the  s tandard  in  
social anthropology (Redfield 1971 [1955-6]). T he studies dep en d ed  on a 
com m unity  concept characterised  by isolation, hom ogeneity  an d  shared  va
lues o r culture. Redfield iden tified  four essen tial characteristics in  co m m u 
nities: a sm all o r reduced  social scale, hom ogeneity  regard ing  th e ir  m e m 
bers’ activities an d  state o f  m ind , a consciousness o f  d istinctiveness an d  a 
certain  self-sufficiency o v e rtim e  (Redfield 1971; Rapport 1996).

In  th e  1 9 5 0 S , Hillery fo u n d  9 4  alternative defin itions o f  th is concept an d  
the  features m ost com m only  shared  w ere ‘in teraction’ an d  ‘ties o f  in te rest’ 
followed by ‘geographical proxim ity’, w ith  th e  only substantive overlap 
being  ‘all dealt w ith  people’ (Hillery 1 9 5 5 :1 1 7 ) . In  the  sam e decade, a gener
ally critical tendency  o f  the  m odels in  com m unity  stud ies led  to  the  partial 
dem ise  o f  th is  concept in  anthropology. It was replaced by alternative n o 
tions (such as population) w ith  few er connotations. However, in  recent 
years th e  role o f  com m un ities in  conservation  has b een  rediscovered as the  
locus o f  conservation ist th ink ing . A fter a long histo ry  o f  failed top-dow n 
developm ent p rogram m es, in te rnational agencies from  th e  W orld Bank or 
USAID to th e  In ternational U n ion  fo r C onservation o f  N ature (IUCN) have 
tu rn e d  to  p rog ram m es th a t im p lem en t o r reinforce com m unity-based  co n 
servation policies (Agrawal an d  G ibson 2 0 0 1 :  4 ) .  This process is linked  to 
the  em phasis on  the  participation  o f  local populations after th e  recognition  
o f  state policy lim ita tions in  design ing  an d  enforcing  adequate m easu res to 
achieve the  sustainab le u se  o f  natu ra l resources.

C om m unities are m ore diverse, heterogeneous an d  unstab le  th a n  Red
field an d  o th e r au thors assum e. To sum m arise , we u se  a defin ition  fo rm u 
lated  by Agrawal an d  G ibson ( 2 0 0 1 :1 ) :  ‘C om m unities are com plex entities 
con tain ing  individuals d ifferen tia ted  by status, political an d  econom ic 
power, relig ion an d  social prestige, an d  in ten tions. A lthough som e m ay op-
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erate harm oniously , o thers do not. Som e see n a tu re  o r th e  en v ironm en t as 
som eth ing  to  be protected; o thers care only for n a tu re ’s short-term  use. 
Som e have effective trad itional no rm s; o thers have few. Som e com m unity  
m em b ers  seek refuge from  th e  governm ent an d  m arket; o thers quickly e m 
brace both . A nd som etim es com m unities com e in to  existence only as a 
resu lt o f  th e ir  in teractions w ith  governm ents an d  m arkets’. T he em phasis 
h e re  is on  in tra -com m unity  diversity related  to  power, wealth, status o r cul
tu re . Consequently, th e  characteristics o f  com m unity  life or behaviour in  
relation  to  resource  m an ag em en t can be qu ite  d iffe ren t in  each  concrete 
case. However, in  con trast w ith  th is  position , th ree  e lem ents have b een  re 
levant in  th e  analysis o f  com m unities in  literature: the  sm all spatial d im e n 
sion, a social s tructu re  th a t is supposedly hom ogeneous an d  a global se t o f  
shared  no rm s (Agrawal an d  G ibson 2001: 2). W e no te th a t th e  social an d  
cultural system s o f  contem porary  fish ing  peoples should  always be ana
lysed tak ing  th e ir  linkages in to  account w ith  regional, national an d  in te rn a 
tional processes.

Sm all S pa tia l Units

T he idea o f  com m un ities as sm all spatial u n its  is associated  w ith  isolation 
an d  im ages contrasting  w ith  o u r globalised contem porary  world. Since 
W ilm sen’s (1989) analyses o f  th e  Kalahari B ushm en  -  considered  th e  ar
chetype o f  p ristine  hun ter-gatherers ever since the  1960s -  dem onstra ting  
th e ir  close lin k  to  d iffe ren t populations th ro u g h  deep h istorical com m ercial 
bonds an d  a rich  history  o f  associations, th e  m yth  o f  th e  isolated co m m u 
nity o r isolated societies has been  in  question . As regards fish ing  popu la
tions, the  geographical d im en sio n  o f  a com m unity  is also an  issue tha t 
poses prob lem s. In  Europe, Japan, an d  o ther areas, th e re  are fish ing  com 
m u n ities  th a t occupy defin ite geographical boundaries. However, in  o ther 
cultural contexts such  as the  m igra ting  fishers o f  W est Africa, w ho m ove 
from  one place to  another, even in  n e ighbouring  nation  states, all the  w hile 
m ain ta in in g  ties w ith  th e ir  country  an d  co-ethnics back h o m e in  th e  village, 
geographical boundaries are practically non-existent (Ruffier 1999; Cor- 
m ier-Salem  2 0 0 0 ; Jul-Larsen 2000).

T he geographical lim its o f  th e  com m unities an d  the  resource m an ag e
m e n t they m ay accom plish  in  these  areas are also relevant. T h rough  th e ir  
in stitu tions, com m un ities  m anage a lim ited  m aritim e  territory. This te rr i
tory m ay extend over the  borders o f  a com m unity  or even a country. T hese 
exam ples show  th a t geographical lim its are n o t the  m a in  basis o f  the  defin i
tion  o f  local coastal com m un ities an d  th e  institu tions devised to  locally 
m anage the  resources m ay no t fit w ith  local se ttlem en t boundaries an d  can 
contro l a w ider area.
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H om ogeneous Com position

T he concept o f  com m unity  is linked  to  a supposedly h om ogeneous com po
sition. However, inequalities o f  w ealth, gender, pow er o r know ledge m ay 
lead to  very d iffe ren t positions in  a com m unity . C om m unities are usually 
stratified  an d  com pletely egalitarian  societies are as yet unknow n. Perhaps 
the  assum ption  o f  a single econom ic activity is one o f  the  m o st pervasive 
stereotypes conferred  u p o n  fish ing  com m unities, even th o u g h  th e  com bi
nation  o f  fish ing, agriculture, com m erce o r even to u rism  an d  service-re
lated  activities is m u c h  m ore  w idespread. In  m any South Pacific o r G reek 
islands an d  th e  fish ing-farm ing  societies o f  Africa, local com m unities p rac
tice fish ing  an d  agricu ltu re sim ultaneously  an d  these  activities are even 
com bined  w ith in  the  sam e household . M any au thors describe how  m ig ra t
ing  fishers in  W est Africa engage in  d iffe ren t activities at d iffe ren t tim es o f  
the  year o r o f  th e ir  lives, com bin ing  fish ing  w ith  navigation in  cargo boats, 
trade or even agricu ltu re (Bouju 1994; C hauveau et al. 2000 ).

Shared N orm s

This is essentially th e  th ird  d o m in an t m ean in g  o f  the  concept o f  th e  com 
m un ity  in  literature: the  com m unity  as com m on  in terests  an d  shared  
norm s. To Agrawal an d  G ibson (2001: io ), all com m unities are  im ag ined  
com m unities th a t d epend  u p o n  th e  perceptions o f  th e ir  m em b ers . T he self
ascrip tion  o f  individuals an d  th e ir  feelings o f  m em b ersh ip  m ay be sim ilar 
to  th e  criteria in  the  defin itions o f  concepts such  as the  e thn ic  group. As 
m em b ers  o f  com m un ities, individuals give u p  som e o f  th e ir  selfish in te r
ests in  favour o f  com m unity  o r g roup  in terests . Som e au thors claim  the  
roots o f  local com m unities lie in  a com m on  culture, since fishers in  a com 
m un ity  generally share  th e  sam e values an d  percep tion  o f  na tu re . F ishers 
an d  fish ing  practices are gu ided  by th e  values, no rm s an d  know ledge 
shared  in  each com m unity  (Jentoft 2 0 0 0 a: 54). This view depends o f  
course on  a specific concept o f  culture.

Every cu ltu re is en m esh e d  in  processes o f  change, an d  conflicts m ay 
arise betw een alternative patterns o f  behaviour in  certain  areas. E ncu itara - 
tion  processes o f  d iffe ren t k inds an d  streng ths are u se d  to  tran sfe r values 
an d  m odels o f  th in k in g  o r behaviour from  th e  older to  the  younger genera
tions an d  p roblem s m ay arise in  the  course o f  th e  process. T he values an d  
n o rm s or patterns o f  prestige m ay vary quickly in  areas underg o in g  rap id  
developm ent processes. For exam ple, E uropean o r A frican fishers o f  a cer
ta in  age m ay be unab le  to  envision them selves in  any o ther occupation  th an  
the  one they learned  from  th e ir  fathers. However, it is n o t rare  nowadays 
for young m e n  b o m  into  fish ing  fam ilies to  p refer alternative occupations 
in  societies w here  the  alternatives exist. T hese  are p roblem s m any  fish ing  
com m unities in  Europe are faced w ith  today. In  th is sense, the  tra n sm is
sion an d  inheritance o f  th e  fish ing  cu ltu re an d  the  related  specific know l
edge, techn iques o r abilities m ay be in  danger in  m any  areas, w here it can
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be increasingly  difficult to  find  young m em b ers  for a fish ing  crew. For in 
stance, F rench fish ing  vessels, having difficulties in  find ing  local fishers, 
em ployed S panish  o r Portuguese for years, b u t h ad  to  shift recently to  Pol
ish  ones because they h ad  troub le  find ing  crew  m em bers. Greek, Italian or 
N orw egian ships are having sim ilar p rob lem s (Sagdahl 2000).

T hese  an d  m any  o ther processes o f  change indicate th a t no t all co m m u 
nities exhibit the  sam e characteristics an d  n o t even th e  sam e com m unity  at 
d iffe ren t h istorical m o m en ts . T he ideal com m unity  w ith  shared  beliefs, a 
hom ogeneous com position , stability, an d  clear ties is a m yth. As Jentoft 
indicates, com m unities are often  characterised  by social fissures, conflicts, 
inequities an d  pow er differentials (Jentoft 2 0 0 0 a: 58), an d  by diversity, 
fluidity, an d  change processes, as are cultu res as a w hole. In  fact, in  the  
real w orld, com m unities usually  consist o f  subgroups w ith  d iffe ren t in te r
ests an d  variable access to  capital, know ledge o r power. Local politics in  the  
com m unities m ay be com plex an d  changing , b u t always presen t.

Pluri-Activity and Migration Patterns

Theoretical approaches defin ing  fish ing  com m unities as com posed  o f  peo
ple w ho m ainly  live o ff  fish ing  are no  longer valid in  m any  areas o f  the  
globe w here  fishers, at th e  sam e or d iffe ren t m om en ts, also engage in  o ther 
econom ic activities. O n m any South Pacific islands, people engage in  f ish 
ing as well as fa rm ing  an d  are as m u c h  fishers as farm ers (e.g., Bataille- 
B enguigui 1999). T he exam ples o f  fisher-farm ers given by Corm ier-Salem  
(2000) show  th a t people w ho do bo th  also live in  som e parts o f  W est Africa. 
In  the  C asam ance, th e  fish ing  territo ry  m ay be a lagoon close to  th e  coast 
w here fishers m anage th e ir  piscatorial territo ries in  m u c h  the  sam e way as 
they m anage th e ir  agricu ltu ral fields. For years, fish ing  far o ff  the  coast was 
practiced by ethn ic groups specialised in  it. But for h istorical reasons, f ish 
ing is no  longer an  exclusive activity o f  these  ethn ic groups. T he fam ine 
th a t affected p easan t populations in  the  1970s in  m any  parts o f  Africa drew  
th e m  to th e  coast to  fish  (Corm ier-Salem  2000).

D iversified o r pluri-activity strategies characterise th e  societies o f  fisher- 
farm ers an d  are also p resen t am ong  m igra ting  fishers in  W est Africa. M ost 
o f  th e  m ig ra ting  fishers th e re  engage in  various supp lem entary  econom ic 
activities an d  it is often  doubtfu l w hether fish ing  is th e ir  m a in  productive 
activity. To th em , fish ing  is m erely  one o f  m any  m eans o f  livelihood an d  
people choose an d  often  com bine th e ir  productive activities w ith  o thers no t 
always linked  to  a fish ing-related  identity  (Chauveau an d  Jul-Larsen 2 000 ; 
Chauveau et al. 2000 ).
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Box 8.1 Peasants/fàrmers/fishers: early adaptations in Nordic 
countries
For pre-industria l Sweden (1700-1900) Lögfren (1979) describes fo u r d iffe rent 

adaptations (ecotypes) am ong the coastal and fish ing  populations:

1. Farmerfishers w ho balanced various activities linked to land (agriculture, rais

ing cattle) and sea explo ita tion (fishing, hunting, gathering) in the ir household 

econom y in a con tinuum  from  fa rm ing  fishers to  fish ing  farm ers.
2. Mobile deep-sea fishers w ith  an econom y based on intensive fish ing  linked to 

herring captures tha t m ainly developed in specific areas o f  Sweden. The captures 

were exchanged fo r cash o r agricultural products. Few fa rm ing  activities were 

com bined w ith  fisheries.

3. Fisher-burghers w ho com bined liv ing in town w ith  sum m er fish ing  in d istant 
archipelagos, enjoying exclusive rights granted by the king and com b in ing  fish ing 

w ith  coastal trad ing. The catch was salted and sold in the cities at the end o f  the 

summer.

4. Landless or crofier fishers w ho came from  the poorest strata in the coastal 

peasant com m unities, frequently because population growth outpaced the de

mand fo r fa rm  workers. They practiced subsistence fish ing  com bined w ith  small- 
scale explo ita tion o f  m arginal lands.

These fou r ecotypes depict an image clearly d iffe ren t from  the stereotype o f  

fishers w ho only engage in extractive activities. In fact, m ost o f  them , especially 

the fourth  category, are the by-product o f  lengthy population growth from  1750 to 

1850 that expelled landless peasants, transfo rm ing  them  into proletarians who 
tried to exploit marginal land in coastal areas w ith  perm ission from  the land

owners and com bined fa rm ing  and fish ing activities. As Lögfren indicates, ‘before 

the in troduction  o f  deep-sea fish ing the demarcation between m aritim e and 

agrarian adaptations was ind is tinct. Many coastal farm ers carried ou t some sub

sistence fish ing  while  m ost peasant fishers supplem ented the ir meagre marine 
liv ing by developing small-scale gardening and fa rm ing  activities’ (Lögfren 1979: 

91). This pattern began to change in the twentie th  century in Sweden due to  in 

creasing labour specialisation and new market characteristics.

Source: Lögfren f1979)

As in  m any  o ther areas o f  Europe, sim ilar patterns w ere observed in  n o rth 
ern  Europe cen tu ries ago w ith  d iffe ren t adaptations to  specific constra in ts . 
In  th e  Canary Islands, mid-way betw een  the  N orth  an d  South, fish ing  po 
pulations exhibited multi-activity patterns u n til th e  tw en tie th  century. For 
cen turies, fish ing  a ro u n d  th e  coasts o f  the  islands was o f  m eagre im p o r
tance. In  m any  areas, fishers m igra ted  from  one side o f  th e  island  to  the  
other, depend ing  on  the  seasons an d  w eather conditions (Pascual-Fem án- 
dez 19 91). Even now adays th e re  are m any  exam ples o f  sh ifting  o r com 
b in ed  occupations, especially i f  we consider all the  econom ic activities car
ried  ou t in  th e  household . In  th e  dom estic  u n its  involved in  artisanal 
fish ing  in  the  Canary Islands, w om en  an d  young people w ork in  alternative
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jobs: hotels an d  restau ran ts, com m erce an d  construction . This strategy o f  
com bin ing  econom ic activities is n o t new. Since the  fifteen th  century, litto r
al com m unities have survived via a com plex m atrix  o f  in te rconnected  la 
b o u r in  d iffe ren t sectors. U ntil recently, transpo rta tion  services, agricu ltu re 
an d  fish ing  in  th e  fleet th a t w orked th e  S aharan banks w ere the  alternatives 
frequently  engaged  in  by the  fishers them selves, sh ifting  occupations in  
som e periods o f  th e ir  life o r sim ply from  season  to  season, especially in  
w inter, a pattern  th a t con tinues today (Pascual-Fernández 2004).

Fishing, Communities and Institutional Arrangements

C om m unities can con tribu te to  fisheries m an ag em en t in  m ultifarious ways 
or pose in su rm o u n tab le  obstacles. Institu tional arrangem en ts providing 
sustainab le u se  o f  m arin e  resources have b een  developed in  d iffe ren t ways, 
shapes, an d  form s in  m any  areas o f  the  w orld. Because o f  the  subtractive 
character o f  the  resources rela ted  to  fish ing  or gathering, m an ag em en t in  
th is area requ ires a collective d im ension : the  u se  by one individual m ay 
affect th e  actual o r fu tu re  u se  by o th e r individuals o f  the  sam e o r d ifferen t 
resources. This is m ore  evident in  fisheries th a n  in  m any  agricultural adap
tations, except in  th e  u se  o f  w ater resources, w hich  usually  also p resen ts 
subtractive patterns. For th is  reason, in stitu tional a rran g em en ts  to  m anage 
sea resources are n o th in g  new. Examples o f  h istorical overfishing are in 
creasingly evident (Pauly et al. 2002) an d  in  th is sense, h u m a n  societies 
an d  local com m unities have h ad  to  find  solu tions to  these  problem s, 
a lthough  in stitu tional arrangem en ts are no t always successful.

In  som e areas, h ig h  levels o f  o rgan ising  th e  local u se  o f  these  resources 
have em erged  an d  in  o th e r places, processes o f  institu tional innovation  
have e ith e r failed o r are non-existent. T he design  o f  these  institu tional ar
rangem en ts  is faced w ith  several lim ita tions. Firstly, th e re  is th e  in te rnal 
diversity o f  com m unities th a t m ay p resen t im p o rtan t p rob lem s for collec
tive action in  th e  event o f  o rganised  groups w ith  opposing  in terests . Sec
ondly, th e re  is th e  com plexity o f  the  relations betw een  individuals and  
groups inside th e  com m unity  an d  in  a w ider context th a t m ay in fluence 
th e ir  in stitu tional viability. Thirdly, th e re  are the  dynam ics, a factor th a t is 
now  crucial in  m any local scenarios w here changes induced  by th e  m arket, 
dem ographic transfo rm ations, tou rism , an d  so fo rth  m ay alter th e  p recon 
d itions for local in stitu tions. Lastly, th e  possibility o f  contro lling  fish ing  ac
tivities in  a territo ry  depends to  som e extent on  spatial o r even tem poral 
scales th a t m ay affect th e  feasibility o f  local in stitu tional a rrangem ents.
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Box 8.2 Preconditions of collective action
A particularly in teresting area o f  inqu iry are the preconditions o f  collective action. 
In o ther words, w hat factors explain the differences between d iss im ila r com m u

nities in the ir capacities to  design, im p lem ent, and enforce successful au tono

m ous ins titu tions fo r resource managem ent. A  general rule used by econom ists 

and politica l scientists is the net benefit o f  these ins titu tiona l arrangements. All 

innovation processes in these areas im ply organisational costs, and large 
am ounts o f  tim e  invested in m aking the necessary arrangements, a ttend ing m eet

ings, convincing other users, and supporting  the ins titu tiona l arrangements once 

in force. The perceived benefits o f  these ins titu tions may or may not compensate 

fo r all these costs, and the perception tha t users have o f  the balance between both 

elements in the equation may affect the ir decision to  support o r not those in s titu 
tional build ings o r maintenance processes (Wade 1987; G ibson et al. 2000). This 

perception may be influenced by many factors, and past experiences o f  local m an

agement o f  resources can help decisively in the process.

The developm ent o f  local o r fo lk  m anagem ent is ne ither autom atic  nor inevita

ble, and any assum ption in th is sense is unrealistic. Pinkerton (1994: 318) sug

gests that a long period o f  stable population size, location, and resource use is 
required fo r local populations to  experim ent, learn and adapt to  local environ

ments, in a process o f  tria l and error. Sometimes it may be very d ifficu lt to  devel

op fo lk  m anagem ent practices in situations o f  industria l developm ent, m ultip le  

use conflicts, m igra tory patterns, and so fo rth . The existence o f  d iffe rent groups 

inside a com m un ity  may lead to  all these issues, as groups and individuals negoti
ate the use, m anagem ent and conservation o f  resources. A t the local level they 

a ttem pt to  im p lem en t the negotiated rules and try to  solve the disputes that arise 

in the whole process (Agrawal and G ibson 2001: 13). The power structure at the 

local level o r the benefits to  gain by d iffe ren t subgroups o r individuals may also 

influence th is process. Several authors have tried to  systematise the p recond i
tions o f  collective action in th is area (Wade 1987; Pinkerton 1989b, 1994; M itchell 

1999; G ibson et al. 2000).

Source: Authors o f  this chapter

M any variables m ay affect the  behaviour an d  strategies o f  resource  users, 
facilitating o r h in d e rin g  th e  bu ild ing  or m ain tenance o f  local in stitu tions in  
charge o f  resource conservation. T hese processes are linked  to  m ore gener
al patterns at the  societal level. Som e au thors cite th e  relevance o f  a well- 
function ing  civil society as a p rerequ isite  for co-m anagem ent since in  
m any areas, residen ts are poorly o rgan ised  beyond  th e  h ouseho ld  an d  th e ir  
experience o f  w orking institu tions w ith in  th e  com m unities m ay be lim ited  
(Sandersen 1999; Jentoft 2000a). From  am ong  a m ultiplicity  o f  con trad ic
tory conceptions o f  civil society (Rodriguez G uerra 200 0 ), we take th is co n 
cept as referring  to  an  entity  basically com plem en ting  the  state, a social 
sphere  betw een  th e  econom y an d  th e  area o f  political pow er (identified 
w ith  th e  state). It is on  th e  periphery  o f  political pow er in  m o d e m  states
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an d  com prised  o f  a m ultiplicity  o f  private en tities (organisations, associa
tions, in te rest g roups an d  so forth) th a t m ake u p  the  associative schem e o f  
the  public sphere. In  local com m un ities, these  entities m ay be varied  an d  
pow erful. T he causes o f  the  differences m ay be in  d iffe ren t areas o f  social 
reality, such  as political history, m igra tion  patterns, dictatorships, heavily 
centralised  states an d  so on, b u t can  obviously affect th e  possibilities o f  co
m an ag em en t an d  self-organisation in  local scenarios.

F ishing com m unities d epend  on  certain  resources an d  areas o f  m aritim e 
space, developing m an ag em en t strategies th ro u g h o u t h isto ry  to  secure 
these  resources. It is necessary  to  m anage the  activity o f  th e ir  m em b ers  to 
avoid conflicts am ong  th e m  an d  avoid resource exhaustion , an d  frequently  
to  exclude foreign fishers from  th e ir  territory. Local m an ag em en t o f  the  
fish ing  activities in  a territory  hopes to  guaran tee  peaceful co-existence 
am ong  the  m em b ers  o f  th e  com m unity  an d  a fair sharing , i f  possible, o f  
the  resources by its m em bers. This heavy responsibility  m ay rest on  an  
organisation  (cofradia, p ru d ’hom ie) o r an  individual (water m aster). For ex
am ple, th e  a im  o f  French p ru d ’hom ies (fishing organisations in  the  French 
M editerranean) is to  en su re  a decent incom e for all th e ir  m em bers. The 
m em b ers  o f  th e  p ru d ’h o m ie  are elected by th e  w hole com m unity  an d  the  
first p ru d ’h o m m e is an  experienced fisher. T he m em b ers  o f  the  o rgan isa
tion  follow its ru les, w hich  are designed  to  avoid conflicts betw een  d ifferen t 
fish ing  fleets o r gear. I f  the  ru les are  n o t respected , the  first p ru d ’h o m m e 
can judge an d  inflict penalties. In  the  event o f  recidivism , fishers can be 
excluded from  th e  p ru d ’h o m ie  an d  in  a sense from  the  com m unity  (Tem- 
p ier 1986; Féral 1990; F rangoudes 1997). T he m em b ersh ip  in  p ru d ’hom ies 
resu lts in  shared  values an d  no rm s an d  sim ilar attitudes to  resources. They 
respect th e  ru les set by the  in stitu tions th a t generally reg roup  fishers o f  
various n e ighbouring  ports, a lthough  each m ay also have separate specific 
ru les. T he institu tions are able to  regulate th e  fish ing  activity u n d e r  th e ir  
ju risd iction , an d  th e ir  stren g th  derives from  th e  large n u m b e r  o f  m em bers 
an d  from  being  long-standing institu tions.

In  so u th ern  Europe, th e re  are th e  cofradias, w hich  have channelled  f ish 
ers’ participation  in  m arin e  resource m an ag em en t in  Spain for centuries. 
In  som e regions o f  the  country, they can  be traced  back to  the  M iddle Ages 
(Erkoreka Gervasio 1991; A legret 1999) b u t in  o the r parts, an d  the  C anaries 
are a good exam ple, they have a m ore  recen t h isto ry  along w ith  reduced  
institu tionalisation  (Pascual-Fernández 1999). T hese non-profit o rgan isa
tions have a special legal status as corporations w ith  public rights, sim ilar 
in  som e aspects to  local councils. T he cofradias depended  on  th e  central 
governm ent un til the  creation  o f  au tonom ous com m unities in  Spain. 
From  th e n  on, several com m unities  began  to  receive specific com petences 
in  these  areas an d  to  issue specific legislation  about cofradias. In  the  
Canary Islands, D ecreto 109 o f  26  June 1997 regulates fishers’ cofradias. 
This is w hy th e re  are now  som e relevant differences in  how  these  in s titu 
tions are o rganised  in  d iffe ren t areas o f  Spain. They rep resen t th e  in terests 
o f  the  fish ing  sector as a w hole an d  serve as consultative an d  cooperative 
bodies for the  adm in istra tion  in  m u ltip le  du ties related  to  p rom oting  the
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sector. Moreover, they perfo rm  econom ic, adm inistra tive an d  com m ercial 
m an ag em en t tasks. They frequently  also cooperate in  regulating  access to 
the  resources an d  in fo rm ing  about in fractions in  th e ir  territory. To su m 
m arise, they try to  m anage th e  activities an d  in  som e senses th e  resources, 
toge ther w ith  th e  state, an d  reduce conflicts in  the  fish ing  sector betw een 
d iffe ren t fleets, fish ing  techn iques an d  so on.

Box 8.3 General features of cofradias
The aim o f  the cofradias is to  integrate everyone in the sector -  fishers, sh ip-ow n
ers and even shellfish gatherers -  in the ir area o f  influence (one o r m ore har

bours). Som etimes d iffe rent interest groups o r associations co-exist in the cofra

dias. In the case o f  shellfish gathering, there are special associations w ith in  the 

cofradía in Galicia tha t are in charge o f  organising th is activity, usually carried out 

by w om en. Ship-owners and crew m em bers have equal representation in the gov

erning bodies o f  the cofradias, except fo r the role o f  Patrón M ayor (president o f  
the organisation), which is in the hands o f  one individual. In fact, in some cofra

dias, the position o f  Patrón M ayor has considerable influence and great authority. 

The person in th is position , elected by the members, is in charge o f  managem ent 

and also obeys the rules issued by the cofradía and enforces its agreements. Two 

additional governing bodies o f  the cofradía are the General C om m ittee (Junta 
General), and the Cabildo (12 to  48 elected mem bers) as an adm in istra tive  and 

m anagem ent body.

In many areas o f  the m ainland, the cofradias manage the firs t sell o f  the p ro 

duce (Pascual-Fernández 1999) and are beginning to  organise m ore complex 

com m ercia lisation schemes, even using the In ternet as the main com m ercia lisa
tion  channel (see www.lonxanet.com ). Like the p rud ’ homies they issue rules that 

the ir mem bers have to  respect, such as tim etables fo r departing o r return ing to 

the po rt in Catalonia, or propose changes in the techniques to be used in the ir 

area o f  influence, changes the governm ent usually accepts, as in the Canary Is

lands (Pascual-Fernández 1999). They do not have the same prerogatives as the 

prud ’hom ies to  judge, but they may im pose sanctions in some senses i f  users do 
not respect the rules. They also perform  o ther tasks such as the m anagem ent o f  

first-sell auctions, the accounting o f  ships o r the ir bureaucratic m anagem ent and 

so fo rth . These functions are w hat has enabled the cofradias to survive, as op 

posed to  the prud ’ homies, whose role has weakened (Franquesa 1993; Alegret 

1995, 1996; Pascual-Fernández 1999). That does not mean these institu tions 
have not had problem s in recent years. Ship-owners’ associations, fish m er

chants’ associations o r producer organisations have begun, e.g., in Catalonia, to 

reclaim some o f the ir trad itiona l politica l and bargaining space and th is ‘ is p ro 

voking a s ign ificant loss o f  bargaining power, an increase in transaction costs and 

ins titu tiona l change in all the fishery sector o f  Catalonia, w ith  unforeseen conse
quences fo r the fu ture  o f  the m anagem ent system currently in place’, since until 

now the cofradias have been the main link between the fish ing  sector and the 

state (Alegret 2000: 183).

Source: José J. Pascual-Fernández
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Local Institutions and Conflicts with the State

T hese m odels o f  trad itional in stitu tional arrangem en ts w ith in  co m m u 
nities sharing  th e  sam e cu ltu re an d  values are no t always accepted by the  
adm in istra tion . In  som e cases, the  adm in istra tion  considers these  o rgan i
sations archaic o r obsolete an d  replaceable by new  ones th a t appear to  be 
m o d ern  or m ore  egalitarian. T he public pow ers frequently  do n o t hesita te 
to  destroy th e m  even i f  the  fishers are overtly opposed. In  France th e  estab 
lish m en t o f  local fisheries com m ittees (com ités locaux de pêches) since 
1945 has w eakened the  role o f  the  p ru d ’hom ies. Som e fishers consider the  
p ru d ’hom ies use less now  th a t the  local com m ittees decree ru les concern 
ing resource m anagem en t. Nowadays, p roducers’ organisations (POs) re 
cognised by the  EC have th e  capacity to  estab lish  fisheries p lans for differ
en t species. T he a im  is to  regulate fish  m arkets, th u s avoiding price 
decreases. But th e  m ajority  o f  French fishers are no t m em b ers  o f  these  
organisations. T he pow er o f  the  POs to  m anage th e  resource is directly 
g ran ted  by th e  EU an d  is added to  th e  tw o already-existing fishers’ o rgan isa
tions.

In  W est Africa th e  w ater m aste r u se d  to  play an  im p o rtan t role in  the  
m an ag em en t o f  local fish ing  resources. T he oldest in  the  local group, h e  
h ad  the  responsibility  o f  issu ing  ru les such  as geographical o r seasonal p ro 
h ib itions an d  h ad  to  be the  first to  start each fish ing  cam paign, after w hich 
the  o th e r fishers could follow su it (Kassibo 2 0 0 0 : 203). T he colonial ad 
m in is tra tion  considered  these  local institu tions too archaic for the  m an ag e
m e n t o f  th e  fish ing  territory. A fter gain ing  independence , th e  national ad 
m in istra tions adopted  the  sam e position. For th e m  as well, w ater m asters 
an d  th e ir  ru les w ere considered  feudal. However, in  th e  past the  ru les e n 
acted by w ater m asters an d  th e ir  decisions w ere respected  by all (Fay 2000). 
To th e  Mali adm in istra tion , trad itional law rep resen ts feudalism  because it 
overlooks equity, since foreign fishers are excluded from  local fish ing  
g rounds. In  th is  case, state m an ag em en t erodes trad itional strategies an d  
in stitu tions tha t local com m unities  have developed to  cope w ith  an d  benefit 
from  fluctuating  resource availability (Sarch an d  A llison 2000).

In  the  course o f  m odern isa tion  in  Mali, state regulations abolished  the  
role o f  th e  w ater m aste r in  fisheries, p rom ising  th a t th e  new  F isheries Law 
w ould take in to  account the  trad itional ru les exercised by th e  w ater m aster. 
This a tten tion  devoted by legislators to  trad itional ru les can be in te rp re ted  
as m ean in g  they w ere aw are th a t m o d ern  law could  n o t destroy the  trad i
tional custom ary  law still practiced  in  th e  com m unities. In  C had as well, 
public au thorities h ad  to  allow the  w ater m aste r to  rega in  som e o f  h is 
pow ers in  th e  context o f  local fish ing  com m unities. In  o the r w ords, in  
som e places in  Africa th e  official d isappearance o f  the  w ater m asters has 
no t m ean t th e ir  in fo rm al fading, since they still re ta in  am ple pow er in  the  
local com m un ities an d  all m ig ran t fishers have to  be p resen ted  to  these  
w ater m asters. They have to  learn  th e  local ru les an d  practices an d  th e ir  
behaviour at sea has to  com ply w ith  th e m  (Jul-Larsen 2000).
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Even i f  th e  authorities w an t som e o f  these  in stitu tions to  d isappear w ith 
ou t a trace in  th e  n am e o f  m odernity , trad itional ru les do no t van ish  over
night. Not violating the  custom ary  ru les is a w ell-established custom  
am ong  com m unity  fishers in  m any areas o f  th e  w orld an d  strangers w ho 
w ant to  fish  in  th e ir  territo ries have to  com ply w ith  these  ru les i f  they w ant 
to  rem a in  und istu rb ed . T he adm in istra tion  can set u p  new  ru les, b u t they 
do no t have the  sam e social acceptance -  they are n o t th e  product o f  the  
com m unity  b u t im posed  from  outside -  an d  no  one respects them . 
P latteau (1993) explains tha t the  econom ic grow th o f  trad itional fish ing  in  
Kayar (Senegal) is linked  to  th e  fact th a t th e  econom ic organisations have 
no t been  m odern ised . They rem a in  traditional, w hich  is precisely w hy they 
are efficient. Traditional in stitu tional m odels are efficient because they re 
m ain  in teg rated  in to  a trad itional institu tional en v ironm en t an d  are rooted  
in  the  local identity  an d  strict m oral patterns. However, in  a context o f  fra 
gile states th a t com prom ise  th e ir  im plem enta tion , m any o f  th e  new  regu la
tions issu ed  to  m anage th e  fisheries in  a m o d ern  way barely get any su p 
port from  th e  local populations.

In  m any  countries w here the  state is weak, fishers’ com pliance w ith  rules 
m ainly  depends on th e  social control exercised by individuals on  th e ir  
ne ighbours w ho do no t comply. T he com m unity ’s p u n ish m e n t can  be 
stronger th a n  the  au thorities’. It can even m ean  th e  exclusion o f  fishers 
from  the  com m unity. Social ostrac ism  in  a context o f  m u tua l dependence 
an d  cooperation  for m any  daily tasks can be a strong  a rg u m en t against free
rid er behaviour.

R egulating conflicts in  a local fish ing  com m unity  does no t necessarily  
requ ire  an  organisation , as is clear from  a case in  th e  n o rth  o f  G reece. At 
the  en d  o f  th e  1970s, a traw ler fleet destroyed n u m ero u s  nets th a t belonged 
to  in sh o re  fishers in  the  area, causing  a serious conflict. T he in sh o re  f ish 
ers asked the  au thorities to  forb id  traw ling in  the  Bay o f  T hessaloniki. D e
spite the  opposition , an  ag reem en t was reached  w ith  th e  traw lers an d  the  
gear was b an n ed  in  th e  area. T he explanation given by local fishers was as 
follows: ‘W e could no t walk freely in  th e  village!’ It was necessary to  find  a 
so lu tion  because th e  traw ler crew m em bers an d  th e  in sh o re  fishers w ere 
m em b ers  o f  the  sam e com m unity  an d  som etim es o f  th e  sam e family. The 
social peace o f  the  com m unity  was at risk  an d  th is  could  n o t be accepted 
(Frangoudes 1997).

T hreats to  local in stitu tions do n o t solely com e from  state in tervention. 
Industrial fish ing  frequently  causes difficulties for fishers’ o rganisations, 
jeopard ising  th e  cohesion  o f  the  com m unity . Basque ship-ow ners in  Spain 
m ay leave th e  trad itional organisations an d  create th e ir  own. However, 
F rench industria l fishers m ay participate in  th e  sam e organisations as 
sm all-scale boats, a lthough  effectively they are m ore  pow erful an d  in  som e 
cases p rom ote  th e ir  ow n in terests  to  th e  d e trim en t o f  th e  sm aller boats. 
According to  th e  preconditions o f  collective action, these  differences add 
com plexity to  the  in stitu tions o f  local m anagem en t. Even in  potentially ad 
verse conditions though , as the  French case show s, they m ay survive.
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As a general ru le th a t is frequently  em phasised  in  the  litera tu re  about 
local in stitu tions focused on  resource m anagem en t, w herever possible, the  
state shou ld  suppo rt the  pre-existing institu tional fram ew ork instead  o f  im 
posing  a new  one im ported  from  ano ther country  o r institu tional context. 
C om pliance w ith  externally-im posed n o rm s is usually  m ore costly to  e n 
force an d  m ore  subject to  ques tion ing  th a n  i f  u se rs  in  a sense  self-im pose 
the  ru les, even i f  they are exactly th e  sam e. As is suggested  above, the  devel
o p m en t o f  these  in stitu tions is no t feasible in  every situation , b u t w herever 
possible it m ay be w ise to  support th e ir  developm ent an d  stability. H ow 
ever, local in stitu tions are n o t always able to  adapt to  new  an d  changing  
situations. Inertia  an d  resistance to  change are observed in  national b u 
reaucracies as well as in  local scenarios. For instance, th e  problem s w om en 
have en terin g  m any local in stitu tions w ith  equal rights m ay d em onstra te  
the  shortcom ings o f  these  institu tional arrangem en ts an d  the  necessity  to 
adapt th e m  an d  the  local cu ltu re to  new  situations.

Even in  th e  n u m ero u s  cases w here th e  state or supranational bodies have 
destroyed these  local in stitu tions o r replaced th e m  w ith  cen tralised  m a n 
agem en t schem es, re tu rn in g  th e  responsib ilities to  th e  local populations 
an d  reconstructing  local in stitu tions capable o f  assu m in g  these  tasks is b e 
com ing  a political priority: th e  devolution o f  responsibilities. T he reversal 
o f  contro l an d  accountability is an  essen tial e lem en t o f  devolvem ent, the  
process o f  giving back m an ag em en t responsib ilities to  local populations or 
com m un ities (see chaps. 9 an d  11). In  th is area, co -m anagem ent (Jentoft 
1989) is a strategy characterised  by involving stakeholders in  policy fo rm u 
lation th ro u g h  consu lta tion  an d  delegating  m an ag em en t responsibilities 
for im p lem en ta tion  processes to  these  stakeholders to  provide legitim acy 
an d  consensus in  th e  eyes o f  u se r  g roups (Symes 1998).

This practice im plies decentra lising  an d  creating  institu tions th a t as
su m e the  tasks, b reak ing  dow n th e  centralised  structu res o f  m anagem ent, 
coping w ith  the  inertia  an d  resistance o f  bureaucracies an d  locating deci
sion-m aking processes closer to  th e  reality to  be m anaged . In  th is  process, 
sharing  responsib ilities w ith  u se rs  is a key factor an d  th e ir  participation  in  
the  m an ag em en t process a precondition . Building these  special rela tion 
ships requ ires tim e to  reach  reciprocal co m m itm en t an d  tru s t betw een  the  
governm ent an d  the  u se r  g roups an d  com pliance w ith  th e  ethical p rinc i
ples th a t evolve as th is  rela tionsh ip  develops (Symes 1998: 70). T hese p ro 
cesses also m ean  reg ionalising m an ag em en t an d  broadly defin ing  stake
ho lder groups in  th e  cu rren t situation  o f  m ultip le  u se  conflicts in  m any 
coastal areas. T hese scenarios are linked  to  the  recognition  th a t w here the re  
is a certain  degree o f  parity in  the  rela tionsh ips an d  in teractions betw een 
the  participating  entities, co-governance is b e tte r adapted  to  com plex, d i
verse, an d  dynam ic situations th a n  top-dow n m odels.
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Gender, Fisheries, and Institutions

T he te rm  gender refers to  the  socially defined  roles, resources an d  re sp o n si
bilities o f  m e n  an d  w om en  as they relate to  one an o th er (Davis an d  Nadel- 
Klein 1992). T hese roles are n o t given. Rather, they are socially construc ted  
an d  vary across d iffe ren t tim es an d  places according to  chang ing  values, 
practices an d  technologies (Oyewum i 1997; W illiam s et al. 2002). It is 
these  socially construc ted  roles an d  responsib ilities th a t are  responsib le for 
the  structu re  em ployed to  o rganise w om en’s an d  m e n ’s differential rela
tionsh ip s w ith  th e ir  env ironm ents, th e ir  resource  u tilisa tion  patterns an d  
strategies, th e ir  experiences w ith  env ironm enta l degradation  an d  th e ir  per
ceptions o f  the  environm ent.

Im ages o f  fish ing  te n d  to  be m ale in  m any cu ltures, especially W estern  
ones. T he m e n  are in  charge o f  bu ild ing  an d  m anag ing  boats an d  coping 
w ith  th e  perils an d  risks o f  navigating an d  fishing, an d  they get all the  p res
tige associated w ith  the  activity. T he litera tu re  has m in im ise d  o r overlooked 
the  role o f  w om en  in  th is  area, as in  m any o thers, for years an d  even gives 
th e m  a negative role as carriers o f  b ad  luck at sea (Nadel-Klein an d  Davis 
1988b). For decades in  m any areas o f  social sciences a m ale bias, rem ark 
ing th e  relevance o f  activities developed by m e n  an d  d isregard ing  those 
developed by w om en  has b een  too com m on.

In  econom y, fo r instance, the  neo-classic parad igm  verges tow ards the  
concept o f  econom ic m a n  (Cohen 1 9 8 9 ) ,  usin g  a m ethodology th a t usually 
discards w om en’s activities, excluding a large percen tage o f  th e ir  w ork 
from  the  calculus o f  G ross National P roduct an d  all th e ir  dom estic  labour. 
In  anthropology du rin g  th e  1 9 6 0 s ,  sem inal w orks such  as M an the H unter 
(Lee an d  DeVore 1 9 6 9 )  concen tra ted  on  m e n ’s activities, in  th is case h u n t
ing, although  w om en  w ere no t com pletely om itted . Ffowever, at th e  en d  o f  
the  decade th is  bias was increasingly  contested, an d  som e years la ter a n 
o ther sem inal w ork in  th e  field ( W oman the Gatherer) rem arked  precisely 
w hat th e  la tte r h ad  om itted: th e  activities developed by w om en  in  foraging 
societies, especially gathering , assu m in g  new  theories, developed du ring  
the  1 9 7 0 S ,  abou t th e  evolution o f  m an k in d  th a t h igh ligh ted  th e  w om en’s 
role in  th is  process (Dahlberg 1 9 8 1 ) .

This new  perspective was related  to  the  em ergence o f  fem in ism  in  social 
sciences, forcing a reconsideration  o f  w hat h ad  b een  anthropological 
‘tru th s ’ w ith  a m ale bias. For instance, key concepts such  as th e  househo ld  
o r dom estic  g roup  an d  the  d iffe ren t econom ic roles an d  status positions 
inside it now  receive detailed  atten tion  (Narotzky 1988). In  sum , th e  gender 
perspective, as a necessary  in s tru m e n t an d  a central p rob lem  in  all the  re 
search  areas, was consolidated  in  the  1980s an d  1990s (Narotzky 1995), 
a ro u n d  th e  analysis o f  th e  social construc tion  o f  th e  d ifferences. This issue 
can be associated w ith  the  concept o f  work, w hich  frequently  is related  to  an  
androcen tric  an d  capitalist perspective th a t restric ts th is  concept to  paid  
work, d ism issing  m any  o f  the  com plex an d  essen tial tasks developed by 
w om en  all a ro u n d  the  w orld. T he division o f  w ork in  a society is the  p ro 
duct o f  social an d  pow er relations betw een  its m em bers. Each society cre-
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ates a specific rep resen ta tion  o f  sex differences, an d  because o f  these  as
sum ptions abou t abilities an d  skills, th e  activities are d istribu ted  w ith  a 
gen d er bias (Yanagisako an d  Collier 1987). T he socialisation an d  education  
processes reinforce these  patterns o f  social division o f  w ork an d  roles an d  
drive people to  accept w hat the  society devises for them . In  th is  sense, each 
society m ay associate certain  tasks w ith  specific gender roles in  a specific 
m o m e n t o f  its history, chang ing  th e  linkages in  a h istorical process. T hese 
patterns m ay be com pletely d iffe ren t betw een  diverse societies, an d  even in  
the  sam e society in  d iffe ren t h istorical periods (Comas d’A rgem ir 1995).

In  the  fisheries arena, since the  1980s, a sim ilar re-analysis has been  
developed, starting  w ith th e  sem inal com pilation  o f  Nadel-Klein an d  Davis 
(1988a), w hich  em phasises som e specific biases. For instance, th e  previous 
invisibility o f  w om en’s activities w ith in  the  com m unities, on  board, in  com 
m ercialisation , in  the  rep roduction  o f  groups an d  th e ir  culture, o r even in  
local o r supra-local m an ag em en t organisations, is now  receiving detailed 
atten tion . In  th is sense, the  relevance o f  th e ir  roles in  m any  o f  these  areas 
has been  rem arked , w ithou t com pletely separating  th is perspective from  
the  study o f  m e n ’s activities o r o the r social problem s, stressing  th e  dy
nam ic in terplay o f  gen d er roles w ith  gen d er identity  (Nadel-Klein an d  Davis 
1988b).

T he h istorical focus o f  fisheries research  on  fish ing  vessels an d  gear has 
probably con tribu ted  to  the  invisibility o f  w om en  in  fish ing  econom ies. 
However, since the  1980s, an  increasing  n u m b e r  o f  stud ies no te the  rele
vance o f  w om en  in  the  econom ic realm s o f  fish ing  populations, e.g., by 
dem ystifying th e ir  absence on  board  an d  acknow ledging how, in  m any 
cases, they jo in  th e  crews (as in  som e areas o f  Portugal). In  addition , m any 
fish ing  societies acknow ledge th a t th e  p u rpose  o f  th e ir  activity is to  ea rn  a 
living an d  no t p e r  se to  fish, an d  in  th is  rea lm  the  social analysis o f  the  
division o f  labour needs a b roader perspective going fu rth e r  th a n  th e  activ
ities on  board. T he diversity o f  w om en’s subsistence an d  w ork roles is m ore  
com plex th a n  is usually  assum ed , rang ing  from  collaborating spouses in  
France to  ship-ow ners in  Spain, crew m em bers in  Portugal (Cole 1991), 
scuba-fishing divers in  Galicia o r Japan, fish  p lan t labourers, fish  p roces
sors, fish  sellers, financial m anagers, o r political agents like th e  patronas 
m ayores in  G alician cofradias. T hese patterns o f  w ork d istribu tion  are flex
ible, d ep en d en t on  circum stances, an d  less rig id  an d  stereotyped th a n  is 
usually  p resum ed .

O f course th e  econom ic roles are related  to  variable status positions th a t 
are rapidly changing  in  m any  areas o f  th e  world. In  fish ing  com m unities, 
m e n  usually  p redom inate  in  th e  public spheres, a lthough  the  role o f  w o
m e n  is far from  m arginal. Besides, w om en  o f  th e  N orth  an d  South  also 
rarely play a role in  local fish ing  institu tions. However, even in  long-stand
ing in stitu tions like the  G alician cofradias in  Spain, th e ir  status an d  pow er 
have increased  enorm ously  in  recen t years as a resu lt o f  th e ir  professionali
sation  as shellfish  gatherers (m ariscadoras), an d  they now  have the  sam e 
rights as m e n  an d  control political positions in  som e o f  these  organisations. 
In  France, w om en’s fisheries organisations have also gained  social rele-
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vanee. All these  processes are changing  the  prestige rank ings o f  m e n  an d  
w om en  in  public spaces an d  th e ir  role in  h ouseho ld  econom ies as a resu lt 
o f  social an d  econom ic transfo rm ations in  th e  N orth  an d  South alike. In 
short, like m en , w om en  play a n u m b e r  o f  specialised roles in  fish ing-re
lated  populations all across the  globe an d  an  active role in  h ouseho ld  adap 
tive strategies, an d  th e ir  con tribu tion  should  no t be underestim ated .

In  developm ent arenas, as B oserup analysed decades ago (1970), these  
patterns o f  social division o f  w ork an d  roles shou ld  be carefully taken  in to  
account in  design ing  p roper developm ent p rog ram m es, although  it m ay 
requ ire  m ore  research  on  the  causes an d  effects o f  gender roles in  specific 
fish ing  adaptations (W illiams 2002). However, gen d er as an  im p o rtan t con
cept is usually  left ou t as a variable strategy w hen  p lann ing  developm ent 
p rogram m es, especially those on  resource  m an ag em en t (M ehra an d  Esim  
1998). M ost o f  th e  litera tu re  in  com m unity  resource m an ag em en t (CRM) 
im plies o r cites the  com m unity  as the  prim ary  participants, m overs, an d  
beneficiaries o f  resource m an ag em en t activities. A critical exam ination  re 
veals, however, th a t in  reality, these  resource  m an ag em en t p rogram m es 
an d  initiatives often  target the  m ale m em b ers  o f  th e  com m unity  -  th e  f ish 
e rm e n  -  assu m ed  an d  iden tified  as th e  d irect cap tu rers o f  the  fisheries 
resources (H orem ans an d  Jallow 1997). W om en, on  th e  o ther hand , are 
assu m ed  to  be secondary to  m en , in  te rm s o f  developm ent in terventions, 
an d  generally receive low  priority  (FAO 2001b). M ore recently, w om en’s 
roles in  fisheries are gain ing  recognition , an d  w om en  are given th e  a tten 
tion  they deserve. Yet, the  genu ine  involvem ent o f  w om en  in  resource m a n 
agem en t activities, as well as th e ir  access to  benefits derived from  CRM 
program m es, has yet to  be clearly defined  an d  accepted.

T he roles played by w om en  in  th e  N orth  an d  South alike frequently  have 
the  sam e objective -  th e  econom ic survival o f  th e  fam ily -  even i f  it m ay 
play ou t in  d iffe ren t ways. W ithout the  suppo rt o f  th e ir  wives, the  h o u se 
holds o f  F rench fishers canno t go on, because d u rin g  the  fish ing  trips the  
w om en  are in  charge o f  the  fam ily an d  m any  fish ing-related  tasks on  land. 
T heir househo lds are ‘betw een  th e  sea an d  the  land ’ (the n am e o f  one Bre
to n  fisher-w om en’s association) an d  w om en  are responsib le for m u ltifar
ious tasks related  to  th e  fish ing  business; accounting, sales, an d  ad m in is
trative work. This w ork carried  ou t by w om en  in  the  EU m e m b er states is 
rarely recognised  an d  never rem unera ted . I f  European fisher-w om en play 
an  increasingly  im p o rtan t role w ith in  fish ing  en terp rises, it is because th e ir  
househo lds n ee d  th e ir  con tribu tion  to  save m oney  an d  assu re  th e ir  rep ro 
duction  an d  autonom y. However, according to  th e  statistics o f  th e  E uropean 
fisheries production  only 3.2% o f  the  w om en  are apparently  involved 
(M acAlister 2002), an d  in  th e  aquacu ltu re  sector they only constitu te  3% o f 
the  total workforce. In  som e countries, like Spain, we have detected  th a t the  
n u m b e rs  are h ig h e r th a n  those  detailed  in  M acAlister’s report, w hich co n 
firm s th e  invisibility o f  w om en’s w ork in  fisheries.

It is possible, though , to  u n d e rs ta n d  th is  reduced  participation  by taking 
in to  account how  difficult it is to  com bine h ouseho ld  tasks an d  o ther activ
ities. Since the  m e n  are away from  hom e, the  w om en  b ea r th e  sole resp o n 
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sibility for b ring ing  u p  the  ch ildren . A dded to  old taboos, th is  explains why 
only a few w om en  in  Europe w ork on  board . F isheries do no t have office 
ho u rs  an d  the  k indergartens an d  schools are closed w hen  th e  boats leave or 
com e back to  harbour. W om en have to  u se  d iffe ren t social netw orks to  take 
care o f  th e ir  ch ildren . Relatives an d  ne ighbours m ay often  help  ou t an d  
even replace the  schools in  som e situations. T heir con tribu tion  is one way 
to  save h ouseho ld  incom e. I f  w om en  do as m u c h  as they can on  th e ir  own, 
the  fam ily does no t n eed  to  pay for these  services.

However, especially in  so u th e rn  countries, several stud ies po in t to  in 
creasing  instances o f  w om en  participating  in  actual fish  capture, p red o m i
nantly  in  riverine an d  lagoon aquatic ecosystem s. W om en in  the  South 
Pacific islands con tribu te directly to  p roduction  an d  are no t p roh ib ited  or 
kept in  any way from  u s in g  th e  sam e fish ing  gear as m en . A ccording to 
K ronen (2002), th e  w om en  o f  Tonga fish  to  satisfy fam ily consum ption  
needs an d  fish ing  is abandoned  once th e  needs are filled. T he only m ajo r 
d ifference betw een fish erm en  an d  fisher-w om en is th e  n u m b e r  o f  landings 
an d  th e  species captured. This difference can  be explained by th e  fact th a t 
w om en  do no t u se  boats an d  th u s  fish in  d iffe ren t areas th a n  m en . Bataille- 
B enguigui (1999) explains th a t in  Tonga ‘collecting is a fem ale activity’ an d  
th is m ay be w hy fisher-w om en do no t u se  boats. This au th o r notes tha t 
w om en  an d  ch ild ren  only exploit th e  shore (sand reef) w here they gather. 
H igh-sea fish ing  is reserved for m en . In  o ther Pacific islands, w om en  use  
boats an d  are involved in  fisheries extractive activities. Further, w om en  are 
involved in  pre-fishing activities such  as p reparing  an d  m en d in g  nets as 
well as p reparing  baits, an d  post-fish ing activities including  processing, d is
tribu ting  an d  m arketing  o f  th e  fish. W om en’s involvem ent in  fisheries gen 
erally resu lts in  low er operational costs an d  overhead expenses o f  the  
h ouseho ld  (Grzetic et al. 1996).

In  som e W est A frican countries, w om en’s role in  fisheries is m ore  s truc
tu red  an d  seem s to  have a heavy im pact on  th e  local com m un ities an d  th e ir  
social structu re . In  G hana or Togo, w om en  are the  m a in  fish  m erchan ts . In 
G hana, w here p irogue fisheries constitu te  an  exclusively m ale task, w om en 
are in  charge o f  selling an d  processing  fish  an d  have a sizeable am o u n t o f  
capital, w hich  is u se d  for credit. It was the  w om en  w ho believed in  u sing  
ou tboard  engines for catching th e  p irogues an d  provided the  fishers w ith 
credit to  install th e m  (Overaa 200 0 ). T he fishers increased  th e ir  production  
an d  the  w om en  w ho loaned  th e m  th e  capital for the  eng ines got p referen 
tial access to  the  captures. This is why som e o f  th e  w om en  have consider
able w ealth  an d  social prestige. This e thn ic  g roup  is m atrilineal an d  w om en 
see to  th e  ch ild ren  an d  h ouseho ld  responsib ilities alone. This could  be one 
factor encourag ing  w om en  to  be efficient fish  m erchan ts . T heir capacity to 
m anage an d  control th e ir  m oney  allows th e m  to jo in  the  w orld o f  m e n  
(Overaa 200 0 ). In  Togo, a group  o f  w om en  call nana Benz also controls 
fish  com m ercialisation  an d  provides credit for the  fishers. T heir nam e 
com es from  the  F rench w ord nana  (girls) an d  Benz because they drive 
M ercedes-B enz cars (Weigel 1987). N ana Benz  w om en  are the  m a in  actors
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o f  th e  fisheries sector in  Togo because they contro l th e  fish  com m ercialisa
tion  as well as th e  credit.

In  Abidjan (Ivory Coast), G hanaian  w om en  contro l the  fish  sm oking  in 
dustry. ‘W e don ’t  becom e fam euses  (sm oking workers) by choice, we are 
bo rn  fam euse^. All o f  th e m  learn  th e ir  job from  th e ir  m o th ers  w hen  they 
are only ch ildren . W hen  they reach  the  m arriageable age, they m arry  f ish 
ers an d  con tinue to  practice the  sam e job. T he labour force th a t does the  
sm oking  consists o f  young girls from  G hana, w ho w ork for four o r five 
years w ithou t a salary b u t w ith  free accom m odations an d  clothes. A fter five 
years, th e ir  boss (also a w om an) takes th e m  back to  G hana an d  gives th e m  
m oney to  pay for th e ir  w edding. T he fem ale fish sm okers n eed  in itial sta rt
u p  capital to  b u ild  an  oven an d  buy the  fish. T he way they get access to  the  
raw  m ateria l (fish) is in teresting . Not all w om en  have access to  fish  even i f  
they have th e  necessary  m oney. F ish supplying is based  on  the  solidarity o f  
individuals o f  the  sam e ethn ic  group. Fanti fishers sell th e ir  fish  to  Fanti 
w om en  an d  Awlan fishers to  Awlan w om en. A Fanti fish erm an  w ould 
never sell h is  fish  to  an  Awlan w om an  an d  vice versa (Ruffier 1999).

Since th e  en d  o f  colonial rule, national an d  local governm ents in  devel
oping countries have b een  responsib le for the  estab lishm en t o f  associa
tions/o rgan isa tions. Because m ore  m e n  ho ld  governm ent positions, th e ir  
rep resen ta tion  in  these  organisations is higher. Not surprisingly, th e  m ajo r
ity o f  m em b ers  o f  fish  w orkers’ associations are m en . T he d isadvantage to 
w om en  is th a t they are left ou t o f  the  in fo rm ation  loop about fisheries in te r
ventions, m arketing , an d  b ank  loans. F urtherm ore, despite th e  stark  reali
ties o f  w om en’s involvem ent an d  th e ir  con tribu tions to  th e  fish ing  econo
my, m ost o f  th e  organ ising  activities by national governm en t agencies, n o n 
governm ental organisations, churches, an d  academ ic in stitu tions are o f  the  
strong  view th a t fishery first an d  fo rem ost im plies catching an d  capturing. 
This assu m p tio n  narrow ed  dow n th e  principal targets o f  o rgan ising  efforts 
to  include only m ale m em b ers  in  the  com m unity , th u s  paving th e  way for 
the  fo rm ation  o f  organisations th a t are exclusively m ale. Even in  th e  North, 
although  F rench w om en  have th e ir  ow n organisations, u n til now  they have 
no t b een  given the  chance to  be elected to  positions in  th e  general fisheries 
o rganisations. W om en participated  for th e  first tim e in  th e  elections for the  
local fisheries com m ittees in  January 2003, b u t via the  trade  u n io n s  the  
fishers tried  to  restric t the  w om en’s participation . This was done in  several 
ways. T he w om en  w ere no t in fo rm ed  u n til th e  last m o m e n t abou t w hether 
they could participate o r n o t an d  th e  adm in istra tion  d id  no t issue its in te r
preta tion  o f  th e  law un til after the  deadline for subm itting  th e  electoral list. 
In  fact, th e  fishers’ trade  u n io n s  d id  no t w ant w om en  in  th e ir  o rganisations 
because ‘w om en  have bad  hab its’, ‘they w ant to  know  everything’ an d  th is 
‘d istu rbs th e  tranquillity ’ o f  the  trade u n io n s (Frangoudes 2002). F rom  a 
governance perspective, w om en’s rights, voice, an d  equal trea tm e n t in  the  
fish ing-related  organisations are a m ust.
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Box 8.4 Successful collective action of Mariscadoras: a long and 
winding path
In Galicia, Spain, the regrouping o f  mariscadoras, wom en w ho earn a liv ing collect

ing shellfish along the shore, was the cu lm ination  o f  a defeat. In the 1990s, shell

fish beds declined along the shoreline and incom e levels fell. To salvage a future 

tha t had been com prom ised by the decline in shellfish stocks, b io logists worked 

alongside the m ariscadoras. As a result, the wom en gained an overall perspective 
o f  production and m arketing. Every October, they plan together how to w ork the 

beaches the fo llow ing  year. From collective awareness to  the contro l o f  the ir sec

tor, wom en have gone through various stages in the process o f  obta in ing au tono

my:

First step, collective action: The mariscadoras realised they had problem s in com 
m on and shared the same objectives. These shallow-water fisherwom en got to 

gether to  found professional associations. The ir goals were to  gain entry to  m en's 

organisations, participate in stock m anagem ent and be represented before the 

adm in is tra tion .

Second step, make capturing professional: Training was the best way to gain re

cogn ition. The wom en collaborated w ith  the authorities to  m on ito r the natural 
beaches and prevent poaching.

Third step, gainingfnancial independence: The wom en got fund ing  and subsidies 

to  launch clam production operations and planned the ir savings to purchase 

spats.

Fourth step, mastering marine farming: They mastered all the production p ro 
cesses to  breed the ir own spats so they w ould be less dependent on private hatch

eries.

Fifth step, promotion and development: They prom oted the ir products regionally 

using a Protected Geographical Ind ication. They gathered the producers’ stock at 

the same site to  set prices at a s im ila r level. They safeguarded the ir concessions, 
saw to stock regeneration and did unpaid w ork fo r the im provem ent and upkeep 

o f  the beaches.

Solid results: The results match the scale o f  the efforts. The standard o f  living 

has increased even though the business activity is seasonal. Sales prices are also 

rising. The percentage o f  workers m aking social security con tribu tions has gone 

from  10% to  a lm ost 100%. This increase shows tha t these wom en have become 
true professionals.

And now what? There are twenty-four associations in Galicia in 2004, a lm ost 

h a lf o f  w hom  are grouped under the name AREAL (Confederation o f  Galician 

Mariscadora Associations). They are very active and play a s ign ificant role in the 

independence o f  these w om en.

Source: Aktea no. 2 (2003)

At th e  sam e tim e, w om en  are the  ones responsib le  for tran sm ittin g  the  
cu ltu re to  th e ir  ch ildren . T he cu ltu re an d  values o f  fish ing  com m unities
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are passed  on  th ro u g h  the  m others, especially in  industria l fisheries w here 
the  absence o f  fathers for lengthy periods justifies th is  a rgum ent; w om en 
are the  pillars o f  th e  cu ltu re an d  see to  the  continu ity  o f  the  fisheries. In 
Europe, i f  a m o th e r does no t w ant h e r  son  to  w ork in  the  fisheries sector, 
she can always encourage h im  to go to  school an d  find  a job ou tside f ish 
ing.

It is clear from  these  exam ples th a t th e  role o f  w om en  in  fisheries is 
extrem ely diverse a ro u n d  the  world. T here is probably barely a job in  f ish 
eries th a t is n o t done by w om en  som ew here, a lthough  taboos an d  p re ju 
dices m ay keep th e m  from  jo in ing  a fish ing  crew  in  m any countries. H ow 
ever, cu ltu ral an d  econom ic changes are m odifying trad itions. Perhaps the  
m ain  challenge in  th is area is w om en’s adm ission  to  fish ing-related  in s titu 
tions w ith  the  sam e righ ts an d  duties as m en.

Conclusion

T h roughou t history, fish ing  populations world-w ide have developed diverse 
institu tional a rrangem en ts  to  avoid conflicts an d  m anage resources. M ore 
th a n  in  agricu ltu ral adaptations, in  fisheries th e  subtractive n a tu re  o f  the  
resources generates a n eed  to  devise in stitu tions for m in im is in g  com peti
tive conflicts o r m anag ing  resource  exploitation. T hese institu tional ar
rangem en ts  generate  various m easu res  to  control th e  behaviour at sea, the  
gear allowed, closed seasons an d  so forth , an d  in  m any  cases regulate  the  
phases o f  p roduct com m ercialisation .

T hese arrangem en ts have n e ith e r been  infallible n o r free o f  difficulties, 
an d  technological developm ent an d  th e  advance o f  capitalism  in  the  past 
few cen tu ries have often  endangered  th e ir  survival. W ith various obstacles 
o r even in te rrup tions, som e arran g em en ts  have lasted  for cen tu ries in  the  
N orth  an d  South  alike. However, these  in stitu tions w ere no t created  every
w here, since in  situations w here  th e re  is no t m u c h  conflict for th e  re 
sources, the  costs o f  bu ild ing  an d  m ain ta in in g  specific in stitu tional ar
rangem en ts  to  lim it th is  k in d  o f  conflict w ould su rpass the  benefits. T here 
are also cases w here local m an ag em en t has been  ineffic ien t or non-exis
ten t, as is w itnessed  by the  global rise  in  overfish ing (Pauly et al. 2002).

To m anage m a rin e  resources, local in stitu tions usually  depend  on  trad i
tional know ledge, shared  an d  accum ulated  th ro u g h  th e  generations u sing  
trial an d  e rro r strategies. This know ledge, especially in  th e  tw en tie th  cen 
tury, started  to  com pete w ith  various areas o f  scientific research. M arine 
biology o r econom ic d iscourses began  to  propose new  perspectives for f ish 
eries m an ag em en t th a t first affected th e  m an ag em en t patterns o f  industria l 
fisheries an d  la ter tran sfo rm ed  all the  fisheries, includ ing  artisanal or 
sm all-scale ones. T hese scientific m odels w ere suppo rted  by W estern  states 
th a t frequently  created  specific in stitu tions to  assess fisheries m an ag em en t 
o r take d irect contro l o f  these  processes in  top-dow n schem es. Specific 
im ages w ere developed to  support these  new  institu tions th a t d en ied  the  
possibility o f  governance m odels in  local scenarios.
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Evidently, th is  p lan  often  deliberately m arg inalised  th e  local in stitu tions 
an d  even m ade th e m  d isappear as ou tm oded  solutions to  a p rob lem  w ith  a 
scientific answer. However, the  scientific m odels could n o t provide so lu
tions to  every problem , n o r  could  th e ir  recom m endations always gain  po li
tical support. In  a sense the  dram atic  failures o f  som e o f  th e  new  top-dow n 
system s have changed  th e  perspective in  th e  analysis o f  local institu tions. 
In  som e areas o f  inquiry, th e  costs o f  top-dow n m an ag em en t schem es an d  
the  m isfit w ith  local circum stances, enforcem ent, com pliance an d  so forth  
have led to  m odels th a t em phasise  the  participation  o f  local populations 
an d  th e  co-m anagem ent o r local m an ag em en t o f  resources. However, after 
the  des truc tion  o f  m any  long-standing  in stitu tions, it is extrem ely difficult 
to  go back an d  rebu ild  them .

In  th is context, the  support for existing local in stitu tions, th e  possibility 
o f  creating  o r recreating  o thers an d  th e  devolution tow ards local contro l o f  
resources m anaged  in  top-dow n schem es now  constitu te  especially in te r
esting  areas o f  research . M any top-dow n schem es o f  m an ag em en t w ere d e 
signed  to  m anage fish, no t people, a lthough  it is essentially th e  fishers w ho 
are m anaged  an d  rarely th e  fish  stocks. This is why the  institu tional ar
rangem en ts  devised to  im prove th e  situation  shou ld  be prim arily  designed  
to  m anage people an d  to  m anage the  fish stocks th ro u g h  th em . T here are 
circum stances th a t favour bu ild ing  o r m ain ta in in g  local in stitu tions linked  
to  com m unal resource m anagem en t, b u t i f  one crucial aspect is to  be h ig h 
lighted, perhaps it is the  decisive role o f  th e  state in  supporting , o r at least 
no t w eakening, th e  long-standing  local fisheries in stitu tions all across the  
globe.

In  th e  context o f  gen d er analysis in  fisheries, governance issues are re 
lated  to  equitable access to  resources an d  bank ing  in stitu tions, w hich 
shou ld  be linked  w ith  g ender em pow erm en t th ro u g h  tra in in g  an d  projects 
on  alternative sustainab le livelihood an d  incom e-generating  activities. In 
the  sam e way, it is necessary  to  stren g th en  w om en’s barga in ing  an d  nego
tiating  positions, n o t only in  th e  decision-m aking o f  the  day-to-day opera
tions b u t also on  issues th a t concern  personal choices on  sexuality, fertility 
an d  contraception . This is related  to  encourag ing  changes in  gen d er ste reo 
typing w ith in  coastal com m un ities an d  directly addresses issues concern 
ing population , g ender violence, an d  body politics. In  sum , developm ent 
agendas m u st include p rog ram m es to  p rom ote  w om en’s productive po ten 
tials w ith  appropriate  support system s.
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National Institutions
Svein Jentofi, Jan Kooiman, and R atana Chuenpagdee 

Introduction

In  th is chap ter the  focus is on  fisheries governance at the  national level. 
H ere the  state is a key actor an d  will, accordingly, be an  im p o rtan t focus in  
w hat follows. A lthough th e re  is m u c h  d iscussion  abou t the  p roper role o f  
the  state as a societal in stitu tion , even the  strongest advocates o f  a ‘m in i
m al’ state w ould  n o t deny th a t th e  state m u s t be the  one responsib le fo r a 
n u m b e r  o f  essen tial functions in  every society. T herefore the  question  is 
no t so m u c h  ‘if’ b u t ‘how ’ the  state shou ld  perfo rm  its role, in  fisheries as 
well as in  o the r sectors.

W e beg in  th is chap ter w ith  a d iscussion  o f  th e  role o f  th e  state in  m o d ern  
society in  general an d  fisheries in  particular, an d  how  it interacts w ith  m ar
kets an d  civil society. U sing th ree  case studies from  France, T hailand  an d  
the  Philippines, we illustrate th a t in  governing fisheries, trends are tow ards 
dealing  w ith  the  diversity, complexity, an d  dynam ics in  new  an d  m ore ap 
propria te  ways th a n  those  o f  the  past. C urrently  in  m any  countries, the  
state seeks to  relieve som e o f  its responsib ilities by devolving au thority  to 
low er levels o f  governance by bu ild ing  public /private  partne rsh ip s invol
ving the  m arke t an d  civil society. This is also a key em phasis in  governance 
theory, w hich  starts w ith  the  assu m p tio n  th a t given today’s diversity, com 
plexity, an d  dynam ics, th e  state canno t govern alone b u t needs th e  active 
suppo rt o f  th e  m arke t an d  civil society. T he creation  o f  function ing  w orking 
rela tionsh ips betw een  these  th ree  in stitu tions is an  im p o rtan t governance 
issue in  itself, as it is r id d en  w ith  p roblem s an d  d ilem m as as well as chal
leng ing  opportun ities an d  h ard  choices.

T he next section draw s on  state governance experiences from  th ree  coun 
tries in  th e  South: M ozam bique, N icaragua, an d  Senegal. T hese cases show  
th a t state involvem ent in  fisheries is no t always a happy story. In  m any 
places a ro u n d  the  w orld, the  situations have b een  qu ite  the  contrary. State 
fisheries governance has been  ridd led  w ith  failures, caused  by m ism an ag e
m ent, negligence, or sheer incom petence. But we shou ld  no t for a m o m e n t 
believe th a t these  are characteristics only o f  state governance in  the  South. 
In  fact, i f  we com pare th e  N orth  an d  the  South w ith  regard  to  successes an d  
failures, it is n o t clear th a t th e  N orth w ould  serve as a b e tte r exam ple. The 
state has b een  part o f  the  problem , an d  yet it has to  be p art o f  th e  solution.

Next, we revisit som e o f  th e  issues rela ted  to  national in stitu tions tha t 
characterise ways tow ards a new  governance approach. Finally, in  the  con-
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eluding section, we identify  w hat we believe are the  im p o rtan t fisheries 
governance issues an d  challenges at th e  national level an d  how  they shou ld  
be addressed . Again, th e  rela tionsh ip  betw een  th e  state, m arket, an d  civil 
society is th e  focus. W e call for constructive partne rsh ip s, b u t we also e m 
phasise the  n eed  for m ore  research , in stitu tional experim entation , an d  in 
teractive learn ing  as an  in tegral part o f  the  new  governance approach  at the  
national level.

State, Market and Civil Society: Roles, Interactions and Reforms

As th e  central au thority  w ith  legislative pow ers an d  th e  resources to  back 
th e m  up, few w ould d ispu te  th a t th e  state plays an  im p o rtan t role in  f ish 
eries. However, in  reality, the  role o f  th e  state in  fisheries was always, an d  
still is, h ighly contested. Som e see th e  state as part o f  th e  problem ; o thers 
see it as p art o f  th e  solution. T hus, th e re  are always som e w ho w ant m ore  
state in te rference an d  som e w ho w ant less. W henever th e re  is a crisis -  an d  
in  fisheries they are ram p a n t -  th e  state takes the  blam e. W hen  tim es are 
good, the  state se ldom  gets any credit. S om etim es th e  state is regarded  as 
an  ally an d  som etim es as an  adversary. Perceptions o f  state involvem ent in  
fisheries, as in  society as a whole, are usually  ideologically ta in ted . W hat the  
state shou ld  be an d  do are am ong  the  issues th a t divide politics in to  left an d  
righ t w ing.

T he state has b een  a key p ro m o te r o f  fisheries developm ent by p reparing  
the  g ro u n d  for industria lisa tion  an d  by providing th e  in frastru c tu re  an d  
tra in ing  (Platteau 1989b). But as H ersoug  notes, th e  role o f  th e  state in  
fisheries developm ent varies according to  estab lished  s tructu res (H ersoug 
2004 : 34): ‘In  countries w ith  a strong  trad ing  bourgeoisie, such  as India 
an d  Nigeria, private operators are in  charge o f  catching, processing, an d  
export. In  o th e r countries, w ith  a w eaker class o f  traders an d  a sho rte r trad i
tion  o f  com m ercial fisheries, th e  state undertakes im p o rtan t functions re 
lated  to  th e  actual catching, processing  an d  m arke t’. T hus, th e re  is hardly  a 
standard  state role th a t w ould  be considered  appropriate, regardless o f  con
text, tim e, an d  ideology. It will typically vary according to  th e  prevailing 
situation  in  a particu lar country  an d  industry. T he governance o f  th e  state, 
o r any o ther in stitu tions, could  always be d iffe ren t from  w hat it is, because 
it is in  essence a h u m a n  artefact. G overnance can also be expressed in  
te rm s o f  power; it is always w hat those in  pow er w ant it to  be. F rom  the  
M arxist perspective, the  state in  capitalist societies is th e  in s tru m e n t o f  the  
ru ling  class, never one o f  th e  poor an d  d isenfranch ised . True em ancipation  
w ould therefo re  requ ire  a m ajo r sta te-institu tional overhaul, an d  in  som e 
cases w ould  requ ire  its ab an d o n m en t an d  th e n  reconstruction  in  a new  
form .

O ne shou ld  no t view the  state from  a purely  rationalist perspective. Ra
tionality is also ‘bou n d ed ’ for the  state. D espite th e  b est o f  in ten tions, the  
state m ay fail. T herefore, negative im pacts o f  state policies often  com e as a 
su rp rise, as crises in  fisheries often  do (Apostle et al. 1998). T he m anage-
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m e n t o f  fisheries was never a straightforw ard exercise b u t one full o f  com 
plexities an d  u ncerta in ties . In  som e instances, overfishing is a by-product 
o f  laudable policies, such  as subsidy schem es to  alleviate u n em ploym en t 
an d  ru ra l poverty. But now  an d  then , governm en t agencies an d  th e ir  rep re 
sentatives engage in  illegitim ate activities. G overnance failure m ay resu lt 
from  bla tan t m ism anagem en t. W riting  on  th e  A frican situation, Cooper 
(2002) talks abou t th e  ‘gatekeeper state’; referring  to  th e  fact th a t in  m any 
instances the  political an d  bureaucratic  elite controls th e  flow o f  resources 
in  an d  ou t o f  th e  country. In  th is  situation , opportun ity  m ay very well m ake 
a thief.

Typically the  state apparatus is no t a stream lined  organisation  w ith 
clearly defined  in te rna l an d  external boundaries, m andates, an d  standar
d ised  w orking procedures. Rather, it is an  am orphous system , often  devel
oping in  ways th a t w ould  contradict no tions o f  w hat constitu tes p ro p er gov
ernance. Consequently, state policies an d  practices are often  incoheren t 
an d  contradictory. Good governance w ould  requ ire  th e  state to  be con
cerned  abou t how  policies in  one area affect an o th er area. Good governors 
w ould  strive to  m ake such  external effects positive so th a t various sectors o f  
society m ay sup p o rt each  other. However, departm en tal boundaries often 
im pede the  broad  vision necessary  to  m ake th is happen . As a resu lt, state 
policies m ig h t be counterproductive. Moreover, the  state w ould  som etim es 
em ploy qu ite  d iffe ren t governance p rincip les for fisheries th a n  for o ther 
industries, desp ite its relative im portance for th e  national econom y. I f  f ish 
eries are econom ically im portan t, they get special trea tm en t. Even i f  th e ir  
im portance is m arg inal, a tten tion  is paid  to  th e m  for th e ir  social an d  cu ltu r
al significance. Yet, in  som e instances, they suffer from  governm ent n e 
glect. S om etim es d iffering  governance approaches are due to  the  trad itions, 
rou tines, cultures, an d  com petencies w ith in  a particu lar state agency. As 
fisheries te n d  to  be am ong  the  trad itional industries, th e  sector carries in 
stitu tional baggage from  th e  past th a t m ay restric t healthy  reform .

A good exam ple o f  th is is th e  F rench fishery (box 9.1), w ith  its deep h is 
tory o f  fisheries m an ag em en t institu tions th a t are now  cen tu ries old. The 
restru c tu rin g  o f  the  F rench institu tional fram ew ork fo r fisheries m an ag e
m e n t illustrates the  com plexities th a t occur horizontally  an d  vertically in  
the  chain  o f  governance. T he m andates o f  various organisations at the  lo 
cal, regional an d  national levels are n o t always clearly defined  an d  overlaps 
are a cause o f  constan t conflict. Institu tional change in  countries like 
France provides opportun ities an d  p roblem s in  the  cu rren t situation  w here 
th e re  is m ore  proactive fisheries policy co-ordination at the  E uropean 
U nion  level, w hich  directly in te rferes w ith  deep-seated  institu tional pat
te rns. Interestingly, in  th e  F rench case, the  devolution o f  m an ag em en t 
functions to  lower-level institu tions is n o t entirely  new, b u t m ore  a m atte r 
o f  rediscovering an d  recycling m an ag em en t institu tions th a t have existed 
for a very long tim e. Institu tional re fo rm  does n o t an d  perhaps shou ld  no t 
always start from  scratch  as i f  a void has to  be filled. It shou ld  address the  
w eaknesses an d  fill the  gaps in  the  fram ew ork  th a t already exist. Some-
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tim es m ore  fine-tun ing  is all it takes, an d  a total overhaul o f  som eth ing  th a t 
w orks is no t always w orth  th e  effort.

Box 9.1 France -  fisheries governance with a deep history
In France, fisheries fall under the adm in istra tive  authority o f  the M aritim e  Affairs 

A dm in is tra tion  (M AA). The M AA corps is a m ilita ry structure in charge o f  many 

functions related to  the m aritim e public dom ain and m aritim e activities in the 

coastal zone. The MAA is at all levels under the authority o f  the port adm irals fo r 

coastal navigation o f  the regions and prefects fo r fisheries and aquaculture. The 
M AA serves many roles and functions in fisheries, includ ing policing, partic ipa t

ing in fisheries m anagem ent, education, and preparing statistical reports. 

A lthough the M AA is organised at the national, regional, and local levels, it is at 

the latter level tha t m anagem ent has been the m ost p rom inent. The local level 

M AA is based on the geographical division o f  the coastline in to m aritim e quar

ters. Each quarter is under the com plete authority o f  an adm in is tra to r w ho deals 
w ith  problem s arising w ith in  h is /he r ju risd ic tion.

The concentration o f  legislative and ju rid ica l powers at the state level, the devel

opm ent o f  the national organisational structure o f  offshore fisheries, and the ex

pansion o f  the EU Com m on Fisheries Policy (CFP) in the Mediterranean have 

challenged the trad itiona l ins titu tions fo r  local m anagement, in term s o f  rules 
and organisations. Rules have been reinterpreted o r changed, while  the organisa

tions and decision-m aking processes have also been m odified . One notable ex

ample is the p rud ’homies (proud men), which have existed as fisher organisa

tions fo r a lm ost a thousand years, and w ith  officia l recognition and legal status 

since the seventeenth century. The prud ’ homies were subjected to  the state deci
sion to  dissolve all the guilds during the French Revolution, and to  develop a 

national professional organisation after the Second W orld War. A lthough they did 

no t d isappear after the French Revolution as m ost guilds did -  due to  the ir m ajor 

attributes, such as territory, elective legitimacy, and governance principles -  the ir 

authority has been progressively reduced.

In add ition  to  the prud ’ homies, local fisheries m anagem ent has also been a 
function  o f  the Com ité Loceaux de Pêches, which has existed side-by-side and in 

com petition  and con flic t since 1945. The CLPs’ mandate is to  propose fisheries 

regulations, give social aid to  skippers and financial help in tra in ing  young re

cruits. A lthough the present com position  o f  the CLPs includes many p rud ’hom ie 

leaders, the ir functions are d istinguished by the fishers. The fishers generally feei 
tha t p rud ’hom ie leaders are closer to  the fie ld than the representatives o f  the CLP. 

Yet they are generally supportive o f  the idea o f  com plem entarity  between the two.

In 1991, the French governm ent once again reformed the structure o f  the entire 

professional organisation at the local, regional, and national levels. One o f  the 

main m odifica tions was the direct election o f  CLP representatives. The legal fra 
m ew ork is, however, very im precise on how the elections should be organised. As 

is typical o f  the French socio-politica l context, the possib ility  o f  individuals serving 

as representatives o f  the fishers was not considered before the firs t election was 

organised in 1992. In the old system, the national unions used to  nom inate candi

date representatives. U nder the pressure o f  the unions, it was decided tha t the
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only candidates to  run in the elections were those on the recognised union-based 

lists. On the A tlan tic  coast, th is rule satisfied m ost people, since m ost o f  the boat 

owners and crewmem bers are m em bers o f  the unions. For M editerranean fishers, 

m ost o f  w hom  are generally not union m em bers w ith  the exception o f  a few o ff
shore crew members, th is was a handicap. The election put many p rud ’hom ie 

leaders on the CLP, which consequently resulted in the disappearance o f  com 

plaints. They are now in a position to represent the coastal fishers at the upper 

level w ith  a more direct role in the leadership o f  the organisations. N ow  that in te r

action am ong the various users is in tensifying and the decision-m aking tends to 

be m ore centralised, the fact tha t the CLP is less restricted to  a lim ited te rrito ry 
and that it has a voice in the decision-m aking at a high level becomes significant.

Author: Katia Frangoudes

In  som e countries, fisheries have a p ro m in e n t position  w ith in  th e  state ad 
m in istra tion , typically w ith  a separate fisheries m inistry, w hereas in  o ther 
countries fisheries fall u n d e r  agriculture, com m erce, industry, o r env iron
m en ta l state adm in istra tion . As w ith  th e  T hai experience (box 9.2), th e re  is 
every reason  to  believe th a t th e  way fisheries are in tegrated  in to  th e  state 
m ach inery  has a significant bearing  on  how  fisheries prob lem s are defined, 
policies are de te rm in ed  an d  how  m an ag em en t is carried  out. In  any case, 
fisheries always have to  find  a place w ith in  the  existing institu tional govern
ance structu res th a t m ay o r m ay n o t p rom ote  o r in h ib it effective fisheries 
m an ag em en t agendas. T herefore, governors never start w ith  a clean slate, 
even i f  the  p rob lem  they are facing is o f  recen t origin, as w hen  they are 
experiencing m arin e  resource degradation  for th e  first tim e. Rather, deci
sion-m akers an d  stakeholders te n d  to  in te rp re t new  challenges based  on 
existing conceptual fram ew orks.

T heir approaches follow fam iliar trajectories. They look for new  so lu 
tions in  the  proxim ity o f  the  old ones, an d  they p refer m arg inal ra th e r th an  
drastic re fo rm  (Jentoft 2004a). N either should  it be forgotten, however, tha t 
governors have th e ir  ow n in terests , w hich m ay d e term in e  th e ir  agendas in  
concrete governing situations. As C icin-Sain an d  K necht observe (1998: 
217), ‘It is well know n th a t agencies jealously guard  th e ir  m issions an d  the  
responsibilities an d  resources th a t accom pany th em . Indeed, survival o f  the  
agency depends on  it, keep ing  the  m issio n  an d  resources in tact (or better 
yet, expanding them ). A nything th a t th rea tens th e  m issio n  or the  resource 
base tends to  be resis ted  w ith  great vigour an d  tenacity’. O n a sim ilar note 
Berkes et al. (2001: 210) ho ld  th a t fisheries adm in istra to rs ‘m ay be re luc
tan t to  re lin q u ish  th e ir  authority  o r parts o f  it, fearing  in frin g em en t by local 
fishers an d  th e ir  representatives u p o n  w hat they consider th e ir  professional 
an d  scientific tu r f ’.
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Box 9.2 Thailand -  fisheries institutions restructured
The G u lf o f  Thailand (GoT) is a classic example o f  over-fishing due largely to  the 
rapid developm ent o f  traw l fisheries, w ith  studies show ing a strong fo rm  o f  ‘fish 

ing down marine food webs’ (Christensen 1998; Pauly and Chuenpagdee 2003). 

O ther causes o f  overfish ing tha t have not been adequately addressed include in 

appropria te incentives provided by the state, the lack o f  alternative jobs fo r fish 

ers, and the lack o f  interest in ecosystem-based management.
Fisheries m anagem ent in Thailand had long been a responsib ility  o f  the Depart

m ent o f  Fisheries (DOF). U ntil late last year, it operated under the M in is try  o f 

A gricu lture  and Co-operatives. The roles and responsib ilities o f  the DOF include 

enforcem ent o f  fisheries laws perta in ing to  fish ing  rights in the Thai Exclusive 

Econom ic Zone, research on the developm ent o f  aquaculture, stock enhance
m ent, feed developm ent, animal health and fish ing  gear, and surveying o f  fish ing 

grounds in the Thai and d is tant waters. The DOF generally develops a five-year 

plan fo r fisheries policies, corresponding to the National Econom ic and Social 

Developm ent Plan. The plan fo r 1997-2001 explicitly indicated the governm ent 

in ten tion  to address problem s o f  overfish ing and degraded habitats and to  re

solve conflicts w ith in  fisheries. A lthough several measures were put in place, 
such as con tro lling  the num ber o f  fish ing  boats and the gear, pro tecting fish 

spawning and nursery areas and im p lem en ting  seasonal closure o f  the fisheries, 

they were not effective in pro tecting and restoring fisheries resources and marine 

ecosystems. The state e ffo rt to  lim it the num ber o f  traw lers resulted in a fleet size 

decrease from  about 10,500 units in 1980 to  7,000 in 1988 (Phasuk 1994). H ow 
ever, the current num ber o f  registered trawlers, reported at 8 ,000  units (DOF 

2002), is still what w ill produce the m axim um  sustainable yield o r even m axim um  

em ploym ent in the industry (Christensen and Walters 2002). Since not all the 

traw lers operating in the GoT have licenses, it is apparent tha t much m ore w ork 

is required to reduce the capacity o f  th is fish ing  sector.
Since December 2002, fisheries have been managed by the new M in is try  o f 

Natural Resources and Environm ent (MNRE). This arrangem ent suggests a m ajor 

sh ift from  m anaging fisheries as agricultural resources to m anaging them  as nat

ural resources. This im plies a change from  the sole focus on m anaging fisheries 

fo r m axim um  harvests to  conservation and protection o f  fisheries resources. Eco

system-based m anagem ent approaches and precautionary principles are explored 
as ways to  achieve a balance between m ainta in ing  ecosystem integrity and p rov id 

ing viable livelihoods fo r the fish ing  and coastal com m unities. Moreover, a certain 

extent o f  the division o f  the DOF under the MNRE makes it possible to  manage 

fisheries in com bination  w ith  other coastal activities tha t im pact coastal resources 

under the protection o f  the MNRE. This includes, in particular, s trong support fo r 
a partic ipatory approach to fisheries m anagem ent by setting up small-scale fish 

ers groups, fisheries m arket cooperatives, and education and capacity-build ing 

program m es to  provide tra in ing  in production and marketing, and environm ental 

awareness. Small-scale fishers can use the ir fish ing  boats to  take touris ts  to  the 

islands, caves, and o ther tou ris t destinations. Many fishers also host tourists in 
the ir home, as in ‘homestay’, and charge them  fo r accom m odations, meals, and 

boat tours.
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Lastly, the new ins titu tion  w ill support the Thai governm ent, a m em ber o f  the 

Association o f  Southeast Asian Nations, by endorsing various regional fisheries 

agreements and in ternational treaties and conventions, such as the United Na

tions Convention on the Law o f  the Seas, the UN Agreem ent on Conservation 
and M anagem ent o f  Straddling Stocks and H ighly M igra tory Fish Stocks and the 

FAO Code o f  Conduct fo r Responsible Fisheries. A  positive ou tlook can be ob

served in the fisheries policies fo r 2002-2006 that focus on involv ing all the stake

holder groups in the m anagem ent and developm ent o f  fisheries, integrating 

scientific and trad itiona l knowledge, and p rom oting  the export o f  fisheries p ro 

ducts through quality contro l and health and safety regulations. Some o f  the chal
lenges faced in th is ins titu tiona l reform  are the overlapping o f  ju risd ic tion  and 

responsibility, lim ited human capacity and capabilities to  serve in the new adm in 

istrative roles, lack o f  consistency in national policy and legislation, and insu ffi

c ient financia l support to  im p lem en t innovative program m es .

Author: Ratana Chuenpagdee

A lthough  state adm in istra to rs rarely app laud  such  reform s, in  a n u m b e r  o f  
countries, devolution o f  m an ag em en t au thority  to  lower-level public o r civic 
in stitu tions takes place. In  fisheries m an ag em en t literature , co-m anage- 
m e n t is the  label frequently  em ployed for such  refo rm s (W ilson et al. 
2003). T he P hilippines provides a vivid exam ple o f  such  a country  w here a 
large step  in  th is d irection  has been  taken  (box 9.3). H ere  th e  effort is to 
m ake fisheries m an ag em en t m ore  adept to  local situations an d  to  spread  
responsibilities to  a b roader partn e rsh ip  o f  in stitu tions w ith  th e  a im  o f  in 
creasing  the  legitim acy an d  effectiveness o f  fisheries m anagem en t. In  m ost 
coastal developing countries, th e  state has lim ited  capacity to  fulfil a com 
prehensive role in  fisheries governance. S haring th e  b u rd en  o f  m an ag e
m e n t w ith  m arkets an d  civil society m ay the re fo re  be a way out. In  m any 
situations, however, th is  op tion  is ru led  out. R ather th a n  w orking w ith  in 
dustry  o r non-governm ental organisations, th e  state attem pts to  contain  
th em . As Paulson (1999) reports from  Africa, the  strong  em phasis  on  
state-led developm ent, w hile overlooking or supp ress ing  the  private sector, 
has h ad  m ixed results. W e believe th a t th e re  are im p o rtan t lessons to  learn  
from  countries such  as the  Philipp ines th a t in  recen t years have taken  a 
d iffe ren t route.

T he W orld Bank, in  its repo rt The State in a Changing World (1997), n o 
tices a grow ing gap betw een th e  dem ands on states an d  th e ir  capacities to 
m eet those dem ands. In  th e  Bank’s op in ion  it does no t m ake sense to  re 
duce or d ilu te the  role o f  th e  state as such, b u t to  a im  at refo rm s in  w hich 
dem ands an d  capacities are b e tte r m atched . This m eans, am ong  o ther 
th ings, design ing  effective ru les an d  restra in ts, checking arbitrary state ac
tions an d  com bating  en tren ch ed  corrup tion , increasing  th e  perfo rm ance o f  
state in stitu tions, an d  m ak ing  th e  state m ore  responsive to  people’s needs. 
But it also m eans focusing on  th e  first jobs o f  states, en tailing  five fu n d a
m en ta l tasks: es tab lish ing  a foundation  o f  law; su sta in ing  a ben ig n  policy
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Box 9.3 The Philippines -  fisheries governance decentralised
In the Philippines, the national te rrito ry  (land and m unicipal waters) is divided 
in to  politica l areas called local governm ent units (LCUs). Fisheries m anagem ent 

is one o f  the functions devolved by the state to  its subsidiaries, m ainly cities and 

m unicipa lities, along w ith  other basic functions such as health services and edu

cation. The devolution o f  fisheries m anagem ent reflects the main objectives o f  the 

con tro lling  legislation, the Local G overnm ent Code o f  1991 (LCC), which focuses 
on the key features o f  politica l autonom y and decentralisation, as well as resource 

generation and m ob ilisa tion . The principles o f  autonom y and decentralisation are 

em bodied in provisions tha t refer to  sharing LCU responsib ilities w ith  the state 

fo r m ainta in ing  the ecological balance, the right o f  LCUs to  collaborate fo r pu r

poses com m only beneficial to  them , and the need fo r the state to  consult w ith  
LGUs on specific projects tha t may cause environm enta l harm. Moreover, the 

LGUs are vested w ith  corporate powers en titling  them  to  create revenues, levy 

taxes, fees and other charges, share in the proceeds from  the developm ent and 

u tilisa tion  o f  the national wealth in the ir te rrito ries, and share in the collection o f 

national taxes.

The law concerning decentralisation and autonom y caused drastic changes in 
the ins titu tiona l design o f  fisheries m anagement, and a structural sh ift in power 

tha t placed coastal local governm ents at the fo re fron t o f  resource m anagement. 

Prior to  the enactm ent o f  th is law, fisheries program m es emanated from  national 

agencies. The program m es were transm itted  to the LGU clients in the im p lem en

ta tion  phase. U nder the LGC, the process has been reversed. The people’s direct 
partic ipa tion in p lanning and im p lem entation has been reinforced and is now 

considered an inherent strategy o f  all fisheries m anagem ent activities.

The fisheries m anagem ent functions o f  the LGUs include protection and con

servation, regulation, enforcem ent, and legislation, w ith  the latter being the m ost 

salient m anifestation o f  local autonomy. Unlike in the past, when ordinances had 
to  be approved by the Secretary o f  Agricu lture  and Natural Resources, the LGUs 

have been given fu ll autonom y in fisheries m anagem ent, to  the extent that they 

are free to legislate on the ir own laws in the absence o f  national ones. This new 

design also results in LGUs becom ing the focal po in t o f  all the technical assis

tance w ith  academic institu tions.

There are advantages and disadvantages to  the devolution o f  fisheries manage
m ent. From a practical s tandpoint, the decentralisation augurs well fo r fisheries 

m anagem ent having local governm ents at the fo re front. They are well aware o f 

the issues, are in touch w ith  the stakeholders, and have a better grasp o f  practical 

and workable so lutions. Further, fisheries issues tend to be very area-specific and 

the dynamics am ong the various stakeholders d iffe r from  one locality to  another. 
Local officials are thus in the best position to  appreciate these dynamics and cu l

tural sensitivities. Finally, since LGU officials are elected officials, the im pact o f 

w hat they do o r how the stakeholders perceive them  is reflected at the next elec

tions. Bureaucrats from  national agencies are not locally accountable.

The success o f  devolution did not happen w ith o u t any problem s. The devolu
tion  o f  functions did not autom atica lly accompany the devolution o f  in fo rm ation  

and budgets. Coastal local governm ents state that the m ajor problem s w ith  re-
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speet to  the devolution o f  fisheries functions are the lack o f  technical know-how 

on fisheries m anagement, the lack o f  trained personnel and the lack o f  funding. 

W hile many fisheries functions were already devolved, the budgets remained at 

the national level.
Some argum ents against devolution focus on po litic is ing  resource manage

m ent. Since a local m ayor is in office fo r an in itia l period o f  three years, renewable 

fo r another six years i f  re-elected, some parties suggest tha t no fisheries p ro 

gram m e w ould be sustainable. Likewise, the personal interests o f  the m ayor or 

other officials also come in to  play. There are still cases o f  pervasive illegal fish ing, 

such as the use o f  cyanide and illegal gear tha t are supported by local officials.

Author: Annabelle Cruz-Trinidad

environm ent; investing  in  people an d  in frastructu re ; p ro tecting  the  vu lner
able, an d  pro tecting  the  env ironm ent. In  th e  cases p resen ted  in  th is  chap 
ter, all these  basic tasks are review ed in  som e way.

N ational governm ents affect societal resources an d  social, econom ic, an d  
cu ltu ral activities in  m ajo r ways. T hus, they necessarily  in te rfere  w ith  the  
lives o f  individuals, g roups, an d  com m unities an d  becom e part o f  the  re 
sources an d  fram ew orks o f  th e  strategies these  actors develop (cf. Long 
2001). At th e ir  disposal, governm ents have w hole sets o f  tools, in s tru 
m ents, an d  m easu res usually  in  th e  h an d s o f  a political, an  adm inistrative, 
an d  a juridical b ranch . T he d istinctions betw een  these  b ranches are no t al
ways clear, an d  m ajo r issues are ra ised  abou t th e  ways these  b ranches o f  the  
state operate separately an d  together. It is often  said  th a t th e  political 
b ran ch  does n o t give the  necessary  d irections, th a t th e  adm inistra tive 
b ran ch  is ineffective, an d  th a t th e  jurid ical b ran ch  is becom ing  im p en e
trable. M uch o f  th is applies also to  the  way governm ents in  the  N orth  an d  
the  South  deal w ith  fisheries, as is illustrated  in  th is chapter. A lthough  ex
am ples are h a rd e r  to  find, th e re  are also instances w here a balance betw een 
political directions, adm inistra tive action, an d  juridical oversight has been  
found. In  any case, w h eth er one is in  favour o f  a m in im u m , m ed iu m , or 
m ax im u m  role o f  th e  state, th e  question  o f  w hat exactly th e  state’s resp o n 
sibility shou ld  be is a p e rtin en t one. Regardless o f  tim e, context an d  ideol
ogy, th e re  is hardly  a standard  answ er to  any o f  these  questions. T he role o f  
the  state will typically vary in  accordance w ith  th e  prevailing situation  in  a 
particu lar country  an d  a specific industry. A lthough  governm ent agencies 
can learn  from  each o th e r an d  from  those  o f  o th e r countries, to  be effective 
they m u s t relate to, an d  be able to  learn  from , th e  particu lar situation  tha t 
prevails w ith in  the  concrete context in  w hich  governm ent agencies operate.

As th e  governance perspective m ain ta in s, socio-political governance is 
no t solely a state function , it is also a function  o f  th e  m arke t an d  civil so
ciety. C entral to  th e  governance approach  is the  aw areness th a t w hen  diver
sity, complexity, an d  dynam ics reign, m arkets an d  civil society have im p o r
tan t con tribu tions to  m ake an d  shou ld  becom e m ore  involved th a n  they 
now  are. In  a 2001 W hite P aper on  European G overnance delivered by the
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European C om m ission , non-govem m enta l organisations are viewed as po 
sitive contribu tors to  the  defin ition  an d  im p lem en ta tion  o f  European po li
cies (Schutter 2002). T heir participation  is seen  as a way o f  b roaden ing  the  
dem ocratic process. T he sam e position  is articu la ted  in  th e  EU Nice Treaty, 
w hich  refers to  th e  in p u t o f  ‘o rganised  civil society’ (Article 257). In  f ish 
eries, as expressed in  th e  2001 G reen  Paper on  the  Future o f  the  C om m on 
Fisheries Policy, th e re  are the  regional advisory com m ittees o f  stakeholders 
in  policy-m aking. F rom  th e  governance perspective advanced in  th is  book, 
these  developm ents are a step in  the  righ t direction.

A properly function ing  m arke t an d  civil society, w hich  W alzer (2003: 64) 
calls ‘th e  space o f  uncoerced  h u m a n  association  an d  also the  set o f  rela
tional netw orks -  fo rm ed  for th e  sake o f  family, faith, in terest, an d  ideology 
-  th a t fills th is  space’, will suppo rt the  governance process. T he m arket an d  
civil society m ay also relieve the  state o f  som e o f  its bu rdens. T here  are 
social functions the  state canno t take on, at least no t alone, as efficiently as 
m arket an d  civil society actors can. Obviously, it is n o t the  job o f  the  state to 
socialise fisher-recruits, operate fish ing  vessels o r ru n  a business  en ter
prise. T here  are also lim ita tions to  w hat the  state can do in  bu ild ing  com 
m un ities . If, as Offe (2000) claim s, the  state is driven by ‘reason’, the  m ar
ket by ‘in te rest’, an d  civil society by ‘passion’, one in stitu tion  canno t easily 
replace another. T he consequences o f  replacing the  logic o f  one institu tion  
by those o f  ano ther m ay also be detrim ental. Good governance shou ld  draw  
on  all th ree  institu tions, help  th e m  becom e m ore effective an d  sm ooth  out 
th e ir  differences.

T he in teraction  betw een  th e  state, th e  m arke t an d  civil society is a m ajo r 
governance issue, b u t raises som e serious questions. W hat exactly shou ld  
be th e  division o f  labour? Will socio-political governance be im proved  if  
responsib ilities sh ift am ong  them ? W hat partn e rsh ip  a rrangem en ts  invol
ving th e  state, the  m arket, an d  civil society are su ited  as governance in s tru 
m en ts  in  concrete fisheries situations? T he conclusion  can  be m ade tha t 
the  governance o f  th e  in teraction  betw een th e  state, th e  m arket, an d  civil 
society is an d  probably always shou ld  be diverse, com plex, an d  dynam ic. 
T he structure , role, an d  perfo rm ance o f  state in stitu tions shou ld  be resp o n 
sive to  these  characteristics an d  shou ld  largely be a m an ifesta tion  o f  them . 
For instance, the  m ove tow ards ecosystem -based m an ag em en t is adding 
new  com plexities to  the  m an ag em en t task. T he sam e is tru e  o f  the  in 
creased aw areness o f  cooperation  at th e  supranational level an d  th e  need  
for fisheries adm in istra to rs to  bu ild  partne rsh ip s w ith  stakeholders and  
non-governm ental o rganisa tions (cf. Berkes et al. 2001).

Som e au thors question  th e  state’s ability to  m ee t these  dem ands, arguing  
th a t bu reaucratic  structu res inevitably cause inertia  an d  dysfunction  (cf. 
C rozier 1964; Feeuw et al. 1994). Jentoft an d  M ikalsen (2004) also d iscuss 
the  problem s com plex institu tional designs in  fisheries m an ag em en t m ay 
cause for u se rs  w ho have to  cope w ith  them . They can sim ply becom e too 
difficult to  com prehend , w hich  affects th e ir  legitim acy an d  workability. We 
argue th a t a g reat deal depends on  how  institu tions b ridge the  boundaries 
betw een  the  state, th e  m arket an d  civil society (Kooiman et al. 1999). G ood
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governance in  fisheries shou ld  always strive for sim plicity  w ith in  th e  para
m eters th is industry  provides.

I f  it is true , as is argued  in  o u r governance approach, th a t th e  state can 
no t do it all alone an d  needs to  draw  on  the  con tribu tions o f  th e  m arket an d  
civil society to  hand le  diversity, complexity, an d  dynam ics, the  co-m anage- 
m e n t in stitu tions are o f  great in terest. Again, the  institu tional design  o f  co
m an ag em en t a rrangem en ts  canno t sta rt from  a tabula rasa, it shou ld  draw  
on  existing in stitu tional patterns an d  cu ltures to  avoid m isfit an d  conflict.

T he state operates at various levels o f  th e  cha in  o f  governance -  at the  
overall societal level an d  at th e  structu ra l level w ith in  a particu lar industry  
like fisheries. T he state can play an  enabling  o r a restric ting  role perta in ing  
to  societal in teractions am ong  actors w ith in  th e  m arke t an d  civil society. 
T he modus operandi tends to  d iffer from  one level to  th e  other, e.g., u s ing  
in terference, interplay, an d  in terven tion  depend ing  on  th e  particu lar socie
tal in teraction  an d  institu tional fram ew ork, an d  u tilis ing  self- o r co-m an
agem en t o r h ierarch ical m odes o f  governance at the  structu ra l level. C oun
tries d iffer as to  w hich  state m odes o f  operation  are com m on, w hich  m ay 
explain why the  state is m ore  effective in  som e instances th a n  in  others.

T he state adapts to  the  specific circum stances it is operating  in  an d  the  
dem ands confron ting  it. Since these  circum stances an d  dem ands change, 
so does th e  state. This is why the  state apparatus has to  be flexible, able to 
respond  in  a tim ely fashion, an d  be w illing an d  able to  learn  from  experi
ence an d  to  change its ways accordingly. However, as in  m ost coastal devel
oping countries, the  capacity to  fulfil a com prehensive state role in  fisheries 
m ay be lim ited  o r non-existent. In  developed countries, w here  state au th o 
rities have financial freedom  to exercise a proactive role, cu rren t neo-liberal 
ideologies favour a leaner an d  a re fo rm ed  state apparatus as well as a larger 
m arket function . T hus, th e  role o f  the  state in  fisheries as well as in  o ther 
societal sectors canno t be de term in ed  independen tly  o f  o the r governance 
institu tions, inc lud ing  those o f  civil society.

Governance Experiences of Fisheries Institutions

T he previous section describes the  m any  state institu tions in  te rm s o f  th e ir  
roles, responsibilities, accountability, an d  how  they are perceived, i.e., th e ir  
‘im ages’. Several attribu tes o f  the  state can con tribu te  to  enhancing  th e ir  
perform ance, given th a t it can  be judged  against a set o f  criteria based  on 
w ell-defined goals. This im plies, however, th a t th e re  is no  single form ula 
on  w hat constitu tes a h igh-perfo rm ance state. Yet lessons can be learned  
about governance based  on  experiences o f  various fisheries institu tions.

W e p resen t th ree  case studies to  suggest som e o f  the  challenges faced by 
governing institu tions dealing  w ith  cu rren t p ressu res in  the  fisheries sec
tor. T he case o f  M ozam bique (box 9.4) is typical o f  m ulti-sector fisheries, 
w ith  a large n u m b e r  o f  people depend ing  on  resources, b u t w ith  a dep let
ing  resource  situation. A lthough  supported  by foreign aid for th e  im p le 
m en ta tion  o f  parts o f  th e  fisheries plan, the  fo rm ulation  o f  the  p lan  was
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done by the  governm ent. Such h ierarch ical governance no t only has lim ita 
tions in  te rm s o f  achieving stated  objectives, b u t it can also lead to  m ore 
conflicts betw een  various sectors an d  to  social-econom ic hardsh ip .

In  som e instances, the  governm ents are w ell-equipped w ith  laws an d  
legislation to  pro tect the  benefits an d  in terests o f  stakeholders across sec
tors. T he p rob lem  arises, however, w hen  they are no t consistently  applied. 
This is illustrated  by th e  case o f  N icaragua lobster d iving fisheries (box 9.5), 
w hich  involve a large n u m b e r  o f  ind igenous people, th e  M iskito, w hose 
hea lth  is greatly affected by th is  dangerous occupation. T he legal system  
th a t protects th e ir  hea lth  an d  th e ir  w elfare is n o t u sed  to  th e ir  benefit, b u t 
in stead  to  th e  benefit o f  o thers, especially foreign-ow ned seafood export 
com panies. In  addition  to  dealing w ith  th is constra in t th ro u g h  increasing  
governm ent accountability, p rog ram m es to  increase public aw areness are 
required .

T he final case o f  Senegal (box 9.6) offers a tim ely d iscussion  about f ish 
eries governance in  rela tion  to  th e  cu rren t tre n d  o f  resource exploitation 
policy th ro u g h  fisheries ag reem ents. T he Senegalese governm en t took 
pride in  being  the  p ioneer in  sign ing  ag reem ents w ith  o ther states, w hich 
resu lted  in  certain  benefits such  as increased  export incom es an d  local e m 
ploym ent. A n extensive evaluation o f  th e ir  experience, as reported  by 
Kaczynski an d  Fluharty (2002), suggests th a t local fisheries resources are 
being  heavily exploited th ro u g h  these  ag reem ents, an d  th a t th e  food secur
ity o f  th e  local population  has becom e increasingly  th rea tened , w ith  the  
m ajority  o f  fish  an d  seafood being  exported m ainly  to  European m arkets. 
T he governm ent is re-th ink ing  its policy an d  considering  trade-offs b e 
tw een foreign  earn ings an d  the  local food supply, am ong  o ther th ings.

Limitations of Hierarchical Governance

T he rationalised, bureaucratic, vertically o rganised  or h ierarch ical state so 
well depicted  by Max W eber (1964 [1925]) is still very p resen t, an d  very 
m u c h  alive, despite critical voices abou t its perfo rm ance. H ierarchical gov
ernance m ay have lost som e o f  its classical glory, b u t in  m any areas o f  so
cio-political life, it is still a m ajo r governing approach. This top-dow n gov
e rn ing  m ode is conceptualised  by the  process o f  steering  an d  control.

S teering is a pow erful m e tap h o r for (public) governing in  th e  trad itional 
sense, as well as for m o d e m  society w ith  all its dynam ics. T he key e lem ent 
o f  steering  is direction , w hich  im plies th a t governors have a general idea 
w here they w ant to  go, i.e., have an  im age o f  a fu tu re  state they p refer above 
the  existing one. Since steering  is a way o f  in tervening , it looks un i-d irec
tional an d  top-dow n, such  as expressed in  goal setting. However, as all gov
e rn ing  activities, steering  is also an  interactive process betw een governors 
an d  those  governed, u p o n  w hom  setting  th e  righ t course relies. For th is 
reason, it is p referable to  speak o f  goal seeking ra th e r th a n  goal setting.

Traditionally, contro l in  th e  public sector is considered  a m a tte r o f  politi
cal accountability a n d /o r  a m a tte r o f  political-bureaucratic relations. In  the
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W eberian tradition , bo th  w ere ‘in su red ’ by p ro p er legal/constitu tiona l an d  
bureaucratic  ru les. W hile th is ‘in su ran ce’ as n o rm  is n o t in  doubt, serious 
questions have b een  raised  abou t the  practice o f  such  ru les. M odern  public 
o rganisations are so h ighly com plex an d  diverse th a t controlling th e m  d e
m ands abilities to  ‘m irro r’ these  traits. It shou ld  be noted , however, tha t 
w hile in  m o d e m  (public) governance top-dow n control is still an  im portan t 
m ode o f  contro lling  com plex activities, o th e r arrangem en ts w ith  checks 
an d  balances, an d  even bo ttom -up control are also w idespread. Further, 
contro lling  diversity w ith in  the  public sector is no t only expressed in  the  
variety o f  institu tions w ith  specific contro l functions (e.g., aud it offices, 
courts, m an ag em en t controls), b u t also by the  plurality o f  in stru m en ts  
available to  an d  u sed  by these  offices. Trying to  m aste r diversity in  the  ways 
m en tio n ed  is a characteristic o f  m o d e m  (public) governance, b u t we also 
have to  m en tio n  th a t m any  o f  these  contro lling  efforts are at odds w ith 
each other, in  substance, scope, tim e, an d  sanctions attached to  them .

In  th e  trad itional hierarchical, in stru m en ta l approaches, states rely on 
laws, ru les, an d  regulations to  in tervene in  w hatever societal activity they 
w ant to  in fluence. M ore recently, as policy becom es a m ajo r h ierarchical 
m eans th a t states govern w ith, specific goals are se t an d  com binations o f  
m eans are developed as strategies to  in fluence, control, o r s teer societal 
activities in  p u rsu it o f  th e  goals. In  w hat has developed m ost recently as 
(public) m an ag em en t approaches, the  state tries to  in fluence developm ents 
closer to  th e  scene. For th is pu rpose, m anagers are allotted roles an d  tasks 
often  w ith  considerab le am o u n ts  o f  d iscretionary  pow er an d  m eans. In 
fisheries, th is is a m odel receiving m ore an d  m ore  atten tion  an d  practice.

T he case study o f  M ozam bique (box 9.4) illustrates th is  point. It d e 
scribes efforts by the  M ozam bican adm in istra tion  to  develop a M aster Plan 
for fisheries, w ith  a set o f  objectives th a t are  difficult to  attain . In  particular, 
the  governm en t chose to  sup p o rt the  artisanal sector at th e  expense o f  the  
industria l sector, since it perceived th e  fo rm er to  be m ore effective in  p ro 
viding subsistence an d  em ploym ent for th e  local population . T he p lan  has 
only been  partly successful. T he harvesting  capacity has no t b een  reduced  
an d  land-based  jobs n o t created  as desired. T he case o f  M ozam bique th u s 
reveals som e o f  th e  lim ita tions an d  d ilem m as o f  h ierarch ical state steering  
an d  control in  fisheries. Even th o u g h  th e  n u m e ro u s  stated  goals o f  its M as
te r  P lan for fisheries are all laudable, they are also in  conflict w ith  each 
other.
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Box 9.4 Mozambique -  government facing a hard choice
M ozam bique ’s fisheries are o f  crucial im portance to its people in term s o f  food, 
econom ic activity, and export revenues (Degnbol et al. 2002). Some 80 ,000  M o 

zambicans engage m ainly in fisheries-related activities and com m unities all along 

the coast rely on fisheries as one o f  the ir main econom ic activities. In 1999, 40%  

o f  M ozam bique ’s exports came from  fisheries, w ith  an export value o f  US$76 

m illion .
The overall strategic perspective o f  the fisheries sector in M ozam bique is repre

sented by the M aster Plan approved in 1995 (State Secretariat o f  Fisheries 1995), 

w ith  an accompanying Action Plan. The M aster Plan focuses on three main objec

tives: an im proved dom estic food supply, an im proved national income, and an 

increased standard o f  liv ing in the fish ing com m unities. These objectives have 
caused serious d ilem m as fo r the M ozam bican fisheries policy.

The M ozam bican governm ent aimed to  achieve these objectives by enhancing 

its national incom e via export earnings and im proving  the cond itions in the fish 

ing com m unities by developing sem i-industria l sh rim p fish ing and onshore p ro 

cessing. The underlying agenda was to  develop the sector w ith  the m ost jobs fo r 

M ozam bicans while  m ain ta in ing  the export earnings. The M aster Plan was ac
com panied by in itiatives to fund projects to  develop the in frastructure needed fo r 

the sem i-industria l fleet (e.g., harbours, quality contro l services, onshore proces

sing capacity), encourage investments through credit lines, and p rioritise  the a llo 

cation o f  quotas to th is sector. The num ber o f  industria l vessels was to  be reduced 

and the state was to develop greater m anagem ent capacity, p rim arily  in relation to 
the shallow water shrim p resource.

A m ajor fisheries developm ent program m e was in itia ted to fo llow  up on the 

M aster Plan. The main donor, DAN ID A, supported the developm ent o f  onshore 

processing, quality contro l, and capacity developm ent in the M in is try  o f  Fisheries, 

w h ile  NORAD supported capacity developm ent in relation to fisheries manage
m ent in the research ins titu te  and the M inistry. The program m es have largely 

been successful in a tta in ing the ir im m ediate aims.

The developm ents since 1995 illustrate the lim its  to  state in tervention. It has 

not been possible to  reduce the industria l fish ing  e ffo rt and move the u tilisation 

o f  the resource to  the sem i-industria l segment. On the contrary, the industria l 

fisheries e ffort has continued to increase. Furtherm ore, instead o f  bu ild ing up the 
sem i-industria l sector and the land-based fish processing plants, ice-carrying 

sem i-industria l trawlers were introduced and were regarded as im p lem en ting  the 

plan, and thus underm in ing  its main idea. A lthough parts o f  the industria l fleet 

were downsized to meet the form al requirem ents, they still m ainta in the more 

profitab le on-board processing capacity. The net result is that capacity develop
m ent has not created land-based jobs and the overcapacity in the shrim p fisheries 

only grew. The problem  o f  overcapacity has not been solved and may seriously 

affect the chance o f  fu ture  p ro fitab ility  fo r  the companies and the state.

The M ozam bican governm ent is faced w ith  a d ilem m a it shares w ith  many 

o ther countries. In retrospect, the strategy o f  developing an industry w ith  m axi
m um  econom ic opportun ities in local com m unities and w ith  M ozam bican ow n

ership may im ply a technology and a type o f  industria l organisation that is no t the
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m ost com petitive  on the global market, especially i f  it tries to  s im ultaneously ad

dress w ider social concerns tha t its com petito rs are not subjected to. The pres

sure to  sh ift towards industria l operations w ith  few local jobs is not entirely d ri

ven, however, by the global market. There are ind ications that the industria l fleet 
operates w ith  profits beyond what w ould be expected on a com petitive  market. 

This indicates tha t the state in frastructure fo r fisheries m anagement, which 

am ounts to  an ind irect subsidy to the industry, could become econom ically sus

tainable w ith o u t governm ent fund ing  and the p roduction from  M ozam bique ’s 

m ajor natural resource could benefit the people o f  M ozam bique better than it 

does today. A t least fo r the tim e  being, it may also be econom ically viable to  p rio r
itise so lu tions that m igh t not be the m ost com petitive  on the global m arket but 

create other social benefits. The real d ilem m a is w hether tha t is the road to  take or 

w hether the value o f  the shallow-water shrim p resources should be fu lly  realised 

on the global m arket and put to  use fo r M ozam bican society th rough its treasury.

Author: Poul Degnbol

Constraints on Legal Governance

T he relation  betw een  the  state an d  th e  ru le  o f  law is close, b u t n o t exclusive. 
All m o d ern  states engage in  com prehensive legal actions, an d  by doing so 
in fluence m any aspects o f  the  private lives o f  citizens, individually an d  or
ganised. T h ro u g h  legal in stru m en ts , th e  state in tervenes, governs, an d  p ro 
vides pro tection  to  all en tities in  society, as well as p rotection  against the  
state itself. T he m ore  penetratingly  th e  state in tervenes in  th e  private 
sphere, th e  m ore  form al guaran tees, such  as equality before th e  law, legal 
security, un ity  o f  th e  law, an d  due care are required .

It should  be no ted  th a t m any o f  these  legal in terventions have a b road  co
ord inating , m odifying, controlling, o r steering  purpose, an d  th u s alm ost by 
necessity, are based  partly on  legal no rm s an d  partly on  policy. In  o ther 
w ords, m o d e m  law m aking is d irected  at th e  setting  o f  no rm s (legal) as well 
as b ring ing  abou t changes (policies). In  th e  course o f  ex tending  steering  
an d  control by legal an d  adm inistra tive m eans, as in te rconnection  betw een 
law an d  adm in istra tion  grows, the  lim ita tions an d  disadvantages o f  h ie r
archical governance becom e m ore  evident.

T he con tinuous am plification  o f  governing by law  an d  o ther legal in s tru 
m ents, however, is unavoidable given increasing  societal diversity, com plex
ity, an d  dynam ics. T he key question  is w h eth er th e  legal an d  adm inistra tive 
system s can  hand le  th is, o r even m ore crucially, i f  they them selves m ay 
have becom e roadblocks. As often  observed, deregulation  m ay resu lt as a 
way to  cope w ith  expected o r unexpected  side-effects in  these  com plex si
tuations. R efinem ent o f  legal in terventions m ay take place to  deal w ith  d i
versity, w hile h ierarch ical governance is affected by dynam ics. T he tim e it 
takes to  fulfil all juridical, political, an d  adm inistra tive req u irem en ts  m eans 
th a t m any  o f  these  in terventions m ay becom e ou tda ted  by th e  tim e they are
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enacted. M ore often  th a n  not, th e  effort is spen t on  legal updates an d  re 
pair.

T he difficulties m e n tio n ed  above n o t only d im in ish  the  effectiveness o f  
legal-adm inistrative ru le  m aking, b u t also its legitimacy. At th e  structural 
level, h ierarch ical governance loses its m ean ing , resu lting  in  a sense  o f  
pow erlessness, a grow ing alienation  from  th e  legal state, an d  the  erosion  o f  
the  obeisance o f  th e  law. Resistance against the  state as a d istan t an d  o m n i
p resen t, b u t no t in teracting  legal m ach ine , seem s to  be growing. W hile 
counter-m oves in  te rm s o f  guaran tees, publicity, participation  an d  o ther 
fo rm s o f  citizen  involvem ent are no t lacking, in  practice they are restric ted  
to  special groups o r in te rests  an d  to  issues o f  a ‘not-in-m y-backyard’ 
(NIMBY) character. As show n in  the  case o f  the  M iskito lobster divers in  
N icaragua (box 9.5), these  ind igenous people are the  victim s o f  political 
an d  social d iscrim ination , even th o u g h  N icaragua has advanced legislation 
on  labou r w elfare an d  ind igenous people’s rights. Instead  o f  addressing  the  
grow ing n u m b e r  o f  accidents, in ju ries, an d  deaths o f  these  divers du e  to 
th e ir  fish ing  practices, the  governm ent sides w ith  th e  industria l corpora
tions, w hich  are often  foreign-ow ned. Clearly, the  state is no t w orking for 
the  com m on  in terest, b u t is steered, in  th is case in  the  in te rest o f  th e  p ri
vate in te rests  o f  th e  few an d  pow erful.

Box 9.5 Nicaragua -  legal instruments ineffective
Seafood is N icaragua’s second m ost im portan t export p roduct after coffee, w ith  

dram atic increases in production in the 1990s. In 2001, the M in is try  o f  Support 

fo r Industry and Commerce had 41 registered diver ships. The ships deposit the 
catch in storage space tha t belongs to dom estic and foreign companies in Puerto 

Cabezas, Bluefields, Corn Island, and Pearl and M iskitos Cays. The increase in 

production, while  good fo r N icaragua’s export earnings, has taken a considerable 

human to ll, as divers frequently suffer in juries that are often fatal (Acosta 2002). 

A lthough exporters pay the divers US$2.50 fo r a pound o f  lobster tails tha t sell fo r 

US$12.50, they do not see it as the ir responsib ility  to  assist the divers when acci
dents occur. I f  lobsters are scarce, divers feei the im pact, since they have to dive 

fo r longer periods o f  tim e  and at greater depths. Between 1988 and 1998, the 

depth they had to dive increased from  30 to 120 feet. In the 1980s they used five 

oxygen tanks a day and now they use fifteen. D iving fo r lobster is a com m on job 

fo r young men o f  the indigenous M isk ito  population. It is estimated tha t 98% o f 
the 2,500 to 3,000 divers are M iskito . There are many boat drivers (cayuqueros) 

under the age o f  18 who w ork alongside the divers. This suggests tha t due to  the 

cond itions o f  lobster d iving, the underage cayuquero’s w ork  is a v io la tion o f  the 

International Labour O rganizations Covenant no. 182 o f  the W orst Forms o f  Child 

Labor, 1999.
The im pact o f  large-scale com m ercial d iv ing has increased occupational risks 

such as em bolism s, paraplegia, and hemiplegia, produced by the decompression 

syndrom e, the bends. Frequent accidents am ong divers have left many o f  them  

physically handicapped, m issing, o r dead. The lack o f  awareness, tra in ing , proper 

equipm ent, and econom ic alternatives com bined w ith  the indigenous cultural
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characteristics can be considered im m ediate triggers fo r th is situation. The physi

cal and social consequences o f  th is activity can only be compared to  the situation 

o f  indigenous m iners in other Latin Am erican countries.

In Nicaragua, there is abundant constitu tiona l legislation that protects the 
health, labour, and social cond itions o f  the divers. There are also laws defending 

environm enta l susta inability and regulating the com m ercia lisation o f  lobster fish 

ing. Moreover, there are several state ins titu tions tha t play m ajor roles in regulat

ing com m ercial d iving. The National F ishing and Aquaculture A dm in is tra tion  (Ad- 

PESCA) regulates and contro ls lobster catch. The M in is terio  del Trabajo 

(MITRAB) has the authority to  inspect and guarantee safety regulations in the 
w ork place, while  the M in is terio  de Salud establishes a clear policy to  prevent 

decompression syndrom e, and the National Institu te  fo r Social Security can ob

lige employers to  pay fo r insurance to cover the illness, injury, retirem ent, o r death 

o f  divers. Finally, the M in is try  o f  Natural Resources and the Environm ent regu

lates environm enta l sustainability. Sadly, when it comes to the M isk ito  divers, in 
stead o f  com plying w ith  the ir legal duties, these state ins titu tions com pletely d is

to rt the ir roles.

In general, state ins titu tions are passive and usually negligent about enforcing 

the laws. For example, the MITRAB is aware o f  the problem s concerning M iskito  

divers but instead o f  pro tecting them , it protects the com panies’ interests. This is 
why the Procurator fo r Hum an Rights in Nicaragua held regional MITRAB officials 

responsible fo r v io la ting the divers’ human rights (m ainly the rights to  life and 

social security). The Procurator’s pronouncem ent failed to generate any changes 

in the MITRAB. Instead, the MITRAB’s M in is te r tried  to excuse its negligence by 

noting  tha t d iv ing is an in form al activity, tha t divers consume drugs and alcohol, 

and although labour cond itions are precarious, employers prom ise to  obey the 
law in the future.

The M ITRAB’s attitude is due in part to  its own frailty. It is also due to  the 

isolation o f  the divers’ com m unities, which is undoubtedly related to  the divers’ 

indigenous background. Indigenous peoples do not have econom ic o r political 

power to  influence state agencies. Factors like cultural and lingu istic differences 
and lack o f  awareness about the law, social security and national ins titu tions make 

the enforcem ent o f  labour guarantees fo r divers all the more d ifficu lt.

Author: Maria Luisa Acosta

Fisheries Governance Under Pressure

For a long tim e, policies have been  considered  one o f  the  m ajo r in s tru 
m en ts  governm ents have at th e ir  disposal to  b rin g  abou t politically p re 
ferred  societal changes. N otw ithstanding th e  m any  d ifferen t ways in  w hich 
policies have b een  an d  are defined, m ost o f  th e m  have d istingu ished  stages 
o r phases. T here  is a stage th a t is m ainly  concerned  w ith  transla ting  a p ro 
b lem  in to  a subject for policy; a stage in  w hich alternatives are considered  
an d  choices m ade; an d  finally a stage in  w hich  th e  chosen  policy is im p le
m en ted  an d  executed. In  m ost policy theories, th e  perspective is from  the
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governm ental o r public side o f  policy processes, b u t recen t developm ents 
em phasise  the  institu tional fram ew ork in  w hich policies are p repared  an d  
im plem ented , w ith  an  open  in te rest in  social aspects. As the  la tte r im plies 
th a t m ore  players are involved in  p u rsu in g  specific goals an d  in terests , it 
m ay b rin g  abou t resistance, evasion an d  im p ro p e r im plem enta tion .

T he above challenges can be addressed  u s in g  a fram ew ork w ith  two le 
vels o f  governing in teractions, th e  in ten tional an d  th e  structural, an d  th ree  
governm ent elem ents: im age, in s tru m e n t, an d  action. At the  in ten tional 
level o f  policy in teractions, we look prim arily  at variables such  as in fo rm a
tion  exchange, com m un ication  an d  discourse, know ledge creation  and  
learning; in  o th e r w ords, th e  fo rm ation  o f  policy im ages. Secondly, th e re  is 
choice an d  selection o f  policy in s tru m en ts , w hich  can  vary from  form al to 
in form al, from  b road  to  specific, an d  from  those  w ith  short-term  o r long 
te rm  effects. Finally, th e re  is the  action com ponent, w here  we consider as
pects such  as political will to  act on  the  governors’ part an d  m obilisa tion  to 
suppo rt o r resist on  th e  p art o f  the  governed. T he structu ra l level o f  policy 
im ages is based  on  existing bodies o f  know ledge o r ideological sensitivities. 
For the  in stru m en ta l elem ent, its s truc tu re  consists o f  th e  d istribu tion  o f  
m ateria l an d  im m ateria l resources available for th e  choice o f  in s tru m e n ta 
tion. At th e  structu ra l level o f  th e  action, we can th in k  o f  capacities to  collec
tively act o r resis t as in  th e  m obilisa tion  o f  social capital.

T he shift o f  focus from  th e  m ore  in ten tional o r actor-oriented no tions o f  
policy processes to  structu ra l aspects has grow n in  rela tion  to  b roader soci
etal processes. A long th e  way, positivist, neo-positivist, m o d ern is t an d  post
m odern ist, analytical, an d  constructiv ist tendencies in  policy stud ies have 
appeared, flourished, an d  shrivelled. U nfortunately  th e re  is n o t m u c h  d e
bate betw een  th em , m ak ing  it d ifficult to  suggest th a t m u c h  progress in  the  
overall u n d ers tan d in g  o f  policies as a m eans o f  public in te rven tion  has 
been  m ade. As show n in  the  case o f  Senegalese fisheries (box 9 .6), it is 
often  a question  o f  tak ing  your pick an d  u sin g  w hat is on  offer. F isheries 
prob lem s in  Senegal are related  to  th e  in teractions betw een  an  industria l, 
foreign (mostly European) fish ing  fleet, an d  a h u g e  dom estic  artisanal sec
tor. W hile facing in te rnal p ressu re , such  as increasing  exploitation o f  re 
sources, w eak en fo rcem ent, lack o f  research  fund ing , an d  few em ploym ent 
alternatives, Senegal engages in  fisheries ag reem ents w ith o th e r states. Po
licies for sustainab le fisheries governance have to  be reconsidered  to  deal 
w ith all th e  sectors, inside an d  ou tside fisheries, as well as the  external 
p ressu re  th ro u g h  foreign fish ing  fleets.

Box 9.6 Senegal -  rethinking fisheries policies
Fishing in Senegal is composed o f  num erous sectors w ith  d is tinc t and traceable 
h istories. The industria l fish ing  sector targets high com m ercial value demersal 

species, large pelagic fish and increasingly at present, small pelagic fish tha t are 

the staple o f  the national fleet because o f  its weak technical capacity. Senegal’ s 

very dynam ic artisanal fisheries target a m ultitude  o f  species using a diverse range 

o f  gear. The fisheries have experienced generally uncontro lled growth and supply
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approxim ately th irty  o ffload ing points along the coast. The sector’s catches grew 

very rapidly until recently, when they began to stagnate. A t present, the artisanal 

sector contributes about 80%  o f the country ’s to ta l annual catch (at approxi

mately 350,000 tonnes). Artisanal and industria l fisheries share the same space 
but often target d iffe ren t segments o f  the same species populations. The p rob

lems between these sectors arise m ainly as a result o f  lack o f  access regulations 

fo r artisanal fish ing  and an ineffective system o f  contro l and surveillance.

The system is fu rthe r challenged by the fisheries agreements tha t Senegal signs 

w ith  states in the sub-region and in Europe. As a pioneer in th is type o f  fisheries 

situa tion, the state has received foreign aid and gained valuable experience. On 
the positive side, the fisheries have contributed to increasing export income, 

m eeting the people’s food needs and creating local em ploym ent. Acknowledging 

the social, econom ic, and nu tritiona l im portance o f  the fisheries, the state was 

quick to  establish an ins titu tiona l fram ew ork and m on ito ring  and regulatory m e

chanisms fo r fish ing. Furthermore, the state assists the sector th rough extraction 
and export subsidies to  lower costs, boost exports and im prove its com petitive 

ness in external markets. It has also arranged a m aritim e cred it program m e exclu

sively fo r the industria l sector. These various measures have been im plem ented 

and evaluated by the governm ent and external experts. The conclusion is that, 

despite these efforts, the state faces several ins titu tiona l, structura l, and organisa
tional constraints.

One o f  the main problem s w ith  the fisheries agreements stems from  the inap

propriate national system to regulate access to  resources fo r national and foreign 

industria l fisheries. A  new arrangem ent is needed to respect the laws and regula

tions at the national level, while  con form ing  to  in ternational law. This includes 

creation o f  local equitable partnerships to replace the com m ercial fish ing  agree
ments currently in force fo r a lm ost all fish-producing nations w ith  the nations o f  

the N orth. It is acknowledged, however, tha t existing fish ing  agreements that max

im ise public and private benefits should be m ainta ined. Clearly, the strengthening 

o f  regional discussion fo rum s focusing on com m unal resources to  realise scale 

econom ies, and reinforcing regional trends is required. In addition, capacity bu ild 
ing, financial means, in frastructure, and human resources need to be suffic iently 

allocated to  strengthen research. Stakeholder capacities can be reinforced 

through the provision o f  pertinent in fo rm ation  and through appropria te tra in ing  

to enhance stakeholders’ organisational capacities, as well as to  transfer fish ing 

labour to  o ther sectors.

Author: Ta'ib D iou f

Towards More Interactive Governing at the National Level

A basic expectation related  to  state involvem ent in  fisheries is th a t i f  left 
alone, fishers w ould  destroy th e  resource an d  sq u an d er th e  ren t. I f  th e  state 
does no t regulate it, no  one else will, an d  hence  the  tragedy o f  the  com 
m ons an d  th e  com m oners is inevitable. They canno t solve the  prob lem  
alone -  they n eed  to  be protected  from  them selves, as it w ere -  an d  th e re 
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fore n ee d  the  external assistance th a t only the  state can  provide. M uch like 
T hom as H obbes’ classic portrayal o f  th e  orig inal state o f  n a tu re  (Hobbes 
1991 [1651]), u se rs  w ould  o therw ise becom e en tang led  in  a b ru ta l struggle 
for scarce resources, w ith  everyone losing  in  th e  long  ru n  an d  resources 
dw indling. So th e  state has a clear m ission , w hich  is to  create o rder and  
m odera tion  am ong  the  fish ing  ranks.

Social scientists have long d ispu ted  th is  a ssu m p tio n  an d  the  social analy
sis u n d e rp in n in g  it. They argue th a t even th o u g h  th e  state has a positive 
role to  play in  fisheries m anagem en t, it is n o t always fully equ ipped  to  fulfil 
it. T he state is often  too w eak to  be effective. As M igdal points ou t (1988: 9): 
‘States are like big rocks th row n  in to  sm all ponds: they m ake waves from  
en d  to  end , b u t they rarely catch any fish’. A lthough  they are fully able to 
penetra te  society, they are often  quite ineffective in  generating  social 
changes. N or is th e  state a neu tra l a rb itra to r th a t u se r  groups always accept. 
Rather, state s tructu res an d  practices -  like o th e r structu res an d  practices -  
ten d  to  be biased; they select th e  issues, goals an d  in terests th a t shall attain  
p rom inence an d  those  th a t shall n o t (Cerny 1990). T hus, questions regard 
ing th e  legitim acy an d  justice o f  state au thority  te n d  to  be challenged, in  
fisheries affairs an d  in  o th e r sectors. T he state is situated  far from  th e  daily 
prob lem s o f  fishers an d  th u s  u nab le  to  fully grasp  th e ir  situation , concerns, 
an d  asp ira tions. D urkheim ’s observation is a p e rtin en t rem inder: ‘T he state 
is too rem ote  from  individuals; its rela tion  w ith  th e m  too external an d  in te r
m itten t to  penetra te  deeply in to  individual consciences an d  socialise th e m  
w ith in . W here th e  state is th e  only en v ironm en t in  w hich  m e n  can live 
com m unal lives, they inevitably lose contact, becom e detached, an d  th u s 
society d isin tegrates’ (D urkheim  1964  [1893]: 28). T he case stud ies o f  M o
zam bique, N icaragua, an d  Senegal described  above illustrate these  points 
well.

So th e re  is am ple reason  why d isen ch an tm en t w ith  th e  state is w ide
spread  an d  th e  focus o f  observers has sh ifted  to  m arkets an d  civil society. 
O ne o f  the  issues w ith  the  state is th a t civil society is key to  a sustainable 
dem ocratic process ‘an d  as a co u n term easu re  against neo-corporatist ar
rangem en ts  th a t b ro u g h t o rgan ised  labour an d  its parties in to  in stitu tio n a
lised  patterns o f  governance b u t afforded little access to  o th e r constituen 
cies’ (Elliot 2003: 2-3). But as Elliot also po in ts out, supporters o f  civil 
society m ay go so far as to  exalt civil society to  ‘m ythic proportions as a tool 
o f  th e  social im agination , an  ideological construc t for good society’. O b
viously, civil society also has its pitfalls. It can  m ean  m any  th ings an d  m ay 
also have som e lim ita tions on  w hat it can  do in  socio-political governance, 
in  fisheries as in  o th e r industries. T he sam e, o f  course, applies to  m arkets. 
I f  draw n too far, th e  d ivision betw een  civil society an d  th e  state m ay be 
abolished an d  we en d  u p  w ith  the  stateless co m m u n ist society envisaged 
in  positive te rm s by M arxist theoretic ians like G ram sci (cf. Keane 1988).

I f  th e  state has a necessary role in  fisheries governance, b u t is no t fit to 
take on  all the  responsib ilities o f  governing fisheries in  an  efficient an d  just 
fash ion  an d  has to  rely on  the  active support o f  o the r societal institu tions 
such  as th e  m arket an d  civil society, th e  question  is w hat exactly th e  state
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role shou ld  be an d  how  th e  d ivision o f  labour betw een th e  state, the  m ar
ket, an d  society shou ld  be structured . This is one o f  th e  m o st basic govern
ance issues an d  it also involves ethical an d  m oral issues (Kooim an 2003). 
T he question  in  fisheries is w hat needs to  be done, w hat concerns are im 
po rtan t an d  w hich  in s tru m e n ts  are p referable to  o thers. Social an d  natu ra l 
research  has provided deep in sigh t in to  these  m atters. W hat rem ains -  an d  
h ere  we n eed  m ore research, institu tional experim entation , an d  learn ing  -  
is to  d e term in e  w ho shou ld  do w hatever needs to  be done. The partn e rsh ip  
betw een  the  state, th e  m arket, an d  civil society needs an  institu tional fo u n 
dation, basically in  th e  fo rm  o f  a social contract (Jentoft 2004b). W hat the  
subsid iarity  princip le could possibly m ean  in  the  fisheries sector is an  issue 
o f  g reat im portance here . T he princip le notes th a t responsib ilities shou ld  
rest w ith  the  low est possib le o rganisation . It is h a rd  to  say unequivocally 
w hich  organisations they are, since old organisations can  be streng thened  
an d  new  ones built.

O ne could  argue th a t the  state’s only concern  is, o r shou ld  be, the  public 
in terest. T he state has no  o ther agenda th a n  to  be the  u ltim ate  guard ian  o f  
w hat is com m on  to its cu rren t an d  fu tu re  citizens. W hat exactly the  public 
in te rest is, however, is no t all th a t clear. Are we only th in k in g  o f  ecosystem  
hea lth  o r shou ld  we also include social, cultural, an d  even sp iritual item s? 
People an d  states typically th in k  d ifferently  on  m atters o f  th is k ind. The 
debate on  th e  subsid iarity  princip le  th a t has b een  going on u n d e r  th e  au s
pices o f  the  Catholic C hurch  has cen tred  on  these  issues. It has also fo
cused  on  the  agenda o f  the  E uropean U nion. T he answ er largely depends 
on  w hat the  state’s am bition  is. At the  ou tse t th is is a political issue for its 
citizens to  decide in  a dem ocratic election. T he state could confine itse lf  to 
a reactive role an d  focus on  estab lish ing  th e  legal an d  institu tional fram e
w ork w ith in  w hich  the  m arket an d  civil society freely operate. State in te rfe r
ence in  fisheries w ould  th e n  be restric ted  to  providing an d  enforcing  rules 
an d  regulations, an d  th e  m arket w ould  d e term in e  m atters o f  d istribu tion . 
But the  state can also adopt a m ore  proactive, en trep ren eu ria l role. F ish
eries developm ent could  be a state task. T he state w ould no t in te rvene b e 
cause it has to  b u t because it w ants to  do w hat it deem s best. Local co m m u 
nities, vo lun teer o rganisations, schools, w om en’s groups, an d  so forth  
w ould  also be targets fo r state initiatives an d  support. W here the  state 
shou ld  operate on  the  reactive-proactive co n tin u u m  is a m ajo r political gov
ernance issue, b u t th e re  is no  standard  answer.

Challenges and Implications for Fisheries Institutions

O ne m ay conclude th a t th e re  is, an d  will m ost likely always be, a role for the  
state in  th e  governance o f  fisheries, as for in stance w here m arke t com peti
tion  will n o t survive w ithou t pow erful policing by th e  state (M oran an d  
W right 1991). Even th o u g h  th e  state as a structu re  is becom ing  increasingly 
com plex, an d  th e  structu ra l changes o f  the  state an d  o th e r societal in s titu 
tions will con tinue, th e re  is no  reason  to  believe th a t the  state will be super
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seded (Cerny 1990). N either m arkets n o r  civil society can  fully com pensate 
for th e  state’s governing capacities (Dror 2002), because the  state com 
m ands resources such  as in fo rm ation , expertise, legitimacy, financial re 
sources, sym bolic authority, an d  in  th e  last instance, a considerable pow er 
apparatus th a t rep resen t essen tial con tribu tions to  good governance 
(M oran an d  W right 19 91). T he n a tu re  o f  th is industry, an d  th e  exploitation 
o f  th e  natu ra l resources on  w hich  it is based, will always n eed  som e fo rm  o f 
steering , i f  no t th ro u g h  h ierarch ical governance, th e n  at least th ro u g h  a co
operative m ix o f  in stitu tions tu n e d  to  th e  particu lar prob lem s an d  opportu 
n ities th a t are to  be targeted . T hus, invoking the  m arke t an d  civil society in  
the  governance equation  is about sh ifting  th e  division o f  labour, an d  no t the  
abdication o f  state responsibility.

H ere  we are no t necessarily  talk ing abou t a leaner state as m u c h  as a 
state th a t w orks differently, an d  th a t bu ilds partne rsh ip s in  its affairs ra th e r 
th a n  doing it all alone in  a top-dow n m anner. This a rg u m e n t is also rele
vant w ith in  th e  context o f  globalisation. T he com m on  perception  is tha t th is 
m eans th a t the  state is becom ing  increasingly  obsolete as pow ers are tra n s
ferred  from  national in stitu tions to  regional institu tions like the  EU. True, 
globalisation suggests ‘a ques tion ing  o f  pre-existing institu tional a rran g e
m en ts  an d  behavioural pattern s’ (Djelic an d  Q uack 2003: 8), b u t also w ith 
in  in te rnational in stitu tions, people usually  rep resen t th e ir  nation  o f  origin, 
w hich  serves as th e ir  fram e o f  reference. F rom  h ere  they draw  th e ir  experi
ences, iden tities, in te rests , an d  resources. G lobalisation m eans a re-figura- 
tion, som etim es even a reinvention , o f  the  links th a t exist betw een national 
an d  in ternational in stitu tions, no t th e ir  trunca tion . G lobalisation is th e re 
fore also abou t governance, w here th e  expected dea th  o f  the  nation  state is 
h ighly exaggerated.

W e m ay conclude th a t n e ith e r globalisation n o r decentra lisa tion  o f  m a n 
agem en t responsibility  w ould suggest state abdication  from  involvem ent in  
fisheries; it ju st m eans a d iffe ren t role in  th e  d ivision o f  governance labour. 
T he state is still n eed ed  in  a supportive, enabling , an d  steering  role. N ota
bly, the  tren d  tow ards delegation  an d  decentralisation , w here th e  capacities 
o f  state an d  civil society are invoked, shou ld  n o t be seen  as a zero-sum  
gam e. Rather, it shou ld  first be perceived as, an d  th e n  actively tu rn e d  into, 
a w in-w in situation  th ro u g h  a process o f  m u tu a l em pow erm en t th a t m akes 
the  state, m arket, an d  civil society p a rtn e rsh ip  concentra te on  tasks w here 
they have th e ir  u n iq u e  strengths an d  com parative advantage. T here  is no  
need  for th e  state to  do th ings th a t the  m arket an d  civil society can do be t
ter. G ood governance requ ires a strong  an d  com peten t state b u t no t an  o m 
n ip resen t one. G ood governance in  th e  age o f  diversity, complexity, an d  
dynam ics requ ires a com peten t an d  dem ocratic state, b u t is also d ependen t 
on  a w ell-functioning an d  cooperative m arke t an d  civil society.

T hus, w ith  diversity, complexity, an d  dynam ics, th e  state, m arket an d  ci
vil society m u s t share th e  b u rd en  o f  societal governance as none  o f  the  
th ree  can do it alone. Instead, toge ther they n eed  to  find  som e modus oper
andi, a functional division o f  social responsibility  an d  an  interactive rela
tionsh ip . P artnersh ip  a rrangem en ts, such  as co-m anagem ent, have a great
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potential in  princip le, b u t are dem an d in g  in  th e ir  organisation . For in 
stance, they all d epend  on  supportive legislation, w hich  only th e  state can 
provide. They also d ep en d  on  m arket actors to  w hom  corporate social re 
sponsibility  is no t seen  as an  unnecessary  b u rd en  b u t as a positive con tri
b u tio n  in  th e ir  ow n long-te rm  in terest. Last b u t n o t least, they d epend  on a 
m oral constitu tion  o f  tru s t an d  solidarity n u r tu re d  by civil society. Since the  
state, m arket, an d  civil society are institu tions o f  very d iffe ren t constitutive 
elem en ts an d  w orking princip les, such  partnersh ip s will by them selves be 
diverse, com plex, an d  dynam ic. They n eed  to  be tailor-m ade for th e  particu 
lar context w ith in  w hich  they shall exist. Such partnersh ip s m u s t also be 
able to  p roduce legitim ate decisions. I f  legitim acy is to  be enhanced  by par
ticipation, transparency, an d  accountability, it is no t only the  state th a t m u st 
change its ways. W e w ould  n eed  to  be equally as p rincip led  an d  dem and ing  
w ith  regard  to  th e  m arke t an d  civil society as we are w ith  regard  to  the  state. 
They w ould  also have to  be able to  m ee t certain  un iversal standards, for 
in stance perta in ing  to  dem ocracy an d  h u m a n  rights.

As coastal states are m oving tow ards ecosystem -based m anagem en t, a 
m ore  holistic governance approach is requ ired . W hich  governance in s titu 
tions are able to  address the  complexity, diversity, an d  dynam ics o f  in te rac
tive an d  overlapping ecosystem s an d  th e  h u m a n  extractive practices tha t 
benefit from  th em , is a m ajo r issue. Such governance in stitu tions m u st 
w ork at m u ltip le  scales; local an d  regional, b u t also national an d  in te rn a
tional. P re ssm an n  an d  W ildavsky (1983: 208) say th a t ‘th e  closer one is to 
the  source o f  th e  problem , the  g rea ter is o n e’s ability to  in fluence it, an d  the  
p rob lem  solving ability to  com plex system s depends n o t on  the  h ierarchical 
control b u t on  m axim ising  d iscre tion  at th e  po in t w here th e  p rob lem  is 
m ost im m ed ia te’. However, th e ir  sta tem en t canno t be taken  as an  u n q u a li
fied, carte blanche, suppo rt for decentra lisa tion  o f  governance -  th a t decen 
tralisation  is always better. P roblem s th a t are felt at h ig h e r levels th a n  the  
com m unity  canno t be left to  th e  local level, as w hen  the  carrying capacity o f  
resources is exhausted  beyond a certain  locality. F isheries governance also 
concerns issues an d  princip les o f  a general natu re , such  as those  perta in ing  
to  social justice, w here  th e re  is n eed  for u n ifo rm  solutions. F isheries also 
n eed  standard ised  regulations th a t apply to  m ore th a n  one locality. Notably, 
p rob lem s o f  scale m ay also be addressed  th ro u g h  a governing process tha t 
is bo ttom -up ra th e r th a n  top-dow n, provided th a t th e re  are integrative m e 
chan ism s in  place to  hand le  difficulties perta in ing  to  aggregation.

F isheries m an ag em en t p roblem s are n o t always really fisheries m an ag e
m e n t problem s; they m ay reflect som e deeper socio-political an d  in s titu 
tional p roblem s w ith in  a given society. For instance, overfish ing m ay stem  
from  un em p lo y m en t in  o the r sectors, en fo rcem en t p rob lem s m ay stem  
from  a w eak judiciary, an d  m an ag em en t im potence m ay resu lt from  ‘com 
m un ity  failure’ (McCay an d  Jentoft 1998) o r dysfunction. Solutions to  the  
p rob lem  o f  overexploitation o f  m arin e  resources m ay often  be fo u n d  o u t
side the  fisheries sector. H ence, a sector perspective is too lim ited. W e need  
to  m ove beyond fisheries m anagem en t, ou tside the  typical m an ag em en t 
‘tool-box’, tow ards b roader social re fo rm  involving the  state, m arket an d
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civil society at large. As o u r exam ples show, fish ing  peoples are occasionally 
victim s o f  h u m a n  rights an d  in ternational labour law  violations, an d  state 
agencies are often  captives o f  pow erful private in terests . In  fact, cu rren t 
developm ents are m oving in  th e  d irection  o f  private pow er increasing  its 
pow er in  relation  w ith  the  state, an d  in  m any  instances ‘governing govern
ance, ra th e r th a n  being  governed by it’ (D ror 2002). In  m any  countries, 
co rrup tion  is ram p an t an d  therefo re  poses a severe h in d ran ce  to  sound  
governance. All o f  these  developm ents im ply th a t before governm ents can 
help  re fo rm  fisheries system s, they have to  re fo rm  them selves. M ore often 
th a n  not, such  refo rm s w ould  have to  be in itia ted  from  th e  outside. T hat is 
why fisheries n eed  global governance; i.e. in stitu tions at th e  supra-national 
level tha t can exert p ressu res on  national governm ents w hen  they are u n 
able to  deliver. T hat is also why we argue th a t we n eed  a governance ap 
proach  to  fisheries p roblem s. In  som e situations, a m ajo r institu tional over
hau l is needed.

Institu tional change does n o t always have to  be revolutionary. N either 
does it always have to  start from  scratch. Som etim es m arg inal re fo rm  will 
do, an d  reinventing  the  w heel is sufficient. D orm ant o r ineffective in s titu 
tions m ig h t be invoked o r recycled. Existing institu tions m ay acquire new  
or additional m andates. Occasionally, m ore  fine-tun ing  o f  existing in s titu 
tions is w hat it takes.
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Introduction

D espite th e  d rastic changes th a t property  righ ts over fisheries resources 
have b een  subject to  since the  creation  o f  exclusive econom ic an d  f ish 
ing zones an d  despite the  crisis the  U nited  N ations system  is currently  
experiencing, in te rnational in stitu tions still con tinue  to  exert a m arked  
in fluence on national an d  in te rnational policies. Access to  resources 
(U nited N ations convention on  the  Law o f  the  Sea -  UNCLOS), trade 
(World Trade O rganization  -  W TO), in te rnational co-operation (the UN 
an d  regional organisations), research , technical an d  scientific advisory 
bodies, in te rnational statistics (Food an d  A griculture O rganization  -  
FAO), an d  supra-national political o rganisations (EU) are only a few ex
am ples o f  the  dynam ic an d  forceful role a w ide range o f  o rganisations 
an d  institu tions play w ith  regard  to  fishing, fisheries m an ag em en t an d  
policies.

T he theory  o f  governance specifically insists on  new  social an d  political 
agents in  th e  decision-m aking process an d  on  political contro l over new  
production  an d  m arketing  practices. W ith th is  in  m ind , in te rnational in s ti
tu tions, particularly U nited  N ations institu tions an d  Regional F isheries O r
ganisations, traditionally  devote efforts to  s treng then ing  institu tions in  less 
developed countries an d  regions an d  boosting  public policies. To a certain  
extent th e  new  tren d  tow ards g rea ter roles for the  m arke t an d  civil society 
entails th e  risk  o f  w eakening  public action an d  in  m ore  general te rm s state 
action as well. A lthough th is is part o f  th e  logical evolution o f  m ore  devel
oped  states, it renders less-developed ones m ore vulnerable, lacking as they 
do th e  in stitu tional fram ew ork th a t allows public an d  private action to  be 
balanced out.

Institutional Development in Ocean Governance

T he institu tional pillars o f  ocean governance have recently been  d raw n u p  
a ro u n d  the  T h ird  U nited  N ations C onvention on  th e  Law o f  the  Sea (UN
CLOS 1982) an d  its predecessors th e  First an d  Second C onferences, the  
U nited  N ations C onvention on  E nvironm ent an d  D evelopm ent (UNCED
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I 992) an<i  m ore  specifically A genda 21, the  seventeenth  chap ter o f  w hich  is 
devoted to  oceans an d  coastal areas.

UNCLOS (1982) in  particu lar can be in te rp re ted  as the  final phase  o f  
m aritim e trad ition  in  th e  m o d ern  era w ith  the  oceans conceived as an  issue 
for th e  in te rnational com m un ity  ru led  by th e  princip le o f  mare liberum  an d  
insp ired , p rio r to  the  re fo rm  o f  Part XI an d  th e  A greem ent on  S traddling 
Stocks an d  H ighly M igratory Fish Stocks, by public action as a balance to 
the  inequalities betw een  states (the A rea as th e  com m on  heritage o f  m a n 
k in d  an d  the  estab lishm en t o f  bodies such  as A uthority an d  Enterprise). Yet 
at the  sam e tim e, UNCLOS opens the  door to  m aritim e nationalism  by 
confirm ing  w ider ju risd ic tions w ith  a consequen t reduction  in  com m on  
areas (the h ig h  seas an d  the  deep seabed), w hich  in  tu rn  allow for th e  first 
national O ceans Acts (the C anadian  O ceans Act 1997 an d  the  US O cean Act 
200 0 ). A long w ith  national legislation, a new  generation  o f  public policies 
has also em erged , characterised  by a recognition  o f  in teg rated  an d  all-em 
bracing action in  th e  oceans to  allow m ultip le  uses an d  in teraction  to  be 
m anaged , w hile incorporating  th e  princip les con firm ed  at Rio 1992 such 
as sustainability, an d  m anagem en tbased  on an  ecosystem  approach  th a t in 
cludes h u m a n  action an d  the  precautionary  principle.

Post-UNCLOS/UNCED m arin e  policies include concepts o f  governance 
such  as new  public m an ag em en t an d  good governance. T he state is less in 
terven tion ist an d  th e re  is g rea ter p rom inence  for various social agents (prin
ciples o f  rep resen tation , collaboration an d  legitim acy) an d  especially new  va
lues an d  p rincip les o f  env ironm enta l ethics th a t are clear in  the  C anadian 
an d  US legislation. M aritim e nationalism , fostered  as a m ech an ism  to safe
guard  resources in  w aters adjacent to  developing countries, becam e the  
standpo in t the  m o st advanced countries founded  th e ir  new  m arin e  policies 
on, d irected  at exercising w orld leadersh ip  an d  opposing  the  idea o f  m arine  
in te rnationalism , an  a rg u m e n t tim idly  voiced in  th e  post-colonial era. The 
no tion  o f  governance as in te rnational o rder perta in ing  to  the  in te rnational 
com m unity ’s social an d  econom ic inequalities was supp lan ted  tow ards the  
en d  o f  the  tw en tie th  century  by tou g h  env ironm enta l ethics th a t have in tro 
duced  new  property  rights an d  a new  red istribu tion  o f  resources th a t are 
already b eg in n in g  to  tran sfo rm  som e com m unities o f  fish erm en  in to  m ere  
tenan ts o r lease-holders on  a p ar w ith  landless peasants (Eythórsson 1996).

T he b eg in n in g  o f  th e  new  m illen n iu m  th u s  yields a confused  an d  com 
plex pano ram a as regards relations betw een  public an d  private an d  na tio n 
alism  an d  in ternationalism , no tions contradictorily p resen t in  th e  new  gov
ernance o f  the  oceans.

Ocean Issues and the Role of Private Initiative at Rio+io

As far as th e  oceans are concerned, the  Johannesburg  C onference d id  no t 
resu lt in  any sign ifican t changes o r innovations regard ing  th e  greater 
soundness an d  am bition  em erg ing  from  its predecessor, UNCED (1992), 
especially w ith  regard  to  A genda 21 an d  its C hapter 17. T rends can  never
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theless be detected  in  the  d irection  o f  though ts w ith  respect to  m echan ism s 
an d  princip les o f  governm en t on  th e  m a in  p roblem s an d  challenges the  
conservation o f  the  ocean an d  exploitation o f  its resources are facing.

R ecognition o f  the  key roles the  ocean plays in  the  natu ra l balance o f  the  
planet, feeding th e  w orld an d  econom ic prosperity  (World S um m it on  Sus
tainable D evelopm ent: P lan o f  Im plem entation) is a possibly necessary re 
iteration  o f  declarations m ade m ore th a n  a decade ago. R ecom m ended  ac
tion  such  as the  n eed  for UNCLOS to  be fully ratified  no t only bore w itness 
to  th e  validity o f  in s tru m e n ts  th a t em erged  over a decade earlier, b u t also to 
the  slow pace they are being  developed an d  im p lem en ted  at. T he sam e is tru e  
o f  recom m endations for rein fo rcing  regional co-operation, applying m eas
u res  for ocean conservation  an d  m anagem en t, an d  for said  m easu res to  be 
applied  in  an  in teg rated  an d  co-ordinated  way w ith a m ultid isc ip linary  focus.

This recom m enda tion  dwells on  th is  very c ircum stance for fish ing, i.e. 
the  n eed  to  drive previously achieved an d  fo rm ulated  accords, declarations 
an d  princip les an d  an  effort to  im p lem en t th em . As such, th e  Reykjavik 
D eclaration on  R esponsible F isheries in  the  M arine E nvironm ent (2001) 
shou ld  be im p lem en ted  by 2010 by s treng then ing  co-operation an d  co-or
d ina tion  am ong  the  various regional fisheries o rganisations an d  betw een 
th e m  an d  o th e r scientific bodies an d  p rog ram m es (UNEP Regional Seas 
P rogram m es) an d  developing o ther k inds o f  m easu res to  allow stocks to  be 
conserved an d  even p erm it th e m  to be resto red  o r m a in ta in ed  by 2010.

T he issue th u s  relates to  giving continu ity  to  objectives th a t in  general 
te rm s, h ad  already b een  fo rm ulated  by 1992 (A greem ent on  Bio-diversity, 
A genda 21) an d  im p lem en tin g  th em . T here are now  how ever som e new  
points o f  focus such  as the  elim ination  o f  fisheries subsid ies, given tha t 
they are th o u g h t to  encourage overcapacity an d  overfishing. In  addition, 
th e re  is th e  im portance o f  applying m easu res  agreed  on  by the  W TO, w hich 
are generally designed  to  fu rth e r  m arke t deregulation  an d  th e  com m erciali
sation  o f  natu ra l resources. In  short, the  above-m entioned tre n d  becom es 
m ore patently obvious. T here is a reversal o f  th e  p rincip les advanced since 
the  1960s, characterised  by a g rea ter em phasis on social issues, com m on  
property, an d  co-operation. T hese are being  replaced by th ink ing  m ore  in  
line w ith  cu rren t neo-liberal trends: th e  defence o f  th e  priority  o f  th e  m ar
ket in  the  regulation  an d  assig n m en t o f  resources, the  gradual e rosion  o f  
the  capacity o f  state an d  supra-state in stitu tions an d  the  privatisation o f  any 
spaces o r resources th a t m ig h t yield econom ic benefits.

O ther issues referred  to  in  th e  Johannesburg  P lan o f  Im p lem en ta tion  re 
late to  th e  opportun ity  globalisation p resen ts for achieving sustainable devel
o p m en t (Sustainable D evelopm ent in  a G lobalising W orld). T hese involve 
the  tran sfe r o f  technology, financial cooperation, econom ic rationalisation  
by increasing  productivity, boosting  th e  private sector an d  m aking  effective 
u se  o f  investm en t an d  in ternational aid, recogn ising  the  essen tial role trade 
m ig h t play in  achieving sustainab le developm ent an d  the  figh t against pov
erty in  accordance w ith  W TO guidelines th ro u g h  the  deregulation  o f  m ar
kets, th e  cooperation  o f  the  public sector, an d  technical an d  financial aid. To 
conclude, th e re  is also an  appeal for good governance to  be the  basis for
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political action an d  a com bined  strategy o f  theoretical an d  abstract principles 
(freedom , dem ocracy, the  dem ocratic state, g ender equality) an d  m ore  prac
tical princip les, such  as m arket-orien ted  policies. In  th is  way, a certain  
am o u n t o f  suppo rt is given to  o th e r actors such  as civil society an d  the  m ar
ket, w ith  th e  la tte r gain ing  g rea ter in fluence in  political affairs via big b u si
ness.

The Governance of Fishing as Global Action: Aims, Tools and 
Institutions

A spirations for co-ordinated global action designed  to  tackle th e  great p rob 
lem s facing fish ing  th ro u g h o u t th e  w orld are closely linked  to  th e  creation  
in  1965 o f  th e  Food an d  A griculture O rganization  (FAO) as one o f  the  U n i
ted  N ations specialist agencies an d  o f  the  C om m ittee on Fisheries (COFI) 
in  the  FAO itself. Four large dom ains can be d istingu ished  (table 10.1) 
w here th e  various initiatives have b een  developed over th e  past fo u r dec
ades along w ith  th e  co rrespond ing  in stitu tions, w hich  are responsib le  for 
fisheries governance being  im plem ented : i.e. 1) new  ocean order, 2) su s 
tainability, 3) the  production  o f  fish  products w ith  a view to  food req u ire
m ents, an d  4) fish ing  com m unities.

T he m a in  conten ts o f  each o f  these  fou r great d om ains are analysed below 
along w ith  th e  h istorical context they em erged  in, th e  social an d  ideological 
bases th a t in sp ired  th e m  an d  the  pow er structu res th a t suppo rt fisheries gov
ernance as defined  by the  typology o f  th e  players th a t drive th e m  (states, gov
e rn m en ta l an d  non-governm ental organisations, th e  m arke t an d  so forth).

T he U nited  N ations C onvention on  th e  Law o f  the  Sea (UNCLOS 1982) 
is, as no ted  above, th e  m ost relevant m ilestone in  the  evolution o f  m arine  
policies on  an  in te rnational scale, w ith  fish ing  occupying a core position  in  
the  creation  o f  new  ru les o f  access to  resources an d  for th e  first tim e, ob 
ligations regard ing  th e ir  conservation  an d  m anagem en t. UNCLOS con
ta ins a n u m b e r  o f  provisions related  to  fisheries governance, b u t always 
w ith the  underly ing  princip le o f  equity  betw een  the  states in  issues invol
ving a m arked  sense  o f  com m unity  in  in te rnational society.

In  th is early phase  o f  th e  em ergence o f  fisheries governance, state asp ira
tions to  regulate an d  obligate can be detected  in  an  effort to  s tren g th en  th is 
in stitu tion  ra th e r th a n  w eaken it in  favour o f  private in te rests  (the m arket). 
This attitude is in  p art expressed in  the  transfo rm ation  o f  in te rnational so
ciety after the  en d  o f  the  Second W orld W ar an d  th e  co m m en cem en t o f  the  
decolonisation  process. D uring  th is  process the  new  greater in fluence ac
q u ired  by developing countries ( n o  o f  th e  150 w ho took p art in  UNCLOS 
III belonged  to  the  G roup o f  77) seem ed  to  tu rn  the  regulatory fram ew ork 
in  th e  d irection  o f  positions dom ina ted  by com m on  in terests , facilitating 
ind iscrim ina te  access to  th e  seas by all th e  states. In  th e  follow ing decades, 
the  situation  gravitated tow ards m ore individualistic positions an d  even the  
text o f  th e  C onvention was m odified  in  favour o f  states an d  business 
g roups th a t ow n econom ic an d  technological resources.
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Table îo.i Main domains in fisheries governance
N ew  ocean order Sustainability Food supply Fisheries c o m m u 

nities

Subjects -  EEZa P r o g r a m m e -  F is h in g  ca p ac i ty -  Bycatch -  S t r a t e g ie s  for

-  F lagg ing -  Dri f ti ng  n e t s -  D is c a r d s d e v e l o p m e n t

-  V e s se l s  R eg is te r -  Sm al l  is lan d  d e v e l  -  M C S C a n d  m a n a g e 

-  I T Q s b o p i n g  s t a t e s

-  Bio-diversity

-  M u l t i - an n u a l  a n d  

m u l t i - spec i f ic  f i sh 

e r i e s  m a n a g e m e n t

-  E c o s y s te m  m a n 

a g e m e n t  a p p r o a c h

-  F o o d  s e c u r 

ity

m e n t

-  W o m e n  in 

f i sher ies

-  S u b s i d i e s

-  I n v e s t m e n t

Tools -  A g r e e m e n t  t o  p r o 

m o t e  c o m p l i a n c e d

-  U N C L O S 0

-  S t r a d d l in g  a n d  

highly  m ig r a to r y  

fish s to c k s

-  A g e n d a  21

-  U N C E D f

-  A g e n d a  21
-  CCFR (F A O )g

-  R o m e  C o n s e n s u s

-  CCRF 

(F A O )g

-  Kyoto 

D e c l a r a t i o n 1

-  CCRF (F A O )g

Institutions -  RFB’ -  U n i te d  N a t i o n s -  W T O k -  FAO

-  U n i te d  N a t i o n s -  RFB’

-  Kyoto D e c l a r a t i o n 1

-  W B 1 -  W B 1

Principles -  Free  a c c e s s  t o  high -  P r o te c t io n  a n d -  Social -  R ight t o  d e v e l 

s e a s c o n s e r v a t io n  o f ju s t i c e o p m e n t

-  Equity b e t w e e n c o m m o n  re  -  F a i r t r a d e -  G e n d e r  e q u a l 

s t a t e s s o u r c e s -  T r a n s p a r  ity

-  S o v e re ig n ty  o v e r -  P r e c a u t io n a r y  p r in  en c y  pr inc i  -  P ro tec t io n  o f

r e s o u r c e s  in a d j a 

c e n t  w a te r s

ciple

-  P r in c ip le  o f  in ter - 

a n d  in t r a g e n e r a -  

t i o n a l  equ i ty

ple e t h n ic  m i n o r i 

t i e s

Source: Authors o f  this chapter, based on Swan and  Satia 7998; Lugten, 7999.

a EEZ: Exclus ive E c o n o m ic  Z o n e  

b ITQs: Indiv idual T r a n s fe ra b le  Q u o t a s  

c MCS: M o n i to r in g ,  C o n tro l  a n d  Surve i l lance  

d A g r e e m e n t  t o  P r o m o t e  C o m p l i a n c e :  A g r e e m e n t  

t o  P r o m o t e  C o m p l i a n c e  w i th  In te rn a t io n a l  

C o n s e r v a t io n  a n d  M a n a g e m e n t  M e a s u r e s  by 

F ish in g  V es se l s  o n  t h e  H igh  S e a s  

0 U N C L O S :  U n i te d  N a t i o n s  C o n f e r e n c e  on  

T h e  Law o f  t h e  S ea ,  1982 

f U N C E D : U n i te d  N a t i o n s  C o n f e r e n c e  o n  

E n v i r o n m e n t  a n d  D e v e l o p m e n t ,  1992

g CCRF (FAO): C o d e  o f  C o n d u c t  fo r  

R e s p o n s ib l e  F is h e r ie s  (FAO), 1995 

h R o m e  C o n s e n s u s :  R o m e  C o n s e n s u s  on  

W orld  F is h e r ie s  ( F A O /U N C E D ) ,  1995 

1 Kyoto D ec la ra t io n :  Kyoto D ec la ra t io n  

a n d  A ction  Plan  o n  S u s t a in a b le  

C o n t r i b u t io n  o f  F isher ie s  t o  Food 

Securi ty,  1995

J RFB: Reg iona l F is hery  B o d ie s  

k W T O : W orld  T ra d e  O r g a n iz a t i o n  

1 WB: W orld  Bank
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T he Exclusive Econom ic Zone P rogram m e in itia ted  by COFI is designed  to 
help  developing states m anage th e ir  extended fish ing  zones. A long w ith 
food security, it is a clear exam ple o f  th e  m entality  th a t drives th is  k in d  o f  
in te rnational action an d  o f  th e  priority  issues tha t em erged  early in  the  
1960s. Technological developm ent an d  the  grow ing d em an d  from  a m u sh 
room ing  population  p u t p ressu re  on  th e  resources. Indications o f  th e ir  d e 
cline w ere already evident tow ards th e  en d  o f  th e  1970s, tu rn in g  in to  one o f  
the  priority  subjects in  th e  following decade, w hen  the  parad igm  o f  su sta in 
ability was form ulated . T he situation  w orsened  tow ards th e  en d  o f  th e  cen 
tury  an d  conservation m easu res w ere reinforced. Together w ith  th e  collapse 
o f  h ig h  com m ercial value stocks, th is began  to  en d an g er the  survival o f  
com m un ities relian t on  fishing. This process concu rred  w ith  th e  develop
m e n t tow ards ideological standpo in ts dom ina ted  by neo-liberalism , the  e ro 
sion o f  the  w elfare state an d  the  d iscred iting  o f  public in te rven tion ism  an d  
strong  com petition  in  an  econom y becom ing  increasingly  global.

Fisheries governance is affected by these  trends, as is w itnessed  by a 
reverse in  social policies (a drastic reduction  in  th e  fish ing  effort w ith  a 
consequen t increase in  u n em ploym en t an d  w ithdraw al o f  subsidies) and  
changes in  private property  rights. T he activation o f  new  princip les (precau
tionary princip le, inter- an d  in tra-generational equity, fair trade, gender 
equality an d  th e  pro tection  o f  e thn ic  m inorities) was no t effective enough  
to  halt the  de-struc tu ring  o f  developing countries an d  the  consequen t loss 
o f  political w eight in  in te rnational society an d  progress tow ards m ore  in d i
vidualistic positions. T hese positions have consistently  w eakened initiatives 
such  as the  Strategy for F isheries M anagem ent an d  D evelopm ent (1984), 
w hich  inc luded  issues o f  h ighly charged  social con ten t such  as artisanal 
fishing, ru ra l fish ing, agricultural com m unities, th e  con tribu tion  o f  fish ing  
to  the  national econom y an d  social an d  nu tritiona l objectives, financial aid  
an d  so fo rth  (Swan an d  Satia 1998).

At th e  sam e tim e these  ideological tren d s an d  political econom y w ere 
developing, th e re  was a m ajo r deterio ration  an d  depletion  o f  th e  prestige o f  
the  U nited  N ations an d  o ther in te rnational in stitu tions (especially th e  ones 
in  the  U nited  N ations system) inc lud ing  th e  tools created  in  the  h ea rt o f  the  
U nited  N ations itse lf  (UNCEOS, UNCED) devoted to  raising  th e  edifice o f  
global governance an d  o f  fisheries governance w ith in  it. Regional Fishery 
Bodies (RFB) have b een  one o f  the  key tools o f  fisheries governance. T heir 
orig ins can  be traced back to  the  beg in n in g  o f  th e  tw en tie th  century  (ICES 
was created  in  1902) an d  th e re  are m ore  th a n  th irty  o f  th e m  in  existence 
nowadays, n in e  o f  w hich  are d ep en d en t u p o n  FAO. A lm ost h a lf  o f  th e m  
w ere created in  1982 in  the  wake o f  UNCLOS. A lthough  the  effectiveness 
o f  these  bodies is underg o in g  critical review (1 9 9 7 ,1 9 9 9 , 200 0 ), w hat they 
do con tinues to  be considered  highly  relevant for guaran tee ing  th e  conser
vation o f  resources an d  econom ic effectiveness o f  th e  fisheries sector. In 
th e ir  developm ent since th e  m id-tw entieth  century, th e re  have b een  clear 
signs o f  changes to  adapt to  new  ideological parad igm s an d  new  ways th a t 
in te rnational society conceives governance (table 10.2).
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Table 10.2 Priorities in fisheries management at the international level
i960 I97O I9S0 I99O 2000

M SCa

By-ca tch /  D is c a r d s  

T rade

F ish in g  v e s s e l s  r e g i s t e r  

EEZb

Food  Secur i ty  

I n s u  larityc

D e v e l o p m e n t / m a n a g e m e n t

Dri f ti ng  n e t s

S us ta ina b i l i ty

F ish in g  ca p a c i ty

S u b s i d i e s

IT Q sd

W o m e n

Source: Authors o f this article, based on Swan and Satia (1998), Lugten (1999)

a MCS: M o n i to r in g ,  C o n t ro l  a n d  S u rv e i l lanc e  c Insulari ty : S m a l l  i s la n d  d e v e l o p i n g  s t a t e s  

b EEZ: Exclusive E c o n o m i c  Z o n e  d ITQs: Indiv idual T ra n s f e r a b le  Q u o t a s

T he RFBs w ere created  u n d e r  th e  aegis o f  the  U nited  N ations C harter to 
fu rth e r co-operation as a tool to  m itigate inequalities (Lugten 1999). In  as 
m u c h  as th e  U nited  N ations C harter em phasises the  role o f  th e  state in  
tackling global prob lem s such  as fish ing, the  RFBs are essentially  govern
m en ta l organisations an d  th e ir  priorities after the  Second W orld W ar (1951- 
1982) acquired  a fundam entally  social flavour (the con tribu tion  m ade by 
fish ing  to  food security, help  for developing coun tries’ EEZs) in  a context 
o f  w orld fish ing  still fea turing  grow th an d  op tim ism . D uring  the  above- 
m en tio n ed  critical review o f  the  RFBs, priorities becam e m ore  technical 
w ith  th e  em ergence o f  issues o f  evident in te rest an d  im portance (overfish
ing, overcapacity, discards, bycatch, trade  an d  so on). They have becom e 
less focused due to  th e  urgency an d  grave im portance o f  these  new  p rob 
lem s, th e  enorm ity  o f  th e  social issues an d  req u irem en ts  o f  developing 
countries, in  spite o f  w hich  th e ir  circum stances w orsened  in  m any  aspects 
com pared  to  th e  1951-1982 period. As part o f  th e  RFB review process, the  
participation  o f  industry  an d  NGOs has b een  encouraged  an d  m an ag em en t 
responsibilities devolved to  the  private sector an d  to  national an d  in te rn a 
tional non-governm ental bodies. O n th e  o ther hand , the  crisis affecting 
m ost o f  th e  n in e  RFBs d ep en d en t on  th e  FAO, due to  the  financial d ifficul
ties o f  the  U nited  N ations system , could  lead  to  th e ir  being  tu rn e d  in to  
in d ep en d en t bodies (M arashi 1996) financed  by th e ir  ow n m em bers. This 
im plies the  risk  th a t th e  w ithdraw al from  th e  FAO m ig h t h in d e r  inter-state 
co-operation in  developing regions. In  the  fisheries regions o f  the  devel
oped  w orld (prim arily th e  N orth  Atlantic) an d  th e  developing w orld, the
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new  form s o f  governance are in sp iring  a w ithdraw al from  th e  public sector 
th a t is generally justified  by th e  lack o f  effectiveness on  the  part o f  th e  in 
stitu tions responsib le for m anagem en t, yielding ever m ore  g ro u n d  to  the  
private sector an d  NG Os, o r by encourag ing  changes in  p roperty  righ ts as a 
resu lt o f  tu rn in g  fish ing  resources in to  m erchand isab le  goods.

In ternational fisheries o rganisations are b eg in n in g  to  play an  equally sig
n ifican t role in  the  developm ent o f  in s tru m e n ts  an d  agreem ents to  foster 
the  conservation an d  sustainab le u se  o f  resources on  th e  h ig h  seas, espe
cially since the  1993 A greem ent (the A greem ent to  P rom ote C om pliance 
w ith In ternational C onservation an d  M anagem ent M easures by F ishing 
Vessels on  the  H igh  Seas), the  A greem ent fo r the  Im p lem en ta tion  o f  the  
Provisions o f  th e  U nited  N ations C onvention o f  the  Law o f  th e  Sea Relating 
to  th e  C onservation an d  M anagem ent o f  S traddling Fish Stocks an d  H ighly 
M igratory Fish Stocks (1995), an d  the  Code o f  C onduct for Responsible 
F isheries (1995). All o f  these  ag reem ents h igh ligh t the  potentially im p o r
tan t role o f  regional o rganisations.

In  accordance w ith  th e  Code o f  Conduct, these  organisa tions have to  be 
open  an d  ad m it any state w ish ing  to  join an d  engage in  th e  m an ag em en t o f  
the  resources in  question . N onetheless, as a resu lt o f  the  en trance cond i
tions, th ree  types o f  regional organisations can be iden tified  in  th e  o rgan i
sations as a whole. They vary according to  th e  conditions fo r m em b ersh ip  
(Vázquez G óm ez 2002: 218-219) (see table 10.3):

Table 10.3 Regional fisheries organisations
Type o f  Organisation List o f  Organisations

O p e n  t o  all s t a t e s  In te rn a t io n a l  C o m m i s s i o n  fo r  t h e  C o n s e r v a t io n  o f  A t la n t ic  T u n a s

(ICCAT), G e n e ra l  F i s h e r ie s  C o m m i s s i o n  fo r  t h e  M e d i t e r r a n e a n  

(G FC M ),  N o r t h w e s t  A t la n t ic  F ish er ie s  O r g a n iz a t io n  (N A F O ),

S o u th  E a s t  A t la n t ic  F ish e r ie s  O r g a n i s a t io n  (SEAFO), Reg ional  

C o m m i s s i o n  fo r  F is h e r ie s  (RECOFI) ,  C o m m i s s i o n  f o r t h e  C o n s e r 

v a t io n  o f  A n ta rc t i c  M a r in e  Living R e s o u r c e s  (CCAMLR), I n t e r n a 

t i o n a l  W h a l in g  C o m m i s s i o n  (IWC)

M e m b e r s h i p  c o n d i t i o n a l  India n  O c e a n  T u n a  C o m m i s s i o n  (IOTC), Asia-Paci fi c  F isher ie s

C o m m i s s i o n  (APFIC),  N o r th  E a s t  A t la n t ic  F isher ie s  C o m m i s s i o n  

(NEAFC),  In te r n a t io n a l  Counci l f o r t h e  Exp lora tion  o f t h e  S ea  

(ICES), N o r th  Pacific  A n a d r o m o u s  Fish C o m m i s s i o n  (N PA FC ), In

te r - A m e r ic a n  Tropica l T u n a  C o m m i s s i o n  (IATTC), N o r th  Pacific 

M a r in e  S c ie n c e  O r g a n iz a t i o n  (PICES),  I n te r n a t io n a l  Baltic S ea  

F ishery  C o m m i s s i o n  (I BSFC), T h e  C o m m i s s i o n  fo r  t h e  C o n s e r v a 

t io n  o f  S o u th e r n  Bluefin T u n a  (CCSBT), N o r th  A t la n t ic  M ar ine  

M a m m a l  C o m m i s s i o n  ( N A M M C O ) ,  N o r th  A t la n t ic  S a l m o n  C o n 

s e rv a t io n  O r g a n iz a t i o n  (N A S C O ) ,  F o r u m  F is h e r ie s  A g en cy  (FFA) 

C lo s ed  In te rn a t io n a l  Pacific  H a l i b u t  C o m m i s s i o n  ( IP H C ),  Pacific  S a lm o n

C o m m i s s i o n  (PSC),  P e r m a n e n t  C o m m i s s i o n  fo r  t h e  S o u th  Pacific 

(PCSP)

Source: Authors o f  this chapter.
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T hrough  these  organisations, especially the  ones th a t im pose en trance con
ditions o r sim ply do n o t ad m it new  m em b ers  u n d e r  any circum stances, 
som e coastal states are able to  create m echan ism s involving a new  p h en o m 
enon: progressive or creep ing  collective ju risd ic tion  via th e  estab lishm en t 
o f  closed o r sem i-closed organisations in  certain  areas o f  the  h ig h  seas. The 
1995 A greem ent, in  so far as it is a fram ew ork agreem ent, has to  be estab 
lished  on a regional scale. W ith in  the  b o unds o f  th e  ag reem ent, the  in te r
ests o f  the  coastal state have to  be reconciled  w ith  the  princip le o f  freedom  
o f  th e  h ig h  seas. Regional m an ag em en t organisations can therefo re  be re 
garded  as an  in s tru m e n t to  drive coastal state ju risd ic tion  outw ards tow ards 
the  h ig h  seas.

Institu tionally  speaking, RFBs fall u n d e r  th e  concept o f  in te rnational re 
g im es (with agreem ents, principles, n o rm s, regulations an d  procedures) 
an d  th e ir  role in  env ironm enta l an d  na tu ra l resource m an ag em en t policies 
is m ak ing  th e m  a focus o f  grow ing academ ic in terest, w ith  th e ir  fo rm ation  
addressed  from  th ree  theoretical perspectives: neo-realism , neo-liberalism  
an d  constructiv ism  (Sydnes 2001a). State action could  be justified  u n d e r 
one o f  these  perspectives such  as neo-realism  w hich, assu m in g  th e re  was 
no  supra-national authority  w ith in  the  in te rnational system  (the h igh  
seas?), w ould  lead to  un ila te ra l acts to  extend rights o f  sovereignty beyond 
national ju risd ic tion  o r th e  exclusive econom ic zone.

International Institutions and Global Civil Society

T he acceleration an d  p e rm a n en t change b ro u g h t abou t by new  techno lo 
gies an d  econom ic globalisation have resu lted  in  two basic pillars o f  dem oc
racy, p rogress an d  social cohesion, being  replaced by com m unica tion  an d  
the  m arket, an d  a change in  th e  m ean ings o f  som e old geo-political con
cepts. T he th ree  m a in  actors on  a w orld scale are now  state associations 
(the EU, NAFTA, M ERCOSUR, ASEAN an d  so forth), global com panies, 
an d  large m ed ia  or financial groups an d  non-governm ental o rganisations 
(NGOs) w ith  global in fluence (Greenpeace, W W F, A m nesty  In ternational, 
etc.). T hese  th ree  actors follow th e ir  courses in  a global, indeed  a planet- 
w ide fram ew ork  estab lished  n o t so m u c h  by th e  UN as the  W TO, the  new  
global arbiter. As such, confron ting  the  political pow er w ielded by sup ra
national bodies an d  th e  econom ic pow er o f  huge  transnational co rpora
tions, we en co u n te r w hat is called global civil society (GCS).

From  a freer po in t o f  view, in  th e  fields o f  th e  en v ironm en t an d  fisheries 
on  a global scale, civil society can  be viewed as rep resen ting  th e  group  o f  
non-governm ental bodies w ith  d irect in fluence on  th e  m an ag em en t o f  f ish 
eries resources (environm entalist NGOs, m arketing  an d  processing  com 
panies, trades u n io n , p rofessional associations, citizens’ g roups, etc.) an d  
groups th a t perfo rm  duties o f  a scientific, advisory, assessm en t, critical an d  
m otivation n a tu re  (G em m ill an d  Bam idele-Izu n.d.; D u n n  2003). N everthe
less, from  a m ore critical po in t o f  view, global civil society can be viewed as 
rep resen ting  a genu ine  counter-pow er to  official regional o r supra-national

J u a n  L. S u á r e z  d e  V i v e r o  c . s . 2 0 5



bodies an d  large econom ic corporations, even th o u g h  the  N GOs it consists 
o f  do n o t always have the  appropriate  m echan ism s for participation, expres
sion an d  funding .

Be th a t as it may, an d  a lthough  th e re  are people w ho doub t th e  existence 
o f  global civil society, various state an d  supra-state en tities try to  leg itim ise 
th e ir  political decisions on  the  basis o f  th e  participation  an d  op in ions o f  
citizens’ g roups an d  organisations they consider representative.

Box lo.i NGOs and fisheries issues
The M arine Stewardship Council (MSC) is an N C O  whose aim is to  encourage 

proper fisheries m anagem ent as is understood by the term  governance by means 

o f  a certification program m e fo r fish products. This is done via a d istinctive  blue 

label assigned to  products tha t com ply w ith  the MSC Standard, which now entails 

a num ber o f  in ternationa lly recognised environm enta l principles fo r the appraisal 

o f  fisheries m anagem ent and sustainability: the state o f  fish reserves, the im pact 
o f  the fishery on the m arine environm ent and the m anagem ent systems o f  the 

fisheries.

Its newness m igh t be the main obstacle to  its having a more widespread effect.

It seems clear tha t its effectiveness depends on the degree to  which social aware

ness o f  the social and environm enta l issues surround ing the highly industria lised 
fisheries m odel are raised and presented to the public. In other words, it hinges 

on responsible demand in an international market, one o f  the m ost p rom inent 

features o f  which is the lack o f  product d iffe rentia tion . As such, its real effects on 

the suppression o r harassm ent o f  bad practices in fisheries explo ita tion are lim 

ited.

Source: Authors o f  this chapter

Global Civil Society (GSC) plays a role in  in te rnational in stitu tions in  an  
extrem ely w ide range o f  ways. This is why it is difficult to  arrive at a clear, 
o rdered, an d  system atised  typology. A first approach, at risk  o f  oversim plifi
cation, show s how  GSC acts at two levels: a political level (in the  structu res 
o f  the  adm inistra tion) an d  a civic level, as an  au thority  com plem entary  to 
governm ent action or counter-pow er (although these  are no t always exclu
sive categories). O ne exam ple in  fisheries activity m ig h t be th e  EU’s Advi
sory C om m ittee on  Fisheries (ACF), w hich  is m ade  u p  o f  p rofessional orga
n isa tions (fisherm en, boat-ow ners) an d  citizens’ associations (consum ers’ 
an d  env ironm enta list organisations).
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Table 10.4 Advisory committee on fisheries organisations1
Type o f  Organisation List o f  Organisations

P r o fe s s io n a l E u r o p ê c h e ,  G e n e r a l  C o n f e d e ra t i o n  o f  A gr icu l tu ra l C o o p e r a t i v e s  in 

t h e  E u r o p e a n  U n io n  (C O GECA),  E u r o p e a n  A s s o c i a t i o n  o f  P r o d u 

c e r s  O r g a n i s a t i o n s  (EAPO), A s s o c ia t i o n  d e s  I n d u s t r i e s  d u  P o is 

s o n  d e  la C o m m u n a u t é  É c o n o m i q u e  E u r o p é e n n e / T h e  F ed e ra t io n  

o f  N a t io n a l  O r g a n i s a t i o n s  o f  Fish W h o l e s a l e r s ,  I m p o r t e r s  a n d  Ex

p o r t e r  o f t h e  E u r o p e a n  E c o n o m ic  C o m m u n i t y  (AIPCEE/C EP),  

E u r o p e a n  F a r m e r s  U n i o n / G e n e r a l  C o m m i t t e e  o f  A gricul tu ra l C o 

o p e r a t i o n  in t h e  EU (C O P A /C O G E C A )

G r e e n p e a c e ,  W orld  W i d e  Fund  fo r  N a tu r e  (W W F),  Birdlife I n t e r n a 

tion a l

E u r o p e a n  C o m m u n i t y  o f  C o n s u m e r  C o o p e r a t i v e s  ( E U R O C O O P ) ,  

E u r o p e a n  C o n s u m e r s '  O r g a n i s a t i o n  (BEU C),  C o n s u m e r s  A s s o c i a 

t i o n s  (COFACE),  In s t i t u te  o f  E u r o p e a n  In te r -reg io na l  C o n s u m e r ' s  

O r g a n i s a t i o n s  (I EIC)

E u r o p e a n  A n g le r s  A s s o c i a t i o n

E u r o p e a n  A s s o c i a t i o n  o f  C o o p e r a t iv e  Banks

F e d e ra t io n  o f  T r a n s p o r t  W o r k e r s  U n io n s

E n v i r o n m e n t a l i s t

C o n s u m e r

Scie nti f ic  a n d  s p o r t i n g

Financia l

Trade  un io n

Source: The exam ples o f  professional, environmental, consum ers’, sporting, financia l and  trade un

ion organisations are taken fro m  the  EU’s Advisory C om m ittee  on Fisheries (Report on Advisory 

C om m ittee  on Fisheries. Prepared fo r  the DGXIV o f  the  European Commission by Nautilus Con

sultants In collaboration with Cofrepêche In France, Glco In Italy, IFM In Denmark, LEI In Hol

land and  the  University o f  Seville In Spain, 1 9 9 S J .

At the  sam e tim e, the  com plex role GSC plays in  fisheries reveals various 
problem s an d  a n u m b e r  o f  contradictions. T he first one is geographical 
scope, since global institu tions are essentially  confined  to  a single m ore 
econom ically an d  politically advanced sector o f  societies. For exam ple in  
the  case o f  G reenpeace, 70%  o f  its incom e com es from  th e  EU an d  G er
m any provides alm ost h a lf  th e  am o u n t it receives in  E uropean co n trib u 
tions. T he adjective global th u s  requ ires m ore  th a n  one qualification. Are 
the  only tru ly  global organisations those  th a t have no  national base? O r 
those th a t are o rganised  in to  supra-national structu res (i.e. European fed
erations)? O r th e  national o r local o rganisations th a t p erfo rm  on th e  global 
stage? O r perhaps th e  organisations o r g roups th a t act w ith in  global n e t
works? A m ore  detailed study o f th e  N GOs w ould  shed  m ore ligh t on  these  
issues.

Geographical Inequalities in Access to the Sea

Inequality  in  th e  u se  o f  fishery resources is varied an d  im pacts societies in  
a n u m b e r  o f  ways. O ne way to  detect inequality  is via th e  geographical fac
tor, w ithou t it necessarily  being  in te rp re ted  as geographical determ in ism .
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In  th e  face o f  physical an d  na tu ra l adversity, developed societies can over
com e th e ir  geographical constra in ts an d  gain  access to  fisheries resources 
th ro u g h  econom ic an d  political action (agreem ents w ith  third-party  coun 
tries). In  the  sp irit o f  in te rnational co-operation th a t characterised  p art o f  
the  1960s an d  1970s, an  effort was m ade to  overcom e geographical in ju s 
tice d u rin g  th e  d iscussion  at UNCLOS. This led  to  oceans being  declared 
part o f th e  C om m on H eritage o f  M ankind. Efforts to  facilitate access to  the  
seas for all th e  states w ithout d iscrim ination  w ere eventually thw arted.

Its access to  stocks m ainly  depends on  a state’s relative geographical loca
tion  an d  the  m orphological features o f  its territory, w hether it has access to 
a coast o r is land-locked, th e  leng th  o f  its coastline, w hether it lies alongside 
or opposite o th e r states it has to  delim it its ju risd ictional w aters w ith, 
w hether it is an  island  o r a continen tal state an d  so forth . In  the  case o f  a 
coastal state, coastal w aters can e ither be very productive or o f  little biologi
cal in terest, depend ing  on  th e  physical an d  na tu ra l factors regulating  the  
m arine  productivity there . In  addition  to  geographical an d  biophysical fac
tors, political ones com e in to  play, especially w ith  regard  to  gain ing  access 
to  localised stocks ou tside the  national ju risd iction , since m o st stocks are 
subject to  som e coastal state’s exclusive rights. Access to  stocks falls w ith in  
the  political dom ain  an d  m ore  specifically w ith in  the  scope o f  in te rnational 
relations, since they are regulated  by ag reem ents an d  accords m ade b e
tw een states.

Geopolitical factors have em erged  in  th e  wake o f  th e  new  legal o rder gov
e rn ing  the  seas resu lting  from  the  UNCLOS. T here  has b een  w idespread 
red istribu tion  o f  fish  stocks th ro u g h o u t the  w orld d u e  to  exclusive econom 
ic an d  fish ing  zones being  estab lished  on  a large scale. A com bination  o f  
geographical (the territory  belonging  to  a state an d  its relative location) an d  
bio-physical factors (regulating productivity) m eans developed an d  develop
ing countries alike are at th e  forefront o f  w orld fish ing, w ith  th e  la tte r over
tak ing  the  industria lised  nations in  th e  w orld rank ing  o f  fish ing  pow ers.

A no ther consequence o f  the  new  legislation  covering the  seas has b een  a 
w ide-ranging transfo rm ation  o f  property  rights. T he reg im e o f  free access 
th a t m ainly  operated  th ro u g h o u t th e  m arin e  areas has b een  lim ited  to  the  
h ig h  seas w hich, although  g reater in  surface area, are low in  biological p ro 
ductivity, providing only 10% o f  th e  w orld food resources. Since they are 
located w ith in  exclusive econom ic areas o r the  200 -m ile  fish ing  zones 
a ro u n d  coasts all across th e  globe, m ost stocks are classified as state p rop 
erty. O ther property  rights such  as com m unal o r private rights do no t m ean  
m u c h  on  a global scale, a lthough  u n d e r  a system  know n as Individual 
Transferable Q uotas, private property  rights m ay com e to be m ore  th a n  iso
lated  experiences applicable to  certain  species. A lthough  fish ing  is still 
viewed as the  last global activity carried  ou t all over th e  p lanet today, politi
cal bo rders are  fundam en ta l in  d e term in in g  property  righ ts over stocks in  a 
general tre n d  th a t is progressively w idening  legal righ ts on  th e  basis o f  
proxim ity an d  to  th e  d e trim en t o f  free access; the  h ig h  seas are defined  by 
exclusion. A part from  g laring  inequalities regard ing  access to  stocks, o ther
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inequalities are also caused  by na tu ra l factors, such  as th e  u n eq u a l d is trib u 
tion  o f  biological productivity th ro u g h o u t th e  world.

The Influence of Markets on Fisheries Governance

T he cu rren t m arket econom y is characterised  by n u m e ro u s  au tonom ous 
centres o f  political an d  econom ic decision-m aking an d  alm ost exclusive re 
liance on  a single criterion  for m an ag em en t an d  resource assignm ent: m ar
ket m echan ism s. Today’s m arke t is a k in d  o f  abstract entity  w here supply 
an d  d em an d  com e in to  contact, th a t seem s to  pervade all econom ic activ
ities to  the  extent th a t it shapes p roduction  (or extraction) as well as co n 
sum ption .

F ishing an d  associated econom ic activities are  sim ilarly caught u p  in  
these  m ercan tilis t dynam ics, w ith  th e  m arketing  o f  fish products now  a 
p h en o m en o n  o f  the  first o rder m oving som e US$115 billion, especially in  
countries th a t are e ith er h ig h  producers o r h ig h  consum ers (FAO 2 0 0 0 a , 
FAO 2 0 0 0 b , FAO 2002) (table 10.5). It should  n o t be forgotten  th a t the  
m arket m akes its p resence m ost felt in  fisheries via h u g e  transnational 
m arketing  com panies and, albeit indirectly, via the  globalisation o f  o ther 
activities (industrial, financial, etc.).

Table 10.5 International trade in fishery commodities by 12 principal 
importers and exporters (2000)
Country Imports Country Exports

(US $ i o o o ) (US $ i o o o )

Jap an 15513059 T h a i la n d 4 367332

USA 10453251 C h in a 3605 8 38

S p a in 3351670 N o rw a y 3532841

France 2983 6 18 USA 3055261

Italy 2535269 C a n a d a 2818433

G e r m a n y 2 2 6 2 0 1 8 D e n m a r k 2755676

UK 2183811 Chile 1784 5 60

C h in a ,  H o n g  Kong 1 9 4 8 8 2 4 C h in a ,  Ta iw an 1756133

D e n m a r k 1 806365 S p a in 1599631

C h in a 1795953 I n d o n e s i a 1584454

C a n a d a 1388621 V ie t n a m 1480110

Korea 1371830 India 1405196

Source: FAO, 2000a.

So, desp ite the  efforts o f  national an d  regional departm en ts to  im pose 
som e sort o f  m anagem en t, fisheries have gradually com e to be part o f  th is 
huge  globalising p h en o m en o n  tha t has  progressively forced all k inds o f  
m arkets (from  fish  products to  em ploym ent) to  becom e m ore  flexible, an d
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p rom pted  a diversification in  the  range o f  fish  products on  offer. T here has 
been  a m ove in  th e  fish-processing industry  tow ards g rea ter vertical in te 
gration, th e  take-over o f  sm all industries by large m ultinational com panies 
and, in  short, the  control o f  prices an d  d istribu tion  by th e  large m arketing  
chains (Friis 1994; OECD C om m ittee for F isheries 2 0 0 0 : 112; FAO 
2000b). As such, g rand  declarations on  sustainab le fisheries m anagem ent, 
constra in ts on  th e  fish ing  effort, responsib le fish ing  an d  o ther long-term  
good in ten tions contradict the  objectives th e  m arket, as rep resen ted  by big 
business, lays dow n w ith  respect to  th e  m an ag em en t o f  fisheries resources. 
This is especially tru e  in  developing countries, w here developm ent goals 
are m ore  related  to  in tensify ing  an d  diversifying th e  fish ing  effort th a n  lim 
iting  it, w here th e re  is a logical preoccupation  w ith  social an d  econom ic 
developm ent an d  the  creation  o f  em ploym ent (with social an d  econom ic 
rights being  given precedence over env ironm enta l rights), an d  w here a cer
ta in  leeway is im p o rtan t in  dealing  w ith  th e  deregulatory  strategies o f  in te r
national capital.

G iven th a t it is already com plex for a local o r dom estic  m arke t to  w ork in  
a rational an d  equitable way, it being  alm ost certain  th a t n e ith e r perfect 
com petition  n o r  m arke t transparency  or rational choice exists, we have to 
bear in  m in d  th a t on  a global scale, the  m arke t is being  progressively 
ta in ted  by m onopolisation  an d  oligopolisation processes th a t are tu rn in g  
the  large chains an d  m u ltinational com panies in to  exclusive agents for p ro 
duction  m anagem en t, price se tting  an d  the  m arketing  o f  n u m e ro u s  p ro 
ducts (Friis 1994; Van V liet an d  Friis 1999; FAO 2 0 00b). Only these  large 
com panies have the  actual ability to  com pete on  m arkets on  a global scale 
an d  have access to  privileged in fo rm ation , as is th e  case w ith  E uropean 
lobbies. It is consequently  these  h u g e  m arketing  com panies th a t really b e n 
efit from  fish ing  activity w hile th e  producers, especially th e  small-scale 
ones, find  them selves increasingly  ousted  from  th e  b ig  econom ic circuits 
an d  deprived o f  th e  social an d  econom ic benefits they could  o therw ise d e 
rive from  th e ir  activities.

D espite th e  h ighs an d  lows -  often  th e  resu lt o f  th e  crisis in  the  econom 
ic system  i t s e l f -  trade figures for fish  show  it is a highly  profitable b u si
ness for b ig com panies th a t have diversified an d  tu rn e d  m any fish  products 
in to  food products th a t are o f  en o rm o u s in te rest to  th e  average co n su m er 
in  rich  countries (Friis 1994; Van V liet an d  Friis 1999). This h uge  rise in  
trade logically conditions extraction w hich, in  o rder for it to  be m ore p ro fit
able, requ ires g reater effort an d  th e  progressive depletion  o f  fish  stocks 
(A m ason 1993: 334-335; Van Vliet an d  Friis 1999: 214) an d  creates deep 
social an d  econom ic rifts, leaving fish ing  com m unities very poor. It even 
pu ts deliberate an d  heavy p ressu re  on  fisheries m anagem en t, propagating  
m ore flexible system s th a t w ould p refer to  see state regulation  progressively 
reduced  to  a m in im u m  an d  w here econom ic lobbies m ade th e ir  in fluence 
felt in  fisheries decision-m aking political circles. As far as Europe is con
cerned, th is  is paradigm atic. In  all probability, w hat is being  w itnessed  to 
day is a transitiona l period  from  a system  w here state in stitu tions u sed  to 
pass on  the  fisheries m an ag em en t stick to  one w here  th e  m arke t an d  big
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business  increasingly  im pose th e ir  strategies (Apostle et al. 1998). In  add i
tion, trade in  fish  has often  boom ed  as a resu lt o f  biological o r legal im p o si
tions, given th a t n u m e ro u s  countries w hose fish ing  g rounds are depleted  
o r th a t have access to  o the r coun tries’ fish ing  g rounds re fu sed  to  th e m  are 
b eg inn ing  to  becom e significant pu rchasers o f  fish  products. This has led 
to  vast d istribu tion  an d  m arketing  chains an d  to  states previously on  the  
fringes o f  the  business now  tu rn in g  in to  producers an d  suppliers (FAO 
2 0 0 0 a; FAO 2001). T hese processes change property  an d  m an ag em en t 
structu res an d  accom m odate them selves to  global strategies in  such  a way 
th a t processing  an d  m arketing  activities, once adapted  to  global strategies, 
do n o t always leave p rofit a t a local level. T he global fish  produce m arket 
can th u s  im pose lim ita tions on  th e  social an d  econom ic developm ent o f  
com m un ities d ep en d en t on  fishing, giving rise to  an  increase in  p rofit for 
b ig business  at the  expense o f  dep leted  stocks, flexibility o f  labou r an d  re 
siting  activities.

Yet the  m arke t an d  its associated activities (deregulation, privatisation  o f  
com m on  resources, deregulation  o f  activities) im b u e  the  cu rren t analyses o f  
the  fisheries sector an d  m an ag em en t m easu res w ith  a new, m ore  econom ic- 
ist an d  in  all probability neo-liberal philosophy. As a result, desp ite deriving 
from  a system  th a t led to  resource overexploitation an d  w here David Ricar
do’s law o f  decreasing re tu rn s has clearly b een  fulfilled (A m ason 1993), the  
w orld fisheries crisis has basically been  paraded  as a prob lem  arising  from  
the  existence o f  som e com m on  property  (fish stocks) an d  a specific reg im e 
o f  u se  (free access). This has, since the  1980s, led  to  th e  proposal an d  ju sti
fication o f  new  m ethods o f  m an ag em en t based  m ore  on  econom ic in s tru 
m en ts  such  as restric tions on  th e  fish ing  effort an d  th e  capital devoted to  it, 
taxes an d  sim ilar charges an d  in s tru m e n ts  based  on property  rights (A m a
son  1993; Sutton 2001; H an n esso n  2001), to  the  u se  o f  trade m easu res  d e 
signed  to  achieve a m ore  sustainab le u se  an d  co n sum ption  o f  resources 
(OECD C om m ittee for F isheries 2 0 0 0 : 92-94) an d  to  th e  u se  o f  resource 
privatisation as a way to  p u t a brake on  stock depletion an d  select fisherm en  
(individuals or com panies) on  the  basis o f  th e ir  econom ic efficiency an d  
productivity. Som e scientists have nevertheless d en ounced  th is  privatisatory 
m ethod , th is im posed  system  o f  Individual T ransferable Q uotas (ITQs) tha t 
seem ingly  increases econom ic efficiency, encourages sustainab le resource 
exploitation an d  op tim ises the  m aterial an d  financial m eans invested  in  the  
fish ing  activity b u t does n o t go so far as to  call itse lf  tru e  privatisation, per
haps because the  te rm  could  provoke hostility from  those affected an d  from  
others in  defence o f  com m on  or public property. However, i f  th is  k in d  o f  
private property  w ere to  be m ade official, o the r an d  m ore  critical experts 
w ould  see it as a tr iu m p h  for the  com m ercialisation  o f  rights o f  te n u re  an d  
resource use , resu lting  in  the  concen tra tion  o f th e  ITQs in  the  h an d s o f  big 
business  an d  the  em ergence o f  undesirab le  social effects such  as a d rop  in  
wages an d  a rise  in  un em p lo y m en t (Eythórsson 1996). Together w ith  the  
deregulation  o f  th e  m arke t an d  th e  en d  o f  subsid ies, th is could have grave 
negative effects on  th e  com m unities th a t m ost rely on  fish ing. T hus yet a n 
o ther e lem en t has appeared  on th e  fisheries stage, bearing  w itness to  the
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grow ing in fluence o f  m arkets an d  deregulation  an d  the  rise o f  large b u si
ness corporations contro lling  extraction an d  m arketing , w ith  a consequen t 
reduction  o f  the  role o f  seafarers w ho see th e ir  capacity for political an d  
econom ic negotiation  severely reduced.

Fisheries Communities and Ethnic Minorities

T here is a g reat deal o f  docu m en ted  in te rnational legislation  th a t recog
n ises an d  protects the  leg itim ate righ ts o f  local societies, be they ethn ic 
m inorities o r not, to  preserve th e ir  ind igenous m odes o f  territorialisation , 
inc lud ing  the  exploitation an d  m an ag em en t system s they apply to  natu ra l 
resources. As such, the  Office o f  the  H igh  C om m issioner for the  Rights o f  
M inorities (1994) pub lished  a docu m en t sta ting  th a t ‘to  enjoy a particular 
cu ltu re m ay consist o f  a way o f  life w hich  is closely associated w ith  territory  
an d  u se  o f  its resources. This m ay be particularly tru e  o f  m em bers o f  in d i
genous com m unities constitu ting  a m inority .’ P oint 7 o f  the  sam e docu
m e n t notes th a t th e  social rep roduction  o f  a cu ltural system  inevitably in 
volves m ateria l an d  sym bolic appropriation  o f th e  su rro u n d in g s via th e  ‘u se  
o f  land  resources, especially in  th e  case o f  ind igenous peoples. T hat righ t 
m ay include such  trad itional activities as fish ing  o r h u n tin g  an d  the  rig h t to 
live in  reserves pro tected  by law.’ T hus an  effort was m ade to  b e tte r define 
the  am biguous Article 27 o f  the  U niversal D eclaration o f  H u m an  Rights 
w ith respect to  cultural rights.

Article 6.18 o f  the  Code o f  C onduct for Responsible F ishing states th a t 
‘states shou ld  appropriately protect th e  rights o f  fishers an d  fishw orkers, 
particularly those  engaged  in  subsistence, sm all-scale an d  artisanal f ish 
eries, to  a secure an d  just livelihood, as well as p referen tial access, w here 
appropriate, to  trad itional fish ing  g rounds an d  resources in  th e  w aters u n 
d er th e ir  national ju risd ic tion’ (FAO 1995).

A ccording to  a recen t publication , th e re  have b een  various legal in itia
tives in  in te rnational an d  state organisations supporting  ind igenous com 
m u n itie s’ property  righ ts an d  na tu ra l resource  m an ag em en t system s at the  
expense o f  various form s o f  in tervention , especially by state agencies. Som e 
cases in  p o in t are th e  M ayagna Awas T ingn i in  N icaragua, the  M aori, the  
Ram a in  N icaragua, the  Saam i in  Norway an d  th e  N unavut In u it in  C anada 
(Jentoft e t al. 2003). It has no t gone unn o ticed  th a t th is has b een  th e  In ter
national D ecade for th e  W orld’s Ind igenous People (1995-2004).

However, these  action principles have b een  historically obstructed  by var
ious control processes estab lished  by political, econom ic an d  scientific 
agencies. C urren t conventional econom ic theory  seriously questions the  
com m unal m odel o f  exploitation im p lem en ted  in  n u m ero u s  local o r regio
nal societies w ith  varying degrees o f  e thn ic  hom ogeneity . M any em pirical 
studies an d  theoretical analyses (Feeny et al. 1990) dem onstra te  th a t com 
m u n a l property  is regulated  in  a n u m b e r  o f  d iffe ren t ways an d  via n u m e r
ous in stitu tions, i.e. th ro u g h  w ritten  ru les, non-explicit custom s o r native 
an d  com m on  o r custom ary  laws valid in  a h ighly-defined social an d  local
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env ironm ent, h an d e d  dow n to a g roup  o f  u se rs  w ho devise a k in d  o f  ‘law by 
trad ition ’ th a t regulates access to  resources sub ject to  social exploitation 
an d  the  types o f  appropriation  th a t are p erm itted  o r not.

As regards f ish erm en ’s societies, th e  m o st strik ing  analyses are th e  ones 
conducted  in  th e  A sian  Pacific an d  A ustralia (Dyer an d  M cGoodw in 1994). 
Various types o f  territo ria lisa tion  are p u t in to  practise in  these  areas. Var
ious au thors (Akim ichi 1984; Kalland 1984 in  Japan; Baines 1989 in  M ela
nesia; Ruddle 1989) have analysed fish erm en ’s villages w here the  resources 
are exploited by cooperatives in  a m aritim e  area regulated  by n o rm s an d  
custom s. T here  is a sim ilar system  in  force in  Papua New G uinea, w here 
the  affiliated groups have te n u re  on  th e  m aritim e  space an d  are responsib le 
for the  m an ag em en t o f  th e  fisheries there , an d  in  M icronesia, w here the  
social u n its  sign ifican t for access to  an d  exploitation o f  fisheries resources 
are fam ilies, b lood lines an d  clans (Sudo 1984). In  n o rth e rn  A ustralia, ac
cess to  an d  exploitation o f  m arin e  resources by A borigine societies is s im i
larly o rganised  in  strictly defined  territo ria l te rm s (Davis 1984; Johannes 
an d  M acFarlane 1984).

Territorial practises th a t w ork on  the  basis o f  local logic have con tinued  
to  w ork all over the  w orld an d  are n o t at all lim ited  to  social an d  cultural 
m inority  groups. O ne paradigm atic case is the  classic study o f  M aine lob
ste r f ish erm en  (Acheson 1979), b u t it is by no m eans th e  only one. Prac
tices o f  th is  type an d  th e  custom ary  form s o f  fishery resource exploitation 
an d  m an ag em en t shou ld  n o t be lim ited  to  e thn ic  groups o r cu ltu ral m in o 
rities. T he in teg ration  o f  e thn ic  groups in to  state societies is now  the  m ost 
significant social process in  u n d ers ta n d in g  th e  possibilities for social rep ro 
duction  o f  ind igenous system s o f  fisheries exploitation, an d  analysis shou ld  
no t only consider local form s o f  territoriality  an d  resource  exploitation b u t 
also how  these  com m unities are affected by th e  state fram ew ork in  place. 
W ith state legislation  an d  th e  bureaucratic  rationality accom panying it b e 
com ing  w idespread, public property  is a legal deed  o f  title evident in  alm ost 
all societies to  regulate access to  fisheries resources an d  th e ir  exploitation. 
As a result, th e  analyses on  th is issue draw  atten tion  to  th e  difficulties the  
im position  o f  state logic has m e an t to  th e  social collectives th a t are affected 
(see C am pbell 1996  on Canada; the  F inn ish  Sam i Parliam ent 1997 on  the  
Laplanders -  Saam i People -  in  Norway; R obinson an d  O sherenko  2001 for 
a com parative analysis o f  fish ing  rights an d  e thn ic  com m un ities in  the  Cir
cum polar N orth). T he issues o f  righ ts o f  access to  an d  exploitation o f  cer
ta in  resources th a t are collectively appropria ted  an d  the  n o rm s th a t secu
larly regulate the  types o f  exploitation have th u s  b een  tu rn e d  in to  a political 
arena for groups an d  e thn ic  m inorities w ho have to  assert th e ir  rights o f  
access an d  u se  o f  fisheries resources. Any groups th a t are n o t adequately 
o rgan ised  politically to  defend  th e ir  in te rests  an d  forge links w ith  in te rn a 
tional organisations m ig h t find  th e ir  trad itional righ ts endangered  an d  
th e ir  livelihoods seriously th rea tened .

T he econom ic, political an d  social processes o f  the  past tw enty years, 
collectively referred  to  as globalisation, shou ld  be regarded  as the  reference 
fram ew ork in  w hich  th e  possibilities o f  h istorical rep roduction  o f  in d ig en 
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ous populations can be u n d ersto o d  along w ith  th e ir  territo ria l practises, 
appropriation  o f  resources an d  vernacular socio-econom ic system s. ‘W hat 
h appens at th e  level o f  the  com m unity  is no t o f  less im portance th a n  w hat 
occurs at national an d  in ternational levels. W hat occurs globally also has a 
g reat im pact on  w hat occurs locally’ (Jentoft e t al. 2003: i).

M eanw hile, a n u m b e r  o f  econom ic processes linked  to  th e  expansion o f  
the  m arket as th e  central in stitu tion  in  contem porary  societies have gained  
p rom inence over the  past two decades an d  ended  u p  affecting trad itional 
fo rm s o f  exploitation an d  territoriality. T he dynam ics to  be h igh ligh ted  in 
clude the  im pact o f  new  an d  increasingly  industria lised  econom ic activities 
on  land  (e.g. to u rism  or recreational fisheries, see R obinson an d  O sheren- 
ko 2001) an d  at sea (large-scale fleets, aquacu ltu re com panies an d  th e  d e 
pendency o f  suppliers o f  raw  m aterials on  m arketing  chains th a t are  in 
creasingly h ierarch ical an d  expansive (see M cG oodw in 1990; Symes 
1996). Analyses o f  a n u m b e r  o f  localised places show  how  new  business 
agents w ho enjoy a position  o f  hegem ony  in  th e  w orld econom y are estab 
lish ing  new  contro l m echan ism s to  subord inate  local fish ing  societies via 
the  m arket, especially in  areas th a t are no t central to  the  w orld m arket. Not 
only are th e  sm all artisanal fisheries o f  ethnically o r non-ethnically  h o m o 
genous societies o f  f ish e rm en  in  developed countries caugh t u p  in  th is, so 
are ethnically  d ifferen tia ted  com m unities in  areas tha t are n o t at th e  h u b  o f  
the  w orld system . T he social an d  cultural in tegrity  o f  these  collectives is at 
risk  in  th e  local o r global conflict. This is th e  fram ew ork in  w hich  ethn ic 
groups are obliged to  socially rep roduce th e ir  fo rm s o f  fisheries resource 
m anagem en t. Any political logic th a t includes social justice as a p rim e  cri
te rion  an d  em bodies cu ltu ral identity  as a key aspect o f  social reality ra th e r 
th a n  econom ic op tim isa tion  from  a capitalist p o in t o f  view shou ld  take th is 
in to  account.

O ne o f  th e  m ost ou tstand ing  issues w hich  e thn ic  m inorities an d  rural 
com m un ities (who exert fish ing  activities an d  forestry practices) are to  face 
is sh rim p  aquaculture. It could  be u n d ersto o d  as one o f  th e  local/global 
processes in  w hich  econom ic, social, political an d  cu ltural d im ensions are 
concerned, so th a t th e  state, the  m arke t an d  social m ovem ents are involved. 
T here are two d istinct aspects to  the  p roblem s su rro u n d in g  th is activity, 
w hich  shows signs o f  increasing  significantly d u rin g  th e  first decade o f  the  
tw entyfirst century, w hile its produce already floods th e  US, Japanese an d  
European m arkets: com m unity  im pacts an d  env ironm enta l im pacts. T hese 
are expressed bo th  in  clashes betw een  th e  social agents involved -  th e re  are 
m any violent affairs betw een  local com m unities, State agents an d  sh rim p  
farm  ow ners, as a resu lt o f  the  claim  cam paigns o rgan ised  by concerned  
populations, an d  in  the  effects it has on  vast coastal tracts. Som e o f  these, 
such  as tropical coastlines, w etlands an d  m angrove sw am ps, are o f  the  
h ighest env ironm en ta l value, w ith  the  effects eventually im pacting  th e  po 
pulations tha t are d ep en d en t u p o n  these  resources. The im p lan ta tion  o f  
sh rim p  farm s in  m angroves is eventually supported  by governm ents, 
pow erful industria l an d  trade  com panies an d  in te rnational institu tions 
such  as th e  In ternational M onetary Fund  an d  th e  W orld Bank, an d  the  p h e 
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n o m en o n  is tak ing  place world-wide, particularly th ro u g h o u t the  tropical 
belt: Africa (Nigeria, Tanzania); Asia (India, Indonesia , Malaysia, 
M yanm ar, Ph ilipp ines, Sri Lanka, Thailand, China, V ietnam ) an d  Latin 
A m erica (Belize, Colom bia, Ecuador, G uatem ala, H onduras, Mexico, V ene
zuela, Brazil). In  addition , d iffe ren t social m ovem ents an d  env ironm en ta l
ist groups are jo in ing  to  take p art actively in  th is political arena, on  local, 
regional an d  in te rnational levels.

Conclusion

Since th e  m idd le o f  the  tw en tie th  century, th e re  has b een  a g reat deal o f  
p rogress in  initiatives driven by organisations on  th e  in te rnational fron t 
an d  they have exerted a significant in fluence on  the  sp read  o f  general p r in 
ciples designed  to  face new  challenges, a lthough  the  effectiveness o f  these  
principles an d  th e  com pliance w ith  th e m  have no t always b een  successful.

Som e reflections can  be deduced  from  th is chap ter on  how  in ternational 
o rganisations are developing an d  w hether they are valid for an d  have p rop 
erly adapted  to  th e  p ro found  an d  fast-m oving social, econom ic, political 
an d  env ironm enta l changes th a t characterise th e  beg in n in g  o f  th e  new  m il
le n n iu m . T he issues tha t have b een  given atten tion  in  th is  chapter include 
organisations an d  governance, th e  role o f  global civil society, the  em er
gence o f  th e  m arke t as a w idespread  convention, th e  stagnation  o f  som e o f  
the  m ost am bitious initiatives to  confron t the  p roblem s o f  developm ent 
an d  env ironm enta l balance, an d  the  h arm o n isin g  o f  the  processes o f  d e 
centralisation  an d  globalisation.

It is safe to  say th e  ocean en v ironm en t an d  its associated problem s, w ith 
fisheries at th e  core, are n o t only a p receden t b u t one o f  the  m o st consoli
dated  experim ents in  global governance. T he recen t past bore w itness to  a 
valuable h istorical heritage th a t has b een  continually  renew ed an d  updated . 
T he crow ning ach ievem ent was UNCLOS III, a lthough  calls are already 
being  hea rd  fo r a new  process to  be launched  to  keep in  touch  w ith  the  
changes th a t occurred  at the  en d  o f  the  tw en tie th  century. UNCLOS has 
played a decisive role in  shap ing  the  m ap  o f  m aritim e  ju risd ic tion  an d  hav
ing rights o f  property  over fishery resources recognised. A lthough th is  is no  
insign ifican t feat given the  com plexity o f  th e  m a tte r an d  the  m o m e n t in  
history  w hen  it was achieved, coinciding as it d id  w ith  th e  h u g e  expansion 
o f  th e  nation  state in  th e  w ake o f  decolonisation, th e  ou tcom e has b een  far 
from  satisfactory in  overcom ing geographical inequality  an d  u n fa ir  access 
to  m arin e  resources by d iffe ren t states.

T he 1 9 9 0 S  w ere a very fertile period  for con tribu tions to  oceans an d  f ish 
eries governance starting  w ith  the  C ancún  D eclaration, followed by A genda 
2 1  an d  th e  Code o f  C onduct for Responsible F isheries, an d  en d ing  w ith  the  
95th  In ter-Parliam entary  C onference. Perhaps it is because th is legacy is so 
great th a t so little p rogress was m ade in  its developm ent an d  im p lem en ta 
tion  at fu rth e r  events (Rio+io), w here the  only occurrence o f  note was a 
d rift tow ards s ta tem en ts w hose con tribu tion  to  advancing less prosperous
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societies is questionable, e.g. th e  role o f  free trade, th e  W TO guidelines an d  
globalisation as opportune  elem en ts fo r achieving sustainab le develop
m en t. M arket globalisation is b ring ing  about a p ro found  change in  fishing, 
w ith th e  large extraction an d  m arketing  com panies gain ing  m ore  an d  m ore 
w eight w ith  regard  to  m an ag em en t policies. This is lead ing  to  state and  
public politics being  sidelined  an d  replaced by m ore  flexible, open  an d  d e
statist (a system  in  w hich  public politics no  longer has a central role) fo
cuses, w ith  local structu res w eakened  an d  the  survival o f  barely protected  
m inorities p u t at risk.

F ishing com m unities, especially the  ones consisting  o f  e thn ic  m in o ri
ties, have th u s  h ad  to  con tend  w ith  th e  h a rd sh ip  caused  by global processes 
th a t seriously h a rm e d  the  relations betw een  society an d  th e  environm ent. 
W ith states w idening  th e ir  ju risd ic tion  over m a rin e  areas an d  fishery re 
source m an ag em en t being  tu rn e d  in to  a m arketable com m odity, m any 
com m unities have b een  divested o f  th e ir  rights o f  access an d  exploitation, 
w ith com m unal m an ag em en t being  supp lan ted  an d  even regarded  as 
som eth ing  exotic by political leaders an d  som e scientists.

I f  m ore  em phasis w ere placed on  local fisheries m anagem en t, it m ig h t 
be an  answ er to  the  im pact o f  globalisation. In  response to  th e  crisis in  
centralised  an d  state-controlled m an ag em en t system s, a w hole school o f  
political th o u g h t has em erged  in  favour o f  decentra lisa tion  an d  participa
tion  processes. T heir effectiveness largely depends how ever on th e  degree 
o f  developm ent o f  political organisations an d  th e ir  associated  fabric, espe
cially in  less developed countries w here a lack o f  finances could  be a h in 
drance to  local an d  regional initiatives. G eographical specificity m ay be a 
decisive m o to r for h ighly decentra lised  political an d  territo ria l m odels, b u t 
sim ply counteracting  th e  im pacts o f  g lobalisation by stren g th en in g  local 
an d  regional au tonom y w ould  n o t seem  to be enough . O ther m ore  com plex 
organisational m odels fo r political an d  territo ria l associations an d  new  in 
te rna tional bodies inc lud ing  RFBs to  co-ordinate th e m  in  th e  inexorable 
process o f  globalisation are req u ired  to  face th e  challenges posed  by the  
conservation o f  resources, food security  an d  the  fostering  o f  developm ent.
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II

Institutional Linkages
José J. Pascual-Femández, Svein Jentoft, Jan Kooiman, and Abbie 
Trinidad

Introduction

In  th is chap ter we address a variety o f  issues related  to  vertical an d  h o rizo n 
tal rela tionsh ips an d  conflicts w ith in  the  chain  o f  fisheries governance re 
lated  to  fish  d istribu tion , fisheries policym aking an d  resource m an ag e
m ent. Diversity constitu tes a central issue in  th is scenario, d u e  to  the  
m ultip le  activities an d  u ses developed in  m any coastal areas like tou rism , 
artisanal o r industria l fish ing, aquaculture, o r even housing . However, a 
typical consequence o f  th is  m ultiplicity  o f  activities is a reduction  in  the  
diversity o f  affected ecosystem s (see chap. 4). F urtherm ore, the  rela tion
ships betw een th ese  activities have orig inated , in  the  last decades, a system  
o f  increasing  complexity, as p ressu res  on the  shoreline an d  th e  m a rin e  eco
system s in tensify  an d  in term ix  in  a chang ing  situation . In  th is sense, the  
dynam ics o f  these  processes m ay be com pletely d iffe ren t in  N orthern  or 
S outhern  countries, o r in  areas w here tou rism , aquaculture , o r industria l 
fish ing  have developed rapidly. T he dependency  on natu ra l resources tha t 
are affected by global processes, such  as clim ate change, only increases th is 
dynam ic, fu rth e r au g m en ted  as a consequence o f  trade liberalisation  an d  
globalisation. All these  specifics n eed  to  be taken  in to  account in  th e  design  
o f  institu tions an d  governance policies.

W hat follows is a p resen ta tion  o f  som e o f  th e  key ideas an d  challenges 
concern ing  institu tional linkages. In terdependence in  dynam ic an d  com 
plex situations causes vulnerabilities th a t the  actors involved n eed  to  so m e
how  address. T he institu tional an d  organisational op tions available m ust, 
however, be fine-tuned  to  th e  particularities o f  the  diverse circum stances in  
fisheries. T here  are hardly any standard  institu tional responses to  the  
needs o f  co-ordination th a t exist in  fisheries regardless o f th e  context. W ith 
th a t in  m ind , we shall sta rt by a ttem pting  to  conceptualise these  linkages, 
an d  how  they te n d  to  be addressed  institu tionally  in  fisheries.
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Conceptualising Institutional Linkages

Industrial O rganisation an d  Institu tional Linkages

As described  in  Part II, th e  ‘cha in ’ o f  d istribu tion  from  cap tu re to  co n su m p 
tion  is a h ighly institu tionalised  interactive system , w here relations are 
struc tu red  an d  governed according to  various m odes an d  princip les, w ith 
m arkets an d  h ierarch ies as th e  two extrem es o f  the  con tin u u m . Som etim es 
we are dealing  w ith  independen t, self-em ployed, sm all-scale en trep ren eu rs  
w ho specialise in  one activity such  as fish ing  o r fish  processing  an d  buy 
an d  sell th e ir  produce in  the  open  m arket. In  o ther instances, th e  actors 
are (m ultinational) corporations th a t com prise th e  en tire  chain  an d  th a t in 
ternally  ru n  th e ir  operations alm ost like a Soviet p lann ing  econom y 
(Galbraith 1973). In  betw een  we find  a diversity o f  organisational form s, 
such  as netw orks, coalitions, cooperatives, jo in t ven tures, federations, an d  
the  like. In  o the r w ords, various form s o f  in teg ration  an d  cooperation  are 
som etim es p referred  to  free an d  au tonom ous exchange.

W hat m akes vertical in teg ration  (hierarchy) in  som e situations preferable 
to  m arkets has b een  subject to  scholarly theo ris ing  since Coase ra ised  th is 
thought-provoking question  in  h is  sem inal article on  th e  ‘T he N ature o f  the  
F irm ’ (1937): W hy do we have firm s w hen  we have m arkets? Both in s titu 
tions are abou t co-ordination o f  in te rd ep en d en t activities an d  resource allo
cations. But w hereas the  m arket ou tside the  firm  em ploys the  price-m e- 
chan ism , the  firm  em ploys leadersh ip  an d  com m and-and-contro l as co
o rd ination  devices w hen  resources are p u t to  alternative uses. T here  m ay 
be d iffe ren t explanations for why h ierarchy  is som etim es p referred  -  such 
as the  pow er th a t com es w ith  m onopo ly /m onopsony  positions o r econom 
ics o f  scale. Coase, however, argued  th a t h ie rarch ies m ig h t be m ore effi
cien t relative to  m arkets i f  one considers th e  cost o f  transactions -  so m e
th ing  h e  criticises neo-classical econom ics for ignoring . Obviously, h e  
insists, th e re  are th e  costs o f  negotiating  an d  securing  contracts, o f  stabilis
ing  business relations. F irm s (hierarchies) typically in te rnalise  these  costs 
by b ring ing  th e m  u n d e r  d irect contro l an d  superv ision  by m anagem ent. 
D ependency m akes m arket actors vulnerable, w hereas h ierarchy  b rings loy
alty an d  m u tua l com m itm en t, hence  security an d  reduced  transaction  
costs. W illiam son (1975) refined  Coase’s theory  by specifying som e fu rth e r 
conditions th a t in fluence th e  choice o f  institu tional alternatives. For in 
stance, h e  po in ted  to  th e  prevalence o f  lim ited  rationality  an d  o p po rtun ism  
am ong  m arke t actors as incentives for choosing h ierarchy  in stead  o f  the  
m arket m ode. Also, h e  no ted  the  degree o f  uncerta in ty  an d  com plexity in 
volved in  the  transaction  an d  the  n u m b e r  o f  alternative transaction  partners 
available. I f  stuck w ith  only one alternative, w ith a com plex p roduct tha t 
b inds you for a long  period  o f  tim e, you are obviously in  g rea ter danger 
th a n  i f  the  product is sim ple, the  contract is sho rt lasting, an d  the  a lterna
tives substitu tes are many.
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N ested Institutions

Institu tions som etim es operate at m ultip le  levels o f  ju risd ic tion  linked  to 
gether across scales (Jentoft 2004a; Scott 1995). For instance, as in s titu 
tions firm s are also em bedded  w ith in  m arkets th a t exert a considerable in 
fluence u p o n  th e  firm s’ operations. M arkets, in  tu rn , are part o f  a larger 
regional, national, an d  global society rep resen ted  an d  governed by state in 
stitu tions such  as a fisheries m in istry  or in te rnational bodies such  as the  
W orld Trade O rganization . T hese higher-level in stitu tions im pose rules 
an d  regulations, w hich  actors at low er levels have to  abide by. In  m any  in 
stances, institu tions are designed  to  operate like C hinese boxes; in s titu 
tions w ith in  institu tions -  w ith  in ternational, national, regional an d  local 
b ranches fo rm ing  a jo in t o rganisation . States operate at d iffe ren t societal 
levels w ith  m an ag em en t ties in  betw een. N on-governm ental O rganisations 
(NGOs) often  fo rm  a sim ilar federative pattern . Private fisheries en ter
prises in  the  m arket sector are often  s tru c tu red  in  a ‘paren t-daugh ter’ co n 
figuration, head-offices in  central locations w ith  national, regional an d  local 
subsid iaries.

T hus, in stitu tions are linked  to  each o ther an d  fo rm  netw orks th a t are 
them selves in stitu tions. T heir function ing  is th e n  d ep en d en t on  how  these  
netw orks are s tru c tu red  an d  w hat flows w ith in  th em . M arch an d  O lsen ob 
serve this:

Institutional survival is also often related to their ability to match ‘institu
tionalised’ norms and beliefs of how institutions should be organised and 
run. Those norms are particularly compelling in highly developed social sys
tems where an institution depends on a network of relations with other in
stitutions that simultaneously depend on it... An institution survives be
cause its structures, processes, and ideologies match what society finds 
appropriate, natural, rational, democratic or modern (March and Olsen 
1995:41-42).

T hus, in stitu tions shou ld  be analysed as sem i-open system s by em p h asis
ing  intra- as well as in ter-relational processes across scales. Institu tions are 
no t fully self-controlled because they never exist in  a cu ltural an d  social 
vacuum . W hat flows w ith in  an d  betw een institu tional entities, such  as im 
pacts, resources, in fo rm ation , no rm s, etc., is o f  particu lar in te rest to  the  
researcher an d  governor alike. T he dynam ics su rro u n d in g  the  conflicts b e 
tw een in ternal sovereignty an d  external control are an  issue o f  research  as 
well as o f  governance. Notably, only in  rare  situations have th e  institu tional 
netw orks been  constructed  as a ‘g ran d  schem e’. Rather, they have devel
oped  increm entally  over tim e, often  as local adaptations to  env ironm enta l 
change, som etim es resu lting  from  conflicts an d  unco-ord inated  initiatives, 
therefo re  in  m any  instances leaving inconsistencies an d  ‘m issin g  links’ in  
the  system  as a whole. It is a governance question  how  these  links could be 
im proved, w hich  suggests th a t governance is about coupling  an d  co-ordina
tion  o f  linkages w ith in  institu tional fram ew orks.
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Interdependence an d  Inter-Penetration

G overnance in teractions an d  institu tions no t only fluctuate continuously  in  
th e ir  diversity, dynam ics, an d  complexity, they also continuously  in fluence 
each other. T hese m u tu a l in fluences can  be called in te rdependence  an d  
in ter-penetration . In terdependence can be conceptually located at the  actor- 
level o f  governing in teractions an d  in ter-penetration  at th e ir  structu ra l le 
vel. T hese two forces, o r m ovem ents, also in fluence each other: in te rd ep en 
dency relations betw een  governing actors or en tities m ay evolve in to  in te r
penetra tion  at th e  structu ra l level; o r in te rdependence  m ay be a conse
quence o f  in ter-penetration .

In  the  literature , in teraction  -  as d istinct from  o th e r types o f  relations -  
is connected  w ith  concepts such  as renew al, evolution, an d  growth. 
L uhm ann  (1982) an d  M ünch (1988) d is tin g u ish  in teraction  from  o ther ex
change relations. M utuality is a central aspect o f  in teractions. Entities con
tribu te  to  each o ther’s developm ent: th is applies to  all parties involved in  an  
in teraction . T he in te raction  o f  two en tities im plies th a t each has its ow n 
cen tre o f  autonom y, w hich serves as th e  po in t from  w hich  in terre lations 
w ith o thers em anate. Entities in teracting  m eans th a t boundaries o f  one e n 
tity are accepted in  th e  o ther’s area or sphere  o f  activity, an d  vice versa. 
In terdependence in  in teraction , therefore, is m ore  th a n  ju st exchange; it is 
deeper. It m u s t also be d is tin g u ish ed  from  in p u t an d  ou tpu t relations. It 
refers to  the  constitu tion  an d  reconstitu tion  o f  actors o r entities. In ter-pene
tration  refers to  tendencies in  w hich  the  overlap o r even disappearance o f  
boundaries betw een  in teracting  en tities o r in stitu tions gets a sem i-perm a
n en t character. New in stitu tions are som etim es created  on  the  basis o f  such 
processes.

T he rela tion  betw een  th e  in ten tional an d  structu ra l level o f  governing 
in teractions is conceptualised  in  te rm s o f  enabling  an d  controlling. The 
two levels are also seen  as being  m utually  com pliant, in  the  sense th a t at 
the  in ten tional level the  structu ra l level is less in fluenced  in  th e  sh o rt term , 
w hile in  th e  long te rm , structu ra l aspects o f  those  in teractions will be 
changeable depend ing  on  efforts on  th e  in ten tional level. W hat we m ig h t 
in fer is th a t th e  two processes, d is tin g u ish ed  as th e  enabling  one an d  the  
contro lling  one, can  also be seen  as processes w ith  ‘cybernetic’ qualities: 
the  enabling  process w ith positive feedback loops, reinforcing  existing te n 
dencies, w hile th e  controlling  process is characterised  by negative feedback 
loops, d am p en in g  such  tendencies. S upposing a starting  situation  o f  recog
n ised  in te rdependence , th e  governing reaction  m ig h t be a propensity  to  co
operate, w hich  in  tim e, w ould m ean  m ore in ter-penetration . T hough  u sing  
o ther te rm s, M ünch (1988) explains societal d ifferen tia tion  an d  in tegration  
in  th is  perspective.
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M ixes o f  M odes

In  te rm s o f  second-order governance, th is  m eans th a t an  im p o rtan t govern
ance task  is to  o rganise or institu tionalise m ixes o f  th ree  m odes o f  govern
ance: self-governing, co-govem ing an d  in terven tion ist governing. Each so
ciety has eno rm ous reservoirs o f  self-governing capacity, w hich, in  its 
governance, should  protect an d  reinforce w here necessary. It is particularly 
from  civil society or th e  non-profit sector th a t such  initiatives can  be ob 
served in  m any parts o f  th e  world. W here th is  is th e  case, governm ents can 
restric t th e ir  activities in  th is d irection an d  take care th a t necessary  in s titu 
tionalisation  o f  such  private initiatives takes place. It shou ld  n o t be forgot
ten  th a t self-governing forces m ay often  im plicate som e degree o f  de-stabi- 
lisation w hen  th ings are stuck in  a ru t, or, to  the  contrary, self-organising 
capacity m ay have stabilising pow er in  situations o f  rap id  change. This re 
qu ires a ra th e r sub tle balancing  o f  societal needs an d  capacities. At the  
o ther e n d  o f  th e  spec trum  o f  governing m odes in terventions rem a in  im p o r
tan t as a corollary to  self- an d  co-govem ing. Experience has show n tha t 
‘self-’ an d  ‘co-m odes’ o f  governance often  n eed  som eth ing  o f  a ‘stick’ in  the  
background, i f  n o t for o ther reasons th an  the  w ell-know n ‘free-rider’ w ho 
m ay th rea ten  cooperative efforts in  in te rven tion ist governance m easures. 
Therefore, it m aybe necessary to  define th e  rea lm  an d  th e  scope for self- 
an d  co-governing.

O ur plea is definitely n o t for w ithdraw al o r non -in terven tion ism  o f  p u b 
lic authorities in  the  governance o f  present-day societies; it advocates well- 
designed  m ixes o f  the  th ree  m odes. Again, a balance needs to  be struck  for 
the  scale an d  tim e conditions for such  m ixes. In  practice, sectors o f  societal 
governing m ay be th e  b est scale for the  institu tionalisation  o f  certain  m ixes 
betw een  th e  th ree  m odes in  w hich th e  capacities o f  state, civil society, an d  
m arket actors an d  institu tions are balanced. Rules o f  th u m b  are h a rd  to 
give; w hat is m ore  im p o rtan t is a realisation  th a t these  m ixes take tim e to 
becom e effective, b u t shou ld  n o t outlive th e ir  need.

Developments in Institutional Linkages in Fisheries 
Governance

Chains: Towards M ore Differentiation or Integration?

Fisheries fulfil som e, b u t n o t all, o f  W illiam son’s conditions described  in  
the  previous section, although  situations differ from  fishery to  fishery an d  
from  capture fisheries to  aquaculture . T hus, as one w ould  expect, th e re  is a 
w ide range o f  institu tional form s link ing  one activity to  another. The te ch 
nology an d  production  processes o f  small-scale coastal fisheries do n o t have 
the  sam e com plex an d  u n ce rta in  transactions, an d  hence vulnerability, as 
industria l large fisheries. Besides, social relations in  com m unity  based, 
sm all-scale fisheries do n o t usually  resem ble  those o f  th e  free m arket. In 
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stead, exchange relations have a history, people often  know  each  o ther in ti
m ately an d  feei m utually  com m itted  to  the  w ell-being o f  the  com m unity  
an d  its w ork force. T hus, W illiam son’s idea o f  o p p o rtu n ism  th a t is charac
teristic o f  m arkets is replaced by tru st. Clearly, G ranovetter’s po in t is o f  
relevance to  fisheries: O ther th ings being  equal, we should  expect p re s 
sures tow ard vertical in teg ration  in  a m arke t w here transaction  firm s lack a 
netw ork o f  personal relations th a t connect th e m  o r w here such  a netw ork 
eventuates in  conflict, d isorder, op p o rtu n ism  an d  m alfeasance. O n the  
o ther hand , w here a stable netw ork o f  relations m ediates com plex transac
tions an d  generates standards o f  behaviour betw een firm s, such  pressures 
shou ld  be absen t (G ranovetter 1985: 503).

I f  G ranovetter is correct, fo rm al an d  in fo rm al co-operation em bedded  in  
social relations th a t acquire netw ork an d  partn e rsh ip  features o f  fam iliarity 
an d  tru s t (Thom son et al. 1991), shou ld  function  well in  fisheries -  at least 
in  th e  sm all-scale sector. In  large scale, industria l (‘Fordist’) fisheries (Apos
tle et al. 1998), these  qualities are rare  and , hence, h ierarchy  is m ore  com 
m on. But th e re  are lim its to  h ierarchy  in  large-scale fisheries as well. The 
flip side o f  cen tralised  ‘com m and-and-control’ -  the  pivotal governance 
m ode o f  hierarchy, inevitably, is less decision-m aking au tonom y for its con
stituen t un its .

T hese  are features th a t provide flexibility, responsiveness, an d  learn ing  
in  an  organisation , w hich  in  a com plex an d  dynam ic industry  like fisheries 
are essential capabilities. Also, R ichardson (1972) points to  th e  fact th a t in  
som e industria l chains m ore  is req u ired  th a n  just securing  th e  righ t vo
lu m e o f  p roduce to  m ake supply m eet dem and; ra th e r th e re  is a n eed  for 
the  fine-tun ing  o f  resource  flows, w hich  calls for a detailed ‘m atch ing’ o f  
activities. F ishing, fish processing, an d  m arketing  are typically in te rd ep en 
den t activities, w hich in  a large-scale, technologically sophisticated  opera
tion  n eed  synchronisation , as tim in g  is key, an d  quality is as im p o rtan t as 
quantity. C ontrary to  sm all-scale fisheries they canno t live w ith  boom  an d  
bust, b u t n ee d  steadiness, predictability, an d  control. Yet, catching, p roces
sing, an d  m arketing  activities requ ire  totally different, specialised k inds o f  
know-how. O ne k in d  o f  expertise is n o t easily converted  in to  another. 
T herefore, one’s skills as a fisher w ould  be ra th e r inadequate  in  processing  
an d  m arketing  -  an d  vice versa. T hus, R ichardson argues, w hen  in te rd e
p en d en t activities requ ire  d iffe ren t com petencies, th e re  is less to  be gained  
from  vertical in tegration . This, we believe, is one reason  why bo th  ‘u p 
stream ’ an d  ‘dow nstream ’ vertical in teg ration  in  fisheries have proved to  be 
less th a n  successful an d  w hy p roducer co-operatives in  fisheries have m e t 
w ith m ixed resu lts (Jentoft 1985,1986). W hile solving som e problem s, co
operatives have also created  new  ones th a t they are no t w ell-suited to  h a n 
dle. F ishing activities are rarely w ell-m anaged from  th e  shore, w hile fish  
processing  ru n  as an  extension o f th e  fish ing  en terp rise  often  fails.
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State, M arket, an d  Civil Society: Towards Interdependence an d  Inter-
Penetration?

In terdependencies an d  in ter-penetration  betw een  the  m ain  societal in s titu 
tions m ay be defined  in  te rm s o f  h and ling  th e  grow ing diversity, dynam ics, 
an d  com plexity o f  societal issues. In  line w ith  som e o ther recen t th ink ing , 
it m ay be observed th a t each o f  these  in stitu tions contribu tes to  societal 
issues particularly in  w hat it is ‘good’ at: civil society is well-placed to  h and le  
issues o f  diversity; the  m arket hand les th e  dynam ic aspects, w hile th e  p u b 
lic sector (the state) confron ts particu lar issues o f  com plexity in  m o d ern  
societies. D ifferent societal issues d em an d  d iffe ren t com binations o f  in te r
dependencies o r in ter-penetrations in  te rm s o f  overlapping con tribu tions o f  
societal actors from  these  th ree  in stitu tions. A basic (second order) govern
ance task, then , is to  look critically at such  ‘overlaps’ in  te rm s o f  in s titu 
tional req u irem en ts . As the  au thors o f  chap ter 8 to  io  po in t out, fisheries 
in stitu tions p resen t a confused  an d  com plex panoram a. E norm ous asso rt
m en ts  o f  o rganisations are engaged  in  fisheries m anagem en t, at all levels 
an d  locations, an d  the  n u m b e r  o f  ru les, no rm s, an d  in s tru m e n ts  applied  to 
the  field are overw helm ing. Between in stitu tions th e re  are m any  variations 
in  range an d  effectiveness, as well as in  m easu res o f  ag reem en t an d  co
operation  -  o r d isag reem en t an d  opposition.

G lobalisation has m ade fisheries system s m ore  open  an d  perm eable, less 
self-sufficient, an d  m ore  incorporated . This poses new  problem s an d  op
portun ities fo r fisheries governance. It dem ands governors to  adopt a 
b roader focus as the  n u m b e r  o f  variables an d  rela tionsh ips m ultiply. In 
o the r w ords, g lobalisation b rings new  dynam ics an d  additional com plexity 
in to  the  governance equation . W hen  crises occur in  th e  age o f  g lobalisa
tion, one cannot always assum e th a t they resu lt from  aggregation, i.e., o f  
sim ultaneous b u t un re la ted  occurrences. T he tragedy o f  the  com m ons, as 
portrayed by H ard in  an d  o thers, is one o f  overpopulation, overexploitation, 
a n d /o r  overcapitalisation. It is th e  total effect o f  too m any  resource users 
trying to  do too m u c h  -  as in  th e  w ell-know n phrase , ‘too m any  fishers 
chasing  too few  fish’. T he ‘post-m odern ’ crises are n o t so m u c h  an  outcom e 
o f  aggregation as o f  in te rdependencies; o f  events an d  forces th a t are in te r
related, growing, an d  spreading. W ith globalisation, fisheries governance 
m u s t em phasise  the  in teraction , linkages, an d  rela tionsh ips th a t extend b e 
yond the  local an d  national levels. It m u s t address th e  cross-linkages tha t 
exist betw een  th e  fish ing  industry  an d  o th e r industries an d  sectors o f  so
ciety. It m u s t be equally as concerned  w ith  civil society as w ith  state an d  
m arkets and, m o st im portantly, the  in teractions an d  in terdependencies, 
an d  th e  potentials o f  m u tu a l suppo rt th a t exist betw een  th e  th ree . This 
m eans governance th a t goes bo th  deeper an d  b roader th a n  cu rren t ap 
proaches, w hich  have eyes for th e  fisheries industry  an d  th e  state-m arket 
axis in  particu lar (Jentoft an d  McCay 2003). T he institu tional im plication  
o f  a governance procedure th a t goes b o th  b roader (involves o ther societal 
sectors) an d  deeper (involves civil society) is the  th em e o f  th is  chapter.
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T he new  ocean reg im e estab lished  by th e  1977 U nited  N ations C onven
tion  on  th e  Law o f  th e  Sea no  doub t raised  the  am bitions an d  the  expecta
tions o f  the  nation-state in  fisheries m anagem en t. As a resu lt o f  assu m in g  
new  responsib ilities, however, the  rela tionsh ip  betw een  state, m arket an d  
civil society took a new  form . W hile th e  state an d  th e  m arke t gained  p ro m i
nence, civil society lost -  w ith  the  consequence th a t functional responsib il
ities in  fisheries governance w ere largely ‘lifted o u t’ o f  com m un ities and  
in to  d istan t governm ent an d  private (m ultinational corporations) b u rea u 
cracies. T hus, fisheries provide a good exam ple o f  w hat G iddens ( 1 9 9 0 )  

describes as the  ‘d is-em bedding’ consequence o f  globalisation. It can be 
argued  th a t th is  has developed too far an d  th a t we are now  at a po in t w here 
the  governance o f  fisheries also needs ‘re-em bedding  (Apostle et al. 1 9 9 8 ) .  

In  th e  1 9 9 0 S ,  we saw a new  tu rn  in  the  state-m arket-civil society rela tion 
sh ip  as state governm ents, in sp ired  by neo-liberal ideologies an d  concepts 
such  as New Public M anagem ent (cf. Pollitt an d  Bouckaert 2 0 0 0 ) ;  a leaner 
state, com bined  w ith  the  m obilisa tion  o f  m arket m echan ism s as govern
ance tools, becam e popular, in  fisheries m ost p rom inen tly  dem onstra ted  
by Individual Transferable Q uotes (ITQ’s).

‘Global governance’ is in  dem and , in  fisheries as in  o ther social an d  eco
nom ic spheres. Existing in stitu tions at th is level have h ad  m ixed success 
an d  th e ir  perfo rm ance is h ighly contested  (cf. for in stance K eohane 2 0 0 2 ;  

Drainville 2 0 0 4 ;  W ilkinson 2 0 0 4 ) .  Fisheries are o f  course no  exception. 
T he issue is perhaps even m ore  u rg en t th a n  in  m o st o ther industries, as 
fish  is an  im p o rtan t in te rnational com m odity  an d  countries often  share 
m arin e  resources. However, it is equally essen tial th a t governance is se n s i
tive an d  appreciative to  the  concerns, in terests , an d  roles o f  fish ing  peoples 
an d  th e ir  local com m un ities w here th e  im pacts o f  governance failures are 
felt. T hus, a governance approach  to  fisheries m u s t target an d  achieve 
m any th ings at the  sam e tim e, as th e re  is no  sim ple technical fix th a t fits 
all situations, prob lem s, an d  dem ands (cf. chap. 2 ) . For governance to  deal 
w ith diversity, complexity, an d  dynam ics it m u st, as K ooim an ( 2 0 0 3 )  ar
gues, be inheren tly  com plex, diverse, an d  dynam ic. Such a governance 
m odel canno t only be layered at com m unity, state, an d  global levels, as the  
th ree  chapters o f  th is  section also suggest. It m u s t cu t across levels, es tab 
lish ing  governance m ech an ism s th a t ru n  vertically, b u t also diagonally as in  
the  case o f  coastal zone m an ag em en t becom ing  involved in  w atershed  
m anagem en t. It is a lesson  from  fisheries an d  societal sectors tha t m odes 
o f  governance canno t be struc tu red  from  the  top-dow n o r alternatively from  
the  bottom -up, b u t th a t they are b est h an d led  th ro u g h  a com bination  o f  
both. T here are th ings th a t can  only be done from  a central position, b u t 
th e re  are also th ings th a t are b e tte r h an d led  at a low er level. Civil society 
can do th ings th a t the  state an d  m arkets canno t do -  an d  vice versa. This 
in sigh t is cap tu red  in  th e  w ell-know n ‘subsid iarity  princip le’, now  adopted 
by the  E uropean U nion  as a general governing princip le for s truc tu ring  the  
relations w ith  the  m e m b er states. Also, th is  is basically w hat the  m ode o f  
‘co-governance’ in tends to  im p lem en t, as it in stitu tes b road  participation  o f  
user-groups an d  stakeholders rep resen tin g  governm ents, th e  m arket, an d
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civil society in  decision-m aking processes th a t are based  on a m utually  
b in d in g  partnersh ip .

Vertical Linkages: M oving Towards Nested A rrangem ents?

T he previous chapters dealt w ith  in stitu tions tha t operate at th ree  societal 
levels: the  local, th e  national, an d  th e  global. Together they revealed w hat 
seem s to  be an  im p o rtan t ‘m ega-trend’. Institu tions at the  level o f  the  f ish 
ing com m unity  have deep h istorical roots, are often  in fo rm al in  th e ir  s truc
tu re  an d  operation , an d  are n o t always specialised in  dealing  solely an d  
directly w ith  fisheries issues. They no t only en su re  a safe supply o f  food, 
b u t also keep o rd er an d  in teg ration  am ong  use rs  an d  stakeholders. Still, 
th e re  is a grow ing aw areness w ith in  th e  research  com m unity  an d  w ith in  
in te rnational organisations o f  th e  potential they ho ld  in  a ssu m in g  a greater 
role in  fisheries m anagem en t. C om m unity-based  m an ag em en t is now  on 
the  agenda o f  m any  governm ents an d  developm ent agencies. From  1970 
onw ards, we have seen  the  increasing  involvem ent o f  state in stitu tions in  
fisheries governance.

F ishing is an  activity heavily d ep en d en t on  renew able resources, w hich 
m ay be overfished. Som e p rerequ isites for th is to  h ap p en  are availability o f  
technology, a m arket o r co nsum ption  patterns th a t absorb  all th e  produce, 
and, o f  course, th e  absence o f  adequate m anagem en t. Over the  past few 
years, we have h ad  increasing  evidence o f  h istorical overfishing (Pauly et 
al. 2002), yet, a t th e  sam e tim e, we have found  a great deal o f  evidence o f  
populations th a t have m ade sustainable u se  o f  th e  resources for cen turies 
(Ruddle an d  Johannes 1985; Ruddle 1988). In  th e  litera tu re  abou t fisheries 
we find  an  eno rm ous variety o f  m an ag em en t m easu res , an d  som e o f  the  
m o d ern  in s tru m e n ts  developed to  o rganise th e  u se  o f  resources have paral
lels in  th e  past. P erhaps the  m ain  d ifference is the  strong  position  o f  the  
m arin e  sciences (m arine biology in  particular) in  recen t m odels. D uring 
the  2 0 th  century, large research  in stitu tions responsib le for assessing  or 
d e term in in g  how  to u se  fish  resources appeared  in  m any  W estern  coun 
tries. T heir scientific language an d  m odels increasingly  substitu ted  trad i
tional in stitu tions an d  know ledge in  m any  areas; these  m odels w ere im 
posed  as th e  state becam e increasingly  involved in  the  daily m an ag em en t 
o f  fish  resources.

M odem  in te rnational fisheries m an ag em en t d iscourse orig inated  in  the  
early 2 0 th  century  in  the  process o f  bu ild ing  u p  in ternational in stitu tions 
th a t w ould  enable national states to  develop th e ir  fish ing  industrie s an d  
achieve ‘rational fish ing’ (G raham  1948) o f  shared  stocks. It was deeply 
rooted  in  the  m o d ern  rationality  o f  industria lised  societies th a t it is no t 
only desirable b u t also possible to  m anage th e  in teraction  betw een  society 
an d  n a tu re  in  a rational way, to  achieve certain  objectives. T hese objectives 
w ere, u n til the  late 1980s, largely focused on  variants o f  op tim isa tion  b u t 
have la ter h ad  an  increasing  em phasis on  variants o f  risk  avoidance. The 
confidence in  m o d ern  science an d  its ability to  contro l an d  pred ic t natu ra l

J o s é  J . P a s c u a l - F e r n á n d e z , c .s . 2 2 5



processes has sp read  to  all areas o f  in teraction  betw een  h u m a n  populations 
an d  th e  env ironm ent, fisheries being  only one instance o f  th is general atti
tude.

T he institu tional set-up o f  m o d ern  fisheries m an ag em en t em erged  in  an  
in teraction  betw een  national governm ents an d  science institu tions. The 
m a in  focus has b een  on  objectives relating  to  the  natu ra l resource base for 
fisheries -  w h eth er it has been  op tim al cap ture o r ecological sustainability. 
This has led  to  a perpe tuation  o f  natu ra l science as th e  m ain  con tribu to r o f  
know ledge as the  basis fo r decision-m aking, p roduced  in  specialised re 
search  organisations at the  national level an d  com m unica ted  th ro u g h  n a 
tional an d  in te rnational organisations an d  regional fisheries com m issions. 
T he com bination  o f  an  in te rnational em phasis , objectives prim arily  re la t
ing  to  fisheries resources an d  dependence on  form al science has developed 
w ith in  an d  rein fo rced  an  institu tional fram ew ork o f  cen tralised  decision
m ak ing  an d  top-dow n control. O ne o f  the  best exam ples o f  those processes 
is th e  ITQ paradigm , linked  to  the  m an ag em en t o f  single-species fisheries 
p rim arily  in  industria lised  countries b u t also extended to  m any o ther areas 
in  the  world. In  th is case, th e  role o f  scientific institu tions in  charge o f  
evaluating th e  allowable catch on  the  stocks, an d  th e  m odels designed  by 
econom ists to  m in im ise  capital expenditures allocating transferab le p rop 
erty righ ts, have changed  the  lifestyles o f  fish ing  populations in  m any  areas 
o f  the  world.

It is w ell-know n th a t in  m any situations th e re  is a conflict betw een  in d i
vidual an d  collective in te rests . W hat is rational from  th e  view o f  the  ind iv i
dual m ay well be irra tional for the  group. This is basically th e  d ilem m a 
portrayed by H ard in  in  h is  Tragedy o f  the Commons parable. It is also the  
case w ith  the  provision o f  collective goods in  general, as explained by O lson 
(1977). T he m arke t does no t by itse lf  solve th is  p rob lem . Such situations 
call for governance at the  collective level, e ith er from  an  external authority  
like the  state, o r th ro u g h  som e fo rm  o f  b in d in g  cooperation  (inform al o r 
form al) am ong  th e  actors them selves (self- an d  co-m odes o f  governance, 
see above). T hus, it is th e  linkages th a t s tructu re  the  rela tionsh ips betw een 
fisheries actors th a t need  surveillance an d  m ediation . I f  these  m echan ism s 
are n o t p resen t, natu ra l resources, com m unities, an d  m arkets ru n  the  real 
risk  o f  overexploitation, inaction, an d  overload.

In  ideal situations, as w hen  system s for resource  d istribu tion  an d  m a n 
agem en t are construc ted  from  scratch, one w ould  expect rela tionsh ips b e 
tw een constituen t parts to  be stream lined  an d  system atised. Institu tions at 
d iffe ren t levels w ould  acquire a ‘nes ted ’ fo rm  -  like in  federative system s -  
w ith clarified divisions o f  labour, s tandard ised  p rocedures for decision
m aking, an d  w ith  identical princip les o f  o rganisational design  at th e  root. 
In  som e countries, m an ag em en t system s com e close to  such  a set-up. In 
o the r countries, th e  system  is m ore  arbitrary, segm ented , an d  anarchic. In 
real life, governors se ldom  start w ith  a clean slate, free to  reo rgan ise  w ith 
ou t in stitu tional restra in ts. Instead  they are b o u n d ed  by institu tional h is 
tories an d  cu ltures. As H olm  (1995: 4 0 0 ) notes, ‘...new  in stitu tions are 
bu ilt u p o n  older in stitu tions an d  m u s t replace or p u sh  back existing in s titu 
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tional fo rm s’. T hus, one can argue th a t institu tional change is always a 
com bination  o f  processes o f  de-institu tionalisation  an d  re-institutionalisa- 
tion  (Djelic an d  Q uack 2003:8)

This is why institu tional change can be such  a slow process an d  why it is 
m ore  easily accom plished  in  som e situations th a n  in  o thers. It m ay also 
explain why institu tional set-ups vary from  country  to  country  an d  from  
fishery to  fishery even i f  th e  problem s they are facing are identical. Gover
nors m ay never acquire the  ideal, th e ir  degrees o f  freedom  are restricted, 
an d  th e ir  h an d s are tied  -  at least loosely so. N evertheless, even though  
conditions for institu tional design  m ay vary from  one situation  to  the  next, 
good governors w ould  (as they should) look for opportun ities o f  sm ooth ing  
ou t the  linkages betw een  existing institu tional connections. In  in te rd ep en 
d en t functional system s, such  as fisheries, m u c h  w ould  be gained  i f  in s titu 
tions could  acquire federative form s. It is hardly likely, for instance, tha t 
com m unity-based  m an ag em en t w ould  w ork w ithout cooperative linkages 
to  o th e r com m unities sharing  th e  sam e resource base. Linkages am ong  
d iffe ren t sectors, for instance betw een  fisheries, aquacultu re , an d  coastal 
tou rism , w ould  be tran sfo rm ed  from  com petitive an d  frequently  des tru c
tive rela tionsh ips in to  cooperative an d  sym biotic ones. Today, in  m any 
countries, coastal zone m an ag em en t is h am p ered  by fragm en ted  an d  u n co 
o rd inated  institu tional s tructu res (Cicin-Sain an d  Knecht 1998). Devolu
tion  o f  responsibilities for fisheries m an ag em en t functions, or ‘co-m anage
m e n t’ (W ilson et al. 2003), requ ires th a t b o th  vertical an d  horizontal 
linkages are clarified an d  institu tionalised . For co -m anagem ent arran g e
m en ts  to  w ork at the  local level, they m u s t be nes ted  w ith in  th e  com m unity  
an d  its public an d  civic institu tions; they m u s t also be nes ted  in  co-m anage- 
m e n t institu tions at regional an d  national levels, as w ith  th e  Spanish  cofra
días o r th e  p roducer cooperatives found  in  the  Japanese fisheries sector 
(Jentoft 1989).

H orizon ta l Linkages in  M ultiple Uses: Is Integrated Coastal 
M anagem ent a  Solution?

Linkages betw een  fish ing  activities, m an ag em en t institu tions, an d  d ifferen t 
econom ic sectors like to u rism  are m u c h  m ore  pervasive th a n  is usually 
recognised. In  developm ent agendas, d iffe ren t sectors are usually  trea ted  
independently , b u t they share m any elem ents: coastal areas, natu ra l re 
sources, an d  even people. In  the  litera tu re  about fish ing  activities, we find  
few references about th e  rela tionsh ips it has w ith  aquaculture , tou rism , 
agriculture, or industry. M any o f  these  links are also o f  a conflicting natu re , 
an d  th is  m akes the  lack o f  analysis even stranger. P erhaps we can find  
som e explanation for th is  scarcity in  the  specialisation o f  scientific co m m u 
nities in  concrete topics, m ak ing  it m ore  difficult to  analyse th e  crosscu t
ting  issues. This narrow  focus m akes it enorm ously  difficult to  cope w ith 
real situations, w here no t only in terd iscip linary  w ork is necessary  (Ponte- 
corvo 2003), b u t also inter-sector analysis. T he in teg rated  coastal zone m a n 
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agem en t strategy was created  to  cope w ith  these  tasks, w ith  its focus p re 
cisely on an  in teg rated  an d  in terd iscip linary  research  an d  im plem en ta tion  
strategy th a t has received relevant sup p o rt from  governm en t institu tions, 
such  as the  European U nion. In  th is field, one freq u en t issue is th e  m a n 
agem en t o f  coastal im pacts, p roduced  by th e  to u rism  industry, th a t usually 
affect fish ing  populations in  particular.

Fishing an d  Tourism: Im pacts an d  Prospects fo r  D evelopm ent

T he im pacts o f  to u rism  m ay be divided in to  th ree  fields: socio-econom ic, 
physical (environm ent, landscape) an d  socio-cultural (Santana Talavera 
1 9 9 7 ,  2 0 0 3 ) .  All th ree  continuously  in teract w ith  one another, an d  are inex
tricably linked  in  real-world situations. The socio-econom ic im pact o f  to u r
ism  developm ent constitu tes perhaps th e  m ost stud ied  field. U ntil the  
1 9 7 0 S , to u rism  was valued as a decisive con tribu tion  to  econom ic develop
m en t, no t tak ing  in to  account the  im plicit costs, frequently  valuing only the  
econom ic benefits. O ne o f  the  im pacts is th e  diversion o f  resources (capital, 
spaces, people) from  agricu ltu re or fisheries to  tou rism . As a diversifying 
strategy, even sm all-scale fish ing  fam ilies m ay be in te rested  in  investing  
th e ir  su rp luses in to  a non-fish ing  activity, ob ta in ing  com plem entary  in 
com es, an d  th u s reduc ing  th e ir  n eed  to  exploit sea resources at th e  sam e 
level.

Also, m any  changes in  w ork patterns arise w ith  to u rism  developm ent. 
T he m ajority  o f  th e  w orkforce needed  for to u rism  is from  the  local area, 
b u t som etim es, especially for h ig h e r level positions, also from  abroad. Lo
cal people frequently  en te r th is  activity as unsk illed  w orkers in  in frastru c
tu re  an d  hotel bu ild ing , as m ain tenance  personnel, w aiters, o r cooks. W o
m en , especially, take u p  th e  roles o f  hotel m aids an d  cleaning personnel, 
b u t they also w ork as shop assistan ts o r in  d iffe ren t service-related jobs. 
T heir access to  th e  h ig h e r level an d  better-paid jobs is lim ited  as they u su a l
ly lack the  necessary  qualifications. A n inflationary tendency  also accom pa
nies th is process, an d  th e  rise in  property  values constitu tes one o f  the  
m a in  econom ic indicators. I f  to u ris t developm ent is fast an d  property  is 
concentrated , local populations are frequently  expelled from  the  b est zones. 
Im m ig ration  processes, an d  a change in  dem ography  caused  by new  job 
opportun ities accom panying th is  p h en o m en o n  resu lt in  increasing  d e
m ands fo r land, water, an d  energy.

T he physical im pacts are no  less relevant. T ourism  usually  requ ires m a 
jor in frastructu re . Hotels, apartm en ts, resorts, roads, h arbou rs, a irports, ar
tificial beaches, go lf courses, an d  sw im m ing  pools -  all o f  these  contribu te 
to  the  radical transfo rm ation  o f  landscapes. In  th is process, local popu la
tions are often  alienated  from  m any  o f  th e ir  trad itional spaces, devoted 
now  to new  uses. For instance, in  th e  Canary Islands m any o f  the  beaches 
w here fishers u sed  to  land  th e ir  beach-seines an d  repa ir th e ir  nets are now  
devoted exclusively to  to u ris t u ses. Also, m any  fish ing  h arbou rs  are over
crow ded w ith  le isu re  craft, obstructing  land ing  o r b e rth  operations, and
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even im ped ing  the  access o f  fish ing  boats. W ith to u rism  developm ent, in 
frastructu re  p lann ing  m ain ly  takes th e  needs o f  th e  visitors in to  account, 
an d  even th e  fish ing  h arbou rs  m ay be construc ted  w ith  the  h id d en  agenda 
o f  fu tu re  to u rism  uses. T he overcrow ding o f  space, in  littoral b u t also m ar
itim e areas, is also a consequence. M aritim e excursions on  le isu re  an d  
sport-fish ing boats m ay tran sfo rm  th e  u ses an d  percep tion  o f  m aritim e 
spaces, even chang ing  fish ing  hab its o f  p rofessional fishers du e  to  conges
tion  conflicts.

Socio-cultural im pacts are caused by th e  effects o f  tourism -rela ted  eco
nom ic transfo rm ations, b u t are also linked  to  contacts w ith  foreign  people 
w ith  d iffe ren t behaviour patterns an d  values, w hich  are no  less im portan t. 
T he prestige associated w ith  being  a good fisher, the  in te rgenera tional p ro 
cesses o f  the  tran sm issio n  o f  know ledge an d  abilities, an d  the  gen d er roles 
in  econom ic an d  day-to-day activities, are all a ltered  w ith  the  advent o f  to u r
ism . New values associated w ith  econom ic success deny th e  relevance o f  
hard-acquired  trad itional env ironm enta l know ledge, an d  im pede the  p ro 
cess o f  tran sm ittin g  th is  know ledge o r fish ing  skills to  th e  young, w ho are 
now  m ore  in te rested  in  en tering  th e  land-based  job m arket. T he best f ish 
ers in  th e  com m unity  m ay no  longer be considered  as the  reference m odels 
in  these  circum stances, being  replaced in stead  by w ealthy land-based en tre 
p ren eu rs . E ncultura tion  processes are sim ilarly difficult for young w om en, 
w ho abandon  trad itional jobs related  to  fish  processing  o r com m ercialisa
tion.

T h roughou t th is  process it is very difficult to  d ifferentiate the  im pact o f  
tou rist developm ent from  general patterns o f  change in  W estern  societies. 
T he cu ltu ral im pact o f  the  m ed ia  frequently  pu sh es in  th e  sam e d irection  
as tou rism -induced  transfo rm ations, w hich  m ay m ean  th a t giving each  fac
to r a specific causal w eight m ay becom e im possib le. S im ilar reason ing  m ay 
be u se d  in  rela tion  to  econom ic o r physical im pacts, b u t evidently in  all 
th ree  cases, to u rism  m ay act as a catalyst in  speeding  u p  transfo rm ations. 
T ourism  canno t be d em o n ised  so easily either, because living standards 
generally rise  w herever it appears. T ourism  an d  fish ing  activities m ay 
m erge in  som e sense, im proving  th e  living standard  o f  littoral populations 
an d  giving a new  value to  th e ir  know ledge an d  cu ltural heritage.

Fisheries an d  A quaculture D evelopm ent

Fisheries an d  aquacu ltu re constitu te  two d iffe ren t sectors, even w hen  they 
m ay cap ture o r raise th e  sam e species an d  w ork in  contiguous m aritim e 
spaces w ith  s im ilar target m arkets. In teractions betw een  the  sectors m ay 
differ greatly depend ing  on  several factors. Also, in  som e cases we can  find  
linkages betw een  th e  two activities th a t m ay even becom e com plem entary. 
For instance, in  som e areas o f  the  developed w orld like Norway (Aarset an d  
Foss 1996), cod cap tu red  by small-scale fishers m ay be fattened  in  cages 
u n til they reach  o p tim u m  size an d  price, as d ictated  by m arket conditions, 
m ak ing  the  adaptation  to  fluctuations in  d em an d  an d  cap ture easier. Cap-
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tu re  m ay be lim ited  by clim ate conditions, closed seasons, etc., an d  in  th is 
case, aquacu ltu re m ay increase the  flexibility o f  productive un its , fully 
u s in g  the  w orkforce by avoiding the  fluctuations typical o f  fish ing  cycles. It 
m ay also be a source o f  com plem entary  incom e.

M odels o f  aquacu ltu re p resen t h uge  differences (see chap. 5). T he p re re 
qu isites o f  capital, know ledge, an d  expertise, th e  w orkforce needed, an d  the  
spatial com petition  w ith  fish ing  activities d iffer considerably for cages in  
littoral areas, freshw ater extensive installations, o r in tensive exploitations 
in land . Not tak ing  in to  account the  problem s o f  targeting  th e  sam e m arkets 
w ith sim ilar products, one o f  th e  m ain  sources o f  conflict in  m any  areas is 
the  com petition  for space. For instance, the  cages u sed  in  th e  Canary Is
lands for rearing  dorada com pete in  som e areas w ith  fish ing  activities, b u t 
m ainly  w ith to u ris t resorts.

In  general, aquacu ltu re facilities should  be seen  n o t strictly as a conces
sion th a t vetoes any o ther u se  o f  m arin e  space. T he possibility o f  tran sfo rm 
ing the  cages in to  to u ris t attractions m ay be considered; by in tegrating  
th e m  in to  th e  tou rist landscape they offer new  experiences to  th e  visitors. 
T he possibility o f  seeing great quan tities o f  fish  in  captivity, feeding th e m  
or receiving in fo rm ation  on  the  b reed ing  process could  becom e a com ple
m en tary  source o f  revenues for the  aquacu ltu re com panies an d  a way o f  
in se rting  the  activity in to  a w ider social context. For instance, in  the  oyster 
cam ps in  the  area a ro u n d  A rcachon (France), visitor n u m b e rs  have risen  
steadily in  recen t years, com plem en ting  th e  incom es o f  local p roducers.

Integrated Coastal M anagem ent

T he rela tionsh ip  betw een  fisheries an d  aquaculture , as we have seen, can 
be conflicting. They m ay com pete for th e  sam e spaces, b u t th is can also 
h ap p en  w ith  o ther activities, like tou rism . Conflicts betw een  fisheries, to u r
ism , aquaculture , in frastruc tu re  construction , housing , an d  m any o ther ac
tivities developed along th e  coasts are sp read ing  th ro u g h o u t the  w orld. This 
is rela ted  to  population  grow th, b u t also to  tendencies com m on  to recen t 
h u m a n  history. Cities have been  located n ea r the  coast because o f  th e  food, 
transport, an d  ecological benefits. T he evolution o f  w orld m arkets is related 
to  m aritim e com m erce, an d  cities located in  coastal areas h ad  m any  advan
tages in  the  flow o f  people, goods, know ledge, an d  m oney. Eight o f  th e  top 
ten  largest cities are located along the  coast, an d  in  2001 nearly  h a lf  o f  the  
w orld’s population  lived w ith in  2 0 0  k m  o f  a coastline. P ressu re  on  space 
an d  resources, on  land  an d  sea, consequently  increases w ith  population  
grow th. P roblem s concern ing  w aste an d  sewage disposal also increase ac
cordingly. Space th a t was previously u sed  solely by fishers is now  often 
overcrow ded w ith  people, harbou rs, tourists , an d  build ings.
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Box il. i Multiple-use conflicts in the Philippines
The Philippines is an archipelago consisting o f  7,100 islands and 18,000 km o f  
shoreline and its coastal resources provide food, livelihood, and developm ent po

tential fo r a population rapidly reaching 80 m illion . O ther im portan t facts about 

Philippines coastal resources are:
-  832 m unicipa lities out o f  1,541, o r 54%, are coastal;
-  A lm ost all m ajor cities are coastal;
-  62% o f  the population lives in the coastal zone;
-  There are about 27,000 km 2 o f  coral reef but less than 5% is in excellent cond i

tion;
- T h e  120,000 hectares o f  mangrove are only about 25% o f  the area they covered in 

1920;
-  M ore than 50% o f  the animal protein intake is derived from  marine fisheries.

As such, a host o f  econom ic activities occur in the coastal area. These range from  

resource extractive activities such as fish ing, forestry, and m in ing, to  non-extrac
tive activities, such as agriculture, housing, and industria l developm ent. A m ongst 

all these many uses o f  coastal resources, there are intra- and intersectoral con

flicts. In the fisheries sector alone, there are currently several intrasectoral con

flicts tha t deal w ith  spatial and proprie tary use rights. For example, there is now a 

heated dispute between local and com m ercia l fishers on the use o f  m unicipal 
waters. M eanwhile, o ther sectors such as agriculture and forestry cause decreas

ing productiv ity  o f  mangroves, sea grass, and coral reefs through sedim entation. 

Likewise, specific activities such as aquaculture, human settlements, and the de

ve lopm ent o f  port facilities necessitate the clearing o f  mangroves and som etim es 

the dredging o f  coral reefs.

Author: Annabelle Cruz-Trinidad

Traditional sector-wise approaches to  th e  m an ag em en t o f  those  areas w ith 
conflicting activities are useless, because th e  real issue is th e  determ ina tion  
o f  priorities am ong  all those  conflicting in terests . In teg rated  coastal m a n 
agem en t an d  its variants developed because o f  th e  n eed  for a holistic an d  
in teg rated  approach  to  m anag ing  coastal resources. T he challenge o f  ad 
d ressing  the  m yriad  problem s in  the  coastal area has b een  taken  u p  by var
ious types o f  strategies an d  approaches know n collectively as coastal re 
source m anagem en t. T hese approaches differ in  m any aspects, such  as 
how  they address participation, the  scope o f  th e ir  activities, o r th e  sharing  
o f  responsib ilities. This perspective o f  analysis an d  m an ag em en t has grow n 
in  bo th  developed an d  developing countries, w ith  nearly  all coastal states 
tak ing  initiatives in  th is  area (Belfiore, 2003). But th is  is no t an  easy q u es
tion, an d  as usually  h appens in  the  m an ag em en t o f  h u m a n  activities, d efin 
ing  priorities an d  design ing  indicators in  o rder to  analyse the  success o f  
these  p rog ram m es m ay constitu te  an  overw helm ing task.
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M odes o f  Governance: Towards M ixes?

A change o f  focus has b eg u n  to  em erge m ainly  because o f  the  critics o f  
these  trad itional m easu res an d  th e  appearance o f  new  m odels th a t explain 
the  rela tionsh ips betw een  use rs  an d  resources in  alternative ways to  the  
‘tragedy o f  the  com m ons’ parad igm . In  addition , the  ability o f  m o d ern  
science to  really m odel an d  control n a tu re  has b een  called in to  question . In 
th is sense, the  focus on  th e  na tu ra l resource base has changed  from  opti
m isation  (m axim isation o f  biological o r econom ic yield, as in  the  case o f  
ITQs) to  a req u irem en t th a t addresses the  increasingly  com plex issues re 
lated  to  risk  aversion. T he in troduction  o f  th e  precautionary  approach 
th rough , inter alia, the  UN A greem ent on  H ighly M igratory an d  S traddling 
Stocks (UN 1995), was th e  first m a jo r step  in  th is  direction . T he req u ire
m e n t th a t fisheries m an ag em en t in tegrates th e  C onvention on  Biodiversity 
is a fu rth e r  step, an d  the  W orld S um m it on  Sustainable D evelopm ent 
(WSSD) req u irem en t th a t fisheries m an ag em en t im p lem en ts an  ecosystem  
approach  to  fisheries by 2010 is so far-reaching th a t it is difficult to  im agine 
how  th e  practical im p lem en ta tion  will take place.

This change an d  expansion o f  scope has occurred  in  a situation  w here 
fish ing  fleets w orld-w ide have ou tgrow n th e  resource base to  suppo rt th e m  
on  a g ran d  scale. This com bination  has p u t fisheries m an ag em en t in s titu 
tions u n d e r  heavy p ressu re  -  m ore  an d  m ore  com plex issues n eed  to  be 
addressed  w hile the  political an d  econom ic p ressu res on  th e  en tire  f ish 
eries system  are increasing.

T he reaction  to  th is p ressu re  has generally been  in ternalisa tion  -  trying 
to  solve the  p rob lem  th ro u g h  m ore  o f  th e  sam e, by add ing  m ore  technical 
ad ju stm en t bu ttons to  th e  existing m achinery. M ore detailed regulations 
are developed to  address the  w idening  scope o f  com plexities, w ith  the  con
sequences th a t the  req u irem en ts  for sim ilarly detailed science inpu ts to 
policy decisions are grow ing an d  th a t top-dow n contro l m u s t be reinforced  
an d  expanded. However, th e  in te rnalisa tion  o f  expanding scopes an d  p res
sures is reach ing  its lim its. It is becom ing  increasingly  difficult to  produce 
the  research  base needed  to  address com plex issues th ro u g h  m ore  detailed 
regulations, an d  the  im p lem en ta tion  th ro u g h  top-dow n control is sim ilarly 
challenged.

T he m an ag em en t set-up is also challenged on  a m ore fu n d am en ta l level. 
T he consequences o f  developm ent have also been  th a t m o d ern  fisheries 
m an ag em en t has alienated  the  u se rs  from  m anagem en t, w hether they are 
fishers or o the r citizens w ith  an  in te rest in  fisheries o r in  the  m arin e  envir
o nm en t. T he objectives are p rim arily  related  to  n a tu re  an d  are defined  on 
the  basis o f  in te rnational agendas ra th e r th a n  on  local needs, the  know l
edge base for decisions does no t include u se rs’ know ledge, an d  u se rs  are 
only involved in  im p lem en ta tion  to  a lim ited  degree (Degnbol 2003). The 
req u irem en ts  for increased  u se r  participation  in  the  identification  o f  objec
tives, in  identify ing relevant know ledge, an d  in  im plem enta tion , have been  
articulated  w ith  increasing  streng th . M odern fisheries m an ag em en t is th u s 
u n d e r  trip le  p ressu re  -  a w idening  scope to  address increasingly  com plex
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issues, a bu ild-up o f  overcapacity in  fish ing  fleets, an d  a req u irem en t for 
m an ag em en t to  be legitim ate on  th e  basis o f  u se r  participation.

T he responses to  these  p ressu res have b een  very d iffe ren t in  d ifferen t 
regions. In  N orth  A m erica, one o f  the  responses has b een  to  develop f ish 
eries councils w ith  u se r  participation  bo th  in  know ledge production  an d  
m an ag em en t decisions. T he European C om m ission  (EC) has, in  th e  latest 
re fo rm  o f  th e  C om m on F isheries Policy, absta ined  from  addressing  th e  ca
pacity p rob lem  b u t has started  a process o f  m ore  involvem ent o f  u se rs  by 
estab lish ing  advisory bodies on  th e  regional level. O ther countries have 
tu rn e d  to  m arket-based  in s tru m e n ts  w ith  the  u n d ers ta n d in g  th a t such  in 
stru m en ts  will bo th  solve the  overcapacity p rob lem  an d  replace the  n eed  for 
com plex contro l as d iscussed  below. Each o f  these  approaches has its ow n 
problem s as ind icated  by th e  litigation in  th e  US, th e  n eed  for the  EC to 
con tinue w ith  ever m ore  detailed  regulations an d  th e  d istribu tion  problem s 
associated w ith m arket-based  approaches.

A d iffe ren t approach pu ts m ore  em phasis on  th e  no tion  o f  th e  co m m u 
nity as th e  agent for fisheries m anagem en t. This is based  on  th e  no tion  tha t 
the  existence o f  local m an ag em en t system s in  fisheries seem s to  have been  
the  h istorical n o rm  ra th e r th a n  th e  exception an d  th a t the  com m unity , b e 
cause o f  its proxim ity to  an d  dependence on  th e  resource , will be in  the  best 
position  to  address m an ag em en t issues. This approach  has b een  especially 
p rom oted  in  developing countries. C om m unities may, however, n o t always 
be in  a position  to  hand le  conflicts o f  in te rest o r have th e  au thority  to  co n 
trol access to  resources. This is a p rob lem  in  cases w here th e  scale o f  the  
resource system  is la rger th a n  th e  au thority  o f  the  com m unity.

C o-m anagem ent has been  suggested  as a so lu tion to  these  problem s 
(Jentoft 1989; P inkerton  1 9 8 9 3 ^ ). G overnm ent can bridge scales by coop
erating  w ith  u se rs  on  the  scale o f  the  resource system  an d  by giving au th o r
ity to  a m an ag em en t body. Extensive experim ents w ith  shared  responsib il
ities betw een  u se rs  an d  governm en t have b een  im p lem en ted  world-wide. 
T he resu lts indicate th a t for such  a rrangem en ts  to  be effective, responsib il
ities m u s t be shared  in  relation  to  objective identification, know ledge bases, 
an d  im p lem en ta tion  (Raakjær N ielsen et al. 2002).

O ne sector o f  fisheries m an ag em en t w here we find  exam ples o f  top- 
dow n m an ag em en t vs. bo ttom -up  strategies is in  the  m arin e  protected  
areas. In  som e cases, these  fulfil th e  p rerequ isites o f  tak ing  in to  account 
local populations an d  know ledge in  th e ir  design, im p lem en ta tion  process, 
an d  m an ag em en t strategy. However, frequently  they share th e  sam e top- 
dow n m an ag em en t schem es u sed  in  m ore trad itional approaches, like 
ITQs.

J o s é  J.  P a s c u a l - F e r n á n d e z , c .s .



Institutional Continuation and Change in Fisheries 
Governance

Global D evelopm ent A gendas in  Fisheries

National an d  in te rnational governm en t an d  non-governm ent developm ent 
agencies have an  im p o rtan t im pact on  fisheries governance in  m any devel
op ing countries. It is n o t u n u su a l th a t a fisheries d ep artm en t m ay receive 
m ore fu nd ing  th ro u g h  such  agencies th a n  it receives from  local sources. 
Furtherm ore , it is com m onplace th a t developm ent agencies will tie qu ite 
restrictive policies to  th e ir  co-operation. T he n e t resu lt is th a t fisheries gov
ernance in  m any  developing coun tries com es u n d e r  considerable p ressu re  
to  conform  to in te rnational developm ent agendas p resen ted  by develop
m e n t agencies.

T he in ternational agenda o f  fisheries developm ent agencies changed  d ra 
m atically du rin g  the  second  h a lf  o f  the  tw en tie th  century. Som e changes re 
flect general changes in  developm ent policies, an d  o thers are specific to  the  
sector. In  accordance w ith  th e  general pa tte rn  for developm ent assistance, 
the  approach  in  th e  1950s a ttem pted  to  rep roduce the  developm ent w hich 
h ad  taken  place in  industria lised  countries earlier, w ith  em phasis on  re 
source extraction an d  technological developm ent. Small-scale fisheries 
cam e in to  focus la ter an d  w ere fu rth e r  em phasised  w hen  in teg rated  co m m u 
nity developm ent becam e a m a in stream  approach  to  ru ra l developm ent. The 
expansive approach w ith  strong  technological com ponen ts survived in to  in 
tegrated  com m unity  developm ent, a lthough  it was m odified  to  address the  
needs o f  sm all-scale fisheries as perceived by developm ent agencies.

Increasing  aw areness abou t th e  lim ita tions o f  resources clim axed w ith 
the  in troduction  o f  th e  ‘sustainab le developm ent’ concept in  th e  late 1980s 
(see chap. 13). In  fisheries, th is  resu lted  in  a reo rien ta tion  o f  existing p ro 
g ram m es an d  in  th e  fo rm ulation  o f  new  strategies. As a result, fisheries 
developm ent co-operation becam e reo rien ted  tow ards m an ag em en t from  a 
sustainability  perspective. O ne conclusion was th a t local capacity should  
receive m u c h  m ore  atten tion  as a p recond ition  for longer-term  susta inab il
ity. F isheries m an ag em en t an d  institu tional capacity bu ild ing  becam e the  
focus.

D evelopm ent efforts in  th e  last decade have focused on  fisheries m a n 
agem en t an d  capacity bu ild ing . However, som e new  tren d s have em erged. 
T hese trends relate to  chang ing  global agendas (see chap. io ) as well as to 
the  globalisation o f  m arkets for fish  products. T he globalisation o f  m arkets 
has led  to  an  increasing  aw areness o f  the  n eed  for, an d  th e  d ilem m as in 
volved in , bo th  supporting  developm ent to  m eet im m ed ia te  local needs for 
food supply an d  econom ic opportun ities, an d  add ressing  the  n eed  to  devel
op com m ercially  viable an d  ecologically sustainab le fisheries, w hich  can be 
a n e t asset for national econom ies. T he d ilem m as involved relate, for in 
stance, to  the  n eed  to  assist developing coun tries in  u tilis ing  th e  co m m er
cial opportun ities o f  increasingly  globalised m arkets for fish  products,
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w hich  in  the  sho rt te rm  m ay be in  conflict w ith  local needs for supplies to 
local m arkets an d  econom ic opportun ities in  sm all-scale fisheries. A nother 
aspect o f  th is d ilem m a relates to  th e  u se  o f  d irect an d  ind irect subsid ies in  
subsistence-orien ted  sm all-scale fisheries an d  in  th e  export-oriented part o f  
the  sector.

G lobalisation an d  Institu tional Challenges

T he recen t em phasis on  globalisation has m odified  th e  tendency  to  d ism iss 
the  linkages betw een  global an d  local realities, com plem en ting  m icro  an d  
m acro  levels o f  analysis. T he exchanges o f  people, goods, behaviour, an d  
know ledge th ro u g h o u t the  last five cen tu ries have becom e increasingly  im 
portant, m odifying societies an d  cu ltu res on  a tru ly  global scale. Such ex
changes have led  to  th e  transfo rm ation  o f  concepts, sym bols, lifestyles, an d  
signs o f  identity. Besides these  exchanges, the  d iffe ren t in stitu tions tha t 
m ade the  appropriation  o f  resources, territo ries, or people possible consti
tu te  an  essen tial e lem en t o f  these  transfo rm ations. T he concept o f  globali
sation  em phasises an  increase in  these  in te rconnections (H annerz 1 9 9 6 )  

resu lting  in  qualitative transfo rm ations. T he closely linked  processes o f  
econom y, technology, culture, an d  even ethical or judicial m odels have 
been  the  subject o f  m any  analyses developed from  th is perspective. Never
theless, in teraction  an d  th e  d iffusion  o f  ideas, objects, o r behav iour have 
been  a constan t in  th e  h isto ry  o f  hum anity . M any au thors po in t ou t tha t 
globalisation has b een  a central aspect o f  cap ita lism  from  its origins 
(M artinez 1 9 9 8 :  6 0 7 )  an d  as such  has been  analysed from  diffe ren t th eo re 
tical perspectives in  recen t decades (Kearney 1 9 9 5 :  5 5 0 ) . From  th is position, 
o u r situation  today is sim ply seen  as an  in tensification  o f  such  processes, 
m odified  an d  im pelled  by new  technologies, b u t also by transcenden ta l in 
stitu tional transfo rm ations such  as th e  liberalisation  o f  capital m arkets or 
the  pow er o f  supra-national in stitu tions in  the  econom y, and, w ith  regards 
to  fisheries, in  th e  diverse regional o r w orld ag reem ents estab lished  after 
the  1 9 7 0 S  (Thorpe an d  B ennett 2 0 0 1 ) .  In  the  analysis o f  th e  rela tionsh ips 
betw een  the  state an d  globalisation processes, we find  two contradictory 
positions, one o f  these  signalling a re trea t o f  th e  state (Strange 1 9 9 6 )  as 
m arket forces ob ta in  new  prerogatives, the  o th e r position  (Weiss 1 9 9 7 ;  

Phillips 1 9 9 8 ;  Pilger 2 0 0 3 )  claim ing  th a t the  nation-state is in  a process o f  
adaptation  (Thorpe an d  B ennett 2 0 0 1 ) .

T he im pact o f  these  processes on  fisheries an d  agricu ltu re is eno rm ous. 
C enturies ago, som e w ide m arkets existed for certain  foods, such  as the  
salted fish  o f  N ew foundland th a t reached  large areas o f  A m erica an d  
Europe. However, w ith  tran sp o rt an d  conservation  facilities so com m on  
nowadays, these  m arkets have expanded, an d  perishab le foods are sh ipped  
to  the  o th e r side o f  th e  p lanet w ith in  a few ho u rs . It is often  difficult to 
obtain  in fo rm ation  abou t the  orig in  o f  the  foods we buy in  superm arkets, 
an d  in  th e  case o f  seafood, th is is especially difficult. T here are several spe
cial characteristics th a t d is tin g u ish  th e  globalisation p h en o m en o n  in  f ish 
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eries. F ish stocks constitu te  a w ild resource , im possib le to  fence in to  te rr i
torial w aters o r exclusive econom ic zones, w ith  ecosystem s shared  betw een 
d iffe ren t countries an d  in te rnational w aters -  w here surveillance an d  en fo r
cem en t o f  protective m easu res are extrem ely difficult. T hese factors m ake 
fish  stocks especially vulnerable to  globalisation forces. M arket p ressu res 
an d  th e  inabilities o f  states o r com m unities to  design, regulate, an d  enforce 
sustainab le m easu res  m ake fish ing  resources easily susceptib le to  overex
ploitation an d  depletion  (Thorpe an d  B ennett 2001). T he p ic ture in  th e  in 
te rna tional context is no t very p rom ising  either.

T he n eed  to  institu tionalise linkages in  fisheries governance at m ore  
th a n  one level an d  in  m ore  th a n  one aspect in  a globalised w orld -  recognis
ing  th a t its underly ing  processes will rem a in  active in  th e  foreseeable fu 
tu re  -  is im perative. Recent theory  (Djelic an d  Q uack 2003) suggests th a t 
those w ho believe the  in stitu tionalis ing  o f  those  processes has to  take place 
e ith er in  a transna tiona l context o r at the  national (state) level have extrem e 
positions an d  are th in k in g  in  ra th e r static te rm s. Global tren d s are com 
plex, vary greatly, an d  are in  constan t flux. C hanges tak ing  place are the  
resu lt o f  w hat we call trickle-up an d  trickle-dow n trajectories, w here n a 
tional actors an d  factors in fluence the  adaptation  o r creation  o f  tran sn a 
tional in stitu tions (trickle-up), w hich  change those at national levels 
(trickle-down). Views like these  offer opportun ities for fisheries govern
ance: refo rm ing , adapting , o r creating  ‘in te r’-governance institu tions in  
th e ir  vertical an d  horizon tal d im ensions. N esting, m ixes o f  m odes, ICMs, 
institu tionalis ing  in te rd ep en d en t in terre lations betw een  th e  state, m arket, 
an d  civil society, are exam ples. For a diverse, dynam ic, an d  com plex system  
such  as fisheries, two m ajo r strategies are available: learn ing  an d  innova
tion. Learning as an  appropriate  strategy w here experiences exist; innova
tion  w here new  institu tional avenues have to  be opened.

Towards Institutionalising Fisheries Governance Education

T he diversity, complexity, an d  dynam ics o f  governance in stitu tions in  f ish 
eries -  be they o f  th e  m arket, state, o r civil society variety -  create h uge  
dem ands fo r the  co-ordination o f  th e ir  in teractions. T hese dem ands are no 
less w hen  institu tions are o f  the  hybrid  or th e  ‘m ixed’ m odes, as they red e
fine the  n a tu re  o f  th e ir  in te rdependencies th ro u g h  a restru c tu rin g  o f  th e ir  
respective agendas, responsibilities, cultu res, an d  w orking princip les. F ish
eries governance institu tions th a t draw  on the  com bined  com petencies an d  
capacities o f  the  state, m arket, an d  civil society have to  go th ro u g h  a trial- 
and-error learn ing  process. U nfortunately  h isto ry  is n o t generous in  offer
ing  experiences in  m ixed form s o f  governance in  fisheries, even though  
th e re  are exam ples th a t m ay provide som e im p o rtan t lessons.

W e believe, for instance, th a t the  S panish  cofradias, the  F rench p ru d ’h o 
m ies, an d  o th e r trad itional m an ag em en t institu tions th a t we today w ould 
label ‘co -m anagem ent’, provide som e im p o rtan t clues desp ite th e ir  deep 
history  w ith in  a particu lar socio-cultural setting. C o-m anagem ent an d  the
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devolution o f  m an ag em en t au thority  to  institu tions at regional an d  local 
levels involving user-groups an d  NG Os, is now  on  th e  political agenda o f  
fisheries authorities in  the  N orth  as well as th e  South, b u t no  b luep rin t 
m odel can be applied  regardless o f  context. T herefore, m ixed governance 
m odels m u s t be tu n e d  to  specific contexts an d  th is tu n in g  process will re 
qu ire  som e experim entation . In  o the r w ords, in stitu tional learn ing  is 
needed. M ixed governance m odes m u s t no t only allow for pooling o f  spe
cialised com petencies, b u t also for m utua l, interactive learn ing  an d  innova
tion. This shou ld  occur in  all governing activities from  innovative, practical 
problem -solving to  the  creation  o f  effective an d  legitim ate institu tions, as 
well as in  learn ing  how  to apply adequate m eta-governing principles. D raw 
ing on Bateson (1972), interactive institu tional learn ing  w ould  also involve 
‘deu tero-learn ing’, o r learn ing  about learning.

Interactive learn ing  is a process in  w hich  participants learn  from  each 
other, an d  from  each o ther’s learn ing . Interactive learn ing  requ ires sys
tem atic  record ing  an d  reflection on  experiences m ade th ro u g h o u t an  in s ti
tu tio n ’s developm ental history. H ow  governing institu tions structu re  these  
exercises will d e term in e  the  capacity o f  m em b ers  to  learn  an d  to  share  w hat 
they learn. It is no t only a question  o f  how  individual actors learn . The 
m ore challenging issue is how  learn ing  at th e  individual level penetrates 
the  institu tion  so th a t it is preserved  over tim e desp ite p ersonne l turnover. 
W e can  raise sim ilar issues for fisheries as an  en tire  industry. T he prob lem  
o f  qualifying w hole industrie s is structurally  very sim ilar to  th e  com m on  
pool natu ra l resources, such  as fish. S haring the  na tu ra l com m on  resource 
an d  sharing  know ledge m ay be in  th e  collective b u t no t necessarily  th e  in 
dividual in terest. Knowledge enhances one’s com petitive position, an d  
although  th e  know ledge itse lf  m ay gain  from  being  shared, those ind iv i
duals th a t ho ld  it m ay suffer. I f  shared , know ledge m ay lose som e o f  its 
value as a strategic resource  for th e  stakeholder. How  to overcom e th is p ro 
b lem  by tu rn in g  learn ing  in to  a positive-sum  gam e, in  w hich  people learn  
from  each  other, is therefo re an  im p o rtan t governance issue.

A n u n d ers ta n d in g  o f  learn ing  opportun ities w ith in  fisheries m u s t start 
from  th e  analysis o f  fisheries as a system  o f  chains, w ith in  w hich  social 
in teraction  occurs an d  rela tionsh ips o f  exchange exist an d  are built. Gover
nors n eed  to  rem e m b er th a t fisheries have a variety o f  subsystem s, each 
w ith  d istinct features an d  dynam ics. They m u s t also search  for those in itia
tives th a t m ay enhance  o r in h ib it interactive learn ing  at the  individual, the  
organisational, an d  the  chain  level.

Conclusion

It is clear from  the  issues ra ised  in  th is  chapter th a t m any, i f  no t all, aspects 
o f  linkages betw een institu tions in  th e  governance o f  fisheries have an  
open-ended  character. Not only do we raise m ore  questions th a n  we a n 
swer, b u t the  subjects o f  o u r questions are conceptually n o t yet fully devel
oped. A lthough  th e re  is a d ifference o f  op in ion  on  w hat we m ean  by in s ti
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tu tions, as show n in  th e  in troduction  o f  th is book, in stitu tional linkages as 
a subject for scholarly w ork has n o t yet reached  th e  debate stage. T h ink ing  
in  te rm s o f  interactive governance as we do in  th is book, we see th a t lin 
kages shou ld  becom e a m ajo r area o f  atten tion . This is because, concep
tually, linkages can be seen  as a structu ra l expression o f  governing in terac
tions, an d  because, em pirically, the  b road  governance perspective we apply 
alm ost naturally  looks at th e  involvem ent o f  m u ltip le  governing institu tions 
an d  th u s  to  th e  way these  in stitu tions are linked. This chap ter shou ld  be 
seen  as a con tribu tion  to  the  developm ent o f  bo th  these  aspects, as well as 
to  the  m app ing  o f  w hat institu tional linkages m ean  for fisheries govern
ance.

At least th ree  m ajo r areas o f  governance can be iden tified  from  w hat we 
have p resen ted  in  th is chapter. In  th e  first place, the  w hole idea o f  in s titu 
tional linkages as such. A central assu m p tio n  o f  the  approach  underly ing  
th is book is th a t th e  w orld we live in  is diverse, com plex, an d  dynam ic. 
Institu tional linkages also have these  features. This m eans th a t o u r th e o re 
tical approaches to  such  linkages should , in  principle, reflect these  charac
teristics; in  practical te rm s it m eans th a t we probably n eed  several theories 
(reflecting diversity), th a t they shou ld  be non-reduction ist (reflecting com 
plexity), an d  th a t they shou ld  be change-orien ted  (reflecting dynam ics). Sec
ondly, an d  m ore  d irected  at fisheries them selves, the  relation  betw een  in 
teractions, linkages, an d  th e ir  in stitu tions o r in stitu tionalis ing  processes 
dem ands governance atten tion . T he cha in  is a good start for th ink ing  about 
these  relations. W ith in  fishing, aquaculture, fish  processing, m arin e  to u r
ism , an d  m arketing  chains, we find  all k inds o f ‘in te rnal’ linkages. How are 
these  phases o f  chains linked? W hat roles do the  m arket, th e  state an d  civil 
society play? W hat k inds o f  governance m odes do we find  for such  lin 
kages? O ther m ajo r questions are: I f  such  linkages are o f  an  interactive 
natu re , how  are they institu tionalised? A re they m ainly  conflict-oriented or 
a im ed  at consensus build ing? W hat are th e ir  governing capacities? Thirdly, 
the  chap ter has po in ted  to  m ajo r em pirical research  areas an d  them es. 
Rough ideas concern ing  concepts such  as n es ted  in stitu tions, m ixes o f  
m odes o f  governance, an d  vertical an d  horizon tal linkages, are no t only 
starting  points o f  fu rth e r  conceptual work, they also fo rm  the  basis for col
lecting system atic em pirical data an d  testing  conceptual ideas.
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Introduction
Jan Kooiman 

Introduction

In  argu ing  tha t fisheries governance shou ld  be founded  on  certain  basic 
princip les, we are essentially asking for several th ings. W e are saying f ish 
eries governors shou ld  be obliged to  m ake th e ir  analytical, ethical, an d  po li
tical convictions explicit to  o thers as well as to  them selves. W hen  governors 
define the  p roblem s they th in k  shou ld  be addressed  an d  ascribe certain  
solu tions to  these  problem s, they inevitably draw  on  fundam en ta l a s su m p 
tions an d  worldviews th a t shou ld  be b ro u g h t to  the  surface so they can be 
explained, defended, an d  exam ined.

Do th e  convictions ho ld  u p  to  logical an d  ethical reasoning? W e believe 
com m unication  an d  hence th e  dem ocratic  process o f  decision-m aking 
w ould  be stren g th en ed  i f  governors an d  stakeholders w ere to  agree on  b a 
sic principles. Even i f  they canno t agree on  w hat the  p rincip les shou ld  be, 
they shou ld  at least be able to  u n d e rs ta n d  w hich  concerns an d  stakes are 
involved, inc lud ing  those  o f  o ther parties. This can only h ap p en  i f  p rin c i
ples are m ade clear. P rinciples com e before goals an d  m eans. They deter
m in e  w hich  goals are valid, ethical, an d  reasonable. G overnors an d  stake
holders should  sta rt by identifying the  fun d am en ta l princip les an d  go on 
from  th e re  to  deduce the  goals to  be p u rsu ed  before they finally tu rn  to  the  
m eans.

Som eth ing  else we ask o f  princip les is tha t they serve as a yardstick, 
som eth ing  to  relate to  w hen  we evaluate an d  criticise cu rren t governance 
system s an d  practices an d  suggest reform s. W hich  conceptual an d  m oral 
standards are we referring  to  w hen  we m ake judgem ents? H ow  do actual 
governance system s an d  practices com pare w ith  o u r deeper convictions 
an d  concerns? In  addition , we are asking for consistency. T he norm ative 
foundations th a t fisheries governors u se  shou ld  be consisten t. It does no t 
m ake sense  to  propose a fisheries policy on  th e  basis o f  conflicting n o rm a 
tive considerations. I f  p rincip les tu rn  ou t to  be inconsisten t, th is  shou ld  be 
m ade explicit to  enable everyone concerned  to  follow the  norm ative reaso n 
ing followed by governors an d  to  help  th e m  deal w ith th e  contradictions 
an d  d ilem m as they face.

Som e norm ative an d  ethical principles are un iversal an d  supposedly ap 
ply to  all m ank ind . H u m an  rights are a good exam ple. O ther m oral an d  
ethical princip les are h ighly  contextual, such  as those  th a t u n d e rp in  share 
system s in  fishing. U niversal princip les are typically arrived at th ro u g h  in 
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trospection  an d  philosophical reasoning . Contextual ru les o r codes o f  con
duct are specific to  a social com m unity. They arise from  social practice an d  
do n o t necessarily  apply anyw here else. T hese princip les can  only be d is
cerned  th ro u g h  em pirical research  an d  th e ir  m ean in g  can only be u n d e r
stood w ith in  th e ir  ow n cultural context.

Fisheries governance shou ld  balance contextual an d  un iversal principles. 
It n eeds to  be sensitive to  th e  possibility th a t princip les d iffer because social 
practices differ. Contextual an d  un iversal princip les m ay well appear to  be 
in  conflict. W hat shou ld  h ap p en  th e n  canno t be de te rm in ed  in  advance. 
T here are never any easy answ ers to  how  conflicts should  be resolved. We 
shou ld  be p repared  to  accept th e  possibility th a t contextual principles an d  
practices will have to  yield to  un iversal ones. T here  are lim its, for exam ple, 
to  corporal p u n ish m e n t in  regulatory en fo rcem ent. T he individual has 
rights. W e shou ld  no t be oblivious, though, to  the  possibility o f  alternative 
ways o f  solving conflicts betw een  un iversal an d  contextual p rincip les th a t 
m ay m in im ise  or elim inate conflicts altogether. Solutions ough t no t to  be 
im posed  on  com m unities. C om m unication  an d  diplom acy are always p re 
ferable to  force, although  situations are conceivable w here force is called for 
as a last resort.

In  th is  part o f  th e  book, we beg in  a system atic analysis o f  governance 
princip les. M eta-governance is abou t m ak ing  th e  values, princip les, rules, 
no rm s, an d  arg u m en ts  th a t govern fisheries as explicit as possible. We ap
proach  th e  p rincip les o f  governing fisheries step  by step. K ooim an an d  
Bavinck (see chap. i) explain the  concept o f  m eta  in  g rea ter detail. W e argue 
th a t a new  perspective on  governance is im possib le  in  conceptual te rm s 
an d  ineffective in  practical te rm s i f  m eta-princip les are n o t taken  seriously. 
In  o the r w ords, i f  we w ant fisheries governance to  be m ore  effective, we 
need  to  address its fundam en ta l princip les

Bavinck an d  C huenpagdee (see chap. 12) review actual governing p rinc i
ples an d  practices an d  m ake it clear th a t although  cu rren t governance is 
based  on  certain  principles, the  application is n o t system atic. N or is govern
ance always aw are o f  its in tellectual orig ins an d  contexts. K ooim an et al. 
(see chap. 13) an d  K ooim an an d  Jentoft (see chap. 14) revisit th e  earlier 
parts o f  the  book from  an  analytical norm ative po in t o f  view, u s in g  a n u m 
b er o f  norm ative p rincip les as yardsticks. T hese au thors identify  ru les at 
th ree  d iffe ren t governance levels: first, second, an d  m eta-order governance. 
At the  first level, we reflect on  th e  issues o f  efficiency, legitim acy, an d  eq u i
ty. At th e  second, we discuss sustainability, ecosystem  health , an d  inclusive
ness, an d  at the  th ird , the  m ost general princip les o f  fisheries governance, 
social justice, responsibility, an d  caution. A lthough  governing in s tru m e n ts  
such  as the  Code o f  C onduct for Responsible F isheries have strong  n o rm a 
tive aspects, m ore  atten tion  shou ld  be devoted to  th e  concept o f  resp o n si
bility as an  ethical princip le. T he sam e applies to  justice an d  caution . T hese 
concepts have a deep philosophical an d  cultural h istory  th a t is usually  over
looked in  d iscussions abou t fisheries. In  th e  last chap te r an d  elsew here in  
the  book, we argue th a t values, ethical princip les, ru les, an d  no rm s are cul
turally bound , an d  th e  ones th a t apply to  th e  N orth  m ay no t necessarily
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apply in  th e  South. Sensitivity to  cu ltu ral difference is ind ispensab le  to  f ish 
eries governance.

Meta-Governance of Fisheries

T he bu ild ing  blocks for a m eta-perspective on  fisheries governance have 
been  sketched in  th is  book an d  now  rem a in  to  be tu rn e d  in to  a p roper 
structure . A norm ative fram ew ork serves as the  m o rta r to  keep  it all to 
gether. N orm ative preconceptions have frequently  crep t in to  th e  analysis. 
This can  hardly be avoided in  d iscussing  a th e m e like governance, as it is 
value-loaded from  top to  bottom . In  fact, socio-political o r interactive gov
ernance is far m ore  th a n  ju st analytical concepts. They are norm atively 
charged  an d  driven. M any o f  these  norm ative preconceptions will now  be 
system atically b ro u g h t together.

So far, we have identified  two o rders o f  governance. F irst-order govern
ance is a im ed  at solving day-to-day problem s an d  creating  opportun ities 
an d  second-order governance deals w ith  institu tions o f  fisheries govern
ance. However, th is is no t the  w hole story. W e can also speak o f  th ird -o rder 
o r m eta-govem ance, w ith  th e  conceptual focus on  th e  norm ative issues o f  
fisheries governance. M eta-thinking is th in k in g  about th ink ing , a meta-sys- 
te m  is a system  o f  system s, m eta-governance is th e  governance o f  govern
ance. A n effective m eta-theory  establishes the  link  betw een  epistem ology 
an d  the  objects o f  know ledge. At a meta-level, basic questions n eed  to  be 
addressed  i f  th e re  is to  be conceptual consistency. O ur ideas h e re  are the  
first steps tow ards devising a m eta-theory o f  fisheries governance. M eta
governance reflects on  norm s, ideas, an d  p rincip les to  im prove governance 
at th e  first an d  second-order levels. People continuously  redesign  th e ir  so
cial world. M eta-govem ance seeks to  in fo rm  th e  process by w hich  these  
changes are m ade by invoking norm ative principles.

In  a dem ocratic fishery, th e  people w ho govern an d  the  ones w ho are 
governed exert in fluence on  each other. A central m eta-governance q u es
tion  asks w hich  norm ative princip les d e term in e  the  relations betw een  the  
two parties. O ur ideas on  fisheries m eta-governance are innovative in  two 
ways: we define th e  m eta-concepts an d  we suggest how  to apply th em . We 
re ta in  a m eta-position  on  th is d iscussion  by reflecting  on  th e ir  ethical im 
plications in  th e  context o f  fisheries governance an d  on  how  th e  im plica
tions can  vary from  cu ltu re to  culture. In  th is in troduction  an d  the  follow
ing chapters, we address norm ative p rincip les from  the  perspective o f  
individual fishers an d  fisheries governors in  th e ir  cu ltu ral contexts.

Ethical Interactions in Fisheries Governance

Diversity, complexity, an d  dynam ics are key concepts in  o u r theory  o f  f ish 
eries governance. Together, they are crucial to  the  consideration  o f  govern
ance at the  first, second an d  meta-levels. All th ree  no tions have im portan t
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norm ative im plications th a t shou ld  no t be overlooked in  fisheries govern
ance. Diversity requ ires the  recognition  o f  a w ide range o f  ethical an d  n o r
m ative system s th a t have a deep  history. Social anthropology provides a m 
ple evidence o f  th is . As is no ted  above, we should , however, avoid the  
extrem e relativist an d  particu larist position. Complexity im plies a m oderate 
p luralist position . As has been  d em onstra ted  in  th is book, fisheries involve 
social, econom ic, cultural, an d  natu ra l system s th a t are in ter-connected  in  
ways th a t often  exceed o u r perceptual abilities.

G overnance practices often  have u n fo re seen  an d  irreversible conse
quences across system s. Each discip line has d istinct ways o f  conceptually 
reducing  th is  complexity, w hich  has norm ative im plications for fisheries 
governance. Each discip line has its specific no tions o f  shortcom ings in  
fisheries governance an d  th e  rem ed ies th a t are called for. Biologists typi
cally favour reserved areas to  accom m odate the  in h e re n t com plexities o f  
ecosystem s. A nthropologists propagate com m unity-based  m an ag em en t for 
u se r  em pow erm en t an d  econom ists cham pion  individually-based incentive 
system s for p rom oting  econom ic efficiency. Clearly, com plexity requ ires an  
in ter-disciplinary approach to  overcom e disciplinary b linders. A n additional 
difficulty is th e  often-im plicit n a tu re  o f  th e  values gu id ing  th e  scholarly 
approaches. In  an  in ter-disciplinary approach  to  fisheries governance, im 
plicit parad igm s n eed  to  be m ade explicit an d  interrelated .

Lastly, the  norm ative fram ew ork shou ld  cap ture the  dynamics o f  fisheries 
system s. D ynam ics in  general sp ring  from  tensions an d  conflicts, provok
ing new  patterns o f  in teraction . This also applies to  norm ative expectations. 
Justice an d  equality are often  depicted  as static. In  reality, they change w ith 
tim e an d  circum stances an d  they them selves stim ula te change. T he recen t 
aw areness o f  the  p ligh t o f  ind igenous peoples an d  the  n eed  to  red ress the  
in justice perpe tra ted  against th e m  are exam ples o f  changes in  norm ative 
u n d ers tan d in g  over tim e.

W e conceptualise a m eta-level approach  to  fisheries governance in  te rm s 
o f  a m odera te norm ative h ierarchy  w ith  the  m o st general princip les gu id 
ing fisheries governance at the  top. T hese p rincip les relate to  issues o f  ju s
tice, responsibility, o r caution. A lthough  applications vary in  d iffe ren t parts 
o f  the  w orld an d  am ong  religions, they can still serve as ind ications for the  
apex o f  th is  norm ative hierarchy.
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Current Principles
M aarten Bavinck and Ratana Chuenpagdee 

Introduction

M any cu rren t debates on  fisheries, food security, an d  safety cen tre  on  is 
sues o f  policy an d  m anagem en t. H aving a practical focus, debaters rarely 
reflect on  the  n o rm s an d  principles underly ing  th e ir  positions. It is clear, 
however, to  a though tfu l observer th a t norm ative positions, p erm eate  the  
p roposed  solutions an d  approaches, an d  con tribu te to  bo th  consensus an d  
m iscom m unica tion  alike.

This chap ter p resen ts th e  p rincip les underly ing  th e  in te rnational govern
ance o f  fisheries today. T he perspective is analytical ra th e r th a n  p resc rip 
tive, the  objective being  to  find  ou t w hat curren tly  in fo rm s governance. In 
subseq u en t chapters, w here the  n o rm s for interactive governance are h ig h 
lighted, th e  m ood becom es prescriptive. T here we a im  to p in p o in t w hat 
governance shou ld  be about.

T he d iscussion  is s tru c tu red  a ro u n d  the  fundam en ta l concerns cited in  
chap ter 2 -  ecosystem  health , social justice, livelihood an d  em ploym ent, 
an d  food security  an d  safety. As m any  o f  th e  norm ative positions taken  
w ith  regard  to  issues o f  th is  k in d  orig inate from  ou tside fisheries an d  have 
a b roader application, the  chap ter h igh ligh ts a variety o f  in te rnational orga
n isa tions an d  docum ents. In  addition , an  investigation abou t how  the  p re 
cepts in  these  docum ents have filtered in to  the  fields o f  fisheries is p re 
sented.

O ne m u st rem e m b er th a t in te rnational organisations an d  ag reem ents 
constitu te  only one expression o f  cu rren t governance. M uch o f  the  govern
ance th a t actually takes place in  fisheries has d iffe ren t sources altogether. A 
com prehensive overview o f  governance practices, an d  th e  p rincip les tha t 
u nderlie  them , is, however, ou tside th e  scope o f  th is volum e.

Ecosystem Health

Ecosystem  hea lth  has becom e a m ajo r th em e o f  in te rnational debate, deci
sion-m aking, an d  action. It figu red  p rom inen tly  in  the  d iscussion  on  su s
tainable developm ent at th e  Earth S um m it in  Rio de Janeiro (1992) an d  the  
W orld S um m it on  Sustainable D evelopm ent in  Johannesburg  (2002). It is 
also th e  subject o f  n u m e ro u s  ag reem ents, inc lud ing  som e on  fisheries, an d  
plays a role in  adjacent realm s such  as th e  regulation  o f  in te rnational trade.
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All these  d iscussions an d  the  ag reem ents they have resu lted  in  are based  
on  an  aw areness th a t env ironm enta l deterio ration  is linked  to  h u m a n  activ
ity. T he h u m a n  role in  env ironm enta l issues is argued  to  confer m oral re 
sponsibility, b u t it also gran ts opportun ities for rem edial action. Since h u 
m a n  welfare, p resen t an d  fu ture , is considered  to  d epend  on  the  vitality o f  
natu ra l resource  system s, ecosystem  hea lth  is an  im p o rtan t concern  as well 
as a gu ideline for action.

O ur starting  po in t is th e  Code o f  C onduct for R esponsible F isheries 
(CCRF), th e  m o st authoritative an d  com prehensive fram ew ork fo r fisheries 
m an ag em en t today (FAO 1 9 9 5 ) .  W e subsequently  consider a set o f  m ore  
specific issues, i.e., straddling  an d  highly m igratory  fish  stocks, aquacul
tu re , an d  biodiversity. They are dealt w ith  in  the  UN A greem ent on  C onser
vation an d  M anagem ent o f  S traddling F ish Stocks an d  H ighly M igratory 
Fish Stocks (the UN Fish Stocks A greem ent), the  A greem ent to  P rom ote 
C om pliance w ith  In ternational C onservation an d  M anagem ent M easures 
by F ishing Vessels on  th e  H igh  Seas (the C om pliance A greem ent), the  
Bangkok D eclaration an d  Strategy for A quaculture D evelopm ent Beyond 
2 0 0 0 , an d  th e  C onvention on  Biological Diversity (CBD) respectively.

Code o f  Conduct fo r  Responsible Fisheries

T he Food an d  A griculture O rganization  (FAO) o f  th e  U nited  N ations devel
oped th e  CCRF in  response to  recen t developm ents an d  concerns in  w orld 
fisheries. T he goal was to  estab lish  p rincip les an d  in ternational standards 
for responsib le  fisheries, defined  in  relation  to  ‘th e  effective conservation, 
m an ag em en t an d  developm ent o f  living aquatic resources, w ith  due respect 
for th e  ecosystem  an d  biodiversity’. T he CCRF em phasises conservation, 
an  activity closely linked  to  ecosystem  health . At th e  onse t o f  a section on 
general princip les, th e  CCRF identifies th e  object o f  conservation as aquatic 
ecosystem s an d  clearly states th a t fish ing  rights com e w ith  the  responsib il
ity to  en su re  th e  effective conservation an d  m an ag em en t o f  th e  ecosystem s. 
T he rela tion  betw een  conservation  an d  ecosystem  hea lth  is explained in  
Article 6.2, w hich states th a t ‘fisheries m an ag em en t shou ld  prom ote the  
m ain tenance  o f  th e  quality, diversity, an d  availability o f  fishery resources’. 
In  addition  to  th e  co nsum ption  needs o f  p resen t an d  fu tu re  generations, 
the  te rm s quality, diversity, an d  availability can be assu m ed  to  refer h e re  to 
the  functions o f  a healthy  ecosystem . The ecosystem  perspective is re in 
forced in  th e  second part o f  A rticle 6.2, w hich em phasises th a t m an ag e
m e n t m easu res  ‘shou ld  n o t only en su re  the  conservation o f  target species 
b u t also o f  species belonging  to  the  sam e ecosystem  o r associated w ith  or 
d ep en d en t u p o n  the  target species’.

T he CCRF was shaped  in  conform ity  w ith  the  U nited  N ations C onven
tion  on  th e  Law o f  th e  Sea (UNCLOS, see below). It applies to  all fisheries, 
w hether on  the  h ig h  seas, w ith in  th e  exclusive econom ic zones (EEZs), in  
territo ria l w aters o r in  in land  w aters. Its m ain  ta rge t is th e  regulation  o f
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professional fisheries, th o u g h  it also voices th e  in ten tion  to  cover recrea
tional fisheries.

T he first six articles o f  the  CCRF describe its scope an d  m odes o f  im p le
m en ta tion  an d  n in e teen  general princip les th a t are related  to  various topics 
an d  analytical o rders an d  do n o t d iffer substantially  from  prescrip tions in  
o the r parts o f  the  CCRF. T he second set o f  articles is m ore  specific, cover
ing  details about fisheries m anagem en t, fish ing  operations, aquacu ltu re 
developm ent, in teg ration  o f  fisheries in to  coastal area m anagem en t, po st
harvest practices an d  trade, an d  fisheries research.

H ere, we m ake an  effort to  distil th e  gu idelines directly related  to  ecosys
te m  hea lth  an d  conservation from  th e  body o f  th e  CCRF. T hree trends 
stand  out:
a. The movement toward ecosystem-based management. A cknow ledging the  

u rg en t world-w ide p rob lem  o f  overfishing an d  excess in  fish ing  capacity, 
Article 6.3 calls for m an ag em en t m easu res  th a t balance th e  fish ing  ef
fort w ith  the  productive capacity o f  fisheries resources. T he CCRF also 
recognises, however, the  n ee d  to  protect an d  rehabilita te critical habitats 
(Article 6.8) an d  th e  im portance o f  gear u se  to  avoid collateral dam age to 
ecosystem s (Article 6 .6).

b. The broadening o f  the knowledge base and the emphasis on participatory deci
sion-making. A rticle 6 .4  em phasises th a t fisheries decision-m aking 
shou ld  be based  on  th e  b est available scientific evidence as well as on  
trad itional know ledge. In  o the r parts o f  the  CCRF, th e  proclivity for a 
b road  range o f  know ledge sources is reason  for reco m m en d in g  stake
ho lder participation  an d  a tran sp a ren t process (Article 6.13). However, 
th e  CCRF also recognises th a t th e  available in fo rm ation  m ay no t be 
good enough , w hich  is why it advocates a p recautionary  approach  to  co n 
servation, m anagem en t, an d  exploitation (Article 6.5).

c. The integration o f  fisheries in coastal area management. F isheries have long 
been  m anaged  u sin g  sectoral approaches an d  trad itional assessm en t 
techn iques. In  addition  to  an  ecosystem -based m an ag em en t o f  fisheries, 
as described  above, CCRF Article 6 .9  recom m ends an  in teg ration  o f  
fisheries in  th e  m an ag em en t o f  coastal areas.

Straddling an d  H ighly M igratory Fish Stocks

T he UN Fish Stocks A greem ent was adopted  in  1995 an d  w ent in to  effect 
in  2001. Its a im  is to  estab lish  a conservation  an d  m an ag em en t reg im e for 
fish  stocks th a t extend beyond o r m ove across national boundaries, in  
w hich  case conservation an d  m an ag em en t only m ake sense as part o f  a co
operative effort by ad jo in ing  states. T he agreem en t gives regional fisheries 
m an ag em en t o rganisations (RFMO) a pivotal position  in  its im p lem en ta 
tion  (FAO 2004a). T he princip les o f  th e  UN Fish Stocks A greem ent do no t 
differ from  those  o f  th e  CCRF, w hich  aim s for long-term  sustainability  o f  
fish  stocks an d  a p recautionary  approach.
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H igh Seas Fisheries

T he C om pliance A greem ent was adopted  by the  27th Session o f  th e  FAO 
C onference in  1994 an d  is an  in tegral p art o f  th e  CCRF. Its pu rpose is to 
extend th e  conservation  an d  m an ag em en t o f  fish stocks beyond th e  b o u n d 
aries o f  national ju risd ic tion  to  the  h ig h  seas. T he contro l o f  fisheries activ
ities in  th is area is know n to be particularly tricky an d  largely depends on 
the  co m m itm en t o f  individual states to  effectively exercise th e ir  pow ers 
over vessels flying th e ir  flags. T he ag reem en t is particularly  m in d fu l o f  the  
incidence o f  flagging or re-flagging vessels as a m eans o f  avoiding com pli
ance w ith  conservation  an d  m an ag em en t m easu res . T he C om pliance 
A greem ent does n o t p resen t a set o f  p rincip les for ecosystem  health , b u t 
refers to  o the r in te rnational ag reem ents such  as th e  CCRF. Its conten ts are 
largely technical. T he ag reem en t has b een  signed  by en o u g h  states an d  is 
now  in  force.

A quaculture

T he CCRF recognises the  increasing  role o f  aquacu ltu re  in  the  w orld fish  
supply an d  th e  n eed  for the  responsib le developm ent o f  aquacu ltu re (Arti
cle 9). CCRF Article 6.19 em phasises th e  n eed  to  m in im ise  adverse im 
pacts o f  aquacu ltu re on  th e  en v ironm en t an d  local com m un ities. Safe
guards fo r responsib le aquacu ltu re developm ent are am plified  in  a set o f  
technical gu idelines issued  to  aid  com pliance w ith  th e  CCRF (FAO 1997a). 
T he Food an d  A griculture O rganization  (FAO) has also review ed th e  state 
o f  w orld aquacu ltu re  an d  analysed production  tren d s, fu tu re  outlook, su s
tainability, roles in  ru ra l developm ent, new  technology, an d  fa rm er o rgan i
sations (FAO 2003a).

In  2 0 0 0 , the  FAO an d  the  N etw ork o f  A quaculture C entres in  Asia-Paci
fic (NACA) co-organised th e  C onference on  A quaculture in  th e  T h ird  M il
le n n iu m  in  Bangkok, Thailand. At th e  conference, 540 delegates from  6 6  
countries an d  m ore  th a n  2 0 0  governm ental an d  non-governm ental o rgan i
sations d iscussed  priorities an d  strategies for developing aquacu ltu re  in  the  
next two decades, tak ing  in to  consideration  fu tu re  econom ic, social, an d  
env ironm enta l issues, an d  technological advances in  aquaculture . T he re 
su lting  Bangkok D eclaration an d  Strategy (NACA/FAO 2000) proposes 
aquacu ltu re developm ent based  u p o n  a lengthy set o f  p rincip les an d  ac
tions inc lud ing  investm en t in  com m unication , education  an d  research, e n 
v ironm ental sustainability, food security  an d  safety, an d  strong  regional an d  
in terreg ional co-operation. It states th a t th e  goal o f  aquacu ltu re develop
m e n t is to  con tribu te  to  global food availability, h ouseho ld  food security, 
econom ic grow th, trade, an d  im proved  living standards. Moreover, it e m 
phasises sustainable livelihoods for poor sections o f  th e  com m unity , h u 
m a n  developm ent, an d  social well-being. In  te rm s o f  m an ag em en t p rac
tices, the  Bangkok D eclaration stresses th e  im portance o f  policies an d  
regulations to  p rom ote  environm entally  responsib le an d  socially acceptable

2 4 8 C u r r e n t  P r i n c i p l e s



practices. C orresponding  w ith  th e  CCRF princip les, it recognises the  need  
for tran sp a ren t developm ent processes in  accordance w ith  regional an d  in 
te rna tional agreem ents, trea ties an d  conventions, an d  cooperation  am ong  
state an d  private sectors an d  stakeholders w ith in  a country  an d  am ong  the  
countries in  the  region.

A strategy for the  sustainab le developm ent o f  E uropean aquacu ltu re is 
detailed in  the  com m unication  from  th e  C om m ission  o f  th e  E uropean 
C om m unities to  the  Council an d  th e  E uropean Parliam ent (COM, 2002: 
511). Its objectives are s im ilar to  those  stated  above. A ctions proposed  in  
the  strategy include increasing  production  th ro u g h  research  on  new  spe
cies, u sin g  organic an d  environm ent-friendly  aquaculture , developing in 
tensive production  technology, p rom oting  h ig h  quality an d  safety in  p ro 
ducts, an d  developing m arkets. S takeholder participation  an d  the  role o f  
w om en  are stressed, as are efforts to  m itigate env ironm enta l im pacts. 
T hese actions are in  accord w ith  th e  p rincip les for ecosystem  hea lth  stated 
in  the  CCRF.

In  addition  to  codes o f  conduct fo rm ulated  by in te rgovernm ental ag en 
cies, the  aquacu ltu re  sector has b egun  to  p u t its ow n h o u se  in  o rd er in  
te rm s o f  env ironm enta l an d  o ther safeguards. For exam ple, th e  Global 
A quaculture Alliance has draw n u p  a list o f  n in e  p rincip les for com panies 
an d  individuals engaged  in  sh rim p  farm ing  (Boyd 1999b). They include 
responsib le co-ordination w ith  regulatory au thorities, site selection an d  
farm ing  practices tha t m in im ise  h a rm  to biodiversity an d  th e  env ironm ent, 
an d  th e  responsib le  u se  o f  drugs. M ore recently, codes o f  conduct for aqua
cu ltu re have b eg u n  to  incorporate detailed Best M anagem ent Practices 
(BMP) to  address env ironm en ta l concerns (Boyd 2003). Examples o f  BMPs 
include conservative stocking, fertilisation  an d  feeding, w ater reuse , an d  
effluen t trea tm en t.

Convention on Biological D iversity

T he CBD regards biological diversity as encom passing  diversity w ith in  an d  
betw een  species an d  am ong  ecosystem s. A ccording to  its first article, the  
CBD aim s are ‘th e  conservation o f  biological diversity, the  sustainab le u se  
o f  its com ponen ts an d  th e  fair an d  equitable sharing  o f  the  benefits arising  
ou t o f  the  u tilisa tion  o f  genetic resources’ (CBD 1994). T he CBD defines 
sustainab le u se  in  te rm s o f  an  ecosystem ’s ability to  m eet the  needs and  
asp ira tions o f  p resen t an d  fu tu re  generations.

In  addition, the  CBD notes th e  existence o f  social, econom ic, scientific, 
educational, cultural, recreational, an d  aesthetic values, as well as som e
th in g  it calls in trin sic  value. T he CBD is a response to  th e  recen t an d  co n 
tin u in g  loss o f  an d  dam age to  biological diversity due to  h u m a n  activities 
inc lud ing  fisheries. It strives to  ‘anticipate, prevent an d  attack th e  causes’ at 
the  source. U nlike th e  CCRF, the  CBD is legally b ind ing  an d  the  157 coun
tries th a t have ratified  it to  date are obliged to  im p lem en t its provisions. 
T he governing body o f  th e  C onvention is th e  C onference o f  th e  Parties
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(COP), consisting  o f  all th e  states an d  regional econom ic in teg ration  orga
n isa tions th a t have ratified  the  treaty.

Convention on In ternational Trade in  Endangered Species

T he C onvention on  In ternational Trade in  E ndangered  Species o f  W ild Fau
na an d  Flora (CITES) is an  in te rnational ag reem en t launched  by the  In ter
national U nion  for C onservation o f  N ature (IUCN). It cam e in to  force in  
1975 an d  has since b een  ratified  by 164 nations (CITES 2004). Its overall 
in ten tio n  is s im ilar to  th a t o f  th e  CBD b u t its scope is m ore  lim ited . The 
purpose o f  CITES is to  protect rare an im als an d  p lants from  extinction due 
to  in te rnational trade. It acts p rim arily  by regulating  trade. In  th ree  ap p en 
dices, CITES lists an im als an d  plants according to  th e  level o f  th reat. The 
appendices include w hole m arin e  groups such  as cetaceans (whales, dol
ph ins), sea tu rtles, an d  corals, an d  m any  d iffe ren t species an d  sub-species. 
T he p ream ble to  th e  CITES text indicates the  following po in ts o f  departure:
-  the  irreplaceability o f  th e  earth ’s fauna  an d  flora, in  th e ir  m any  form s,
-  th e ir  value from  aesthetic, scientific, cultural, recreational, an d  econom 

ic points o f  view
-  the  u rg en t n eed  to  take action.

CITES is one o f  th e  largest conservation ag reem ents in  existence. Its w eb
site boasts th a t ‘no t one species p ro tected  by CITES has becom e extinct due 
to  trade since th e  C onvention en tered  in to  force’ (CITES 2004).

Social Justice

Social justice, o u r second  concern , em erges as a princip le in  th e  in te rn a
tional debate at various levels o f  scale. O ne m ig h t som ew hat sim plistically 
argue th a t the  issue o f  justice to  nations resides at a h ig h e r level, w hile at 
the  micro-level the  concern  is for individual justice. In  betw een these  ex
trem es th e re  is a p le thora o f  social justice issues an d  activities, e.g., w ith 
regard  to  m inorities o r gender. W e first d iscuss p rincip les em erg ing  from  
UNCLOS an d  the  U niversal D eclaration o f  H u m an  Rights an d  th e n  shift 
the  focus to  social justice in  fisheries.

U nited N ations Convention on the Law o f  the Sea

UNCLOS is th e  m a jo r expression o f  in te rnational atten tion  for nations’ 
rights over oceans an d  th e ir  resources. T he convention was the  ou tcom e o f  
a process o f  m ore  in tensified  u se  an d  in ter-state d ispu tes. Reflecting on its 
origins, th e  UN D ivision for O cean Affairs an d  th e  Law o f  th e  Sea w rites 
(2005), ‘A tangle o f  claim s, sp read ing  pollution, com peting  dem ands for 
lucrative fish  stocks in  coastal w aters an d  adjacent seas, grow ing tension
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betw een  coastal nations’ righ ts to  these  resources an d  those  o f  d istant-w ater 
f isherm en , the  prospects o f  a rich  cap ture o f  resources on  the  sea floor, the  
increased  presence o f  m aritim e pow ers an d  th e  p ressu res  o f  long-distance 
navigation an d  a seem ingly  outdated , i f  n o t inheren tly  conflicting, free- 
dom -of-the-seas doctrine -  all these  w ere th rea ten in g  to  tran sfo rm  the  
oceans in to  an o th er arena fo r conflict an d  instability’.

In  view o f  these  p ressu res in  th e  post-W orld W ar II period, states u n ila t
erally began  to  extend th e ir  claim s over th e  ocean. T he T h ird  U nited  Na
tions C onference on  th e  Law o f  th e  Sea, convened in  1973, m arked  a con
certed  effort o f  th e  in te rnational com m un ity  to  estab lish  an  ocean regim e. 
This conference en d ed  n in e  years la ter w ith  th e  adoption  o f  a constitu tion  
th a t eventually w en t in to  effect in  1994.

T he UNCLOS is a package deal to  be accepted as a w hole. T he states’ 
signatures express th e ir  consen t to  be b o u n d  by its provisions an d  no t to 
undertake any action contrary to  its purpose. By 16 January 200 4 , 145 gov
e rn m e n ts  h ad  signed  the  UNCLOS. According to  th e  UN Division for 
O cean Affairs an d  th e  Law o f  th e  Sea (2005: 4), ‘the  practice o f  states has 
in  nearly  all respects been  carried  ou t in  a m a n n e r  consisten t w ith  th e  C on
vention’.

T he p ream ble o f  th e  UNCLOS establishes ‘a legal o rd er for the  seas and  
oceans w hich  will facilitate in te rnational com m un ication  an d  will p rom ote 
the  peaceful u ses o f  th e  seas an d  oceans, th e  equitable an d  efficient u tilisa
tion  o f  th e ir  resources, the  conservation o f  th e ir  living resources an d  the  
study, p ro tection  an d  preservation  o f  the  m arin e  en v ironm en t’. This o rder 
is expected to  con tribu te to  ‘th e  realisa tion  o f  a ju st an d  in ternational eco
nom ic o rder’ th a t takes in to  account th e  in te rests  an d  needs o f  m an k in d  as 
a w hole as well as the  special in terests an d  needs o f  developing countries, 
w hether coastal o r land-locked. T he UNCLOS points o f  departu re  are: a) 
the  p roblem s o f  ocean space are in te rre la ted  an d  can  only be considered  as 
a whole, b) sections o f  ocean space an d  resources fall u n d e r  national ju ris 
diction, an d  c) the  area an d  resources th a t lie beyond th e  lim its o f  national 
ju risd ic tion  are th e  com m on  heritage o f  m ank ind .

T he two provisions m ost relevant to  fisheries are the  de-lim itations o f  
territo ria l seas (up to  12 nm ) an d  EEZs (up to  2 0 0  nm ). Territorial seas are 
the  areas w here states are free in  p rincip le to  enforce any law, regulate any 
use, an d  exploit any resource . W ith regard  to  an  EEZ, coastal states have the  
righ t to  exploit, develop, m anage, an d  conserve all th e  resources found  in  
the  w aters, on  th e  ocean floor an d  in  th e  subsoil.

T he UNCLOS Article 3 states unequivocally th a t ‘every state has th e  righ t 
to  estab lish  th e  b read th  o f  its territo ria l sea u p  to  a lim it no t exceeding 12 
nautical m iles’. S ubsequen t articles stipulate the  righ ts following from  pos
session  o f  a territo ria l sea. Part 5 o f  th e  C onvention deals w ith  th e  EEZ an d  
the  rights it entails.

T he natu ra l in justice to  land-locked o r geographically d isadvantaged 
states is pointedly addressed . T he UNCLOS recognises th a t w hereas te rr i
torial seas are th e  prerogative o f  th e  coastal state in  question , land-locked 
an d  geographically d isadvantaged states have a rig h t to  participate on  an
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equitable basis in  th e  EEZs o f  coastal states o f  th e  sam e subreg ion  o r re 
gion. T he te rm s an d  m odalities are to  be estab lished  th ro u g h  negotiation.

Universal D eclaration o f  H u m a n  Rights

No contem porary  d iscussion  o f  princip les o f  social justice can fail to  in 
clude th e  U niversal D eclaration o f  H u m an  Rights adopted  by the  G eneral 
A ssem bly o f  the  U nited  N ations in  1948. A ccording to  its p ream ble, it is 
rooted  in  ‘barbarous acts w hich  have ou traged  th e  conscience o f  m an k in d ’ 
an d  strives to  em phasise  th e  ‘in h e re n t dignity  an d  ... th e  equal an d  ina lien 
able righ ts o f  all m em b ers  o f  th e  h u m a n  fam ily’. R ights, equality an d  in 
alienability are the  th ree  key te rm s. As Article 3 notes, th e  rights in  th is 
declaration  perta in  to  core aspects o f  life, liberty, an d  security  o f  person, 
an d  every p erson  has th em . Article 2 spells ou t the  m a in  d im ensions o f  
equality an d  denounces d istinctions o f  any kind. Inalienability m eans th a t 
h u m a n  righ ts canno t u n d e r  any circum stances be w ithdraw n. W herever 
these  p rincip les are violated, social justice w ould appear to  be at stake.

O ther UN agencies have con tinued  along these  lines. In  its Philadelphia 
D eclaration (1944), the  In ternational Labour O rganization  (ILO) states th a t 
‘all h u m a n  beings, irrespective o f  race, creed  o r sex, have th e  righ t to  p u r
sue bo th  th e ir  m ateria l w ell-being an d  th e ir  sp iritual developm ent in  cond i
tions o f  freedom  an d  dignity, o f  econom ic security  an d  equal opportun ity ’. 
T he ILO is m ainly  concerned  w ith  labou r rights an d  we re tu rn  to  it in  g reat
e r  detail below. It is im p o rtan t to  no te th o u g h  th a t in  its declaration, the  
ILO explicitly connects h u m a n  rights to  the  need  for social justice.

T he social justice referred  to  in  th e  declarations perta ins to  individuals 
an d  no t g roups or categories. However, collective ideas o f  social justice have 
since en tered  th e  in te rnational arena. G ender d isc rim ina tion  is a core topic 
th a t is inc luded  in  th e  M illenn ium  D evelopm ent Goals (MDG) o f  th e  U n i
ted  N ations (2001a). M DG 3 aim s to  p rom ote  gen d er equality an d  em pow er 
w om en. Social justice is also the  vantage po in t o f  m any  o ther corrective 
initiatives on  the  b e h a lf  o f  ch ild ren , ind igenous peoples, m inorities, and  
o ther disadvantaged groups.

T he CBD is a relevant exam ple. In  addition  to  concern  for ecosystem  
health , th e  CBD addresses rights to  genetic resources an d  th e ir  d is trib u 
tion. Trade-related aspects o f  in tellectual property  rights (TRIPS) are an  im 
po rtan t issue on th e  in te rnational agenda, w ith  the  rights o f  developing 
countries, ind igenous peoples, an d  o ther g roups being  fervently debated  
(cf. M artínez P ratt 2003).

Social Justice an d  Fisheries

T he CCRL contains som e references to  aspects o f  social justice. T heir in 
clusion was hard-fought an d  in  th e  view o f  som e non-governm ental o rgan i
sations (NGOs), they n eed  fu rth e r stren g th en in g  (cf. ICSL 1995: io ). Two

2 5 2 C u r r e n t  P r i n c i p l e s



sections o f  CCRF Article 6 tha t d iscuss general princip les are particularly 
im portan t, b ring ing  forw ard a b road  an d  a m ore  focused perspective on 
social justice respectively. Regarding the  b road  perspective, Article 6.2 
states, ‘F isheries m an ag em en t shou ld  p rom ote  the  m ain tenance  o f .. .  f ish 
ery resources in  sufficient quantities for p resen t an d  fu tu re  generations in  
the  context o f  food security, poverty alleviation an d  sustainab le develop
m e n t’.

T he te rm  sustainab le developm ent, as it is generally applied, has social 
an d  econom ic as well as ecological connotations. It refers to  alleviating pov
erty in  two ways: poverty as th e  condition  o f  segm ents o f  th e  w orld popu la
tion  in  th e  p resen t tense, an d  poverty as a possible condition  o f  th e  fu ture. 
Article 6 o f  th e  CCRF n o t only refers to  the  people w ho d epend  on  fish ing  
for a living, it refers to  th e  h u m a n  population  in  a m ore  general sense. This 
includes consum ers as well as p roducers, those  directly d ep en d en t as well 
as everyone w ho m ig h t in  som e way benefit from  fish  resources o r be d e 
prived by th e ir  absence. A lthough A rticle 6 does n o t specifically m en tio n  
the  p ligh t o f  developing countries, it is clear th a t the  CCRF em phasises 
th e ir  needs. In  th is article, social justice has a b road  reach  indeed.

Article 6.18 takes th e  following, m ore  focused view.

‘Recognising the important contributions of artisanal and small-scale fish
eries to employment, income and food security, states should appropriately 
protect the rights of fishers and fish-worlcers, particularly those engaged in 
subsistence, small-scale and artisanal fisheries, to a secure and just liveli
hood, as well as preferential access, where appropriate, to traditional fishing 
grounds and resources in the waters under their national jurisdiction.’

T he target g roup  h ere  are fishers an d  fish-w orkers -  a te rm  u se d  to  denote 
the  m e n  an d  w om en  em ployed in  various parts o f  the  fish  chain, especially 
those linked  to  subsistence, artisanal, an d  sm all-scale fisheries. T he su g 
gested  con trast is w ith  w orkers in  industria l fisheries w ho are no t perceived 
as need ing  privileged trea tm en t.

T he pro tection  an d  preferen tial access to  be given to  the  w eaker segm en t 
o f  th e  fish ing  population  is argued  to  follow from  th e ir  con tribu tions to 
em ploym ent, incom e, an d  food security. Justice dem ands th a t th e ir  role be 
recognised  an d  recom pensed  by a ‘secure an d  ju st livelihood’. W hat th is 
entails is left to  th e  states, w ho are u rg ed  to  take appropriate  action.

Livelihood and Employment

M any in te rnational initiatives in  the  past century  have a bearing  on  liveli
hood  an d  em ploym ent, an d  for good reason. A fter all, these  concerns co n 
stitu te a m ean ingfu l e lem en t in  the  generally accepted no rm s o f  h u m a n  
dignity  an d  equality an d  are th u s  also inc luded  in  the  U niversal D eclaration 
o f  ffu m a n  Rights. Its Article 23 argues th a t ‘Everyone has the  righ t to  work, 
to  free choice o f  em ploym ent, to  ju st an d  favourable conditions o f  w ork an d
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to  p ro tection  against un em p lo y m en t’. Article 25 notes th a t ‘Everyone has 
the  rig h t to  a standard  o f  living adequate for th e  hea lth  an d  w ell-being o f  
h im se lf  an d  o f  h is fam ily...’. T hese p rincip les perta in  to  ‘all m em b ers  o f  the  
h u m a n  fam ily’ w ithou t exception. A lthough  A rticles 23 an d  25 are n o t ex
plicitly connected , th e ir  sequence suggests a link: w ork contribu tes to  liveli
hood  an d  everyone has a righ t to  both.

T he Earth S um m it in  Rio de Janeiro (1992) an d  the  Johannesburg  D e
claration on  Sustainable D evelopm ent (2002) approach  the  issue from  a n 
o ther angle. H ere th e  elim ination  o f  poverty is a m ajo r am bition . This is 
repeated  in  the  U nited  N ations’ M DGs. M DG 1 calls for the  eradication  o f  
extrem e poverty an d  hunger, an d  strives to  reduce by h a lf  the  p roportion  o f  
people living on  less th a n  U S$i a day by 2015. This objective is clearly re 
lated  to  em ploym ent an d  livelihood.

Since incom e an d  livelihood are recognised  as being  closely connected  to 
trade an d  th e  te rm s th a t regulate it, these  concerns have perm eated  the  
deliberations o f  th e  W orld Trade O rganization  (WTO). At the  S ingapore 
M inisterial C onference (1996), a h ea ted  debate abou t core labou r standards 
p itted  developing against developed nations. T he confron tation  was finally 
defused  by referring  th e  issue to  ‘the  com peten t body to  set an d  deal w ith 
these  standards’, the  ILO.

This section first d iscusses the  ILO an d  its con tribu tions in  th e  field o f  
fisheries, th e n  shifts to  the  trade-related  ag reem ents th a t are o f  im portance 
to  o u r topic.

The International Labour O rgan iza tion

T he ILO is th e  UN authority  on  labour issues an d  is th u s  crucial to  ou r 
review o f  princip les on  livelihood an d  em ploym ent. It was created  in  1919 
by th e  Treaty o f  Versailles an d  becam e th e  first specialised UN agency in  
1946. In  th e  decades after W orld W ar II, th e  n u m b e r  o f  m e m b er states 
expanded an d  th e  industria lised  ones becam e a m inority  am ong  a m ajority  
o f  developing countries. The o rganisation  curren tly  has 245 m em bers.

A n im p o rtan t feature o f  the  ILO is its tr ipartite  structu re , w hich  includes 
the  states, th e  em ployers, an d  the  w orkers. At th e  an n u a l In ternational La
b o u r C onference, each  m e m b er state is rep resen ted  by two governm ent 
delegates, one em ployer delegate an d  one w orker delegate. T he C onference 
establishes an d  adopts in te rnational labour standards an d  acts as a fo rum  
w here social an d  labour questions are d iscussed. In ternational labour stan 
dards are frequently  m an ifested  as C onventions an d  R ecom m endations or 
incorporated  in to  less fo rm alised  reso lu tions an d  declarations. In  the  
course o f  its history, the  ILO has adopted m ore  th a n  180 C onventions an d  
185 R ecom m endations on  a variety o f  topics. O nce C onventions have been  
ratified  by th e  m e m b er states, the  ILO follows th e ir  im p lem en ta tion  w ith  a 
system  o f  regu lar reporting . It has also developed special supervisory m e 
chan ism s. However, the  o rganisation  has no  m eans to  im pose sanctions for 
non-com pliance.

C u r r e n t  P r i n c i p l e s



In  1999 , th e  ILO launched  th e  no tion  o f  decent work as an  appeal an d  a 
strategic com pass for th e  organisation  an d  its partners . As the  ILO w ebsite 
points out, ‘im plicit in  th is  appeal is th e  view th a t w ork is no t decent every
w here’ an d  th a t th e re  is a n eed  to  close the  gap betw een  goals an d  reality. 
T he cam paign  w orks tow ards fou r objectives:
a. th e  p rom otion  o f  ILO’s D eclaration on  F undam ental P rinciples an d  

Rights at Work;
b. th e  generation  o f  em ploym ent an d  incom e;
c. th e  expansion o f  social p ro tection  an d  social security;
d. th e  s treng then ing  o f  social dialogue betw een  societal parties.

T he ILO is p resently  carrying ou t a pilot p rog ram m e on  decen t w ork th a t is 
to  be im p lem en ted  in  selected countries.

The ILO  an d  Fisheries

T he ILO devotes specific a tten tion  to  th e  fisheries sector. F isheries are 
usually  dealt w ith  by the  C om m ittee on  C onditions o f  W ork in  th e  Fishing 
Industry, w hich  has m e t five tim es since 1950. O n various occasions, the  
In ternational Labour C onference has adopted  in te rnational labour stan 
dards on  fishers. T he seven cu rren t s tandards (five C onventions an d  two 
R ecom m endations) are a m ixed bag related  to  m in im u m  age, w orking 
hou rs, crew  accom m odations, vocational tra in ing , standards o f  com pe
tency, m edical exam inations, an d  articles o f  ag reem en t betw een  ow ners 
an d  crew. Recognising its incom plete coverage o f  labour issues in  the  f ish 
eries sector, th e  ILO subm itted  a com prehensive standard  (ILO 2003) to  the  
In ternational Labour C onference in  June 200 4 . T he text o f  th is  standard  is 
now  in  the  process o f  com pletion.

In  1999 , th e  G overning Body o f  th e  ILO organised  a T ripartite M eeting 
on  Safety an d  H ealth  in  the  F ishing Industry  to  review th e  standards an d  
specify follow-up activities. O n its fron t page, the  preparatory  repo rt fo r th is 
m eeting  contains an  evocative quotation  from  H erm a n  Melville’s Moby 
Dick, cau tion ing  th e  reader as to  th e  ‘tiger h ea rt’ an d  ‘rem orse less fang’ 
th a t underlie  the  ocean’s tranqu il beauty. T he reference is to  th e  fact tha t 
fish ing  is one o f  the  m ost dangerous occupations in  the  world, an d  one 
w ith  very specific hea lth  hazards. The various safety an d  h ea lth  issues an d  
the  ways they can be b e tte r add ressed  constitu te  the  m a in  body o f  th is re 
port an d  o f  the  m eeting ’s p roceedings (ILO 200 0 ).

Safety an d  hea lth  concerns em erge in  o th e r recen t ILO activities as well. 
An ILO w orking paper (Tomoda 1999) considers th e  safety an d  hea lth  o f  
w orkers in  th e  rapidly grow ing global fish, m eat, an d  poultry  processing 
industries. The perspective is norm ative: safety an d  hea lth  are in trinsically  
related  to  values o f  h u m a n  dignity  an d  equality. Besides developing special 
standards for th e  fisheries sector, th e  ILO is investigating  the  expansion o f  
ILO m aritim e labour in s tru m e n ts  to  th e  fish ing  sector.
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O f course, the  general ILO C onventions are also relevant to  the  fisheries 
sector, one o f  th e  m o st notew orthy being  th e  ILO C onvention on Freedom  
o f  A ssociation an d  Protection  o f  the  Right to  O rganise (No. 87). This con
vention, w hich  n o t only applies to  fisheries b u t to  all sectors, cham pions 
the  righ ts o f  w orkers an d  em ployers to  estab lish  an d  jo in  organisations o f  
th e ir  ow n choosing. It obliges th e  m e m b er states to  take the  necessary  an d  
appropriate  m easu res  to  en su re  th a t these  rights are available.

O ccupational conditions are one o f  th e  ILO’s m a in  fields o f  concern , an d  
one w here it has m ade  efforts to  develop an d  elaborate princip les for m a n 
agem ent, policy, an d  governance. It shou ld  be noted , however, th a t m any  o f  
th e m  apply m ore  to  industria l th a n  to  small-scale fisheries, w hich  are lar
gely in  th e  in fo rm al sector, ou tside the  reach o f  state regulatory agencies. 
C ountries define th e  regulatory cu t-off p o in t in  d iffe ren t ways. Japan reg u 
lates fish ing  vessels dow n to th ree  gross tonnes, Norway has substan tia l 
req u irem en ts  for vessels b eg in n in g  at 10.67 m etres in  leng th , an d  in  India 
the  governm en t has regulated  occupational conditions for all fish ing  ves
sels above 20 m etres in  leng th . In  Senegal, to  give one m ore  exam ple, the  
state is considering  a code o f  conduct a im ed  at im proving  th e  safety o f  
pirogues. W hatever regulations have b een  in troduced , th e re  is a very su b 
stantial category o f  th e  fish ing  population  w hose occupational conditions 
are still no t regulated. T heir n u m b ers  are la rger in  th e  South  th a n  in  the  
N orth. R ecognising its neglect o f  the  sm all-scale fish ing  industry, the  ILO 
has recently  b eg u n  to  devote special atten tion  to  it.

The W orld Trade O rgan iza tion  an d  Trade-Related Agreem ents

T he M arrakech A greem ent in  1994 estab lished  theW TO  as successor to  the  
G eneral A greem ent on Tariffs an d  Trade (GATT). Its overrid ing purpose 
was ‘to  help  trade flow as freely as possib le -  so long  as th e re  are no  u n d e 
sirable side-effects. T h a t ... m eans rem oving obstacles’ (WTO 2001: 4). The 
W TO, as well as its predecessor, p rom otes a less restrictive system  th a t su p 
porters argue w ould raise standards o f  living an d  levels o f  em ploym ent an d  
increase p roduction  an d  trade  in  goods an d  services to  m u tu a l advantage. 
Im portantly, th e  M arrakech A greem ent adds th a t efforts to  reduce trade 
barriers shou ld  be ‘in  accordance w ith  th e  objective o f  sustainab le develop
m e n t’ (cf. P ream ble M arrakech A greem ent). T he sta tem en t points in  the  
d irection  o f  Article X X  o f  GATT, w hich  provides for exceptions to  th e  ru le 
o f  free trade. Article X X  also allows governm ents to  take m easu res  to  p ro 
tect an im al o r p lan t life an d  conserve exhaustible na tu ra l resources.

U nderly ing th e  W TO ’s activities are a n u m b e r  o f  sim ple principles 
(WTO 2001: 5). T he W TO  is founded  on  the  p rem ise  th a t it w ould  be to 
the  general benefit i f  the  trad ing  system  w ere (a) d iscrim ination-free, (b) 
freer, (c) m ore  predictable, (d) m ore  com petitive an d  (e) m ore  beneficial for 
less developed countries. Not everyone agrees w ith  the  W TO precepts, as 
the  anti-globalisation m ovem ent has dem onstra ted . Som e o f  the  agree
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m ents  it h ad  sponsored  have nevertheless had  an  im p o rtan t im pact, also on 
fisheries.

The W T O  an d  Fisheries

T he A greem ent on  Subsidies an d  C ountervailing M easures (SCM A gree
m ent) o f  1994 aim s to  curb  state fun d in g  for econom ic en terp rises in  all 
fields. T he SCM draw s a d istinction  betw een  p roh ib ited  an d  actionable su b 
sidies an d  perm issib le  subsid ies, an d  indicates how  countries m ig h t react 
to  susp icions o f  u n fa ir  subsid ising  by o ther agencies. In  fisheries, th e  SCM 
A greem ent u n d ers tan d s  th a t subsidies play a role in  the  expansion  o f  the  
fish ing  effort an d  th e  p rob lem  o f  overfishing. F ishing subsid ies constitu te  a 
m ajo r issue in  th e  FAO’s In ternational P lan  o f  Action fo r th e  M anagem ent 
o f  F ishing Capacity (1999) an d  the  W TO ’s D oha m eeting  (2001), w here 
fisheries w ere singled  ou t as req u irin g  special efforts to  control subsid ies 
(cf. FAO 2003c: 46).

O ther im p o rtan t m easu res  are the  A nti-dum ping  A greem ent o f  1994, 
w hich  governs procedures in  th e  event o f  a susp icion  o f  d u m p e d  im ports 
an d  h a rm  to dom estic  industry, an d  th e  A greem ent on  Technical Barriers to 
Trade (TBT A greem ent) o f  1994, w hich  strives to  en su re  th a t th e  trea tm en t 
o f  foreign goods is no  less favourable th a n  the  trea tm e n t o f  sim ilar goods 
from  th e  im porting  country.

Principles for Food Security and Food Safety

Food security  is an  ancien t h u m a n  concern  tha t is now  expressed in  the  
U niversal D eclaration o f  H u m an  Rights (1948). Article 25 proclaim s tha t 
‘everyone has a righ t to  a standard  o f  living adequate for the  hea lth  an d  
well-being o f  h im s e lf  an d  h is  family, inc lud ing  food, clothing, h o u sin g  an d  
m edical care an d  necessary  social services’. T he post-W orld W ar II decades 
h era lded  an  increasing  in te rnational focus on  food security. At first th e  p ro 
b lem  was m ainly  conceived in  global te rm s. How  could  th e  w orld con tinue 
to  feed its rapidly grow ing population? T he G reen  Revolution in  agricu ltu re 
an d  th e  Blue Revolution in  cap ture fisheries an d  aquacu ltu re w ere sc ien 
tis ts’ an d  policy-m akers’ answ ers to  th is  p ressing  question .

T he W orld Food C onference o f  1974 was th e  first in te rnational event d e 
voted specifically to  the  issue  o f  food security. T he declaration  issu ed  up o n  
conclusion proclaim ed th a t ‘every m an , w om an  an d  child  has the  ina lien 
able righ t to  be free from  h u n g e r  an d  m a ln u tritio n  in  o rder to  develop th e ir  
physical an d  m en ta l faculties’ (WFC 1974). As a follow-up to  its decisions, 
the  C onference estab lished  a C om m ittee on  W orld Food Security (CFS). In 
1996 , th e  CFS m andate  was expanded to  m o n ito r the  im p lem en ta tion  o f  a 
P lan o f  Action.

T he 1974 C onference was followed u p  in  1992 by the  In ternational C on
ference on N utrition  an d  in  1996  by the  W orld Food Sum m it, w ith  alm ost
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10 ,000  delegates an d  112 H eads o r D eputy H eads o f  State gathering  fo r five 
days in  Rome. A ccording to  the  w ebsite (WFS 1996), the  S um m it’s objec
tive was ‘to  renew  global co m m itm en t at th e  h ighest political level to  e lim 
inate h u n g e r  an d  m a ln u tritio n  an d  to  achieve sustainable food security  for 
all people’. T he S um m it resu lted  in  a D eclaration an d  a P lan o f  Action. Five 
years later, the  28 th  Session o f  the  C om m ittee on  W orld Food Security re 
viewed th e  progress an d  decided on  supp lem entary  m easures .

T he com plexity o f  the  concept o f  food security  an d  its linkage to  o ther 
in te rnational concerns are no ted  above. The pivotal position  o f  food secur
ity is h igh ligh ted  by the  fact th a t m any  in te rnational agencies such  as the  
Food an d  A griculture O rganization  (FAO), the  In ternational Fund for A gri
cultural D evelopm ent (IFAD), the  U nited  N ations C h ild ren’s Fund (UNI
CEF), the  W orld Bank (WB) an d  m any  NGOs have drafted  th e ir  ow n defin i
tions an d  p rogram m es, each w ith  d iffe ren t em phases.

T he Rom e D eclaration on W orld Food Security (WFS 1996) provides an  
authoritative fo rm ulation  o f  the  princip le  involved. It reaffirm s ‘th e  righ t o f  
everyone to  have access to  safe an d  n u tritious food, consisten t w ith  the  
righ t to  adequate food an d  the  fundam en ta l rig h t o f  everyone to  be free 
from  h u n g e r’. This objective o f  food security  is diam etrically opposed  to 
the  reality o f  food insecurity, w hich  is the  unacceptable situation  that, ac
cording to  th e  sam e D eclaration, ‘m ore  th a n  8 0 0  m illion  people th ro u g h 
ou t th e  w orld, an d  particularly in  developing countries, do no t have enough  
food to  m ee t th e ir  basic nu tritiona l needs’. In  o rd er to  achieve its goal, peo
ple n eed  to  have access to  a sufficient quantity  o f  food an d  th is food has to 
be safe an d  nu tritious.

T he u se  o f  the  p h rase  ‘have access’ is w orth  no ting. Access im plies the  
possibility o f  ob ta in ing  food an d  includes at least two d im ensions, i.e., phy
sical an d  econom ic. T he first refers to  the  physical availability o f  food at the  
righ t tim e an d  place, an d  th e  second to  th e  econom ic opportun ities o f  poor 
people to  p rocure it. Econom ic access also perta ins to  p rice an d  incom e 
levels an d  h as a bearing  on  poverty an d  inequality.

T he in te rnational debate on food security  also h ighligh ts the  question  o f  
levels. In  the  1960s an d  1970s, th e  tren d  was to  view food security  from  a 
global supply perspective. It soon becam e clear, however, tha t enough  food 
at th e  global level does n o t guaran tee  food security  at the  national o r the  
h ouseho ld  level. In  the  1980s, th e  focus sh ifted  to  the  m eso-level (national 
an d  sub-national) an d  in  th e  1990s to  the  micro-level (household  an d  in d i
vidual). This followed from  an  aw areness th a t g ender is an  im p o rtan t d i
m en sio n  in  food security. Generally, food security  is now  held  to  perta in  to 
m ultifarious levels. T he W FS Plan o f  A ction d istingu ishes individual, 
household , national, regional, an d  global levels.

At the  W orld Food S um m it, delegates fo rm ulated  seven com m itm en ts 
an d  drew  u p  a P lan o f  Action detailing  objectives an d  ways to  achieve 
them . T he com m itm en ts  are com prehensive an d  am bitious an d  address 
the  causes underly ing  food insecurity. T he onus o f  im p lem en ta tion  is on  
the  state. T he CFS is th e  m o n ito ring  agency.
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As is th e  case w ith  o ther sw eeping in ternational ag reem ents, progress 
tow ards food security  has b een  slow. Following its 28 th  session  in  2002 , 
the  CFS issu ed  a repo rt no ting  ‘th e  disappointingly  slow rate o f  decline in  
the  prevalence an d  n u m b e rs  o f  u n d e rn o u rish ed , especially in  th e  A frican 
reg ion’ (CFS 2002). A lthough  the  reasons for th is condition  are varied, the  
scope o f  th e  am bitions has certainly played a role.

Food safety is a partial exception to  th e  ru le  o f  slow progress. T he p rin c i
ple is sim ple: food is safe i f  eating  it does n o t h a rm  a consum er. In  its 
elaboration, however, com plications frequently  em erge. Setting codes o f  
practice in  th is  field is th e  responsibility  o f  the  Codex A lim entarius C om 
m ission  o f  the  FA O /W H O  Food S tandards P rogram m e. Its p rincipal m e 
ch an ism  fo r en su rin g  food safety is the  H azard  Analysis Critical Control 
Point (HACCP) system . T he HA CCP system  has been  p u t in to  effect in  
the  countries o f  the  N orth. Moreover, food safety standards now  regulate 
m u c h  o f  th e  in te rnational N orth-N orth an d  South-N orth trade. Food safety 
standards are less thoroughly  applied, though , in  m any countries o f  the  
South an d  do n o t in fluence South-South trade in teractions in  a m ean ingfu l 
way.

Food Security an d  Fisheries

Policy-makers frequently  u se  food security  concerns to  leg itim ate the  tech 
nical developm ent o f  fisheries. T he rap id  expansion o f  cap ture fisheries 
after W orld W ar II was m otivated  by th e  fact th a t it could help  feed the  
grow ing population. T he fact th a t fish  is a particularly n u tritious food u n 
derscored  th is potentiality. T hus, the  FAO w ebsite (2003b) boasts th a t ‘Fish 
is food for th e  b ra in  as well as good p ro te in ’.

M ore recently, the  developm ent o f  aquacu ltu re has been  linked  to  food 
security. T he FAO report, Aquaculture in  the Third M illennium  (200id) ar
gues th a t over th e  next two decades, aquacu ltu re will con tribu te  m ore  to 
global food fish  supplies an d  help  fu rth e r  reduce poverty an d  food in secu r
ity. According to  its w ebsite (FAO 2003b), aquacu ltu re is ‘no t ju st an  export 
industry ’, it shoulders ‘an  increasing  b u rd en  in  the  effort to  feed the  
world’s poor an d  hun g ry ’.

As a buzzw ord , food security  is th u s in stru m en ta l in  justifying techno lo 
gical an d  econom ic innovation. T he first serious effort to  reflect on  f ish 
eries’ con tribu tion  occurred  in  1995 at th e  In ternational C onference on the  
S ustainable C ontribu tion  o f  F ish to  Food Security in  Kyoto, Japan. D ele
gates from  95 countries a ttended  th is five-day conference, w here a Declara
tion  an d  a P lan  o f  A ction w ere form ulated . In terestingly  though , bo th  docu
m en ts  exhibit m ore  concern  w ith  m ain ta in in g  the  p roduction  o f  fisheries 
products an d  estab lish ing  responsib le fisheries th a n  w ith  food security, 
w hich  is generally considered  a function  o f  th e  total food supply. T here  is 
no  m en tio n  in  th e  Kyoto D eclaration (1995) o f  the  issue o f  access th a t fig
u re d  so p rom inen tly  in  th e  general d iscussion  on  food security. In  fact, the  
only substan tia l reference it m akes to  food security  is in  one o f  its last
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points, en treating  states to  ‘en su re  th a t trade in  fish  an d  fisheries products 
prom otes food security’ an d  does n o t ‘adversely im pact the  nu tritional 
rights an d  needs o f  people for w hom  fish  an d  fisheries products are critical 
to  th e ir  hea lth  an d  w ell-being’. N either o f  these  recom m endations is m ade 
operational, an d  it rem ains unclea r how  they are to  be p u t in to  effect.

S ubsequen t gatherings o f  th e  C om m ittee on  F isheries (COFI) w en t a 
step fu rth e r  an d  b ro u g h t th e  fisheries d iscussion  on  food security  in  line 
w ith the  w ider in te rnational debate. T he 23rd session  o f  the  COFI in  1998 
inc luded  a high-level panel o f  external experts w ho d iscussed  fisheries’ con
tribu tions in  countries vulnerable to  severe food insecurity. They h ig h 
ligh ted  th e  issue o f  access an d  the  m ultifarious levels at w hich  food security 
shou ld  be considered. T he 25th session  o f  th e  COFI in  2003 con tin u ed  th is 
effort, focusing on  th e  con tribu tion  o f  sm all-scale fisheries to  food security 
an d  poverty alleviation. T he m eeting  concluded th a t sm all-scale fisheries 
already play a vital role w ith regard  to  food security  in  m any  countries an d  
th a t th e ir  perfo rm ance can be im proved  th ro u g h  selective strategies (COFI 
2003).

D iscussions on  th e  issue o f  food safety in  fisheries have b een  h e ld  by the  
Joint FA O /W H O  P rogram m e on Food S tandards. T he FAO an d  the  W H O  
estab lished  th is  p rog ram m e along w ith  th e  Codex A lim entarius C om m is
sion in  1963 to  develop an d  im p lem en t an  in te rnational food code o r Codex 
A lim entarius. O ne o f  the  C om m ission’s m a in  aim s is to  p repare  standards 
to  pro tect the  hea lth  o f  consum ers an d  en su re  fair practices in  th e  food 
trade. Towards th is end , it has fo rm u lated  p rincip les on  th e  u se  o f  food 
additives, im port an d  export inspection , certification, an d  th e  addition  o f  
essen tial n u trien ts  to  foods. It has also estab lished  princip les o f  food hy
giene, codes o f  practice for th e  u se  o f  veterinary drugs an d  pesticides, an d  
codes for th e  processing, transport, an d  storage o f  foods.

T he Codex A lim entarius has such  an  excellent repu ta tion  th a t th e  C om 
m issio n  (CAC 2003) boasts th a t ‘it has becom e custom ary  for h ea lth  au th o 
rities, governm en t food control officials, m anufactu rers, scientists an d  con
su m e r advocates to  ask first o f  all: W hat does th e  Codex A lim entarius have 
to  say?’ The availability o f  u n ifo rm  food standards has facilitated in te rn a
tional trade. Codex standards also constitu te  benchm arks against w hich  n a 
tional food m easu res  an d  regulations are generally evaluated.

A lthough  substan tia l p rogress has b een  m ade in  developing standards 
for safe an d  healthy  food an d  fisheries products, th e  im p lem en ta tion  is u n 
even. M any countries in  the  South  have no  m echan ism s to  im p lem en t the  
food code for the  in te rna l m arket, leaving dom estic  consum ers u n p ro 
tected. In  th e ir  fisheries sectors, it is only export produce th a t is subjected 
to  strict controls.

Overarching Features

A n u m b e r  o f  in te rnational organisations an d  agreem ents o f  th e  past fifty 
years are in troduced  above, devoting special atten tion  to  developm ents in

2 6 0 C u r r e n t  P r i n c i p l e s



the  field o f  fisheries. A lthough each in te rnational o rganisation  an d  each 
declaration, ag reem en t o r convention occupies its ow n n iche in  in te rn a
tional affairs, they have at least th e  following fou r features in  com m on: 
interconnectivity, th e  central role o f  the  state, acknow ledgem ent o f  m arket 
an d  civil society, an d  reliance on  voluntary com pliance.

Interconnectivity

A sum m ary  read ing  o f  th e  in te rnational docum ents reveals w hat m ay seem  
self-evident to  som e: they are closely linked. Not only are th e  au thors o f  
various declarations, ag reem ents an d  laws aw are o f  each  o ther’s existence, 
th e re  is a conscious effort to  adapt, reinforce, an d  fill in  gaps. A n in te rn a 
tional edifice is slowly being  erected  w ith  coherence an d  effectiveness as 
im p o rtan t goals. This k in d  o f  edifice has som e com m on  starting  points. In 
the  cu rren t set-up, th e  U niversal D eclaration o f  H u m an  Rights an d  the  Law 
o f  the  Sea play a co rnerstone role. A lthough  UN organisa tions occupy c ru 
cial positions, o the r in te rnational o rganisations such  as the  ILO an d  the  
W TO also con tribu te  in  a m ean ing fu l way.

T he CCRF clearly brings ou t th e  interconnectivity  o f  in te rnational activ
ities. Article 3 details th e  relations w ith  o ther in s tru m en ts , em phasising  
conform ity  w ith  UNCLOS an d  w ith  o th e r ru les o f  in te rnational law, in c lu d 
ing obligations following from  in ternational agreem ents. T he article also 
em phasises th a t th e  CCRF is to  be in te rp re ted  an d  applied  in  th e  ligh t o f  
relevant declarations an d  in ternational in s tru m e n ts  such  as th e  1992 Rio 
D eclaration. O ther in te rnational actors are also acknow ledged. Clearly, the  
au thors o f  the  CCRF do n o t in ten d  it to  stand  alone. Instead, the  CCRF is to 
bo lster an d  be rein fo rced  by th e  su rro u n d in g  institu tional structure . It is 
part an d  parcel o f  a b roader endeavour to  h arm o n ise  an d  regulate w hat are 
perceived as com m on  in te rnational concerns.

O ther exam ples o f  interconnectivity  are provided above in  passing. The 
S ingapore M inisterial C onference (1996) o f  the  W TO refers the  d iscussion  
on  core labou r standards to  the  ILO, th o u g h  th e  M arine S tew ardship C oun
cil consciously chooses to  develop its p rog ram m e in  the  fram ew ork  o f  the  
CCRF. T he advantage o f  interconnectiv ity  is th a t it increases th e  efficacy o f  
in te rnational action, b u t for people w ith  o ther ideological positions based 
on  o ther sets o f  princip les, interconnectivity  poses a m a jo r challenge.

Central Role o f  the State

H ow ever great the  bustle  o f  in te rnational organisations, m ost ag reem ents 
relevant to  o u r topic rely heavily on  the  cooperation  o f  states. They are the  
ones th a t take action in  line w ith  in te rnational u n d erstan d in g s an d  they are 
the  ones im p lo red  to  sign  agreem ents an d  cajoled in to  following u p  on 
th e ir  m any  p rom ises. O ne reason  is th a t m o st in te rnational o rganisations 
are m andated  by states. At a m ore  ideological level, the  in te rnational com 
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m unity  still perceives th e  state as the  core agen t o f  governance an d  m a n 
agem ent.

T he CCRF is a good exam ple. A lthough the  CCRF stands o u t fo r in c lu d 
ing non-state parties in  the  m an ag em en t process an d  is lauded  for it, states 
play an  overw helm ing role. ‘States shou ld ’ is one o f  th e  m o st com m on  
phrases in  th e  docu m en t in  reference to  all the  various phases an d  d im e n 
sions o f  th e  fisheries m an ag em en t process. In ternational o rganisations, 
governm ental an d  non-governm ental alike, play a supp lem entary  role in  
the  governance process.

States play a key role in  m ost o the r ag reem ents too, w ith  som e qualifying 
exceptions. R epresentatives o f  em ployers an d  em ployees play a role in  the  
ILO in  addition  to  state representatives. H ere too, however, th e  states ten d  
to  dom inate.

M arket an d  Civil Society

lib e ra lisa tio n  has gone h a n d  in  h an d  w ith  the  recognition  o f  o th e r societal 
parties besides th e  state in  governance an d  developm ent. The m arke t an d  
civil society are now  com m only acknow ledged as playing im p o rtan t roles. 
This tren d  is sim ilarly clear in  the  activities o f  in te rnational o rganisations 
in  th e  fisheries field.

T he W TO is th e  global p ro p o n en t o f  free, non-d iscrim inatory  an d  p re 
dictable trade (cf. W TO 2001), an d  its points o f  view are endo rsed  by o ther 
in te rnational players. In  its section on  princip les, th e  CCRF includes the  
fact th a t ‘in te rnational trade in  fish  an d  fisheries products shou ld  be con
ducted  in  accordance w ith th e  princip les, rights an d  obligations estab lished  
in  th e  W orld Trade O rganization’ (Article 6.14). This is re itera ted  in  Article 
h  u n d e r  the  head ing  ‘responsib le in te rnational trade’. However, Article 
lí.2 .2  in troduces a cautionary note on  th e  detrim en ta l effects o f  free trade: 
‘In ternational trade ... shou ld  n o t com prom ise  the  sustainab le developm ent 
o f  fisheries an d  responsib le u tilisa tion  o f  living aquatic resources’.

‘States an d  all those  involved in  fisheries are encouraged  to  apply the  
Code an d  give effect to  it.’ This quote from  th e  in troduction  to  CCRF (FAO 
1995: 1) sets the  stage for the  role o f  civil society in  responsib le  fisheries 
m anagem en t. Article 1.2 elaborates CCRF positions on  a w ide range o f  o r
ganisations, w hether governm ental o r non-governm ental, an d  on  all the  
u se rs o f  th e  aquatic en v ironm en t in  rela tion  to  fisheries. In  view o f  these  
b road  p rem ises, it is su rp ris in g  to  no te th a t th e  m a in  body o f  th e  CCRF is 
devoted to  state tasks, w ith  the  role o f  o th e r parties only occasionally noted. 
At som e points, civil society does com e in to  view. Article 6.16 in  the  section 
on  princip les u rges th e  states to  ‘en su re  th a t fishers an d  fish  farm ers are 
involved in  th e  policy fo rm ulation  an d  im plem en ta tion  process’. Article 
7.1.2 u rges the  states to  w ork w ith  ‘relevant dom estic  parties’ to  create re 
sponsib le fisheries. Consultative arrangem en ts shou ld  be estab lished  to 
th is end.
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Im plem entation  an d  Follow- Up

T he follow-up on  in te rnational ag reem ents is generally recognised  as an  
im p o rtan t p rob lem . O ne explanation is the  lack o f  en fo rcem en t in s tru 
m ents. Relying heavily on  voluntary state im p lem en ta tion  o f  agreem ents, 
in te rnational o rganisations can do little m ore  th a n  apply gentle p ressu re. 
By m onito ring , regularly  m easu rin g  perform ance, an d  pub lish ing  the  re 
sults, these  organisations u rg e  th e  states to  m eet th e ir  obligations. In  the  
case o f  th e  CCRF, w hich  is n o t legally b ind ing , the  FAO m onito rs its im 
p lem entation  an d  its effects on  fisheries an d  reports to  the  COFI.

UNCLOS is an  im p o rtan t exception to  the  ru le  as regards defic ien t en fo r
cem ent. A long w ith  th e  Law o f  the  Sea, its founders have estab lished  au th o 
rities such  as th e  In ternational Seabed A uthority an d  th e  In ternational Tri
bunal for the  Law o f  th e  Sea for im plem en ta tion  an d  adjudication . In 
addition, they include a m ech an ism  in  th e  docu m en t for settling  disputes. 
T he d ispu te se ttlem en t process is sim ilarly w ritten  in to  th e  various W TO 
agreem ents. This se ttlem en t system  includes the  op tion  to  im pose sanc
tions.

Conclusion

In  th is chap ter we have exam ined  the  various p rincip les underly ing  the  
in te rnational laws an d  ag reem ents th a t have developed since W orld W ar II. 
W e focused on  four concerns: ecosystem  health , social justice, livelihood 
an d  em ploym ent, an d  food security  an d  safety. O verlooking the  field it is 
clear th a t every one o f  o u r concerns is covered, m ore  or less com pletely, by 
in te rnational law an d  agreem ents. In ternational agencies an d  gatherings 
have deliberated  on  each o f  these  topics an d  endeavoured  to  devise appro
priate gu idelines fo r action. W e also no ted  th a t th e  princip les th a t figure in  
the  general d iscourse have filtered in to  the  fisheries field, defin ing  govern
ance efforts there , too.
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Meta-Principles
Jan Kooiman, Svein Jentofi, M aarten Bavinck, Ratana Chuenpagdee, 
and U. Rashid Sum ada

Introduction

In  th is chap ter we discuss a n u m b e r  o f  p rincip les th a t we th in k  shou ld  
gu ide fisheries governance at the  m eta-, norm ative, level. To ou tline th e ir  
use  in  a conceptual m anner, we apply th e  governance perspective as ou r 
m odel. W e sta rt w ith p rincip les to  be applied  norm atively to  governing ele
m ents, followed by princip les by w hich  to  judge m odes o f  governance. We 
th e n  discuss principles to  evaluate governing orders. In  each  category, we 
form ulate  a general princip le derived from  governance theory, an d  th ree  
principles for each  o f  th e  th ree  governance com ponen ts derived from  fish 
eries. This gives u s  a lis t o f  twelve p rincip les as a solid basis for an  overall 
appraisal o f  m eta-considerations for fisheries governance. Recently, o thers 
have fo rm ulated  com parable lists (Costanza et al. 1998); th e  m a in  differ
ence betw een  o u r lis t an d  the  o th e r lists is th a t these  twelve p rincip les are 
part an d  parcel o f  o u r governance approach, an d  fo rm  th e  meta-level th e re 
of.

Before we d iscuss the  p rincip les to  be applied  to  th e  com ponen ts o f  gov
ernance, we briefly p resen t w hat we see as th e ir  foundations (elem ents, 
m odes, an d  orders -  see chap. 1). M ost o f  th e m  are g rounded  in  m oral or 
ethical though t, w ith  long histories b eh in d  th em . O ur norm ative no tions 
for fisheries governance are n o t new, b u t are rooted  in  philosophical an d  
religious th in k in g  o f  yesterday an d  today. To discuss som e o f  th ese  founda
tions, we m ake u se  o f  w hat is know n as ‘applied  eth ics’. This is a b ran ch  o f  
ethical th ink ing  that, in  its approaches, com es closest to  w hat m eta-princi- 
ples fo r fisheries governance m ig h t be about, an d  it is helpfu l in  d em o n 
strating  how  the  p rincip les can be p u t in to  practice. In  th e  boxes in  su b se
q u en t sections, we give a sh o rt overview o f  w here to  place the  p rincip les in  
the  conceptual governance fram ew ork.

Applied Ethics and Meta-Governance

In  the  second h a lf  o f  th e  tw en tie th  century, m o st ethical an d  philosophical 
scholarship  was largely devoted to  analytical o r m eta-philosophical m atters 
(A lm ond 1995). In  recen t decades, however, in te rest in  practical applica
tions o f  ethics as a separate b ran ch  o f  philosophy has grow n. U n d er the
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title o f  applied ethics, stud ies are now  offered  on  socio-political topics th a t 
have strong  ethical ram ifications, such  as ‘life an d  dea th ’ issues. T he ph ilo 
sophy o f  applied  ethics partly re tu rn s to  th e  roots o f  ethical th ink ing  (Plato, 
A ristotle, A quinas), an d  partly to  m ore  recen t th inkers like Mill, Kant, 
Marx, an d  Dewey.

Box 13.1 Philosophy and principles of meta-governance
Recent European philosophers developed ethical theories partly w ith  an original 

quality, partly bu ild ing upon earlier trad itions (Schroeder 1992). Two o f  these the 
ories seem particularly relevant fo r fisheries governance: value realism and s tu 

dies in the M arxist trad ition . Value realists (Brentano, Scheler, Hartm ann) try to 

define objective, in trins ic  values and analyse em otions as m edia through which 

such values can be elucidated. Value realists also believe in the p lura lity o f  in tr in 

sic goods, but they d iffe r on how these goods relate. In the M arxist ethical trad i

tion , Cramsci suggests that ethical principles play a s ign ificant role in creating the 
dom inan t ideology, which legitim ates the current mode o f  production. Habermas 

represents a more hum anistic M arxist trad ition  arguing tha t norm s can be ju s ti

fied and be considered ethically valid when they receive the consent o f  those in 

volved by rational com m unica tion . Recent Anglo-Am erican philosophy has moved 

away from  norm ative ethics (kinds o f  moral actions) to  meta-ethical questions 
(nature o f  m orality) (Donagan 1992). A  key figure here is Rawls, w ho builds upon 

trad itions in contract theory (Kantian ethics) and upon A risto tle  (theory o f  the 

good). He sees reason as practical and social arrangements as fa ir when every

body is accorded the fu llest set o f  basic rights, and when socially produced goods 

are d istribu ted according to  the ‘difference princ ip le ’ -  the least advantaged are to 
be made as well o f f  in possible (Rawls 1973). H is theory, a lthough im mensely 

in fluentia l, was attacked by, am ong others, ‘com m un ita rians ’ w ho stressed the 

role o f  the com m un ity  in fo rm u la ting  ethical principles and not, as Rawls claimed, 

the existence o f  certain universally applicable principles. This and o ther develop

m ents have also revived an interest in Kantian ethics (O ’ Neill 1993).

Source: Authors o f  this chapter

Applied ethics d istingu ishes itse lf  from  its m ore  abstract coun terpart by 
u s in g  ‘rich ’ defin itions o f  key concepts like justice, liberty, rights, virtue, 
individual, an d  com m unity, in stead  o f  reduction ist an d  ‘h ard ’ m odalities 
such  as u tilita rian  o r (neo-)Kantian theories (Edel 1986). It also tries to 
bu ild  bridges betw een  ethics on  m icro-concepts like individual good o r p re 
ference an d  m acro-concepts like public goods an d  com m unal values. Ap
plied ethics goes in  two directions, one focusing on  dom ains o f  application, 
such  as bio-technical ethics, ‘life an d  dea th  eth ics’, business  ethics, an d  
fem in in e  ethics; an d  th e  o ther focusing prim arily  on  ethical processes by 
defin ing  sets o f  princip les, ru les, argum en ts, judgem ents, an d  even m a n 
ners o f  reasoning . Both perspectives -  dom ain  an d  process, o r a com bina
tion  o f  th e m  -  are applicable to  the  m eta-governance o f  fisheries. T he pro-
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cess aspect h igh ligh ts concepts like princip les, ru les, an d  judgem ents, 
w hile the  d om ain  aspect can help  in  fo rm ulating  ethical applications for 
fisheries as a w hole, for parts o f  th e  fish  chain , fo r specific fisheries, o r for 
fisheries in  th e  N orth  o r South. For fisheries governance, several areas o f  
applied  ethical th in k in g  are relevant (environm ental ethics, business  ethics, 
developm ental ethics an d  others). However, env ironm enta l ethics seem s 
the  m ost im portan t.

E nvironm ental Ethics

E nvironm ental ethics have philosophical as well as religious foundations. 
E nvironm ental m oral considerations are bu ilt on  a great n u m b e r  o f  p rin c i
ples. For exam ple, th e  extinction o f  a species is bad  as such, o r it is bad  in  
relation  to  h u m a n  w elfare. T hese p rincip les have to  be m ade explicit, ju sti
fied, an d  criticised, because they often  com pete in  the  env ironm enta l arena 
an d  because they m ay lead to  d iffe ren t policy responses (W enz 2001).

H um an-cen tred  env ironm enta l ethics m ay be based  u p o n  a varian t o f  
u tilita rian ism , claim ing a su rp lus o f  m ax im u m  happ iness over individual 
h u m a n  happ iness. In  th is  set o f  ethics, only h u m a n s are considered  m o 
rally relevant. In  na tu re-cen tred  ethics, all living o rganism s are seen  as d e 
serving m oral recognition, although, apart from  h u m a n s, they can be 
ranked  according to  th e ir  m oral significance. In  life-centred ethics, the  
com plexity o f  n a tu re , inc lud ing  h u m a n s  as well as non -h u m an s, is given 
m oral consideration. The m ore  com plex a system , th e  m ore  m orally  re le 
vant. This set o f  ethics requ ires th a t we take in to  account th e  im pact o f  
actions on  all living th ings in  a system . T here  are m any o ther ways o f  look
ing at env ironm enta l ethics, b u t all o f  th e m  -  except the  pu re  anthropo- 
centric version, face th e  challenge o f  com ing  to  grips w ith  n o n -h u m an  as
pects. For th is  reason, env ironm enta l ethics m ay be considered  as a d istinct 
set o f  ethics th a t confron ts special m oral issues (Rolston III 1990).

Box 13.2 Religions and principles of meta-governance
Principles based upon religion are an im portan t source fo r meta-governance o f  

fisheries, because in the N orth as well as in the South they have strong founda

tions in which religious values and ethical principles play a m ajor role.
Buddhist ethical principles go directly back to  the Buddha h im se lf (De Silva 

1993; Keown 2000) The three central elements o f  Buddhist ethics are free w ill, 

the d is tinction  between good and bad, and causation related to m oral action w ith  

a great emphasis on the well-being and care fo r others. Ethics o f  care and ethics 

o f  rights play an im portan t role, and in a deeper sense include all liv ing beings, 
not only humans but animals and lower creatures as well.

Beliefs in Islam are founded on the messages revealed by Cod to the Prophet 

M uham m ad (Nanji 1993; Naqvi 2001). Four basic concepts in Islam ic ethical 

though t emerge. U n ity show ing the inter-relatedness o f  all tha t exists -  human 

and non-hum an, material and sp iritua l, perceptible, and im perceptib le. Free w ill
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applying to the personal as well as the social d im ension o f  freedom . Responsibil

ity is the natural counter-balance o f  free w ill in Islam ic th ink ing . M uslim s have to 

strive fo r perfection, and because o f  the absolute character o f  free w ill, the entire 

responsib ility  fo r no t ushering in a better fu ture rests entire ly on m an’s shoulders.
In classical H indu ethical principles, fo u r concepts occupy a central place: ash- 

rama  (life-cycle), dharm a  (duty), karma  (action-effect) and purusharthas (ends) 

(McKenzie 1922; B ilim oria 1993). Social and moral codes have been developed 

on the basis o f  dharm a systems, some w ith  a specific audience, some o f  a more 

universal nature. In m odern H indu-lnd ian  ethical practice, the Bhagavad C ita is a 

central concept, being a synthesis o f  ascetic and duty aspects. Jain ethics have a 
num ber o f  vows, o f  which ahimsa  refers to  no t harm ing and no t in ju ring  any and 

all liv ing beings, and thus can be said to  be ‘am ong the earliest protagonists o f 

anim al libe ra tion ’ (B ilim oria  1993: 52).

The Christian fa ith is based on the assumed reality o f  Cod, and on his d isclo

sure through the m in is try  o f  Jesus Christ, and so are its ethics. (Preston 1993). 
Two basic issues are central to  th is ethics, how to act from  the right m otive and 

how to  find  what is the righ t action in particu lar circumstances.

Judaism prescribes clear environm enta l ethics, em phasising that C od ’s perm is

sion to humans to ‘take d o m in io n ’ over all living th ings requires recognition that 

‘the earth is the Lord’s’ and an acceptance o f  responsib ility  to  ‘ live lightly, conser
v ing earth’s resources’ (Fink 1998). Christianity assumes broadly the same posi

tion , though its m ultip le  trad itions have led to  diverse attitudes to nature. Hessei 

(1998) finds that an ecological reform ation is now on the agenda o f  Christian 

theology and ethics.

Source: Jan  Kooiman a nd  Roger Pullin

Rationality as a Meta-Principle for Governing Elements

Governors (public o r private) in  fisheries have to  be able to  u n d e rp in  th e ir  
interactive governing proposals w ith  reasonable argum en ts. G overning 
m u s t in  som e way be rational. T hat is, it shou ld  be based  on  verifiable facts 
an d  data, logical choices o f  in s tru m e n ts  an d  défendable action routes, 
a lthough  doub ts abou t it will always rem ain . T here is n o th in g  particularly 
‘good’ abou t rationality, b u t it helps: to  act rationally, relevant considera
tions are needed; o therw ise it can be called irra tional -  w hich  in  dem ocratic 
governance is n o t advisable (see K ooim an 2003). But w hat about rationality 
itself? It has strong  roots in  m any sciences an d  is at th e  sam e tim e highly 
controversial w ith in  an d  betw een  sciences. ‘W e certainly have no t b een  able 
to  bu ild  a general theory o f  rationality  for today’s w orld, no t even to  lay any 
firm  foundation  fo r such  a theory’ (Geraets, as quo ted  by K ooim an 2003: 
173). C laim s fo r an  all-em bracing rationality  concept seem  to be overstated, 
an d  we have looked for a m odest in te rp re ta tion  o f  it. O ur choice for ra tion 
ality as a m eta-princip le derives from  o u r ow n ideas on  governance. We 
take the  th ree  e lem ents o f  governing -  im age form ation , choice o f  in s tru 
m ents, an d  action -  an d  link  each one to  a p rincip le th a t is relevant for
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fisheries. For each princip le, we select a (sub-)rationality concept as yard
stick.

Sustainability  a n d  Im age Form ation

Sustainability is a concept o f  recen t origin, an d  closely linked  to  the  cen tre  
staging o f  env ironm enta l concerns in  post-W orld W ar II history. S ustain
ability is a popu lar te rm , ‘one o f  those m o therhood  concepts th a t is h a rd  to 
oppose, b u t difficult to  p in  dow n’ (S um ner 2002: 162). Not only does it 
have m ultip le  d im ensions; it is taken  as a goal, a condition , a vision, an  
ethic, a process, o r even a m an ag em en t practice. Two defin itions o f  su sta in 
ability are in  w idespread  use . It is seen  as developm ent, w hich  ‘m eets the  
needs o f  the  p resen t w ithou t com prom ising  the  ability o f  fu tu re  genera
tions to  m eet th e ir  ow n needs’ (B rundtland 1987: 8); an d  as ‘a k in d  o f  devel
o p m en t th a t provides real im provem ents in  the  quality o f  h u m a n  life an d  at 
the  sam e tim e conserves the  vitality an d  diversity o f  th e  Earth’ (IUCN 1991: 
8). W hereas th e  first em phasises the  n eed  fo r in tergenerational equity, the  
second h ighligh ts the  b lend ing  o f  h u m a n  developm ental an d  conservation 
concerns.

M any academ ics feei uneasy  abou t the  scope an d  th e  vagueness o f  these  
descrip tions. As Jacobs (1999) points out, sustainability  is a political con
cept w ith  two levels o f  m ean ing ; th e  first o f  w hich  is un ita ry  b u t vague, an d  
the  second applied  yet contested. T he differences o f  op in ion  abou t th e  in 
te rp reta tion  o f  th e  un ita ry  ‘slogan’ are, in  h is  view, n o t a reflection o f ‘re m e 
diable lack o f  p recision  over w hat sustainab le developm ent means: rather, 
they constitu te  th e  political struggle over th e  d irection  o f  social an d  eco
nom ic developm ent’ (Jacobs 1999: 26 , em phasis in  the  original). H e also 
m akes a case for tw o com peting  concepts, w hich  h e  te rm s ‘w eak’ (or ‘co n 
servative’) an d  ‘strong’ (or ‘radical’). T he first is technocratic  in  n a tu re  an d  
holds less s tringen t ideas o f  env ironm enta l conservation. T he second  posits 
a sw eeping in te rp re ta tion  o f  sustainab le developm ent, an d  em phasises the  
im portance o f  equity  an d  participation . T he in ten tio n  is to  fundam entally  
re-order society (Jacobs 1999).

D ebates on  sustainability  are also reflected in  fisheries. In  1989, the  FAO 
drew  u p  a defin ition  o f  sustainab le developm ent th a t echoed  th e  views o f  
the  B rund tland  C om m ission . T he FAO guidelines, Indicators fo r  Sustainable 
Development o f  M arine Capture Fisheries, provide a justification  fo r th is  pol
icy d irection  th a t is fam iliar (FAO 1999b: io ): ‘H um an-induced  changes in  
ecosystem s, inc lud ing  changes by fishing, are jeopard ising  th e  w elfare o f  
cu rren t an d  fu tu re  generations’. E nvironm ental sustainability  is th e  base
line an d  objective o f  m any  fisheries scientists. However, d iscussions have 
no t stopped  there . T here  is an  ongoing  debate on  th e  sustainability  o f  the  
fisheries system  o r fish  chain, as a whole. In  fisheries, th e  perspective is 
visionary an d  com plex, w ith  p roblem s em erg ing  particularly in  the  tran sla 
tion  from  science to  policy an d  m an ag em en t practice. T he FAO in  particu 
lar has n o t sh ied  away from  th is task, as the  au thors o f  chap ter 12 show  in
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th e ir  d iscussion  o f  th e  Code o f  C onduct o f  C onduct for Responsible F ish
eries.

Box 13.3 Communicative rationality and image formation
In the governance perspective, images have broad m eanings. They cover goals, 

op in ions, visions, norm s, and values. The m ost im portan t event in image fo rm a

tion fo r governance is to  arrive at collective images, e ither shared o r acknow led

ging where they differ. This comes about by com m unica tion  in interaction be

tween those involved in governing. Actors producing patterns o f  interactions use 
language to co-ordinate the ir actions. In th is co-ord ination, says Habermas, ac

tors are oriented towards ‘reaching an understand ing ’ in concrete practical situa

tions (Habermas 1984) Four demands fu lfil th is purpose: what actors say is com 

prehensible, a sincere expression o f  the speaker’s feelings, it is true, and it is right 

-  i.e., there is a norm ative basis fo r w hat is said. The essence o f  com m unicative 

rationa lity is striv ing  fo r consensus based upon critical w e ighing o f  arguments. 
This may lead to  acceptance o f  an argum ent by one party as given by another, or 

by m utual adaptation o f  views by all parties involved in a particu lar in teraction. An 

im portan t procedural guarantee o f  the practice o f  com m unicative rationality is 

checking and com paring each o ther’s in tentions w ith  ensuing actions. Interactive 

discourses are a good example o f  how, in the last two decades, susta inability has 
become a central p rincip le in environm enta l and also fisheries governance.

Source: Authors o f  this chapter

Frugality (Efficiency) an d  Choosing an  Instrum ent

A lthough  th e re  are probably as m any defin itions o f  efficiency as th e re  are 
stakeholders in  a given fishery, defin ing  efficiency has long b een  am ong  
the  goals o f  fisheries m anagem en t. For m any  m arin e  biologists, achieving 
m ax im u m  sustainab le yield in  fish  cap ture w ould  be considered  efficient 
(see H ilbom  an d  W alters 1992). For econom ists, fixing cap ture levels so as 
to  achieve m ax im u m  econom ic ren t w ould  be considered  efficient (Sum aila 
I 997)- In  case ° f  o the r social scientists, m eeting  som e social objectives 
(e.g., equity  am ong  fishers) m ay be considered  efficient m an ag em en t o f  a 
fishery (see Coward et al. 2000 ).

T he quest for efficiency reflects a deeper princip le o f  frugality an d  the  
b roader cardinal rule: Thou shall not waste what thou holds most dear about 
the fishery. I f  m oney  is w hat you ho ld  m o st dear, avoid w asting  it. I f  the  
b iom ass o f  fish  in  the  ocean is w hat you care m o st about, th e n  certainly do 
no t w aste it. If, on  the  o th e r hand , w hat you do ho ld  dear is som e social 
object, such  as su sta in ing  fisheries as a way o f  life, en su re  th a t the  objective 
is m e t w ithou t w aste. In  reality, m ost people ho ld  dear a com bination  o f  
ecological, econom ic an d  social a ttribu tes o f  a fishery. T he trick  an d  chal
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lenge, then , is to  en su re  th a t ‘w aste’ o f  the  desired  com bination  o f  a ttri
bu tes is m in im ise d  (see C harles 1992 on  m ulti-criteria optim isation). 
M ore formally, one can express o u r generalised  defin ition  as m axim ising  
the  follow ing objective function:

In  th e  above equation , PV denotes th e  p resen t value o f  w hat ‘th o u  holds 
dear’ from  fishing; <5>o is a constan t deno ting  th e  d iscoun t rate; R is the  
n e t value o f  w hat ‘T hou  holds dear’; x is th e  stock b iom ass; an d  E denotes 
fish ing  effort. T he equation  says th a t the  ‘ow ner’ o f  th e  fisheries resource 
shou ld  em ploy a cap ture rate th a t resu lts in  th e  h ig h est possib le d iscoun ted  
value o f  w hat one holds dear.

T he above defin ition  o f  (fishing) efficiency as an  expression o f  frugality 
is flexible an d  practical en o u g h  to  cap ture the  com plex n a tu re  o f  fisheries, 
in  te rm s o f  bo th  th e  na tu ra l an d  h u m a n  aspects. Clearly, d iffe ren t stake
holders in  d iffe ren t fisheries ho ld  d iffe ren t th ings dear, o r even i f  stake
holders in  d iffe ren t fisheries have th e  sam e sets o f  attribu tes th a t they hold  
dear, th e  w eights they m ay place on each attribu te will differ, therefo re  re 
q u iring  a flexible m odel, such  as th e  one defined  h ere in .

Box 13.4 Bounded rationality -  An instrumental principle
W ith in  the governing space created between images on the one hand and courses 

o f  action on the other, governors have to  select instrum ents. W hich princip le  can 
guide th is selection to  evaluate such processes in a meta-governance perspective? 

The bounded-rationality concept seems to be such a princip le (Simon 1983). In 

contrast to  perfect rational decision theory tha t locates all constra in ts in the con

text and not in the actor, Simon assumes that actors are severely lim ited, too, in 

particu lar cognitively. This causes them  to  act w ith in  what Simon calls lim its  o f  
bounded rationality. Accord ing to  Sim on, rational actors ‘satisfice’ instead o f  o p ti

m ise o r even m aximise. They aspire to  acceptable costs versus benefits, s im plified  

calculations, and routine searching fo r (new) in fo rm a tion . The fruga lity principle 

is a good example o f  what the application o f  the bounded rationa lity concept 

means in practice fo r gu id ing and evaluating the choice o f  governing instrum ents.

Source: Authors o f  this chapter

Precaution an d  Taking A ction

T he E uropean C om m ission  (CEC 2000) considered  the  elem en ts requ ired  
for application o f  th e  precautionary  princip le. T hese include proportionality  
to  the  level o f  p ro tection  sought, non-d iscrim ination , consistency, benefits

OO

¿=0

subject to  the  relevant constra in ts .
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an d  costs, ongoing  review  in  th e  ligh t o f  new  scientific data, an d  assign ing  
responsibility  for p roducing  scientific evidence. This last e lem en t deter
m ines, to  a large extent, w here to  place the  b u rd en  o f  p ro o f th a t an  in te r
vention  o r p roduct is safe o r risky.

Fisheries m anagem en t, w hether based  on  stock param eters, social an d  
econom ic targets, ecosystem  productivity, o r com binations o f  these, canno t 
avoid dealing  w ith uncerta in ty  (e.g., Ludwig et al. 1993; Seijo an d  Caddy 
200 0 ). A ssessing  an d  m anag ing  th e  risks o f  the  fu tu re  decline o r collapse 
o f  fisheries therefo re dem ands a p recautionary  approach, w ith  safety fac
tors th a t allow for uncertain ties . This is no t an  easy approach for fishers 
an d  the  public to  accept. They w an t the  supply o f  fish  to  increase, an d  
m any believe th a t th is  is possib le -  from  resource  system s an d  fish  tha t 
they canno t actually see. I f  fish  w ere m ore  visible, like an im als h u n te d  on 
the  open  plains, the  precautionary  approach  w ould  probably be m ore  easily 
accepted, at least by those seeking sustainability.

T he sam e applies to  aquaculture , particularly to  its im pacts on th e  ecol
ogy an d  biological com m unities o f  w ater bodies. The FAO has em braced  
the  precautionary  approach. Article 19 o f  the  FAO guidelines on  precau tion  
an d  fisheries m an ag em en t states (FAO 1996): ‘M anagem ent according to 
the  precautionary  approach  exercises p ru d en t foresigh t to  avoid unaccep ta
ble o r undesirab le  situations, tak ing  in to  account th a t changes in  fisheries 
system s are only slowly reversible, difficult to  control, n o t well understood , 
an d  subject to  change in  th e  en v ironm en t an d  h u m a n  values’. Som e re 
viewers, however, under-em phasise  or oppose th e  precautionary  approach. 
It is no t a significant feature in  th e  righ ts an d  trade-based perspectives on 
fisheries (WHAT 2000).

Box 13.5 Rationality of action in a particular situation
N oth ing  ‘happens’ in governance i f  no action is taken. So, one m igh t say tha t action 

in governing interactions, as it were, ‘b inds’ image fo rm ation  and the choice o f  in 

strum ents. Can a (meta-) rationa lity norm  be form ula ted tha t is able to  evaluate this 
in tegrating step in governing? A prom is ing  one m igh t be the concept o f ‘situational 

ra tiona lity ’, meaning: i f  I were in the same situation as the observed actor, pursuing 

the same goal w ith  the same in fo rm ation  available, having the same glasses on, 

w ould  I do the same th ing  (see Boudon 1996, Kooiman 2003)? In th is view, ra tion

a lity o f  behaviour can be explained as a function  o f  the structure o f  the s ituation o f 
an actor, as an adaptation to th is situa tion. Boudon adheres to a rational choice 

model in which cost-benefit considerations play a central role (Weber’s ins trum en

tal rationality). A t the same tim e, he is aware that in many im portan t situations this 

m odel has little  explanatory power, e.g., when actions are inspired by beliefs (We

ber’s value rationality). This situational rationality, I would do the same th ing  -  ce
teris paribus -  is broad and at the same tim e  precise enough to  be applicable to  the 

action e lem ent o f  governing, and the precautionary princip le  is a sound princip le to 

base such action on in fisheries governance, w ith  so many uncertainties involved.

Source: Authors o f  this chapter
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Responsiveness: A Meta-Principle for Modes of Governance

In  th is section, th e  atten tion  shifts from  princip les for th e  in ten tional level 
o f  governing to  the  structu ra l com ponen t o f  governance in teractions, or 
modes o f  governance. As a central concept for th is exercise ‘responsiveness’ 
seem s an  appropriate  one. In  con trast to  rationality, w hich  is typically actor- 
bound , responsiveness has a m ore  structu ra l connotation. In  the  literature, 
exam ples o f  bo th  orien tations can be found, b u t several sources (see Kooi
m a n  2003) give it an  in te rp re ta tion  lean ing  tow ards th e  structu ra l o r in s ti
tu tional side.

W ith varying em phases, responsiveness is regarded  as th e  quality to  re 
spond  to  w ishes. Pitkin, d iscussing  responsiveness, says: ‘T here  n eed  no t 
to  be a constan t activity o f  respond ing  b u t th e re  m u s t be a constan t cond i
tion  o f  responsiveness, o f  potential read iness to  resp o n d  .... th e re  m u s t be 
institu tional arrangem en ts for responsiveness’ (quoted in  K ooim an 2003: 
177). A b roader concept o f  responsiveness is fo rm ulated  by Etzioni, w ho 
sees it as an  essential e lem en t o f  an  ‘active society’ an d  puts it squarely in  a 
m eta-context by u sin g  ph rases such  as ‘to  be active is to  be responsive’, and  
‘as som e m ech an ism  for converting th e  aggregate dem ands o f  its m em b ers  
in to  collective directives, an d  it is its responsiveness to  these  directives tha t 
can be assessed’ (quoted in  K ooim an 2003: 177). A lthough  in teraction  as 
such  is no t explicitly part o f  th e  exam ples m en tioned , th e  two-way character 
o f  responsiveness is a key e lem en t o f  it.

Respect as a  Principle fo r  Self-Governance

W hen  looking fo r a m oral princip le on  w hich  to  base self-governance in  
fisheries from  a m eta-poin t o f  view, ‘respect’ naturally  em erges. Respect, 
for people o r th ings, is a com m on  m oral no tion , b u t also a central e lem en t 
in  ethical theory, in  w hich  it is frequently  linked  to  ideas on  au tonom y (Hill 
19 91). It was the  ph ilo sopher E m m anuel Kant w ho argued  th a t all h u m a n  
beings have a dignity  tha t is in d ep en d en t o f  rank  an d  m erit. O ne’s respect 
for the  au tonom y o f  a person  is m irro red  in  th e  idea o f  positive freedom , or 
the  capacity o f  people to  fram e th e ir  ow n law. ‘All m oral agents, by v irtue o f  
th e ir  rationality  an d  au tonom y o f  will, are jointly “au tho rs” o f  m oral law, 
bearers o f  fundam en ta l rights, an d  p u rsu ers  o f  ends th a t o thers m ay no t 
ignore’ (Hill 1991: 285).

Respect for individual au tonom y does no t differ essentially  from  respect 
for th e  au tonom y o f  collections o f  individuals an d  th e ir  in stitu tions. Be
cause people can m ake th e ir  ow n laws, these  laws can be m ade in to  laws 
applying to  all. In  the  K antian sense, au tonom y th u s  becom es a constra ined  
one ‘b o u n d  by the  req u irem en t to  identify princip les th a t can be adopted  by 
all’ (Ingram  1994: 101-102). In  o th e r w ords, au tonom y is no t a p rincip le 
people can claim , w ithou t also tak ing  the  autonom y o f  (all) o thers in to  co n 
sideration. This allows th e  concept o f  individual autonom y, an d  th e  respect 
for persons connected  w ith  it, to  becom e a concept o f  political autonom y.
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Respect for persons is m ore  th a n  an  individual duty  b u t also part o f  a col
lective responsibility  in  the  m eta-governance perspective.

Box 13.6 Self-governance, autonomy and responsiveness
Approaches to self-governance differ. One school o f  though t emphasises tha t all 

social systems have an inherent quality o f  self-referentiality and a tendency to 

wards closing themselves o f f  from  the ir environm ents. To d istinguish themselves 

from  others they create self-identities. In th is line o f  th ink ing  responsiveness is by 

de fin ition  lim ited. A  second theory stresses tha t social, po litica l, and historical 
processes explain why societal (sub-)sectors show tendencies towards autonom y 

and self-governance. This school o f  though t sees responsiveness to  outside in flu 

ence as variable. Thirdly, the governance perspective considers societal self-gov

ernance as a governance mode embedded w ith in  the sphere o f  spontaneous and 

variable form s o f  governing interactions. In term s o f  responsiveness, it takes a 

m iddle position : autonom y as well as external dependencies play a role. No self- 
govern ing societal entity lives an isolated life, they are all part and parcel o f  other, 

broader societal contexts, also raising norm ative responsiveness demands. As 

long as self-governing societal entities f it  w ith in  expectations o r cond itions in 

the ir environm ent, th is self-governing nature w ill be respected and reinforced. 

Conceptually, such environm ents consist o f  o ther self-governing entities, ‘equal 
am ong equals in self-governance’ . It is to  be expected that the two-way notion o f 

responsiveness also applies to  them , and the question then becomes what we can 

say about such ‘m utua l’ responsiveness expectations. We expect that self-govern

ing bodies w ill have a certain degree o f  respect fo r insights and interests o f 

others, p rov id ing a norm ative direction fo r external responsiveness as a cond i
tio n in g  principle.

Source: Authors o f  this chapter

In  th e  case o f  fisheries, th e  respect show n for the  u se r  m an ag em en t o f  
resources m ay be based  on  K antian no tions o f  autonom y. T he respect 
show n by one u se r  g roup  for the  m an ag em en t reg im e o f  an o th er u se r  
group  has K antian connotations, an d  is associated w ith  ideas about p rim al 
rights: ‘Because a particu lar g roup  has fished  in  an  area for so long (or 
w hatever fea ture is judged  im portan t), it has the  righ t to  d e term in e  how  
resources are used . Consequently, it has a righ t to  o thers’ respect for its 
ru les’.

T he respect show n by o th e r stakeholder categories, such  as governm ent 
officers, fo r th e  self-governing capacities o f  u se rs  m ay have d iffe ren t 
g rounds. A fter all, governm ent generally prefers no t to  recognise authority  
o rig inating  outside o f  itself. In  th is case, respect m ay follow from  the  ac
know ledgem ent o f  one’s ow n inabilities an d  failures, in  com bination  w ith 
the  proven ability o f  u se r  g roups. For instance, th is  is the  case in  India 
w here the  governm en t does no t possess th e  m eans to  im p lem en t its ow n 
m an ag em en t reg im e, an d  is faced w ith  strong  u se r  m an ag em en t practices.
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Respect in  such  cases is related  to  pow erlessness an d  even fear. Respect 
m ay also reside  in  a calculation o f  the  advantages o f  user-m anagem ent, 
such  as its lesser cost an d  its g rea ter effectiveness an d  legitimacy. T he p re 
valence o f  strong  ‘local know ledge’ o f  th e  m a rin e  ecology am ong  use rs  m ay 
be an o th er reason  for giving respect.

Inclusivm ess as a  Principle fo r  Co-Governance

W ho are the  actors in  fisheries? A re som e being  inc luded  o r excluded in  
fisheries governance? Fishers an d  people w ho rely on  fisheries as th e ir  m a
jor sources o f  incom e are th e  first actor g roup  generally considered  in  the  
d iscussion  abou t fisheries governance. T he m ovem en t from  top-dow n, gov
ernm ent-based , centralised  approaches to  m an ag em en t to  bottom -up, com 
m unity-based, decentra lised  approaches in  m any parts o f  the  w orld (Jentoft 
an d  McCay 1995; Sen an d  N ielsen 1996) suggests the  recognition  o f  f ish 
ers an d  fish ing  com m unities as ow ners o f  the  resources, w hose concerns 
are to  be taken  seriously w hen  m ak ing  decisions abou t fisheries m an ag e
m ent. This m ovem ent also requ ires new  institu tional arrangem en ts an d  
strategies to  deal w ith  issues such  as heterogeneity  o f  u se r  groups (Felt 
1990), com m unity  rep resen ta tion  (Jentoft e t al. 1998), com m unity  support 
(Noble 200 0 ), an d  th e  genu ine  devolution o f  pow er (Sandersen an d  
Koester 200 0 ).

Box 13.7 Responsiveness, co-governance and inclusiveness
Modes o f  co-governance are the structural arrangements fo r societal interactions 

w ith  a ‘horizon ta l’ nature, in other words fo r collaborative and cooperative in te r

actions aimed at pursuing a com m on goal. These usually have a (sem i-)form a- 

lised character. The question now is i f  we can specify the general responsiveness 

principle fo r co-governance in to a m ore specific one, and in ou r op in ion inclusive

ness serves th is purpose quite well. Here internal and external orienta tions o f  
responsiveness can be found, internal responsiveness being the way the partners 

in those arrangements are responsive to  each other and external responsiveness 

the m anner the arrangements are responsive to  the ir environm ent, as co-govern

ance m igh t be a response to grow ing societal interdependencies and in terpéné

trations between societal ins titu tions (state, market, and civil society). The more 
that a co-arrangem ent becomes independent from  the parties involved, the more 

it becomes an entity o f  its own, and the m ore it can externally can be seen as a 

self-organising societal entity. So internal responsiveness is the more crucial no r

mative expectation. W hatever the reason fo r creating and m ainta in ing  a co-ar- 

rangement, w ho w ill be part o f  it is a crucial question. To establish a norm  answer
ing th is question inclusiveness seems an appropria te one: w ho is included or 

excluded?

Source: Authors o f  this chapter
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T he com m unity-based  m an ag em en t m odel encourages fishers, o th e r re 
source u sers, an d  the  com m unity  to  be m ore  engaged  in  th e  decision-m ak
ing, an d  in  som e cases, in  tak ing  th e  leadersh ip  role in  m anagem en t. In 
th is m odel, pow er is shared  betw een  the  ‘au tho rised ’ (i.e., governm ent 
m anagers) an d  the  com m unity , an d  responsibility  fo r m an ag em en t is 
jointly shared. O ne o f  the  m o st im p o rtan t issues associated w ith  th is m odel 
is th e  ‘inclusiveness’ o f  the  actors in  the  com m unity , an d  th e ir  in teractions, 
w hich  can be e ith er positive o r negative. Positive in teraction  involves open  
dialogue, com m unication , negotiation, an d  transparency, w hich  th e n  resu lt 
in  conflict reso lu tion  an d  collaboration. T he latter, on  the  o ther hand , is 
partly caused by m arg inalisation , w hen  in teraction  is no t considered  just 
by all involved parties, an d  m ay consequently  resu lt in  rejection  o f  the  in te r
actions, o r at least the  creation  o f  m istru st.

O ne o f  th e  m a in  reasons for exercising the  com m unity-based  m an ag e
m e n t m odel is to  alleviate the  overfish ing problem . W hile th is p rob lem  is a 
core issue fo r food security, it is no  longer adequate to  deal w ith  the  over
fish ing  p rob lem  w ithout u s in g  an  ecosystem -based approach  th a t takes in to  
consideration  des truc tion  o f  coastal habitats by bo th  ocean an d  land-based 
activities. This p rem ise  offers an  opportun ity  to  re-exam ine w hether the  
actors in  ocean an d  fisheries governance shou ld  include o ther groups, 
such  as those  w ho do no t benefit directly from  fisheries an d  w hose activ
ities do n o t directly im pact the  resources, as well as those w ho generally 
have little in te rest in  th e  resources. In  effect, th is second  g roup  o f  actors is 
the  public at large. T he underly ing  princip le in  suggesting  its inc lusion  is 
the  n eed  for in teg ration  across discip lines, stakeholder g roups, an d  genera
tions in  o rder to  achieve sustainab le governance (Costanza et al. 1998). 
This com prehensive view leads n o t only to  an  expansion o f  the  actor groups 
in  the  cu rren t generation , b u t also to  an  inc lusion  o f  those  o f  fu tu re  genera
tions.

Equity as a  Principle fo r  H ierarchical Governance

Equity is often  u sed  synonym ously w ith  concepts such  as justice, fairness, 
an d  equality; even in  d ictionary defin itions (Le G rand  1991). For o u r p u r
poses, w here justice is considered  as a b road  concept, equity  an d  fairness 
po in t to  ra th e r sim ilar princip les o r n o rm s, n o t only in  co m m o n  usage b u t 
also in  scholarly d iscussions. Equity has had , an d  still has, an  im p o rtan t 
position  in  legal an d  philosophical th in k in g  all over the  w orld. It can be 
found  in  Greek, C hinese, Jewish, H indu , an d  Islam ic trad itions, am ong  
o thers. (Rossi 1993). Equity has a place in  national law, an d  increasingly, in  
in te rnational law in  regards to  the  adjudication , arb itra tion  an d  settling o f  
in te rnational d ispu tes, m any  o f  th e m  w ith  a d istribu tional character. In ter
national (environm ental) law theory an d  practice provide lessons from  
w hich  -  by analogy -  equity  p rincip les w ith  a m ore  general scope an d  appli
cation can be derived. For exam ple, princip les such  as ‘m ore  capable states 
shall accept m ore  du ties’, ‘m ore  capable states shall assist o thers’, an d
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‘equal participation  shall be guaran teed  an d  participation  shall be tran sp a r
en t’ (B ierm ann 1999) can be easily tran sp lan ted  in to  o ther situations. In 
in te rnational law  equity princip les are developed, applied, an d  tested  and, 
as such, a body o f  experience an d  know ledge is bu ilt from  w hich  m any 
conceptual an d  practical ‘m eta’-lessons can be draw n. Also, in  o the r d isci
plines an d  societal fields, equity  an d  fairness are becom ing  the  subject o f  
scholarly d iscourses an d  practical applications, such  as in  econom ics, po li
tics, an d  env ironm en ta l issues, includ ing  fisheries. It is a m a jo r concept, 
for exam ple, in  debates an d  treaties on  clim ate change (Banuri et. al. 1995).

Box 13.8 Responsiveness, hierarchical governance and equity
Many discussions about hierarchical governance concern responsiveness am ong 

governors and the governed. M ost o f  the literature on responsiveness deals w ith 

responsiveness in th is context. D iscussions on the lack o f  responsiveness o f  m od

ern governm ents are particularly well-known. One way o f  looking at responsive
ness as a norm  fo r  hierarchical governance is to  see it in relation to in terventions 

at the in tentiona l level o f  hierarchical governance interactions. H ierarchical gov

ernance in terventions are highly form alised, have a com m and-and-contro l charac

ter and are often associated w ith  sanctions. A lthough they can be found in the 

m arket and in civil society, they are m ost characteristic o f  public authorities and 
the state. It is quite well-known tha t much hierarchical governing has a sym bolic 

character, o r i f  it has substance, is poorly contro lled and seldom  fu lly  enforced. In 

the m arket sector, th is lack o f  responsiveness may also be problem atic, but in the 

long run com petitive  forces w ill give a norm ative answer to  such defects. In the 

civil society dom ain, w ith  its emphasis on voluntary partic ipation, lack o f  respon
siveness because o f  low-quality in terventions is least pressing, a lthough in the 

long run it may also have d is in tegra ting effects. For the public sector, responsive

ness issues are the m ost com plicated and the m ost serious, because the state 

‘does not end’ . However, the state may change from  ‘com m and ’ to  ‘regu la tion ’ 

and from  ‘procuring ’ to  ‘enabling ’ . These adaptations are usually a response to 

broader societal developm ents o r demands, and they may make hierarchical gov
ernance m ore responsive to those governed.

Source: Authors o f  this chapter

A u sefu l first en co u n te r as a princip le  fo r fisheries governance is a d istinc
tion  betw een  two types o f  equity: procedural equity an d  ou tcom e equity. 
T he first tries to  define ru les for fair p rocedures an d  the  second to  assess 
ou tcom es o r consequences o f  decisions o r policies according to  equitable 
criteria in  the  d istribu tion  o f  costs, benefits, h a rd sh ip s an d  bu rden -sharing  
(Banuri et al. 1995). In  the  practice o f  applying equity  princip les to  govern
ance issues, such  as those in  fisheries, procedural an d  substan tive aspects 
o f  equity  issues are linked  together: substan tive distributive problem s 
transla te  in to  procedures, an d  procedural ones often  h ide  m atte rs o f  su b 
stance. To overcom e th is duality, Rayner et al. (1999) an d  L innerooth-Bayer

Ja n  K o o i m a n , c . s . 2  77



(I 9 9 9 ) argue for an  in teg rated  approach  (in th e ir  case to  clim ate change), 
based  u p o n  the  assu m p tio n  th a t ou tcom e an d  procedural issues a round  
equity are basically looked at from  th ree  ethical positions: libertarian , con
tractarian , an d  egalitarian. T hese can also be expressed in  th ree  basic in sti
tu tional fo rm s p rom oting  particu lar fo rm s o f  equity. In  th e  libertarian  ap 
proach, linked  to  m arket-based institu tions, the  priority  version  o f  equity 
plays an  im p o rtan t role; in  th e  contractarian  view, linked  to  h ierarchical 
in stitu tions, proportionality  criteria o f  equity or fairness are dom inan t, 
w hile in  th e  egalitarian m ode, linked  to  com m unity  or civil society, parity 
criteria for applying equity p rincip les are crucial. This way o f  analysing, b u t 
at the  sam e tim e in tegrating , d iffe ren t aspects o f  equity can  play an  im por
tan t role in  th e  governance perspective o f  fisheries.

Performance: Principles for Governance Orders

M eta-govem ance also applies to  the  th ree  governance orders: p rob lem  sol
v ing /opportun ity  creation, in stitu tions, an d  princip les. T he governing activ
ities com prising  these  th ree  governance orders d iffer substantively an d  
consequently  norm ative no tions abou t th e m  also differ. However, th e re  is a 
b ind ing  e lem en t betw een  them : toge ther they fo rm  th e  core o f  w hat gov
ernance is about, an d  they canno t exist w ithou t each  other. T he search, 
then , is for criteria tha t cover n o rm s rela ting  to  these  th ree  d iffe ren t types 
o f  governing activities. P erform ance appears to  be a concept th a t m ig h t 
serve th is  purpose: it has an  evaluative connotation , it can be applied  to 
qu ite d ifferen t settings -  public an d  private -  at d iffe ren t levels o f  govern
ing (actor, inter-actor, organisational, an d  institu tional) an d  it can be consid 
ered  a m u lti-d im ensional o r com posite norm ative concept. However, we 
have to  realise tha t ‘the  tools we u se  an d  th e  calculations we m ake are only 
im perfect m easu res  o f  perfo rm ance th a t d epend  for th e ir  m ean in g  up o n  
shared  com m unities o f  u n d ers ta n d in g  an d  ag reem en t’ (O strom  1986: 
242). This w arn ing  bears u p o n  all o f  the  n o rm s applied, because th e re  are 
no  objective standards o r criteria w ith  w hich to  operationalise m eta-consid- 
erations. O ur choice is to  operationalise perfo rm ance in  d im ensions or 
sub-norm s, show ing varying degrees o f  concreteness.

Effectiveness as a  Principle fo r  First-Order Governing

Effectiveness can be considered  a relatively reliable norm ative m eta-criter
ion  for evaluating problem -solving an d  opportun ity  creation  as first o rder 
governing activities. L iterature on evaluation in  the  public sector is a rich  
source for developing conceptual ideas on  how  to apply effectiveness crite
ria to  these  activities. G eneral concepts an d  theoretical no tions u sed  in  th is 
litera tu re  can, w ith  certain  m odifications, be m ade usable for th e  purpose 
o f  m eta-evaluating first o rd er governance. T here is m u c h  m ore available on  
problem -solving th a n  on  opportun ity  creation, b u t recently th is  aspect has
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also been the subject o f  scholarly attention, for what is called ‘policy strat
egy’-

Research traditions on evaluation and effectiveness all have their specific 
contributions to make, such as em phasising m ore ‘rationalistic’ or m ore 
‘herm eneutic’ values (Van Vught 1987). Rationalistic approaches rely heav
ily on deduction o f  causal relations, and ex-post evaluation research has 
developed a broad array o f relatively simple to highly sophisticated m eth
ods, models, techniques, and tools to track down such causal relations. In 
the herm eneutic approach, relations are not deductively arrived at, but 
m ust be induced by observation and interpretation. To study effectiveness, 
we use concepts as understanding, intentionality, functionality, empathy, 
and detailed description (Van Vught 1987). The approach, com bining sub
stantive requirem ents (coping with diversity, complexity, and dynamics) 
and process aspects (interaction, participation, feedback) offers space for 
model and observation or interpretation types o f evaluation methodologies, 
depending on the purpose o f  the normative exercise at hand.

Box 13.9 Performance, problems, opportunities and effectiveness
A prob lem -and-opportun ity  approach points at the need o f  an ins trum en t to  make 

the diversity, complexity, and dynamics o f  socio-political issues accessible and 
visible. The great challenges in m odern societies are not only find ing  solutions to 

collective problem s, but also creating collective opportun ities. The ‘classical’ d is

tinction  o f  tu rn ing  to governm ent fo r problem -solv ing and to the private sector fo r 

creating opportun ities is an inappropriate and ineffective po in t o f  view in modern 

societies. Collective problem -solv ing and collective opportun ity  creation in d i
verse, complex, and dynam ic situations is a public as well as a private challenge. 

Problem-solving can be divided into fo u r d iffe rent stages: recognising diversity o f  

interests and aspects, deciding on the com plexity o f  the relation am ong d iffe rent 

parts o f  the problem  ‘as a system ’ , locating sources o f  tensions (dynam ics), and 

tracing back to where these can be located. The process o f  opportun ity  creation 

runs the other way around. There are no experiences to  be taken stock o f  and 
identified yet. Here it is the governor him - o r herse lf w ho has the experience o f  an 

opportunity. A fte r the defin ing process o f  prob lem -so lu tion  systems o r opportu- 

nity-strategy space is com pleted, it is tim e  to  choose the appropria te instrum ents 

and to take action. These phases can also start earlier and run (partially) parallel 

to  the process o f  image fo rm ation  o f  the problem  or the opportunity. Effective
ness seems to  be an appropria te principle to  evaluate problem -solv ing o r o ppor

tun ity  creation.

Source: Authors o f  this chapter

Legitim acy as a  Principle fo r  Second-Order Governing

It is generally assum ed that a m anagem ent system that benefits from  a 
high degree o f  legitimacy will have a greater chance o f achieving its goals
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w hen  com pared  to  a m an ag em en t system  th a t has less legitim acy. This is 
because legitim acy enhances respect an d  support am ong  affected users, 
w ho will be w illing to  abide by the  ru les willingly an d  voluntarily w ithou t 
heavy enforcem ent. I f  all th is is true , two questions m u s t be answ ered: 
w hat is legitim acy really? an d  w hat can be done to  p rom ote  it?

Box 13.10 Performance, institutions and legitimacy
Socio-political p roblem -solv ing and opportun ity  creation (first-order governing) 

do not take place in a void: theoretically and in practice both are embedded in 
ins titu tiona l settings, which can be looked upon as fram eworks tha t have to  cope 

w ith  the diversity, complexity, and dynamics o f  m odern societies -  second-order 

governing. We can say tha t in conceptual term s, m ost coping w ith  these charac

teristics in problem -solv ing and opportun ity  creation has to  do w ith  governing in 

term s o f  processes. In second-order governing, a ttention is m ore focused on 

structura l aspects o f  governing interactions. This is not only a question o f  analyti
cal d is tinction  and attention, because taking care o f  these ins titu tiona l settings fo r 

firs t-o rde r governing is a governing order by itself, w ith  its own character and 

flavour.

In the op in ion o f  many w ho stress norm ative aspects, ins titu tions are particu

larly im portan t because they focus on rights and obligations, neglected in much o f 
the more behaviourally-oriented literature. Here it is im portan t from  a governing 

perspective to call a ttention to prescriptive, evaluative, and obligatory dim ensions 

o f  ins titu tions (Scott 1995)) in the fo rm  o f  values; these are broad indicators o f 

w hat is preferred o r unacceptable, norm s tha t specify how th ings should be done. 

These ‘ logics o f  appropriateness’ also structure institu tions. N orm ative aspects o f 
govern ing ins titu tions are quite im portan t at the ‘borderlines’ between the social 

and the politica l, and between public and private.

Source: Authors o f  this chapter

Max W eber asked: W hen  is pow er legitim ate? Since any m an ag em en t re 
g im e ultim ately  rests on  power, th e  question  is also relevant to  fisheries. 
First, it m u s t be stressed  th a t legitim acy is to  be d istingu ished  from  legality. 
B eetham  (19 91) argues th a t to  be legitim ate, ru les an d  regulations m u s t be 
in  accordance w ith  som e overarching concerns an d  standards, for instance 
perta in ing  to  rationality, reason, an d  justice. H ence, we can conclude th a t a 
m an ag em en t system  th a t scores low  on such  variables lacks legitim acy an d  
w ould m ost likely be opposed  by those affected. In  m any instances, f ish 
eries m an ag em en t system s do  n o t confo rm  to the  n o rm s an d  m oral views 
characteristic o f  th e  com m unities  in  w hich  they are supposed  to  work. In 
th is instance, the  legitim acy o f  the  m an ag em en t system  is low w ith in  the  
com m unity.

W eber argued  th a t legitim acy rests in  th e  eye o f  th e  beholder. I f  those  
th a t are subject to  pow er regard  it as legitim ate, pow er is ind isputably  legit
im ate. T he sam e w ould  apply to  a fisheries m an ag em en t regim e. For
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Weber, th e  criteria o f  legitim acy are basically subjective. T here  are, how 
ever, prob lem s w ith  such  a concept o f  legitim acy. O ne issue concerns the  
rela tionsh ip  betw een  legitim acy an d  tru th . T h ro u g h  effective propaganda 
people can  be led to  believe, contrary  to  fact, th a t the  m an ag em en t system  
w orks in  th e ir  in terests . It can  be argued  th a t for a m an ag em en t system  to 
be legitim ate it m u s t fulfil som e general standards perta in ing  to  justice, 
fairness, equity, efficiency, rationality, etc. T hus, people’s percep tions can 
no t alone d e term ine  w h e th e r o r no t a m an ag em en t system  is legitim ate. 
Rather, legitim acy is in trin sic  to  the  system  itself.

T he second question  regard ing  ways to  prom ote legitim acy in  fisheries 
m an ag em en t perta ins to  the  processes th ro u g h  w hich  m an ag em en t sys
tem s are developed. It is com m on  to talk  about th is as ‘procedural leg iti
m acy’. H ere, it is generally held  th a t dem ocracy is a significant contributor. 
Active participation  by affected user-groups an d  stakeholders, o the r cond i
tions rem ain in g  equal, m akes m an ag em en t system s m ore  legitim ate, in  
part because it provides participants w ith  a sense o f ‘ow nersh ip ’ o f  the  sys
tem . They are n o t sim ply passive receivers o f  a reg im e im posed  on  th e m  
from  the  top  dow n. Rather, they ho ld  a h an d  on  the  pen  w hen  ru les an d  
regulations are w ritten . This calls for decentra lisa tion  an d  delegation o f  
m an ag em en t responsib ilities, in  o the r w ords co-m anagem ent, w hich  al
lows participants to  deliberate an d  decide on  basic standards th a t the  m a n 
agem en t system  shou ld  endorse.

M oral Responsibility as Principle fo r  Third-O rder (M eta-) Governance

Finally, we com e to norm -setting  for m eta-govem ance itself. How  we w ant 
m eta-governance itse lf  to  be governed, an d  by w hat, are th e  questions to  be 
answ ered  in  th is setting. H ow  do we conceptualise th e  process to  get a n 
sw ers on  questions like these? W e speak h ere  abou t governing n o rm s, gov
ernance processes, an d  those  responsib le  for governing in teractions as a 
whole. P hrasing  an d  answ ering  such  m eta-issues is no t som eth ing  to  be 
left to  d iscussions betw een  m oral specialists o r to  the  exclusive agenda o f  
ethical in stitu tions. To the  contrary, ethical an d  m oral questions are the  
essence o f  th e  governance dom ain . They are no t only part o f  meta-socio- 
political in teractions, b u t in  a final sense, they are also th e  foundations o f  
these  in teractions.

O ur purpose is to  m ake a plausib le a rg u m e n t for looking at aspects o f  
m eta-governance at the  individual an d  th e  collective level as part o f  n o r
m al an d  con tinuous governing in teractions, an d  as part o f  o u r roles in  
those in teractions. M oral d ilem m as m ay arise w hen  these  governing roles 
are taken  seriously. It is widely assu m ed  in  m oral theory  th a t ‘th e  exis
tence o f  m oral d ilem m as is evidence o f  the  inconsistency  in  th e  princip les 
o r obligations giving rise to  th e  d ilem m a’ (M ason 1996: 5). It is exactly 
from  th e  conflicts an d  inconsistencies betw een  p rincip les an d  obligations 
o f  interactive governance at an d  betw een  the  d iffe ren t governance levels, 
an d  the  m oral d ilem m as they m ay give rise to, th a t m eta-governance de-
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rives its im portance. Taking responsibility  for such  governing in teractions 
seem s to  be th e  m ost fundam en ta l norm ative princip le p resen t in  m e ta 
governance.

Box 13.11 Performance and moral systems
M oral systems are practice-oriented im perative answers to  the question ‘ [h]ow 

should we live... they are m ultifaceted: they address problem s o f  the possible rea

lisation o f  ethical projects: they set priorities am ong aims and provide principles 

fo r coord inating a range o f  prim ary ideals and values’ (Oksenberg-Rorty in Kooi
man 2003: 185-187). This de fin ition  o f  a moral system is the general descrip tion o f 

w hat we mean when we speak about a set o f  norm s and values which m igh t be 

able to  ‘govern governance’ . Accord ing to  Oksenberg-Rorty, there are advantages 

in the diversity o f  these moral systems; they are often organised in dynam ic sys

tem s o f  checks and balances, and the com plexity o f  m ost com m unities w ith  d is

tin c t and layered sub-com m unities sets the stage fo r  negotiation and sometim es 
con flic t am ong a range o f  moral systems, each a ttem pting  to  define a dom inan t 

configura tion  o f  ethical projects (Oksenberg-Rorty in Kooiman 2003).

Meta-governance questions and answers o f  such an ethical nature cannot be 

separated from  the general moral culture o f  which they are part. Recently, there 

has been a grow ing interest in the discussion o f  governance issues w ith  a moral 
character. There is a call fo r the ‘restora tion ’ o f  a public morality, which em pha

sises tha t societal developm ents ask fo r a redefin ition o f  what a concept like pub

lic m ora lity m igh t mean.

Source: Authors o f  this chapter

T here is a trad ition  in  ethical d iscourses on ‘tak ing  responsibility  for’, an d  
its relevance for (m eta-)govem ing seem s to  be beyond  doubt. ‘T he links 
betw een  represen ta tion , legitimacy, au thority  an d  pow er provide the  basis 
for a deepened  analysis o f  responsibility’ (Friedrich 1963: 309-310). The 
sam e can be said  o f  e th ical/ph ilosophical litera tu re  in  w hich  ‘to  be resp o n 
sible for’ is ascribed  to  individuals, m em b ers  o f  groups or o rganisations, 
an d  also to  collectivities. All these  ascrip tions have raised  m oral questions 
th a t have b een  th e  subjects o f  philosophical an d  ethical debates (D uff 
200 0 ). ‘U ltim ately m oral responsib ilities are by th e ir  n a tu re  shared  by all 
those w ho them selves coun t as m oral agents, no tw ithstand ing  the  fact th a t 
(collectively) we m ay assign  special responsib ilities to  particu lar people’ 
(Goodin as quo ted  by K ooim an 2003 :186 ).

Conclusion

In  th is chap ter we have tried  to  conceptualise a m eta-perspective on  govern
ance. To keep th is survey m anageable, we reduced  the  scope o f  the  subject 
by search ing  for a particu lar p rincip le for each o f  the  m ajo r aspects o f  the
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perspective, serving as an  exem plar for the  norm ative d im ensions o f  gov
ernance as a whole. T hese  p rincip les have dual purposes. O n th e  one hand , 
they guide the  behaviour o f  actors in  fisheries involved directly in  govern
ing in teractions. In  th is regard , the  princip les fo rm  th e  m eta-norm ative fra 
m ew ork  th a t directs an d  sets boundaries for actual governing at th e  first 
an d  second governance orders, an d  for m eta-governing itself. This is the  
w orld o f  governance-as-practice in  w hich  m eta-norm s are followed or n e 
glected, te sted  ou t o r changed  in  governing in teractions. O n th e  o ther 
hand , these  princip les, e ith er practical o r d istanced, shou ld  be the  subjects 
o f  governance debates. This is th e  u se  o f  ‘m eta’ as a k in d  o f  aerial view 
sc ru tin ising  these  p rincip les for appropriateness, relevance, an d  applicabil
ity. This critical review at th e  m eta-govem ance level addresses individual 
norm s, b u t also looks at th e m  in  th e ir  m u tu a l relations. T his, as we ex
plained, perta ins to  bo th  governors an d  governed alike, an d  belongs to  th e ir  
‘tak ing  responsibility  for’ governing role.

W e have tried  to  show  in  th is chap ter th a t ph rasing  n o rm s for each o f  the  
d im ensions o f  governance serving these  two purposes is possible. O f 
course, one can  debate about w hich  n o rm s apply to  w hich  d im ensions, 
about o th e r n o rm s, o r about o the r defin itions o f  th em . We te n d  to  believe 
th a t th is  is exactly th e  sphere  o r level o f  governance w here such  differences 
o f  op in ion  shou ld  find  th e ir  g reatest freedom  o f  expression. Individuals 
an d  societies have invested  energy an d  pow er in  such  princip les an d  in  
o the r parts o f  norm ative system s th a t gu ide th e ir  governance.
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Hard Choices and Values
Jan Kooiman and Svein Jentofi 

Introduction

Fisheries governance is m u ltid im ensional. As po in ted  ou t in  previous 
chapters, fisheries governors m u s t address a n u m b e r  o f  concerns, p rin c i
ples, an d  goals th a t are all laudable b u t frequently  also in  conflict w ith  one 
another. Resource conservation, securing  jobs in  the  fishery, su sta in ing  
com m unities, feeding th e  poor, increasing  export earn ings, etc. are all 
worthy objectives for fisheries. However, they are n o t easily reconciled  b u t 
confron t decision-m akers w ith  d ilem m as th a t requ ire  h a rd  choices (Bailey 
an d  Jentoft 1990). H ard  choices are always controversial an d  politically 
painful; they always com e w ith  a cost.

In  th is chap ter we address th e  question  o f  w hat a choice is, an d  w hat 
m akes choices ‘h a rd ’. T hese ra th e r sim ple questions have given rise to  ex
tensive scholarly debates, w hich  we will draw  on. H ow  rational are ind iv i
dual actors? W hat is the  relation  betw een  individual an d  collective choice: 
Is collective choice sim ply the  aggregation  o f  individual choices o r not? Is a 
h a rd  choice ju st m ore  difficult th a n  o ther choices o r is it o f  a qualitatively 
d iffe ren t nature? W hat are typical h a rd  choices in  fisheries, an d  w hat can 
we, from  a governance perspective, say abou t th e ir  resolution?

In  all governance choices, values play a part. W hat m akes som e h a rd  an d  
others less h a rd  is the  fact th a t the  values confined  in  th e m  are in  conflict. 
M any governance issues im ply such  conflicts. This is the  reason  th a t we 
deal w ith  h a rd  choices in  fisheries governance in  the  context o f  th e  values 
im plied  in  th em . T he cases p resen ted  are illustrations o f  w hat we feei are 
typical h a rd  choices fisheries governance faces.

Choosing and Deciding

Choice an d  decision, o r choosing an d  deciding, are concepts th a t are ra the r 
close. In  the  litera tu re  we often  find  decision-m aking as having a som ew hat 
b roader m ean ing , inc lud ing  a w hole process from  defin ing  a p rob lem  to im 
p lem en ting  a chosen  alternative solution. T hus, choice is related  to  a lterna
tive courses o f  action, from  w hich one is considered  the  b est in  rela tion  to  a 
particu lar pu rpose o r goal. C hoosing is also always rela ted  to  a particu lar deci
sion-m aker, an  individual, group  o r an o th er fo rm  o f  collective actor, a t a parti
cular m o m e n t in  tim e. Choices are place an d  tim e bound , an d  they are u n 
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iquely related  to  a particu lar actor o r set o f  actors, based  as they are on  th e ir  
specific experiences an d  com petencies. As Schackle points ou t (Shackle 
1969:13): ‘D ecision is choice am ongst available acts, an d  th is choice is a im ed  
at securing  a p referred  com bination  o f  experiences’. F urtherm ore , choosing 
m eans creating  som eth ing  new: ‘... i f  n o th in g  new  can en te r th e  schem e o f  
th ings ... no th ing  is created  by choice an d  choice is em pty’ ( Shackle 1 9 6 9 :6 ) . 
A nd w hat is ‘new ’ is constantly  su rro u n d ed  by u ncerta in ties , for instance 
w ith regard  to  ‘com plexity’ an d  ‘partial ignorance’ (Loasby 1976). In  th is view 
econom ic an d  social system s are often  too diverse, com plex, o r dynam ic to 
en su re  th e  decision-m aker th a t h is choice o f  alternatives is com plete. Deci
sion-m akers are always ‘partially ign o ran t’ because even i f  they have a com 
plete overview o f  all possible courses o f  action, they can never know  th e  full 
range o f  possib le outcom es. So decisions can be seen  as choice, choice no t in  
the  face o f  perfect know ledge o r in  th e  face o f  total ignorance (Shackle 1969: 
5; Loasby 1976: 9). In  th e  real world, w hen  decision-m akers m ake a choice, 
they m ove betw een  these  two ‘faces’.

However, no t all approaches to  choice sta rt from  im ages an d  acknow l
edgem ents o f  the  real world. To th e  contrary, im p o rtan t theories o f  choice 
have th e ir  starting  po in t in  an  ideal ra th e r th a n  the  real w orld. This is a 
source o f  m u c h  debate an d  confusion. In  m any  areas o f  research , th is 
poses m ethodological an d  analytical restric tions, in  fundam en ta l as well as 
applied  research , by lim iting  o u r u n d ers tan d in g  o f  w hat em pirically m o ti
vates choice an d  th e  range o f  activities th a t su rro u n d s it (cf. Fine 1998).

Box 14.1 Small-scale vs. large-scale fisheries
Developm ent may include choices between allocation resources to e ither small- 

scale o r large-scale (fish) capture subsectors. This may be e ither via to ta l available 

catch o r zoning. O ften, the resource cannot be fu lly  utilised by e ither group; small- 

scale fisheries cannot operate offshore, and large com m ercia l vessels cannot oper

ate w ith o u t serious environm enta l consequences. So the question is often one o f  a 

dynam ic balance between the two groups.
The relative m erits o f  go ing either way are numerous. Small-scale fishers often re

present more votes, but have less bargaining power. O pportun ities  fo r d irect revenue 

recovery are fewer w ith  small-scale fisheries and m anagem ent costs are often higher. 

However, small-scale fisheries are often m ore e ffic ient and may thus represent less 

drain o ffo re ign  exchange fo r in puts. On the o ther hand, com m ercia l fisheries maybe 
more likely to  export and earn foreign exchange. But exports maybe at the expense o f 

local food security, unless they can be o ffset w ith  cheaper im ported substitutes.

The issues related to th is policy question may appear to  be largely econom ic, but 

they have a large elem ent o f  social im pact, too. Small-scale fisheries may be located 

in rural areas w ith  fewer alternative fo rm s o f  em ploym ent, and may em ploy persons 
w ho lack the skills fo r other em ploym ent. Accessibility o f  prote in in rural areas may 

be an im portan t health consideration. Less tangible issues, such as threats to  trad i

tiona l ways o f  life and diets, also arise.

Author: Robin M ahon
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O ur lead  princip le for position ing  ourselves is looking at the  real w orld  o f  
choices in  fisheries, sim ple o r hard , an d  touch ing  u p o n  the  ideal w here it 
seem s fit. W e do th is p rim arily  by exam ining  th e  rela tion  betw een  rational
ity an d  choice. M ost i f  n o t all theories o f  choice in  one way or an o th er see 
choosing as being  gu ided  by rationality  concepts. This seem s a logical 
choice in  itself: w hich fisheries governor w ants to  be pain ted  as irrational 
in  th e  m ak ing  o f  h is  o r h e r  choices? But lim iting  choices to  being  rational, 
o r looking at rational choice behaviour, does no t help  m uch , because the re  
are m any  contradictory theories an d  concepts try ing to  explain choice as 
rational. This has n o t only to  do w ith  the  m u ltitu d e  o f  rationality  concepts 
utilised , b u t also w ith  th e  ways in  w hich  the  rela tion  betw een  rationality 
an d  choice is conceptualised.

Actor-Bound Conceptions o f  R ational Choice

S im on (1957) conceived th e  idea o f  ‘bounded-rationality’ (see chap. 13, box 
13.4). A ccording to  S im on, bounded , rational actors are rational w ith in  lim 
its, an d  ‘satisficing’ behaviour is rational in  th a t it responds to  fin ite m eans 
tow ards a particu lar end . T he bounded , rational actor overcom es h is lim ita 
tions by se tting  ou t p rocedures, o r follows operating  ru les to  reach  a satis
factory ou tcom e. W ith th e  advent o f  th e  in fo rm ation  revolution overcom ing 
lim its o f  in fo rm ation  collection an d  processing, an d  th e  m odelling  tech n i
ques based  u p o n  th e m  for aid ing  choices governors have to  m ake, it seem s 
th a t the  boundaries as assu m ed  by S im on have n o t d isappeared , b u t tha t 
they are open ing  u p  an d  w idening.

Box 14.2 Short-term vs. long-term development
Short-term  econom ic gain versus long-term  susta inability is a classic and basic 

d ilem m a in fisheries. In the m odern variant th is is redefined fo r long-term  sus

ta inability  to  include the precautionary princip le, b iodiversity considerations and 
an ecosystem approach. In developing countries, th is  involves hard choices, as 

these concerns may not, o r only very indirectly, relate to  local p roductiv ity -  even 

in the long term . For food security, th is  d ilem m a becomes even tougher as it can 

become an issue o f  survival -  there is no such choice as between short-term  non

survival vs. long-term  survival! In the European U nion, the scope fo r fisheries is to 
restore single stocks to  above depletion. The hard choice in developing countries 

may present itse lf as the con flic t and trade-o ff between m ainta in ing  high exploita

tion  in spite o f  b iod iversity and ecosystem considerations o r m ainta in ing  good 

relations w ith  the in ternational com m unity, includ ing im portan t donors.

Author: Poul Degnbol
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A nother approach  to  rationality  on  th e  individual actor’s level pu ts rea so n 
ing in  a central place. G overnors (public an d  private) at least in  liberal d e 
m ocratic societies, w ith  all th e ir  goals, am bitions, em otions, an d  in tu itions, 
have to  be able to  u n d e rp in  th e ir  governing activities w ith  verifiable facts 
an d  data, logical selection o f  in s tru m e n ts  an d  défendable action routes. 
Giving reasons for one’s choices is considered  to  be the  m o st com m on  d e
n o m in a to r o f  all conceptual perspectives on  rationality. As stated  by Sim on: 
‘Virtually all h u m a n  behaviour is rational. People usually  have reasons for 
w hat they do, an d  w hen  asked, can op ine w hat these  reasons are’ (Sim on 
quoted  by Lupia et al. 2 0 0 0 : 6). In  real life, however, decision-m akers often 
rationalise: the  reasons follow ra th e r th a n  precede action. A ‘w eak’, i f  n o t 
the  ‘w eakest’, fo rm  o f  rationality  to  be applied  in  governance m ig h t be a 
rational choice ‘based  u p o n  reasons, irrespective o f  w hat these  reasons 
m ay be’ (Lupia et al. 2 0 0 0 : 7). To find  ou t w hat th is fo rm  o f  rationality 
m ig h t m ean  one m u s t go deeper in to  th e  analysis o f  how  people reason. In 
th is perspective, ‘choice m u s t be regarded  as an  individual’s contem plation  
o f  plausible reasons for action, an d  th e n  tak ing  th a t action (choice) for 
w hich  the  individual can m u s te r  b est reasons’, an d  ‘preferences or utility 
do n o t coun t as reasons’ (Bromley an d  Paavola 2002 : 265). Cognitive 
sciences indicate th a t people follow certain  ‘heu ristics’ (procedural sh o rt
cuts) in  the  reason ing  for the  (political) choices they m ake. Also at play are 
institu tional factors, w hich  ‘m ould ’ the  m en tal m odels o r b e lie f  system s 
people share  in  th e ir  choosing behaviour, an d  u n d e rp in  the  reasons they 
give for m ak ing  choices (Sniderm an et al. 1999; Lupia et al. 200 0 ).

Interactive Perspectives on R ational Choice

Actors producing  patterns o f  in teractions u se  language to  co-ordinate th e ir  
actions. In  th is co-ordination, says H aberm as, actors are o rien ted  tow ards 
‘reach ing  an  u n d ers tan d in g ’ in  concrete, practical situations. ‘C om m unica
tive rationality’ characterises in teractions betw een  social actors striving for 
a com m on  defin ition  o f  reality by m eans o f  com m un icating  (see W hite 
I 995: 36-43). T he essence o f  com m unicative rationality  is striving for con
sensus based  u p o n  the  critical w eighing  o f  argum en ts. This m ay lead  to 
acceptance o f  an  argum en tation  by one party as given by another, o r by 
m u tua l adaptation  o f  views by all parties in teracting . Even i f  no  ag reem en t 
is reached  th e re  is always th e  opportun ity  for a new  sequence o f  a rg u m e n 
ta tion  resu lting  in  better an d  m ore  convincing argum en ts. Legitimacy is 
the  n o rm  regulating  com m unication . Legitimacy is based  on  th e  accep
tance o f  th e  justification o f  the  ag reem en t by those  involved. H ere  an  im 
po rtan t procedural guaran tee  is checking an d  com paring  each o ther’s in 
ten tions w ith  en su in g  actions. C om m unicative rationality, as p h rased  by 
H aberm as an d  the  debate it provoked, is a p rim e  source for te sting  arg u 
m en ts  an d  reasons given in  th e  collective processes o f  m ak ing  choices an d  
decisions.
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A m ore dynam ic analytical approach  is to  conceptualise collective choice 
as interactive learn ing . Learning is the  process in  w hich  in fo rm ation  b e 
com es know ledge (cf. Jentoft et al. 1999). G overnance allows for m utual, 
interactive learn ing  for decision-m aking. Learning occurs th ro u g h o u t the  
governing process, from  practical problem -solving, to  institu tional learn ing  
an d  learn ing  at the  ‘m eta’-level o f  governance. Learning can take two differ
en t form s, single-loop learn ing , an d  double-loop o r m eta-learn ing  (what 
Bateson (1972) called ‘deu tero ’ learn ing ; see chap ter 11). Single-loop learn 
ing is considered  to  be learn ing  o f  the  com m on  type at th e  level o f  p ro b lem 
solving, i.e., first-order governing, w hile double-loop learn ing  occurs at the  
institu tional level, i.e., second-order governing, w hile m eta-learn ing  is 
‘learn ing  how  to learn ’.

In  governing, logical reasoning , em pirically  verifiable facts, controllable 
experiences an d  in terp re ta tions open  for d iscussion  are im p o rtan t single
loop learn ing  elem en ts. However, actors m ay also express d iffe ren t form s 
o f  rationality  w ith h ig h  chances th a t d ifferen t insigh ts an d  perspectives are 
d eem ed  irrational, th u s  blocking learn ing  an d  com m unication  in  the  for
m ation  o f  governing im ages.

Double-loop learn ing  h appens w hen  th e  basic variables an d  conditions 
th a t create disparity  at th e  first level are iden tified  an d  changed. Argyris 
(1992) argues th a t g rea ter em phasis shou ld  be placed on  double ra the r 
th a n  on  single-loop learning.

Although single-loop actions are the most numerous, they are not necessa
rily the most powerful. Double-loop actions, i.e., the master programmes, 
control the long-range effectiveness, and hence, the ultimate destiny of the 
system (Argyris 1992: io).

However, w hat Argyris suggests is easie r said th a n  done. Learning o f  the  
double-loop k in d  requ ires us to  question  an d  scru tin ise  fundam en ta l a s
sum ptions an d  values. Such an  exercise m ay be experienced as th rea ten ing  
for actors w ho m ay be inclined  to  evade or resist it. Interactive learn ing  is a 
process in  w hich participants learn  from  each  o th e r an d  from  each o ther’s 
learn ing . How  learn ing  proceeds th ro u g h o u t an  institu tional process as a 
cause an d  effect an d  as a force shaping  th e  change process itse lf  is also an  
im p o rtan t governance question . Is th e  range o f  options b roadened  or n a r
row ed as a consequence o f  learn ing? At first glance, one w ould  expect the  
fo rm er because learn ing  is supposed  to  b roaden  o u r  perspectives. H ow 
ever, as in  th e  case o f  changes in  scientific parad igm s, learn ing  m ay often 
have the  opposite effect: d iscard ing  w hat we already know.
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Box 14.3 Innovation vs. precaution
Biosafety means safeguarding the natural environm ent and its biodiversity, the 
sectors tha t depend upon these (including agriculture, aquaculture, and capture 

fisheries and the ir biodiversity), and humans, against risks from  biotechnology. 

Precaution demands p rio r and thorough appraisal o f  possible risks before in tro 

ducing and d is tribu ting  alien aquatic species and farm ed organism s. This applies 

especially to  firs t tim e  in troductions o f  alien species and to the ir subsequent 
transfers to  d iffe rent ecological zones and habitats, especially those tha t contain 

w ild  b iodiversity and genetic resources o f  national o r in ternational im portance 

and those that support aquaculture and fisheries. The ir potentia l ecological and 

genetic im pacts, when accidentally o r in tentiona lly  in troduced or d istribu ted into 

open waters and wetlands, are serious concerns. They are far less visible and con
tro llab le  than terrestria l organism s and, once established, are usually im possible 

to  eradicate.

In principle, w hether to  in troduce an aquatic alien species o r farmed organism  

and where to  d is tribu te  it am ong aquatic resource systems are very hard choices. 

The consequences can change tha t resource system forever, as lakes all around 

the trop ics covered in water hyacinth bear w itness. However, the cond itions fo r 
m aking th is a hard, well-considered choice rarely exist. Proposals to  introduce 

and to d is tribu te  ‘new’ organism s fo r aquaculture are often accompanied by p ro 

m ises o f  wealth generation, livelihood opportun ities, export potentia l, etc.

Author: Roger Pullin

W hile Argyris stresses th e  n eed  for double-loop learn ing , from  a govern
ance perspective it is equally im p o rtan t to  em phasise  th e  n eed  for m e ta 
learn ing . This is partly for the  sim ple reason  th a t the  la tte r is a condition  
for th e  form er. In  o the r w ords i f  the  diversity, complexity, an d  dynam ics o f  
fisheries requ ire  m an ag em en t system s th a t are adaptive an d  flexible, learn 
ing how  to learn  becom es an  essen tial condition. O ne issue is how  in s titu 
tions rem em ber, how  they can accum ulate lessons by draw ing on  previous 
successes an d  failures w hen  they are faced w ith  new  situations th a t requ ire  
h a rd  choices. H ersoug  (2004), for instance, claim s th a t w hen  d o n o r orga
n isa tions involved in  fisheries developm ent te n d  to  m ake the  sam e m is
takes over an d  over again, it is largely due to  th e ir  inability to  learn  from  
th e ir  ow n an d  o thers’ experiences.

Rationality and Choice

T he d iffe ren t approaches to  rationality  create an  opportun ity  to  locate an d  
conceptualise various k inds o f  choices related  to  d iffe ren t k inds o f  ra tional
ity. This is im p o rtan t because -  as we already m e n tio n ed  -  it is generally 
assu m ed  th a t m ak ing  choices is a rational activity, w hatever rationality
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m ig h t m ean  in  a particu lar situation. In  o the r w ords, rationality  an d  choice 
‘m ee t’ w hen  an  occasion arises an d  asks for a decision to  be taken.

Box 14.4 Domestic vs. foreign markets
There are at least two reasons to question the liberalisation o f  m arine produce 

markets and the increasing in ternationa lisa tion o f  trade. The firs t is that the 

w o rld ’s poor, m ostly liv ing in the South, depend on the availability o f  seafood at 

cheap prices on the local market. W ith  the range o f  export products increasing all 

the tim e, it is not illogical to  assume (although I have not seen evidence co n firm 
ing it) tha t in ternationa lisa tion negatively affects the chances o f  the poor to  sus

tain themselves through seafood. A fte r all, m ore and m ore effort, and produce, 

goes toward p rov id ing the in ternational market, where prices are better. To ensure 

food security, managers w ill need to  address the needs o f  the local market, too.

The second reason to question the in ternationa lisa tion o f  trade is the fact that 

h igher prices encourage fishers to  overexploit local fish ing  grounds. Markets are 
in principle insatiable, and there are many examples o f  how fisheries tha t have 

tried to meet the ir demands have crossed ecological thresholds. I f  one wants to 

address the problem  o f  overfishing, one m ust therefore also consider the market.

In th is era o f  liberalisation and W orld Trade O rganization Agreements, the ‘clos

ing ’ o f  markets is not on the politica l agenda. However, fisheries governors are 
faced w ith  the d ilem m a and hard choice o f  how to balance liberalisation w ith  the 

regulation o f  markets.

Author: M aarten Bavinck

A way to  establish  th is  relation  betw een  d iffe ren t types o f  choice an d  the  
k in d  o f  rationality  belonging  to  th e m  is to  d is tin g u ish  fou r types o f  decision 
situations, each  asking for th e ir  particu lar type o f  choice based  u p o n  a fit
ting  type o f  rationality. Table 14.1 illustrates these  fou r situations.

Table 14.1 Types of rationality applied in different choice situations

Choice context\Rationality Information Knowledge

Individual Situation i Situation 2

Collective Situation 3 Situation 4

T he horizon ta l axis indicates th a t in  all decision-m aking m odels (individual 
o r collective) processing  in fo rm ation  or the  creation  o f  know ledge is crucial 
for m ak ing  choices. D ecision-m akers m ay see th is  p rim arily  as a m a tte r o f  
processing  in fo rm ation  o r they m ay consider the  decision  situation  they 
face prim arily  as som eth ing  they n eed  to  u n d e rs ta n d  first. W ith in fo rm a
tion  p rocessing  the  decision-m aker bu ilds, as it w ere, a rational p ic ture
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from  bits o f  in fo rm ation , a process in  w hich  technical m eans an d  m o d e l
ling  operations m ig h t be used . In  th e  second form , the  decision-m aker is 
rational in  an  in terpretative way. In  dealing  w ith  uncerta in ties , it is no t so 
m u c h  in fo rm ation  b u t know ledge-building h e  o r she  is after. As O ’C onnor 
(2002:185) rem arks:

The space of ‘feasible outcomes’ is characterised ex ante by an inherent in
determinacy, and ex post by irreversibilities. Knowledge in the sense of in
sight and understanding is not synonymous with the capacity for predic
tions.

An im p o rtan t an d  oft-used d istinction  m ade by Max W eber betw een  in s tru 
m en ta l an d  value-oriented rationality  m ig h t serve to  indicate roughly  the  
d ifference betw een  th e  two: in form ation-processing  w ith  in stru m en ta l ra 
tionality an d  know ledge creation  w ith  value rationality. It should  be clear 
th a t th is  is o u r ‘short-hand’ for su m m in g  u p  a w hole w orld o f  sophisticated  
approaches to  rationality.

O n the  vertical axis, two choice situations are conceptualised, th e  level o f  
an  individual actor an d  at the  collective level. In  th e  litera tu re  m u c h  is 
m ade o f  th is , an d  -  again  to  su m m arise  -  at th e  actor level we locate choice 
situations in  w hich  all k inds o f  ideas on how  an  individual actor arrives in  a 
rational way at h e r  o r h is  choice. At the  collective level we have a decision 
situation  in  w hich  together -  in  concert -  a n u m b e r  o f  actors have to  m ake 
a choice. In  o the r w ords, in  collective decision-m aking th e  participating  ac
tors are supposed  to  in fluence each  o ther’s choice ideas an d  behaviour 
th ro u g h  com m unica tion  an d  interactive learn ing  an d  thereby  arrive at a 
jo in t decision  to  choose betw een  alternatives.

W ith these  two axes we create a m atrix  o f  fou r cells, each  rep resen ting  
one o f  th e  rationality  concepts d iscussed  above. This is a typology th a t 
‘h in ts’ at d iffe ren t ways in  w hich  actors e ither individually or collectively 
u n d e rp in  th e ir  choices w ith a particu lar fo rm  o f  rationality. In  the  ind iv i
dual in fo rm ation  cell we find  the  bounded-rational decision-m aker; in  the  
individual know ledge cell we find  th e  reason ing  actor. At th e  collective level 
we find  the  situation  w here actors by com m unicating  together com e to  a 
rational choice, e ith er th ro u g h  rational com m un ication  o r by interactive 
learn ing . This m atrix  also offers th e  possibility to  conceptually differentiate 
types o f  choices, varying from  ‘ligh t’ an d  ‘m odera te’ to  ‘h a rd ’. T he u p p er 
left part o f  the  m atrix  (situation 1) contains choices th a t are relatively ‘easy’, 
cells 2 an d  3 choices o f  the  ‘m odera te’ k ind, w hile in  cell 4  (situation 4) the  
choice is ‘h a rd ’. F rom  a governance perspective, cell 1 choices are no t parti
cularly in te resting . For th e  policy-oriented choice situations p resen ted  in  
cells 2 an d  3, th e re  is an  extensive litera tu re  o f  relevance. O ne debate is 
w hether o r n o t individual choice m odels can be applied  to  collective choice. 
An a rg u m e n t is th a t collective choice is n o t sim ply an  aggregation o f  ind iv i
dual ones. T he idea here  is th a t th e  relation  betw een  individual an d  collec
tive choices is to  be found  in  values, an d  in  particu lar in  value p luralism . 
W hen  th e re  is a p lurality  o f  values, it is im possib le to  conclude th a t the
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individuals in  th e  sam e choice situation  express the  sam e preferences. As 
Paavola (2002: 91) argues: ‘Choices do n o t an d  canno t reveal p references 
w hen  agents are m otivated  by p lural values’.

Now we m ove to  th e  collective level o f  choice -  such  as policy choices. 
Only in  an  ideal situation  can  standard  neo-classical econom ic theory  ex
plain  collective w elfare m axim ising. T hus, in  th e  practice o f  fisheries gov
ernance, it is no t sufficient as a basis for collective h a rd  choice m aking. 
Recent in troductions o f  transaction  costs in to  the  equation  o f  collective 
choice m ak ing  has b ro u g h t th e  theory  a step forw ard. However, in tro d u 
cing those costs m eans th a t basically we do n o t speak any longer o f  u n 
iquely op tim al ou tcom es b u t o f  ou tcom es w ith  a d istributive character, b e 
cause transaction  costs (and o ther costs) are n o t evenly d istribu ted  in  
societies. Again, Paavola holds:

The resources commanded by agents, the transaction costs they face, and 
the institutional rules that structure decision-making in collective choices 
determine whose values will be translated into public policy ... Collective 
choices simply involve deliberation to choose between the values that in
form public policy (Paavola 2002: 95).

W e also have th e  th ird  type o f  choice, w hich  conceptually m ig h t be seen  as 
the  ‘real’ h a rd  one. It m ig h t be related  to  the  typical governance issues we 
speak about in  th is  book. Before we go in to  d iscussing  th is  k in d  o f  choice 
in  m ore detail a sho rt d e to u r is needed . W e will d iscuss the  choice situa
tions th a t th e  litera tu re  te rm s as situations w here th e re  are in c o m m e n su r
able, incom patib le , o r incom parab le values at play.

Values

To d is tin g u ish  th e  factors th a t m ake choices ‘easy’, ‘m odera te’, or ‘h a rd ’, we 
draw  on  a litera tu re  (partly philosophical) addressing  w hat is called th e  (in)- 
com patibility, (in)com parability, o r (in )com m ensurability  o f  values. T he re 
levance o f  th is body o f  th o u g h t is expressed in  quotes such  as: ‘Every choice 
situation  is governed by som e value’ (Chang 1997: 7) an d  ‘All en v iro n m en 
tal policy in s tru m e n ts  requ ire  a m oral choice as to  w hose in te rests  co u n t’ 
(Schm id 2002 : 133). In  o ther w ords, choices always have, in  one way or 
another, to  do w ith  values, be they im plicit o r explicit, obvious o r h idden , 
technical o r instrum en ta l.

‘Easy’ choices are characterised  by values th a t are basically com parable, 
com m ensu rab le  an d  com patible. ‘M oderate’ choices involve m ixes o f  com 
parable an d  com m ensu rab le  values. ‘H ard’ choices are those  w here b asi
cally values at stake are incom parable, in com m ensu rab le  an d  incom patible. 
Or, p u t differently, easy choices can be dealt w ith  on  the  basis o f  exchanges 
betw een  or w ith in  the  scope o f  one value, w hile m odera te  choices m ake 
trade-offs betw een  d iffe ren t b u t com parab le o r com m ensu rab le  values. In
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h ard  choices, on  the  o th e r hand , these  ‘ways ou t’ are n o t available: choices 
are basically o f  the  ‘either-or’ type.

D epending  som ew hat on  th e  d iscipline, th e re  is confusion  as to  defin i
tion: som e see (in )com m ensurability  as a narrow er concept th a n  (in)com- 
parability, w hich  has to  do w ith  m e asu rem en t an d  scales. (In)com parability 
m eans th a t item s canno t be com pared, they sim ply are o f  a d iffe ren t k in d  
(Chang 1997: In troduction). Som e see it the  o th e r way around: ‘Incom pati
ble m oral claim s becom e in com m ensu rab le  w hen  trade-offs becom e u n a 
vailable because th e re  is no  com m on  currency’ (Lukes 1991: n ) .  Raz uses 
th e m  synonym ously (quoted by C hang 1997: 1). T here  is also th e  u se  o f  
(in)com parability; values are no t only o f  d iffe ren t k inds, b u t attem pts to 
com pare th e m  ‘m ay b reak  dow n’ (MacLean 1998). For o u r purposes, we 
p refer to  u se  (in) com parability  an d  (incom patibility) synonym ously as they 
bo th  certainly belong in  category 4  o f  th e  four-square table, w here th e  h a rd  
choices are. In  contrast, we see incom m ensurab ility  as the  shallow er con
cept, th u s belonging  m ore in  the  ‘m odera te’ choice category.

Besides th is classification o f  w hat in  fisheries an d  elsew here th e  basic 
qualities o f  choices m ig h t be, th e re  is also the  question  o f  w hat values are 
at stake. This is o f  im portance, particularly in  the  d iscussions on  the  pros 
an d  cons o f  th e  application o f  techn iques such  as cost-benefit analyses an d  
the  reason ing  b e h in d  th em . T here  are those  w ho ho ld  the  op in ion  tha t 
th e re  are no  incom patib le o r incom parab le values. In  th e  w ords o f  Chang, 
th e re  are no  easy argum en ts for incom parability. In  h e r  view (and th a t o f  
others) ‘com parability  is essen tial’, because w ithou t com parability  no  trad e
offs betw een  costs an d  benefits, no  m axim isation  o f  utility, n o r  th e  possib i
lity th a t practical reason  m ig h t gu ide choices i f  alternatives are incom par
able (Chang 1997: 2-3)? P ositioning (in)com m ensurability  an d  (in)com pat- 
ibility in  these  te rm s already h in ts  at the  essence o f  the  debate on them , 
because they play an  essen tial role in  the  econom ic an d  politico-econom ic 
u se  o f  concepts like utility, cost-benefit, an d  trade-offs, an d  the  theoretical 
(and norm ative) basis for th em . In  one way o r another, they all rely on  com 
parability, com m ensurability , an d  com patibility, as C hang  expressed  so 
clearly.

T herefore, it is u nderstandab le  th a t opponen ts o f  an  all too general an d  
b road  u se  o f  these  econom ic an d  political-econom ic concepts challenge 
th e ir  theoretical basis. For exam ple, Radin (1996) argues th a t co m m en su r
ability is central to  w hat is called ‘com m odification’, an d  in  particu lar to 
un iversal com m odification. A ccording to  th is  view, all h u m a n  or social an d  
political in teractions are ‘conceived o f  as exchanges for m onetizab le gains’, 
are ‘characterizable as trades’ (Radin 1996: 5). She vehem ently  challenges 
th is as undu ly  reduction ist an d  also points at the  danger th a t th is ‘m arket 
rhetoric’ is being  expanded to  real political-econom ic life, in  o th e r w ords 
‘com m odification  as a w orldview ’.
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Box 14.5 Aquaculture development vs. capture fishery restoration
Aquaculture developm ent is usually more po litica lly attractive than fisheries re
storation, because o f  its high v is ib ility  and prom ise o f  rapid results. There are, 

however, lim its  to  the growth o f  aquaculture and its con tribu tions to  fish supply. 

Resource constraints (lim ited availability o f  good sites, user conflicts, and the cost 

and availability o f  feeds and fertilisers) are m ajor lim itin g  factors. There are also 

risks. Stand-alone (as opposed to integrated) aquaculture operations com m only 
experience serious losses o f  profits about tw ice per every ten years: from  adverse 

weather, p lant failure, operator error, disease, fickle markets, etc. Aquaculture 

m ust also meet increasingly s tric t environm enta l and ethical criteria to  be consid

ered responsible.

Fisheries restoration is often more d ifficu lt than aquaculture expansion. It 
usually requires reduction o f  fish ing  effort; i.e., taking fishers ou t o f  fish ing  and / 

or restricting where, when, and how much those who remain can fish, usually w ith  

the establishm ent o f  protected areas, closed seasons, o r com plete m oratoria , etc. 

The application o f  these tools is not an exact science, and the ir results are not 

easily predictable and are som etim es discouraging. A ttem pts to  rehabilitate some 

o f  the w o rld ’s large and overfished salm on and cod fisheries have m et w ith  little  
success so far. However, some interventions in smaller-scale fisheries, particularly 

the use o f  com m unity-m anaged protected areas in trop ica l reef fisheries, have 

shown a lm ost im m ediate and very substantial benefits to  fishers and to the ir 

com m unities. Moreover, adoption o f  ecosystem-based m anagem ent o f  large-, 

m edium - and small-scale fisheries holds much greater prom ise fo r the ir success
ful restoration. The reward is a large, diverse, and sustainable fish capture from  

healthier ecosystems.

The hard choices here are how to make balanced policies fo r aquaculture and 

capture fisheries restoration against lim ited budgets and human resources, sho rt

te rm  needs vs. longer-term  consequences, vested interests and current live li
hoods vs. the reality o f  declin ing natural resources. The choices affect directly 

food security, em ploym ent, and environm enta l health, and also have im pacts on 

non-fisheries sectors, such as agriculture and tou rism . They also determ ine in 

vestments in aquaculture and capture fisheries education and research, the 

strengths and weaknesses o f  the organisations that carry ou t those functions, 

and the fu ture  human resources available fo r m anagem ent o f  aquaculture and 
fisheries.

Author: Roger Pullin

In  a sim ilar vein we find  arg u m en ta tio n  on  a m ore applied  level. In  a study 
on  env ironm enta l policy, Bromley an d  Paavola (2002) d iscuss the  issue o f  
trea ting  choices as sim ple trade-offs. In  th e ir  opinion, the  tendency  is to 
consider values expressed in  env ironm enta l policies as com m ensurab le . 
They challenge th e  assum ptions th a t in  env ironm enta l policies h a rd  
choices are m erely  trade-offs. H olland (2002: 17) argues against th e  te n 
dency to  equate choice m ak ing  w ith trade-offs an d  even m ore  against the
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claim  th a t ‘only i f  o u r choices have the  fo rm  o f  a trade-o ff will they be ra 
tional’. H e show s th a t th e  assu m p tio n  o f  com parability, w hich  underlies 
these  pleas for trade-offs, no  longer goes unchallenged  an d  th a t no t seeing 
trade-offs as the  m ajo r fo rm  o f  rational choice-m aking does ‘no t deny the  
existence o f  tou g h  decisions -  to  the  contrary ... the  exchange o r trade-off 
m odel fails u tterly  to  explain the  toughness  o f  tou g h  decisions. They only 
conceal the  toughness o f  choice’ (H olland 2002: 25).

T here  is also a tendency  to  p u sh  th e  in stru m en ta l side o f  dealing  w ith 
p lural values in  choice situations. This m ig h t be an  a ttem p t to  shove a p lu r
ality o f  values in to  a m ould , o r to  m is rep resen t th em , in  o rd er to  ‘m ake’ 
th e m  com m ensu rab le  w ith  a particu lar pu rpose, fo r exam ple, for the  prac
tice o f  cost-benefit analysis (MacLean 1998: n o ) .  I f  th e  alternatives in  a 
choice situation  can  be ph rased  in  te rm s o f  one overrid ing criterion  or 
com parable value, th e n  a trade-o ff m ig h t be possib le an d  th e  conflict les
sened  -  fo r instance, w hen  export o f  fish  versus fish  for dom estic  con
sum ption  is defined  as p art o f  a com bined  strategy for fisheries develop
m en t. Generally, in  environm ental-econom ic theories, th is is a com m on  
way o f  looking at choices. But how  represen tative are th e  situations in  
w hich  trade-offs seem  a feasible way o f  rational choice m aking?

Box 14.6 Centralisation vs. decentralisation
Com munity-level m anagem ent has received a great deal o f  interest in fisheries, as 

have co-m anagem ent and form s o f  partic ipatory m anagement. A t the same tim e, 

there are im portan t efforts at the other end o f  the scale -  the international one -  

to  achieve m ore sustainable fisheries, based on agreements between countries. A t 
national levels too, governm ents are involved in regulation that is becom ing more 

com plicated all the tim e. The urge, fo r example, to  w ork toward integrated coastal 

zone m anagem ent reinforces central planning. There is, therefore, a tension be

tween decentralisation and the partic ipation o f  stakeholders on the one hand, and 

the centralisation o f  decision-m aking on the other. Policy-makers have to  decide, 

w ith in  the constraints im posed by broader governm ental structure and practice, 
how to  structure the policy-making process and w hat to  structure.

Author: M aarten Bavinck

But w hat about a choice situation  w here  m any  values com pete for attention , 
an d  especially w hen  they are considered  to  be incom m ensurab le?  Then, 
‘w hatever we do w ould  be w rong ... an d  in  p art precisely from  the  absence 
o f  a yardstick, a circum stance th a t leaves u s  confused ...’ (H olland 2002: 
25). This is exactly th e  sort o f  choice w here m odels based  u p o n  calculating 
an d  aggregating  do n o t work, w hen  we have to  look for o th e r ways and  
m eans to  b rin g  conflicting values together, an d  com e to reasoned  instead  
o f  calculated ou tcom es in  cost an d  benefit te rm s or in  o the r technical o r 
political-econom ic te rm s. As Bailey an d  Jentoft argue, m any  basic issues in  
fisheries developm ent are n o t o f  these  k inds, b u t are ‘h a rd  choices w hich
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are fundam entally  m oral an d  political ra th e r th a n  econom ic an d  technical’ 
(Bailey an d  Jentoft 1990: 333).

O ne m ig h t say: Follow w hat has been  said  about th e  rationality o f  dealing 
w ith  choices o f  a m ore  sim ple natu re , in  o the r w ords, apply w hatever is 
know n abou t b o u n d ed  rationality; stretch  those boundaries an d  b roaden  
the  m odels fit for sim ple choices to  m ake th e m  also applicable for m ore  
difficult or h a rd  choices. However, th is  seem s to  be a path  th a t canno t be 
followed. D enzau  an d  N orth (2000) argue th a t th is m odel o f  substantive 
rationality  does no t apply to  situations o f  h a rd  choices. Substantive ra tion 
ality can be characterised  in  te rm s such  as m in im u m  m odelling , good in 
form ation, an d  d irect feedback. A ccording to  these  au thors, com petitive 
m arkets provide the  se tting  fo r such  choices. In  th e ir  op in ion , w hen  deal
ing  w ith  h a rd  choices th e  false assu m p tio n  is often  m ade th a t we can  ex
te n d  th e  scope o f  substan tive rationality. For those  choices ‘we m u st be 
u s in g  som e procedure th a t differs fundam entally  from  the  deductive ra 
tional p rocedure’ (D enzau an d  N orth  2 0 0 0 : 31). This p rocedure, in  th e ir  
eyes, is essentially  abou t learn ing  -  n o t d irect learn ing  on  an  individual 
level, ‘because th e  w orld is too com plex for a single individual to  learn  d i
rectly how  it all w orks’ (ibid.: 34), b u t collective o r cu ltu ral learn ing  in  
w hich  ideology an d  in stitu tions play a crucial role. Institu tions an d  ideology 
provide h u m a n  beings w ith  shared  m en ta l m odels th a t are, according to 
the  au thors, needed  to  in te rp re t an d  b rin g  o rd er in to  th e ir  environm ent, 
(ibid.: 40). This is exactly why we th in k  interactive learn ing  is o f  such  great 
im portance in  dealing  w ith  h a rd  choices, as the  position ing  o f  th is  way o f  
‘rational’ acting at the  collective level shows (see figure 14.1). T here are 
m odels available w eighing alternatives based  u p o n  d iffe ren t an d  even in 
com patib le value system s. However, in  th e  last resort, ‘socio-political’ p ro 
cesses gu ided  by th e  p roper governing institu tional a rrangem en ts  m u s t d e 
cide u p o n  w hich  values an d  w hose values shou ld  have priority. In  o rder to 
cope w ith  h ard  choices, it seem s w ise th a t th e  bearers o f  th e  various value 
system s are allowed to  participate in  one way or another, in  som e fo rm  o f  
co-governance.

Conclusion

T he governance o f  fisheries needs a though tfu l debate on basic values or 
princip les. Too often  a tten tion  is concen tra ted  on  goals an d  m eans, as i f  
th e re  are no  real d ilem m as an d  h ard  choices th a t canno t be reduced  to 
sim ple calculation. T he underly ing  an d  im plicit values, n o rm s, an d  co n 
cerns th a t are always involved in  fisheries are therefo re  concealed, no t 
b rough t o u t in  th e  open  so th a t they can  be deliberated  rationally an d  d e
mocratically. This is, o f  course, n o t u n iq u e  to  fisheries. N either is it so m e
th in g  th a t shou ld  be regarded  as a personal deficiency o f  decision-m akers. 
R ather it shou ld  be perceived as a consequence o f  th e  in h e re n t diversity, 
complexity, an d  dynam ics o f  fisheries, th e  lim ita tions o f  the  rational m odel 
in  decision-m aking in  dealing w ith  in co m m en su rab le  values, concerns an d
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princip les, an d  th e  institu tional insufficiency th a t characterise th is in d u s
try. Basic princip les an d  concerns, an d  th e  m ore abstract values b eh in d  
them , requ ire  th o ro u g h  investigations in to  issues th a t have no  easy a n 
swers an d  w here practical applications do n o t follow clearly. However, 
w hen  these  basic issues are n o t com m unica ted  in  a rational fashion, f ish 
eries governance becom es a ‘special case’, som eth ing  th a t is n o t in fo rm ed  
by basic intellectual reasoning , an d  th u s  the  easy victim  o f  o p portun ism  
an d  strife am ong  special in terests .

W e argue th a t the  shortcom ings o f  cu rren t governance practices in  f ish 
eries have m u c h  to  do w ith  the  fact th a t too m u c h  atten tion  is concentra ted  
on  th e  last e lem en t o f  the  decision-m aking process, i.e., m eans, an d  too 
little effort is spen t on  the  basic values, concerns, an d  principles, w hich  is 
w here any rational decision-m aking process shou ld  start. W hat m akes ou r 
governance approach  d iffe ren t from  any o ther approach  to  fisheries p ro 
blem -solving an d  opportun ity  creation  is its in sistence on  th e  precedence 
o f  basic social, econom ic, political, an d  env ironm enta l values, an d  on  the  
concerns an d  p rincip les to  be derived from  th em . Moreover, th is govern
ance approach  also p rescribes som e princip les an d  gu idelines as to  th e  p ro 
cess th ro u g h  w hich  these  basic values, concerns, an d  princip les can be d e 
liberated  -  a process o f  inclusion , com m unication , an d  cooperation. We 
will elaborate on  th is aspect o f  governance in  chap ter 16.

A rational approach  to  fisheries governance w ould  in sis t th a t the  o rd er o f  
a tten tion  shou ld  be as follows: i. values, 2. concerns, 3. principles, 4 . goals, 
an d  5. m eans. Values are th e  norm ative an d  ethical co rnerstones on  w hich 
the  w orking o f  the  fish  chain  an d  th e  in stitu tions regulating  an d  enabling 
the  chain  are built. C oncerns are th e  basic prob lem s an d  opportun ities o f  
w hat fisheries governance w ants to  realise. P rinciples are the  m oral ram ifi
cations w ith in  w hich  fisheries governance operates an d  w hich it shou ld  no t 
violate. Goals are th e  particu lar am bitions o f  fisheries governance th a t m ay 
or m ay no t be quan tified  an d  specified according to  tim e an d  place, w hile 
m eans are the  technical in s tru m e n ts  th a t governance in stitu tions em ploy 
in  o rd er to  reach  goals.

T he process th ro u g h  w hich values, concerns, princip les, goals, and  
m eans are de term in ed  m u st be open, transparen t, an d  participatory b e 
cause it is r id d en  w ith  h a rd  choices all the  way. (Examples o f  h a rd  choices 
in  fisheries are inc luded  in  th e  boxes in  th is chapter.) S hould  th e  process at 
one stage halt because h a rd  choices are too tough, ra th e r th a n  m oving 
ahead  w ith  the  p rob lem  unreso lved  b u t suppressed , one shou ld  step back 
by m oving th e  deliberation  to  th e  (higher) value level. T hus, th e  a tten tion  o f  
decision-m akers shou ld  be reversed. O nce decision-m akers can agree on 
the  basics, they shou ld  m ove forw ard again.

T he governance approach  w ould  also em phasise  th e  im portance o f  learn 
ing th a t is inclusive an d  interactive. This is particularly im p o rtan t in  an  
industry  characterised  by diversity, complexity, an d  dynam ics. Som etim es 
m eans prove ineffective an d  m u s t be corrected  (first-order governance). In 
o the r instances, in stitu tional arrangem en ts prove inadequate an d  n eed  to 
be changed  (second-order governance). In  som e instances, th e  concerns

2 9 8 H a r d  C h o i c e s  a n d  V a l u e s



an d  m oral values are inadequate an d  n ee d  to  be redefined  (m eta-govem - 
ance).

T he degree o f  citizen  dem ocracy m u s t be la rger w hen  th e  h ard  choices 
th a t confron t decision-m akers perta in  m ore to  values, princip les, an d  con
cerns th a n  goals an d  m eans. In  o the r w ords, th e  m ore  basic an d  norm ative 
the  issue, th e  m ore essential is participation  in  th e  b roadest sense. T he less 
basic an d  m ore  derived th e  issues are, the  easier they are to  devolve to  reg 
ulatory agencies an d  stakeholder g roups w ith in  a particu lar sector. W hen 
values, concerns, an d  princip les apply no t only to  fisheries b u t to  o the r so
cial sectors an d  industries as well, stakeholder dem ocracy canno t replace 
citizen  dem ocracy, b u t stakeholder dem ocracy can  add to  an d  b roaden  the  
dem ocratic process i f  it involves bo th  m arke t an d  civil society.
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Challenges and Concerns Revisited
M aarten Bavinck, Ratana Chuenpagdee, Poul Degnbol, and  
José J. Pascual-Femdndez

Introduction

In  chap ter 2, the  challenges facing fisheries an d  aquacu ltu re w ere briefly 
described. T he crucial issue po in ted  ou t is th a t th e  drivers for increasing  
fish  p roduction  are ub iqu itous, m ultifarious, an d  strong  an d  th a t they su r
pass the  capacity o f  available m an ag em en t system s. T he resu lt is a consis
te n t over-dem and on  natu ra l an d  social system s an d  a crisis in  fisheries as 
well as in  fisheries governance.

W e connected  the  drivers in  fisheries to  the  globalisation th a t has been  
accelerating since 1950. W ith th e  sharp  rise in  the  in te rnational d em an d  for 
fish  products an d  th e  grow ing connection  betw een local p roducers an d  glo
bal m arkets, th e  p ressu re  to  increase p roduction  has also grow n an d  new  
m arket players have em erged  in  response. This has resu lted  in  investm ents 
an d  industria lisa tion  in  cap tu re fisheries in  the  N orth  an d  South  alike, an d  
in  the  grow th o f  aquaculture .

W e th e n  iden tified  fou r concerns th a t have em erged  from  the  societal 
debate on  fisheries across th e  globe. C oncerns differ from  princip les in  
th a t they do n o t m ateria lise  from  system atic top-to-bottom  analyses b u t 
from  political d iscussions from  th e  bo ttom  u p  -  they constitu te  fields o f  
atten tion  as well as m easu rin g  devices for th e  resu lts o f  governance effort. 
T he concerns we p resen ted  are 1) ecosystem  health , 2) social justice, 3) live
lihood an d  em ploym ent, an d  4) food security  an d  safety. Each is im portan t 
to  large categories o f  people now  an d  in  the  fu ture . Significantly, m ost o f  
the  people affected by the  failure to  address these  concerns live in  the  
South. It is im p o rtan t to  no te th a t concerns are related  to  d iffe ren t popu la
tion  categories in  tim e as well as in  space. Ecosystem  hea lth  is o f  special 
im portance to  fu tu re  generations, b u t livelihood an d  em ploym ent an d  food 
security  are relevant to  p resen t ones. Livelihood an d  em ploym ent perta in  to 
people w ho w ork in  an d  ob ta in  th e ir  incom e from  the  fish  chain, an d  food 
security  an d  safety to  th e  m u c h  b roader category o f  the  ru ra l an d  u rb an  
poor. Social justice has im plications for people at all scale levels, bo th  p re 
sen t an d  fu tu re  alike.

W e have exam ined  fisheries governance in  th is volum e from  m any per
spectives, dividing the  analysis in to  th ree  parts. T he first addresses th e  co n 
stitu tion  an d  w orkings o f  th e  fish  chain , the  second the  regulatory in s titu 
tions at various levels from  local to  in ternational, an d  th e  th ird  the
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princip les th a t actually an d  those  th a t shou ld  u nderlie  fisheries governance. 
Now we shall lin k  an d  explicitly explore the  rela tion  betw een  the  th ree  parts 
an d  the  concerns voiced earlier. O ur key questions are:
-  W hat consequences em erge from  o u r study o f  th e  fish  cha in  for under

standing  th e  concerns (chapters 3-7)?
-  How  do o u r principles an d  ethics affect o u r judgem ent o f  the  concerns 

(chapters 12-14)?
-  W hat consequences does o u r analysis o f  in stitu tions have for handling  

th e  concerns (chapters 8-11)?

Note th e  italicised objective in  each question . T he first question  inquires 
in to  a state o f  know ledge an d  insigh t, th e  second  focuses on  valuation, an d  
the  th ird  on  action an d  control. T he sequence o f  questions differs slightly 
from  the  o rdering  o f  the  parts, w ith  th e  inqu iry  in to  princip les preced ing  
the  study o f  institu tions. Because o f  o u r in te rest in  th e ir  potential for ad 
d ressing  the  challenges facing fisheries in  ligh t o f  th e  key princip les, we 
focus on  institu tional issues last. Sections 2 an d  3 d iscuss o u r u n d e rs ta n d 
ing an d  judgem en t o f  the  concerns. Section 4  focuses on  in stitu tions an d  
consists o f  th ree  parts. T he first considers o u r u n d ers ta n d in g  o f  th e  role o f  
in stitu tions in  fisheries, th e  second the  streng ths an d  w eaknesses o f  som e 
o f  th e  institu tional solutions to  fisheries p rob lem s curren tly  in  vogue, an d  
the  th ird  the  gaps betw een  disciplinary approaches to  fisheries an d  th e  pos
sibilities o f  b ridg ing  them .

Understanding the Concerns 

Developm ents in  the Fish C hain

O ur p o in t o f  departu re  is no t th e  p resen t state o f  know ledge b u t qu ite  the  
opposite, th e  severe lack o f  in fo rm ation  an d  in sigh t characterising  o u r  u n 
derstand ing  o f  the  fish  chain. W hat we do n o t know  is som etim es m ore  
strik ing  th a n  w hat we do, an d  th is basic deficiency in  o u r u n d ers tan d in g  o f  
the  system  to be governed figures strikingly in  chapters 3 to  7. It starts w ith 
basic facts. Kulbicki (see chap. 3) notes tha t th e re  are serious gaps in  ou r 
know ledge o f  fish  species an d  th e ir  d istribu tion  an d  position  in  th e  m arine  
ecosystem , particularly in  tropical w aters. T he d earth  o f  reliable in fo rm a
tion  con tinues u p  th e  chain, also affecting th e  catch an d  effort statistics. 
F igures on  catch an d  effort m ay be e ith er non-existent o r very basic and  
even i f  they do exist, they are frequently  unreliab le . T he unreliability  o f  the  
data is d em o n stra ted  by the  recen t upheaval w ith  regard  to  C hinese catch 
statistics (cf. W atson an d  Pauly 2001).

T he lack o f  reliable data on  production  is replicated  in  th e  figures on 
em ploym ent an d  incom e, particularly w ith  regard  to  th e  labour-intensive 
fisheries o f  th e  South. D espite the  tables th a t suggest the  contrary, the  
n u m b e rs  o f  people w orking directly in  cap tu re fisheries an d  aquacu ltu re
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often  prove very difficult to  estim ate. In  addition , som e o f  th e m  are in d ir
ectly em ployed, e.g., in  th e  post-harvest system . T he very first serious as
se ssm en t o f  em ploym ent in  fish  processing  an d  trade was only conducted  
in  1999  by th e  In ternational Labour O rganization  (ILO), an d  th e  au thors 
adm it the  figures are tentative indeed  (Tomoda 1999).

T he Food an d  A griculture O rganization  (FAO) is aw are th a t the  lack o f  
reliable statistics is a serious p rob lem  for fisheries m anagem en t. T he m a t
te r  is all the  m ore  u rg en t because ‘as cap ture fisheries approach  m ax im um  
yields, scientists requ ire  m ore, an d  m ore  accurate, data on  w hich  to  base 
th e ir  analyses’ (FAO 2002a: 61). As a consequence o f  th is deficiency an d  
the  effects o f  env ironm enta l variability an d  long-term  changes, th e  o rgan i
sation  concludes th a t ‘th e re  is th u s  far m ore  uncerta in ty  an d  risk  in  f ish 
eries m an ag em en t th a n  th e re  is in  th e  m an ag em en t o f  alm ost any o ther 
food sector o r industry ’ in  th e  w orld (ibid.: 59).

In fo rm ation  deficiency carries forw ard in to  the  u n d ers tan d in g  o f  p ro 
cesses an d  rela tionsh ips. Kulbicki points o u t th e  com plexity o f  aquatic eco
system s an d  o u r sum m ary  u n d ers tan d in g  o f  th e ir  w orkings. Similarly, 
Johnson  et al. (see chap. 4), Pullin an d  Sum aila (see chap. 5), an d  T horpe et 
al. (see chap. 6) em phasise  th e  com plexity an d  diversity o f  cap tu ring  an d  
post-harvesting system s. T he em beddedness o f  fisheries in  a w ider eco
nom ic, social, political, an d  physical se tting  an d  th e  relations across sector 
boundaries con tribu te to  the  difficulties o f  know ledge form ation.

W e have m ade som e inroads in  the  context o f  general know ledge defi
ciency. T he key assu m p tio n  in  Part II o f  th is  book is th a t th e re  is som eth ing  
like a fish  chain, a linkage betw een  segm ents o f  th e  fisheries sector, w ith 
each part adapted  to  an d  in fluencing  the  o thers an d  being  in fluenced  in  
tu rn . This chain  is conceived in  a vertical sense, connecting  aquatic ecosys
tem s to  cap ture fisheries an d  aquacu ltu re an d  subsequently , th ro u g h  a se 
quence o f  p rocessors an d  m arket in te rm ediaries, to  th e  consum er. T he u n it 
m oving th ro u g h  the  chain  from  bo ttom  to top is a certain  species o r cate
gory o f  fish. T he u n it  m oving the  o ther way around , from  top to  bottom , is 
generally m oney. C hains have strong  geographical connotations, w ith  fish 
o rig inating  in  specific aquatic ecosystem s in  defined  parts o f  the  w orld an d  
proceeding  to  equally specific p rocessing  outfits o r fishm eal factories, retail 
m arkets, an d  hom es. Likewise, chains are closely connected  to  people as 
agents an d  as p art o f  social structures: fishers an d  aquacu ltu re w orkers, 
m e n  an d  w om en, traders an d  processors, an d  m any  o thers. M any o f  these  
people participate in  m ore  th a n  one fish  chain, sh ifting  back an d  fo rth  w ith 
the  flow o f  events. In  m any cases, they also take part in  econom ic sectors 
o the r th a n  fisheries. T he conclusion is th a t although  th e  fish  chain  is a co n 
cept developed for the  purpose o f  analysis, it has a firm  basis in  reality.

It is clear th a t at each level in  the  fish  chain  -  the  ecosystem  (pre-har
vest), th e  cap ture o r cap turing  system , an d  th e  post-harvesting system  -  
people an d  o rganism s, activities, an d  events are also in terconnected . Eco
system s are a ssu m ed  to  be functional w holes w hose w orkings can be an a
lysed an d  com pared  in  a horizon tal fashion. C apturing  system s an d  po st
harvest system s can also be stud ied  from  th is angle. Diversity, complexity,

M a a r t e n  B a v i n c k , c .s .



an d  dynam ics characterise fish  chains as well as th e ir  constituen t elem ents. 
Scale is an  im p o rtan t d im ension , m an ifesting  itse lf  in  tim e, space, and  
technology.

In  o u r analysis o f  aquatic ecosystem s, we h igh ligh t the  role o f  diversity 
(see chap. 3). T here is a strong  positive correlation  betw een  species diver
sity an d  density  o r b iom ass in  each  biotope. As th is is th e  stock o r resource 
potential th a t fish ing  is based  on, h ig h  species diversity raises cap turing  
potential an d  indirectly  contribu tes to  livelihood, em ploym ent, an d  food 
security. M oreover, species diversity is a m ajo r factor in  ecosystem  hea lth  
an d  m ay serve as an  ind icato r o f  th e  condition  o f  a particu lar ecosystem .

F ishing is defined  as a m ajo r d istu rbance affecting aquatic ecosystem s. 
A lthough  th e re  is still a g reat deal th a t scientists do no t know, no  m atte r 
how  fish ing  is done it has been  d em onstra ted  to  have d irect an d  ind irect 
effects on  fish as well as on  the  ben th ic  env ironm ent. At a global level, f ish 
ing reduces species diversity, som etim es inducing  irreversible phase 
changes. Evidence o f  stock collapse an d  fish ing  dow n th e  food web has 
caused  w idespread  alarm  an d  triggered  new  projects, such  as th is  book.

However, n o t all ecosystem s are equally d istu rbed , n o t all d istu rbance is 
bad, an d  som e fish ing  m ethods, gear, o r activities have m ore  negative con
sequences th a n  o thers. O ne im p o rtan t lesson  is to  allow for variation ac
cording to  geographical locale an d  ecosystem  an d  ad just the  governance 
approach  accordingly. O u r lack o f  know ledge on  basic ecological processes 
an d  the  lack o f  consensus on  w hat actually constitu tes ecosystem  hea lth  are 
o the r condition ing  factors fo r governance.

Johnson  et al. (see chap. 4) no te th a t diversity is a characteristic o f  cap
tu re  fish ing  system s an d  a residue o f  varying h istorical trajectories an d  
adaptations to  th e  conditions o f  particu lar locales. G lobalisation has p rec i
p itated  a reduction  in  the  variety o f  fish ing  gear an d  m ethods u sed  an d  a 
d ram atic  increase in  the  fish ing  effort. H ere  again, th e re  are differences 
from  one place to  another. A core feature o f  fisheries developm ent since 
the  1 9 5 0 S  is industria lisation , w hich  perta ins to  th e  rise  o f  capital-intensive 
fish ing  fleets in  the  North, and , on  a d iffe ren t scale, in  the  South  as well. It 
also perta ins to  th e  gradual m odern isa tion  o f  sm all-scale fish ing  th ro u g h  
new  factory-produced fish ing  gear an d  m ethods o f  p ropulsion . Both these  
m an ifesta tions o f  industria lisa tion  have con tribu ted  to  the  overall increase 
in  th e  fish ing  effort.

In  com bination  w ith  m arket globalisation, industria lisa tion  has h ad  im 
po rtan t social consequences. In  m any  countries in  th e  North, the  fish ing  
sector has sh ru n k  dram atically  in  te rm s o f  em ploym ent. In  th e  South, how 
ever, sm all-scale fish ing  is still pervasive, w ith  m ajo r confron tations b e 
tw een industria l an d  sm all-scale fishers. Below the  surface, th e  small-scale 
sector is also changing  an d  new  arrangem en ts an d  divisions are replacing 
old ones. T he prim ary  bone  o f  con ten tion  in  all th e  changes is the  alloca
tion  o f  benefits. F ishers w ho have no  choice b u t to  u se  sim ple technology 
d ispu te th e  righ ts o f  m ore  fo rtunate fishers to  w hat they view as a d isp ro 
portionate p art o f  the  catch. Conflicts o f  th is  k in d  frequently  have an  inter- 
generational d im ension , w ith  som e fishers having larger stakes in  the  long 
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te rm  continu ity  o f  fish ing  activities th a n  o thers. Livelihood, em ploym ent, 
an d  social justice are crucial concerns here.

T he fo rm  an d  structu re  o f  cap ture fish ing  have changed  substantially  
since the  1950s. T he m ost strik ing  developm ent o f  th e  past decade an d  a 
half, however, is th e  leap m ade by aquacu ltu re  (see chap. 5). Its expansion 
has been  so vast th a t people now  often  assu m e aquacu ltu re  will play a key 
role in  m eeting  th e  m arke t’s ever-increasing dem and . In  te rm s o f  food se 
curity, however, th is  assu m p tio n  is conditional on  th e  developm ent o f  aqua
cu ltu re th a t does n o t rely on  feed from  sources th a t could  o therw ise have 
been  u sed  for h u m a n  food. A quaculture based  on fish  inc lud ing  fishm eal 
as feed th u s  rep resen ts a n e t loss o f  p ro te in  an d  calories an d  th e  m arket 
outlets for cap ture fisheries provided by aquacu ltu re th a t relies on  fish  for 
feed will con tribu te to  increased  p ressu re  on  m arin e  resources ra th e r th an  
the  o ther way around .

P roduction  in  aquacu ltu re con tinues to  m o u n t year by year, w ith  areas o f  
aquatic farm ing  grow ing an d  the  n u m b e r  o f  people directly o r indirectly  
involved also increasing. It is im p o rtan t to  no te th a t aquacu ltu re generally 
attracts a d iffe ren t segm en t o f  the  population  th a n  cap ture fisheries an d  the  
benefits go to  d iffe ren t categories. Like any o ther econom ic activity, aqua
cu ltu re creates w inners an d  losers at various scale levels.

A quaculture has any n u m b e r  o f  im plications for the  hea lth  o f  in land, 
coastal, an d  m arin e  ecosystem s. In  th e  course o f  its sho rt history, it has 
h ad  negative im pacts th ro u g h  pollution, the  in troduction  o f  alien  species, 
the  cu tting  o f  m angroves, an d  the  d em an d  for feed from  capture fisheries. 
T here are also various k inds o f  in teraction  at d ifferen t scale levels w ith 
o ther econom ic sectors such  as agricu lture an d  tou rism , an d  societal objec
tives such  as conservation. In  som e developing countries, aquacu ltu re  is 
now  b ifurcating  in to  two sub-sectors -  one producing  food for th e  h o u se 
h o ld  o r serving local m arkets an d  th e  second targe ting  the  u p m ark e t an d  
tak ing  increasing  advantage o f  global m arke t opportun ities. This is to  som e 
extent also a division betw een  freshw ater an d  m arin e  aquaculture , although  
th e re  are exceptions each way. T he dynam ics, the  benefits to  society, an d  
the  governance challenges o f  th e  two sub-sectors are very different. As the  
fish  production  in  the  u p m ark e t sub-sector largely relies on  carnivores, its 
developm ent is p resen tly  d ependen t on  feed extraction by cap ture fisheries.

Post-harvest system s link  cap ture fish ing  an d  aquacu ltu re to  th e  m arket 
in  m any in tricate  ways. For T horpe et al. (see chap. 6) the  key variable is 
scale, w ith d iffe ren t chains serving m arkets at d iffe ren t scale levels. For 
countries in  the  South, th e  d istinction  betw een  dom estic  an d  in ternational 
m arkets is curren tly  th e  m o st im p o rtan t one, as it has created  d ifferen t 
patterns o f  dem and . In  com bination  w ith a priority  for food safety, the  in 
te rna tional d em an d  for luxury fish  products appears to  exert a decisive in 
fluence dow n th e  food chain, in fluencing  th e  activities o f  individual fishers 
an d  fisheries sectors as a whole. The dynam ics o f  th e  in te rnational fish 
m arket have im plications for th e  food security  o f  the  dom estic  poor. The 
drive for efficiency an d  food quality also causes capital concen tra tion  in

M a a r t e n  B a v i n c k , c .s .



fish  cap ture an d  production , as well as in  the  post-harvest chain. This p ro 
cess m ay have consequences for em ploym ent an d  social justice.

The Fish Chain and the Four Concerns

H aving sketched  the  total p icture, w hat are th e  tren d s in  o u r four concerns? 
T he first concern , ecosystem  health , is th e  key issue in  all cap tu re fisheries. 
A ttention is now  focused on  halting  the  decline o f  target species, as well as 
on  m arin e  ecosystem s as a w hole. F ishing is considered  a m a jo r factor in  
th e ir  downfall. T he grow ing global fish ing  effort follows from  an  absolute 
increase in  th e  n u m b e r  o f  fishers as well as the  u se  o f  m ore  efficient gear. 
B ehind th ese  developm ents in  the  cap ture system  loom  increased  dem ands 
for fish  products in  a globalising m arket an d  an  inflow  o f  w orkers to  f ish 
eries due to  th e  shortage o f  alternative job opportun ities. C hanges in  cap
tu re  an d  m arke t structu res can th u s  be related  to  ecosystem  health . T here 
are, however, o the r factors such  as pollution, hab ita t destruction , an d  cli
m ate  change th a t in fluence aquatic ecosystem  health . As is no ted  in  th is 
book, th e ir  o rig in  an d  th e ir  so lution  lie ou tside th e  fisheries sector. Ecosys
te m  h ea lth  is an  im p o rtan t concern  in  aquacu ltu re as well. T he externalities 
caused  by aquacu ltu re operations an d  developm ent are the  m a in  issue 
here . In  addition , th e re  is the  connection  betw een  cap ture fisheries and  
aquaculture , m ainly  th ro u g h  the  feed industry.

Social justice, o u r second concern , com es u p  repeatedly in  any consid 
era tion  o f  the  cap ture an d  post-harvest system  o r the  rela tion  betw een  f ish 
eries an d  o th e r econom ic sectors. In  fact, th e re  are various social justice 
concerns at d iffe ren t scale levels. C oncern  about inequality  in  the  division 
o f  labou r betw een  th e  N orth  an d  the  South, w hich  continually  m anifests 
itse lf  in  new  ways, is a t the  h igh -end  o f  the  scale, as are claim s perta in ing  
to  in ter-generational justice. In  the  m idd le th e re  are conflicts betw een  in 
dustria l an d  sm all-scale fishers about the  allocation o f  resources, an d  gen 
der-related confron tations betw een  large an d  sm all m arke t parties. C om 
m u n ities  also p u rsu e  social justice an d  are affected by new  developm ents, 
such  as the  reallocation o f  fish ing  rights. Lastly, th e re  are n u m ero u s  justice 
issues at the  individual o r h ouseho ld  level. F rom  th is w ider perspective, it 
is difficult to  estim ate w hether social justice is declin ing  or increasing, w ith 
the  answ er depend ing  on  perspective as well as scale level.

T he th ird  concern  is livelihood an d  em ploym ent, w hich  is d iffe ren t in  
each situation . T he FAO (2002a) indicates th a t the  n u m b e r  o f  fishers an d  
fish  farm ers has increased  from  1970 to  2 0 0 0  across th e  globe. T he rate  o f  
em ploym ent grow th is extrem ely variable though , w ith  European fisheries 
dem onstra ting  the  least developm ent (<20%  on  average, w ith  the  w ork
force in  som e developed countries even shrinking) an d  A sian fisheries the  
m ost ( >300%  on  average). S im ilar tim elines are n o t available for the  post
harvest sector, th o u g h  it is also likely to  have w itnessed  substan tia l grow th 
in  th e  rate  o f  em ploym ent.
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In  th e  fu ture , th e  FAO (2002a) argues th a t in  rich  econom ies w ith steady 
econom ic grow th, th e  fisheries labour force will sh rink . In  poor countries 
w ith  m ore  stagnan t econom ies an d  insuffic ien t em ploym ent alternatives, 
however, cap ture fisheries will probably con tinue to  absorb large n u m b ers  
o f  new com ers. T heir situation  m ay com e to resem ble  the  involution char
acteristic o f  Indonesian  farm ers in  the  1960s, m ak ing  do w ith  sm aller an d  
sm aller parcels o f  land  an d  d im in ish in g  overall re tu rn s  (Geertz 1966).

T here  are also ind ications o f  changes in  th e  n a tu re  o f  livelihoods in  f ish 
eries. T he industria lisa tion  o f  fisheries no ted  in  chap ter 4  has h ad  m ajo r 
effects on  th e  u se  o f  labour an d  will probably con tinue to  do so. The 
changes in  the  post-harvest sector, especially the  g lobalisation o f  trade an d  
the  m ovem en t tow ards consum er-driven, food safety-oriented m arkets, also 
have im plications for the  n a tu re  o f  livelihoods in  th e  sector.

T he last concern  is food security  an d  safety, w hich  is defined  as th e  con
tribu tion  o f  fisheries to  the  availability o f  sufficient, safe, an d  nu tritious 
food for th e  w orld’s non-fish ing  poor (in con trast to  th e  w orld’s fish ing  
poor, w ho are d iscussed  u n d e r  the  head ing  o f  em ploym ent an d  livelihood). 
Recent docum ents no te th e  con tinued  relevance o f  u n d er-n o u rish m en t an d  
food security  in  the  w orld. A ccording to  The state o f  food insecurity in  the 
world 2003 (FAO 2003h), the  n u m b e r  o f  u n d e rn o u rish e d  people across the  
developing w orld as a w hole is again  rising  to  an  estim ated  798  m illion  
(figures 1999-2001). T he n u m b e r  o f  chronically hun g ry  people fell in  
som e countries, b u t in  m any o thers it rose.

A lthough  a great deal has been  w ritten  about th e  real an d  po ten tia l role 
o f  fisheries in  providing food security, the  evidence o f  actual trends has 
b een  scarce. Do th e  poor have m ore  access to  seafood th a n  before or less? 
It is argued  th a t globalisation an d  the  o rien ta tion  o f  fishers tow ards the  
in te rnational m arke t m ay have reduced  th e  availability o f  cheap fish  for the  
non-fish ing  poor in  th e  South. However, the  developm ent o f  aquacu ltu re is 
som etim es considered  relevant to  dom estic  m arkets, th u s  con tribu ting  to 
food security. A recen t study o f  fish  supply an d  d em an d  in  changing  global 
m arkets u n til 2 0 2 0  (Delgado et al. 2003) projects th a t global p e r  capita fish 
co nsum ption  in  2 0 2 0  will range from  14.2 kg p er capita in  a scenario  o f  
extrem e ecological collapse in  cap ture fisheries to  19.0 kg p er capita in  a 
scenario  w ith  faster investm en t in  aquaculture , w hile a baseline scenario 
indicates 17.1 kg p er capita. This com pares w ith  an  estim ated  15.7 kg per 
capita in  1997. T he study concludes tha t

‘growth in fish consumption will very likely continue, but it will be driven 
primarily by the developing countries. Moreover, growth will occur slightly 
more in high-value than in low-value items, except in India and the rest of 
South Asia. Overall consumption of food fish will overwhelmingly occur in 
developing countries, where the effects of population growth will combine 
with consumer desire for a larger, diversified food basket’.

U rban isation  is iden tified  as an  im p o rtan t factor in  the  grow th o f  develop
ing country  fish  consum ption . T he supply for th is increase is expected to
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com e from  aquaculture , m ain ly  in  developing countries. Real prices for 
fish  products, inc lud ing  prices for low-value fish, are expected to  rise an d  
generally becom e m ore  expensive relative to  m eat an d  o th e r food products. 
T he im plications are heavy p ressu re  on  cap ture fisheries, a lin k  betw een 
aquacu ltu re an d  cap ture fisheries lead ing  to  increased  prices for low-value 
cap ture fish, an d  a sh ift in  ‘fish ing  p ressu re  from  o u tp u t fish  (such as sal
m on) to  in p u t fish  (such as capelin)’. C oncern ing  the  outlook for th e  poor, 
the  study concludes tha t

‘the outlook is not especially good ... On the consumption side, it seems 
likely that over time the poor who used to get small amounts o f animal pro
tein from small fish are likely to substitute milk and meat as meat and milk 
calories become cheaper relative to fish. The nutritional impact of this is not 
known, but at m inim um  it will be necessary for the poor in question to 
increase their total consumption of animal protein despite rising prices of 
fish’.

Judgement of the Concerns

Bavinck an d  C huenpagdee (see chap. 12) describe th e  cu rren t in ternational 
princip les in  te rm s o f  how  they address the  concerns o f  ecosystem  health , 
social justice, livelihood an d  em ploym ent, an d  food security  an d  food 
safety. T he next step  is to  relate the  p rincip les to  the  governance approach 
p rescribed  in  th is book an d  discuss th e  connections. Following th e  division 
in troduced  in  chap ter 1, we d is tin g u ish  first-order, second-order, an d  m e ta 
o rder governance. T he princip les we suggest shou ld  structu re  th e m  are d is
cussed  m ore  fully in  chap ter 13.

First-Order Governance Principles

First-order governance focuses on  th e  reso lu tion  o f  day-to-day problem s 
an d  the  realisa tion  o f  fisheries m an ag em en t goals. Rationality o f  action is a 
key princip le an d  sub-principles deal w ith  sustainability, p recaution , and  
the  econom ic efficiency o f  fisheries operations. T here is an  obvious link  
betw een  these  first-order princip les an d  the  ones curren tly  prescribed. The 
precautionary  approach  in  the  Code o f  C onduct for R esponsible F isheries 
(CCRF) an d  o th e r princip les p rom oting  ecosystem  hea lth  are com p lem en 
tary. At th is level o f  governance, th e  precautionary  approach  in  fisheries 
m an ag em en t directly p rom otes sustainability  an d  resu lts in  food security. 
However, th e re  are som e com plications as efforts are m ade to  achieve so
cial justice, good livelihoods, an d  food security  at the  sam e tim e. In  fact, the  
problem s w ith  fisheries today, w h e th e r related  to  ecosystem  health , such  as 
overfishing an d  hab ita t degradation , o r to  u n eq u a l access to  food, suggest 
we have n o t been  able to  effectively adopt the  p rincip les th a t can lead to 
econom ic efficiency an d  sustainability. So, a lthough  balancing  betw een  e n 
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vironm ental, econom ic, an d  social considerations is evidently one o f  the  
fisheries m an ag em en t objectives, m ech an ism s to  facilitate it are  n o t clearly 
identified.

At th e  basis o f  econom ic efficiency, th e  total m arket an d  non-m arket va
lues o f  resources n eed  to  be properly incorporated . This involves traditional 
m onetary  valuation techn iques as well as innovative valuation approaches 
such  as generational cost-benefit analysis (Sum aila 2001) an d  the  n o n 
m onetary  dam age schedule approach  (C huenpagdee et al. 2001). U n fo rtu 
nately, only generational cost-benefit analysis has been  widely practiced  d e
spite its shortcom ings, an d  often  resu lts in  th e  p rom otion  o f  unsusta inab le  
fish ing  practices. Moreover, the  u se  o f  inappropria te  incentives in  m any 
fish ing  nations, such  as subsid ies on  fuel prices an d  fo r th e  developm ent 
o f  fisheries u sin g  destructive gear (e.g., traw lers in  the  G u lf o f  Thailand) 
w idens the  gap betw een  econom ic efficiency, sustainability, an d  precaution . 
Subsidies counteract sustainability  by p rom oting  catch capacity beyond  the  
carrying capacity o f  the  resources an d  have b een  show n to m ainly  benefit 
large-scale operators. They are th u s  the  sources o f  equity  issue concerns as 
d iscussed  below  in  the  second-order princip les section.

O n the  positive side, m any  o f  th e  princip les fo r ecosystem  health , parti
cularly the  CCRF princip les on  so u n d  fisheries m an ag em en t an d  good f ish 
ing practices th a t m in im ise  w aste, im prove p roduct quality an d  extend to 
sustainab le aquacu ltu re  developm ent, are supportive o f  th is  level o f  govern
ance. Initiatives by th e  M arine S tew ardship  Council for certifying seafood 
products an d  the  w hole process encourage econom ic efficiency, particularly 
w hen  they are conducted  to  achieve conservation an d  the  w ise u se  o f  f ish 
eries an d  m arin e  resources an d  are n o t u se d  as a m arketing  tool by in d u s
tries. Efforts to  raise aw areness an d  b u ild  capacity at the  local level as p re 
scribed in  m any  p rincip les can also lead to  sustainability  in  the  long  ru n . It 
shou ld  be noted , however, th a t w hile th e  need  for ecosystem -based research  
an d  tra in ing  is recognised  in  th e  CCRF, tra in in g  on  econom ic an d  social 
research  is n o t yet em phasised .

Second-Order Governance Principles

Second-order governance relates to  in stitu tions an d  is particularly co n 
cerned  w ith  th e ir  responsiveness. It has th ree  aspects, respect, inclusive
ness, an d  equity. T hese are critical to  the  p u rsu it o f  social justice, livelihood 
an d  em ploym ent, an d  food security. H ere, th ings seem  to be m ore  consis
te n t th a n  in  the  first-order level, at least in  princip le. For exam ple, th e  U n i
ted  N ations C onvention on  the  Law o f  the  Sea (UNCLOS) aim s to  give the  
use  o f  th e  seas an d  th e  oceans legitim acy, peace, an d  order. T he ILO C on
ventions an d  D eclarations a im  to p rom ote  equitable righ ts for everyone. 
T he no tion  o f  righ ts in  these  sta tem ents is notew orthy since they include 
the  righ ts o f  small-scale fishers to  engage in  fish ing  activities, rights to  a 
healthy  lifestyle, an d  rights to  adequate, safe, an d  nu tritious food. It is no t 
su rp ris ing  th a t access is an  im p o rtan t aspect o f  the  d iscussion  related  to
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these  princip les. Recent debates on  access an d  property  rights in  fisheries 
suggest a need  for revolutionary th o u g h t involving a d iffe ren t system  o f  
rights, such  as com m unity  fish ing  rights allocated th ro u g h  an  open-bid  
system  (Bromley an d  M acinko 2002). In  som e ways, th is  is a m ech an ism  
to en su re  th a t the  allocation o f  rights does no t favour large-scale operators, 
as is o ften  the  case.

A no ther in te resting  em phasis in  the  CCRF is on  en su rin g  food security 
an d  poverty alleviation for p resen t an d  fu tu re  generations. W hile th is is an  
adm irab le initiative, its im p lem en ta tion  is extrem ely difficult, considering  
th a t even in  the  cu rren t generation , th e  societal gap betw een  those  w ho 
have an d  those  w ho have no t is large. M ore often  th a n  not, consideration  
for fu tu re  generations is explicitly stated  as a princip le, an d  we te n d  to  b e 
lieve th a t w hat we express in  te rm s o f  o u r choices an d  actions is for the  
benefit o f  o u r ch ild ren  an d  grandch ild ren . However, incorporating  the  va
lues o f  fu tu re  generations requ ires serious re-in terp reta tion  o f  cu rren t eco
nom ic theory, w hich  no t too m any  econom ists are p repared  o r p leased to 
do.

Incorporating  all th e  stakeholders in  m an ag em en t an d  decision-m aking, 
i.e., o thers in  th e  coastal areas as well as fishers an d  fisheries-related  peo
ple, is equally challenging. In tegrating  fisheries in to  coastal area m an ag e
m e n t sim ply m eans m ultip ly ing the  n u m b e rs  o f  actors an d  issues as well 
as m an ag em en t conflicts. In teg rated  coastal zone m an ag em en t (ICZM), 
widely accepted as an  approach  to  deal w ith  such  complexity, also involves 
a th o ro u g h  u n d ers tan d in g  o f  coastal resource  system s, th e  im pacts o f  h u 
m a n  activities on  these  system s, an d  th e  social, cultural, an d  econom ic va
lues o f  th e  resources. N eedless to  say, these  are d aun ting  tasks an d  the re  
are very few good exam ples o f  ICZM  a ro u n d  the  world.

T he inclusiveness principle, req u irin g  the  involvem ent o f  all th e  stake
holders an d  th e  in teg ration  o f  local an d  scientific know ledge, can  help  facil
itate o u r u n d ers ta n d in g  o f  th e  system s an d  m in im ise  th e  conflicts. M ore 
im portantly, it can  lead to  an  exploration o f  alternative jobs ou tside fishing. 
This tre n d  is observed in  several fish ing  com m unities w here to u rism  is 
b ring ing  additional incom e to fish ing  househo lds th a t participate in  the  
activities, such  as adapting  fish ing  boats to  serve tou rists  an d  providing 
lodging in  th e ir  hom es.

M any princip les encourage regional an d  in te rnational collaboration in  
the  conservation  an d  m an ag em en t o f  fisheries an d  coastal resources. T hese 
initiatives enhance  the  overall m an ag em en t capability o f  coastal states an d  
help  provide a level playing field for everyone. It shou ld  be noted , however, 
th a t the  equity  princip le needs to  be rigorously practiced to  en su re  fair op 
portun ities for countries o f  d iffe ren t sizes an d  econom y scales.

M eta-G overnance Principles

M eta-govem ance is related  to  ethics an d  its m ain  princip le is responsibility. 
W hile it is no t directly addressed  by any o f  th e  initiatives for ecosystem
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health , th e  C onvention on Biological D iversity's (CBD) a im  o f  m ain ta in ing  
biological diversity is founded  on  ethical issues an d  responsibility  an d  su g 
gests h arm o n isin g  m a n  an d  th e  ecosystem  (CBD 1994). Together w ith  the  
precautionary  principle, th is can resu lt in  g rea ter ecosystem  hea lth  an d  
food security  at all levels. T he p rincip les th a t support social justice, liveli
hood  an d  em ploym ent, an d  food security  address ethical issues m ore  d i
rectly. In  particular, the  fundam en ta l rights o f  people to  access safe an d  
nu tritious food are based  on  h ig h  ethical g rounds. This is th e  m ost challen
ging princip le, especially in  a m o d ern  society th a t relies heavily on  the  m ar
ket econom y an d  in  a w orld w here m any people m ay feei th rea ten ed  an d  
insecure.

As is no ted  in  Global Environmental Outlook (UNEP 2002), w hen  a lack 
o f  security  is a real p rospect in  th e  world, people do no t care m u c h  about 
each o th e r an d  m ost o f  th e m  te n d  to  w ithdraw  in to  th e ir  ow n secure world, 
as is already clear from  gated  com m unities in  various parts o f  th e  w orld. At 
th is level o f  princip le, it m ig h t also be w ise to  revisit gen d er roles an d  con
servation issues an d  th e  pro tection  o f  ecosystem s in  p rom oting  social ju s
tice an d  im proving  everyone’s livelihood an d  food security.

Searching for Institutional Solutions

Institutions to Address the Concerns

Institu tions, i.e., the  organisa tions as well as the  ru les, n o rm s, values, an d  
know ledge th a t facilitate com m unication , are crucial to  fisheries p roblem s. 
They have b een  d iscussed  at len g th  in  Parts II an d  III o f  th is book. In  th is 
section, we gather som e o f  th e  th reads o f  the  a rg u m en t an d  explore the  
consequences o f  the  institu tional state o f  affairs in  addressing  o u r fou r co n 
cerns. In  do ing so, we leave the  institu tional design  an d  b est fit, w hich  are 
so im p o rtan t to  policy-m akers, to  the  side.

As Suarez de Vivero et al. (see chap. io ) po in t out, fisheries in stitu tions 
p resen t ‘a confused  an d  com plex pano ram a’. A n eno rm ous asso rtm en t o f  
o rganisations engages in  fisheries m an ag em en t at all levels an d  locations, 
an d  the  n u m b e r  o f  ru les, no rm s, an d  in s tru m e n ts  is overw helm ing. T here 
are m any  variations in  the  range an d  effectiveness o f  th e  in stitu tions an d  in  
the  m easu res o f  ag reem en t an d  cooperation  o r d isag reem en t an d  opposi
tion.

T he institu tions are divided in  th is volum e in to  those  o f  th e  state, the  
m arket, an d  civil society. D epending  on  th e  perspective o f  the  observer, the  
values attribu ted  to  these  parties an d  the  con tribu tions they are expected to 
m ake to  fisheries governance differ.

D espite the  critic ism  o f  its function ing , th e  state con tinues to  occupy a 
m ajo r position  in  m ost fisheries m an ag em en t perspectives. T he political 
reality o f  pow er is a m ajo r rationale. A lthough  in te rnational in stitu tions 
have obviously becom e stronger in  recen t decades, in  th e  field o f  fisheries
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they con tinue to  rely heavily on  state support. Suarez de Vivero notes th a t 
the  state has actually seen  its au thority  over fisheries increase w ith  the  ra ti
fication o f  UNCLOS an d  th e  extension o f  its ju risd ic tion  to  2 0 0  n m . A n
o ther reason  to  em phasise  th e  state is because it is th e  only au thority  w ith 
sufficient legitim acy (see chap. 9).

All au thors in  Part III o f  th is volum e no te how ever th a t the  state is a 
com plex body w ith  parts po in ting  in  various d irections. D epartm en ts o f  
F isheries an d  A quaculture m ay have d iffe ren t goals th a n  D epartm ents o f  
the  E nvironm ent o r Econom ic Affairs. W hat is m ore, local bodies m ay 
have d iffe ren t agendas th a n  provincial o r national ones. States vary greatly 
in  th e ir  responsiveness to  public issues an d  dem ands. T here  are  autocratic 
states an d  states ru n  by the  few an d  pow erful for th e ir  ow n in terests . O ther 
states are  singularly  w eak an d  incapable o f  any action at all. Som e states are 
genuinely  in te rested  in  devolution an d  the  p rom otion  o f  participation , an d  
o thers are cen tralised  to  th e  extrem e. Flexibility an d  strategic th in k in g  w ith 
regard  to  th e  role o f  the  state th u s  em erge as central elem en ts in  any gov
ernance approach.

M arket forces are am ong  th e  m ain  drivers for g lobalisation an d  the  ever- 
increasing  exploitation o f  m arin e  resources. They are an  essential p art o f  
the  problem , an d  in  as far as p rob lem s are tackled at th e ir  roots, they are a 
necessary ing red ien t o f  any solution. It is no t su rp ris ing  th a t m arket re 
form s shou ld  figure in  m o st governance approaches, inc lud ing  those o f  
the  W orld Trade O rganization  an d  th e  anti-globalisation m ovem ent. In  con
tem porary  fisheries m anagem en t, m arket considerations play a significant 
role, e.g., in  th e  p rom otion  o f  transferab le property  righ ts an d  certification, 
o r in  com ing  to  grips w ith  subsidies.

A lluding to  th e  supposed  lim ita tions o f  th e  state, the  m arket is p rom oted  
as a m an ag em en t m echan ism . R ather th a n  the  state applying itse lf  to  f ish 
eries m anagem en t, for exam ple th ro u g h  subsid ies, th e  m arket is p resen ted  
as a way to  find  an  optim al solution. Individual T ransferable Q uotas (ITQs) 
are an  exam ple o f  m arket-based regulations prim arily  based  on  an  u n d e r
stand ing  o f  the  optim al solution, defined  as econom ic efficiency. But som e 
au thors in  th is volum e, especially Suarez de Vivero et al. (see chap. io ), are 
fervent opponents o f  th is  tendency, w hich  contribu tes to  the  grow th o f  m u l
tinationals an d  cap ita lism  an d  th e  im poverishm en t o f  som e segm ents o f  
society. T he debate reveals how  m any  com peting  criteria th e re  are fo r the  
optim al solution, inc lud ing  equity, sustainability, an d  governance issues, in  
addition  to  econom ic efficiency. T he basic concerns d iscussed  in  th is vo
lu m e can  also be seen  as a d iscussion  o f  m u ltid im ensiona l optim ality. Solu
tions based  exclusively on  the  m arke t cannot autom atically be expected to 
address th is m ultid im ensiona l op tim um . In  m any cases, the  situation  d if
fers in  th e  South an d  th e  N orth. R ather th a n  lead ing  to  econom ic efficiency, 
in  som e cases in  th e  South  a reduction  o f  the  role o f  the  state has led to  a 
political vacuum , b and itism , an d  m onopolisation, w hich  has proven sub- 
optim al, even from  a strictly econom ic perspective. T he failure o f  privatisa
tion  in  the  N orth  in  relation  to  equity  an d  sharing  the  resource re n t o f  com-
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m o n  resources w ith  th e  g rea ter society once again  reveals the  im portance 
o f  the  state versus the  m arket.

A lthough  civil society m an ifests itse lf  in  various ways an d  exists at all 
levels o f  society, in  th is book it features m o st p rom inen tly  in  the  d iscussion  
o f  com m un ities an d  the  local level o f  fisheries governance (see chap. 8). 
C om m unity  institu tions frequently  play a constructive role in  m anag ing  
com m on  pool resources such  as cap ture fisheries an d  in  providing social 
justice, em ploym ent, an d  food security. M ore generally, we argue th a t f ish 
ers’ organisations an d  non-governem ental o rganisations em body expertise, 
capabilities, an d  insigh ts th a t are valuable for fisheries governance. These 
inpu ts have often  b een  overlooked in  th e  past, w ith  d is tru s t prevailing b e 
tw een governm en t an d  science-based organisations on th e  one h a n d  an d  
u se r  groups an d  th e ir  representatives on  the  other. Slowly, however, bridges 
are being  built. C o-m anagem ent has em erged  as one o f  th e  u se fu l fram e
w orks for th is process.

M eans to Address the Concerns -  Remedies

T he concerns n eed  to  be addressed  w ith in  th e  governance p rincip les an d  
th ro u g h  th e  in stitu tions o f  the  state, th e  m arket, an d  civil society. T he gov
ernance princip les an d  in stitu tions add ressed  so far at th e  abstract level 
apply generally, b u t it is im possib le to  derive specific so lution  m odels tha t 
apply universally. Each case has to  be judged  on  its ow n m erits  w ith in  the  
boundaries o f  governance princip les an d  based  on  the  in stitu tions’ ow n 
experiences. In  identify ing ways to  address the  concerns, issues o f  n es ted 
ness, ho rizon tal an d  vertical p rob lem s o f  ag reem en t (diversity o f  goals an d  
values), an d  problem s o f  cooperation  (unw illingness to  w ork together, re 
cognising each o ther’s contribution) all n eed  to  be addressed.

Nestedness, Agreem ent an d  Co-operation

T he contradictions tha t em erge betw een  governance p rincip les as they are 
applied, an d  the  varying political d iscourses to  w hich  actors in  th e ir  choice 
o f  solu tions refer, constitu te  m ajo r challenges. T he so lu tion is to  focus on 
processes ra th e r th a n  outcom es. T here is no  au tom atic  op tim al balance b e 
tw een w hat m ay seem  to be contradictory princip les. Political d iscourses 
can only arrive at com prom ises th ro u g h  dialogue an d  a w illingness to  com 
prom ise .

In  specifying ways to  address th e  concerns, we shou ld  start by identify
ing  th e  stakeholders, th e ir  in terests , an d  th e  scale o f  th e  issues to  be ad 
dressed. Scale is a m ajo r d e te rm in an t o f  in stitu tional solutions because in 
stitu tions are set u p  very d ifferently  i f  th e  scale o f  the  issue is such  th a t it 
can be addressed  entirely  at th e  local level w ith  d irect participation  o f  the  
parties involved. It is a very d iffe ren t m a tte r i f  th e  scale is global an d  re 
qu ires in te raction  am ong  governm ents. T he scale o f  an  issue relates to  the
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scale o f  the  underly ing  biological resource  system , the  social o rganisation  
o f  th e  fish  cha in  an d  th e  n o rm s th a t apply. F isheries m an ag em en t in  a 
sm all lake supporting  subsistence fisheries w ould  m e rit local m an ag em en t 
w ith d irect participation. Even in  th is case, though , th e re  w ould be a need  
to  develop m ech an ism s to  relate to  no rm s at a la rger scale. A fter all, an  
in te rnational ag reem en t such  as the  C onvention on  Biological D iversity 
w ould also apply in  th is local context i f  th e  governm en t o f  the  country  
w here th e  lake is located has signed  it. In  practice, th is  m eans th e re  will 
always be an  e lem en t o f  state involvem ent, even in  local m an ag em en t ar
rangem ents .

T he m an ag em en t o f  larger-scale system s w here d irect participation  is no  
longer possib le can  be addressed  th ro u g h  rep resen ta tion  an d  nes ted  in sti
tu tions. A h ierarchy  o f  m an ag em en t institu tions is developed an d  stake
holders participate indirectly th ro u g h  rep resen tation . In  system s o f  th is 
kind, accountability an d  transparency  are crucial to  positive ou tcom es in  
te rm s o f  legitim acy, inclusiveness, an d  equity (second-order governance 
principles). T here  is a risk  in  nes ted  in stitu tions o f  the  d irect d iscussion  o f  
know ledge an d  in terests being  replaced by coercion an d  pow er plays. This 
can be counteracted  th ro u g h  responsibility  (m eta-governance principle) on  
the  part o f  everyone involved, checked by institu tionalised  accountability 
an d  transparency.

T he developm ent o f  so lu tions does n o t sta rt from  a b lank  slate. All f ish 
eries operate th ro u g h  existing in stitu tions, involving various b lends o f  the  
state, th e  m arket, an d  civil society. T he people w ho advise on  solu tions an d  
the  ones w ho m ake the  decisions each  have th e ir  ow n percep tions o f  the  
causes o f  prob lem s an d  th e ir  ow n experiences w ith  various types o f  so lu
tions. The situation  an d  th e  percep tions th e re o f  in fluence an d  lim it the  
choice o f  so lu tions to  be decided u p o n  an d  prescribed.

T he sta rting  p o in t is the  p resen t situation , an d  it will induce path  d ep en 
dence in  th e  process. T ransitions are always requ ired , b u t path  dependence 
m ay also develop in to  a long-te rm  lim ita tion  on  m an ag em en t options. 
T here are, for exam ple, the  long-term  consequences o f  decisions perta in ing  
to  the  d istribu tion  o f  access righ ts. They m ay be th e  m o st fundam en tal 
decisions m ade in  a fisheries m an ag em en t system  an d  can be very difficult 
to  change once they have been  m ade. I f  access rights are defined  as a per
centage o f  the  quantities o f  each species caught, th e  m an ag em en t system  is 
b o u n d  to  rely m ain ly  on  single species catch quotas. I f  access rights are 
defined  as territo ria l u se r  rights, area-based m an ag em en t tools will play a 
key role. This m ay seem  trivial b u t it has far-reaching consequences i f  an d  
w hen  fisheries are affected by in ternationalisation , technological advances, 
o r the  exploitation o f  new  species or areas. M anagem ent tools th a t seem ed 
reasonable in  th e  starting  situation  m ay prove counterproductive o r even 
disruptive, b u t m ay be very difficult to  abandon  because o f  the  d istribu tion  
im plications.

A n exam ple is th e  E uropean U nion’s policy o f  relative stability. T he d is
tribu tion  o f  fish ing  access am ong  nations in  th e  first com m on  fisheries 
policy starting  in  1983 was locked in to  a percen tage o f  th e  an n u a l total avail
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able catch (TAC) for each stock separately, based  on  h istorical catches. To
day, a single stock TAC-based m an ag em en t system  has dem onstra ted  its 
inability to  m anage th e  m ixed fisheries characterising  m o st E uropean d e
m ersa l fisheries. Because o f  th e  path  dependency  o rig inating  from  th e  d e 
cision on th e  d istribu tion  key in  1982, it has proven very difficult to  develop 
m ore adequate solutions.

Perceptions o f  th e  p roblem s to  be addressed  an d  experiences from  o ther 
fisheries system s are increasingly  globalised via th e  debate on  fisheries in  
in te rnational political an d  technical circles an d  th e  m edia. Specific so lu 
tions m ay be p rom oted  across th e  globe as panaceas on  th e  basis o f  real or 
perceived positive experiences in  som e specific situations. Panaceas o f  th is 
k in d  m ay rep resen t an  im balanced  focus on  the  problem s in  o ther situa
tions. Solutions w ith  a strong  em phasis on  increased  state in tervention  
m ay be relevant in  cases w here the  m arket functions well b u t w here effects 
ou tside the  m arke t n eed  to  be addressed . However, solutions w ith  a strong  
em phasis on  m arke t forces m ay be relevant in  cases w here d isto rtions o f  
the  m arket such  as subsid ies lead  to  overinvestm ent, ecological u n su s ta in 
ability o r low  econom ic efficiency. Solutions o f  th is k in d  canno t au tom ati
cally be tran sfe rred  to  o the r situations w here the  local p rob lem s are very 
different. Individual transferab le quotas an d  m arin e  protected  areas are 
two exam ples o f  so lu tions th a t are relevant in  specific situations, b u t are 
also being  p rom oted  as global panaceas.

Exam ple 1: Individual transferable quotas

O ne o f  the  b est exam ples o f  the  global extrapolation o f  an  unbalanced  m a n 
agem en t focus is th e  ITQ parad igm . It is linked  to  th e  m an ag em en t o f  s in 
gle-species fisheries, p rim arily  in  industria lised  countries, b u t also extends 
to  m any  o ther areas in  the  w orld. In  th is case, th e  role o f  scientific in s titu 
tions in  charge o f  evaluating th e  allowable catch in  th e  stocks an d  the  m o d 
els designed  by econom ists to  m in im ise  capital expenditures allocating 
transferab le property  righ ts have changed  th e  lifestyle o f  fish ing  popu la
tions in  m any areas o f  the  world.

In  fisheries, the  system  was invented  by resource econom ists at the  
University o f  B ritish C olum bia in  th e  early 1970s, exported to  th e  rest o f  
Canada, A ustralia, an d  New Zealand by th e  early 1980s, an d  th e n  adopted 
by Iceland, the  N etherlands, the  U nited  States an d  o ther countries. T here 
are several reasons why th is m odel has becom e so popular. Firstly, the  an a
lysis is sim ple an d  th e  so lu tion  concrete. T he so lu tion  follows logically 
from  the  prem ises o f  th e  analysis. I f  open  access is th e  problem , th en  
som e fo rm  o f  access restric tion  is needed . This sim ple answ er led  to  licen
sing p rog ram m es, b u t by the  1980s they w ere do ing  poorly in  p rom oting  
m ore efficiency, hence th e  sh ift to  ITQs, w hich  allot specific an d  tran sfe r
able am oun ts  o r shares o f  a quota to  participants in  a fishery. Secondly, 
ITQs provide an  answ er to  a serious p rob lem  in  fisheries, i.e., overcapitali
sation. Today, th e re  is far too m u c h  fish ing  capacity for th e  resources avail
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able. As has been  show n in  th e  s u r f  clam  an d  ocean quahog  ITQ system  o f 
the  U nited  States (McCay an d  B randt 2001), once ITQs are im plem ented , 
fleet tonnage, a m easu re  o f  capacity, can decline significantly as vessel ow n
ers econom ise. T hese are the  two m ost w idespread  reasons for th e  popular
ity o f  ITQs. Thirdly, ITQs are in  perfect harm o n y  w ith cu rren t neo-liberal 
econom ic policies an d  the  b e lie f  in  th e  suprem acy  o f  th e  m arket. Fourthly, 
the  popularity  o f  ITQs m ay also be related  to  th e  m u c h  s tronger involve
m e n t an d  prestige o f  econom ists in  state bureaucracies com pared  to  o ther 
social scientists, such  as an thropologists o r sociologists w ho p refer o ther 
solutions to  th e  com m ons problem s an d  w ho te n d  to  see the  tragedy as 
n e ith e r natu ra l n o r inevitable, b u t as a resu lt o f  th e  erosion  o f  com m unity  
(McCay an d  Jentoft 1998).

C riticism  has b een  voiced on  th e  feasibility an d  social im pact o f  ITQs. 
For instance, ITQs are m ore  feasible in  tem perate  w aters, w here  th e re  is 
less biodiversity, th a n  in  tropical w aters. ITQs m ay w ork well in  single-spe
cies fisheries, b u t are useless i f  fish ing  canno t target specific stocks, as is 
no ted  by th e  econom ist H an n eso n  in  th e  case o f  Kerala (Kurien 2002). But 
ITQs are also controversial in  developed N orthern  countries, partly because 
o f  th e ir  d istribu tional im pacts. As th e  econom ist Copes, w hose research  
m ainly  draw s on  th e  C anadian  experience, notes, ‘T he p rob lem  is th a t th is 
theoretical case for superiority  [of ITQs] is h ighly d ep en d en t on  gross s im 
plifications em bedded  in  th e  im plicit o r explicit assum ptions, w hich  re 
m ove the  ITQ m ode from  the  real w orld o f  fisheries’. H e fu rth e r  claim s 
th a t ‘ITQs are p rone to  external d iseconom ies th a t im pose a variety o f  costs 
on  society, invalidating in  large m easu re  the  theoretical claim s o f  efficiency’ 
(Copes 1997: 65). Copes is troub led  by th e  social inequities th a t ITQs ten d  
to  create betw een sm all an d  large scale, betw een  license ho lders an d  crew, 
an d  betw een  generations o f  fishers. Over tim e, ITQs also te n d  to  becom e 
geographically concentrated , rem oving  th e  only conditions som e coastal 
com m un ities have for survival. This has been  well docum en ted  in  the  case 
o f  Iceland. H elgason an d  Pálsson (1998) express fundam en ta l criticism  o f 
the  u se  o f  the  ITQ m odel in  fisheries, argu ing  th a t ITQs fall w ith in  the  
tendency  to  regard  th e  w orld in  idealised  te rm s, an d  th e n  act to  m ake the  
ideal real. In  C arrier’s w ords, ‘th e  virtual becom es a b lu ep rin t for the  real’ 
(Carrier 1998: 8). T hen, the  tragedy o f  the  com m ons becom es a self-fulfill
ing  prophecy. I f  fishers are no t homo economicus in  th e  narrow  sense  o f  the  
te rm  at th e  outset, i.e., a tom ised, ego-centred  profit-m axim isers, ITQs tu rn  
th e m  in to  precisely that. H elgason an d  Palsson see th e  alternative as a m a n 
agem en t m odel firm ly em bedded  in  em pirical reality, a m odel th a t fits the  
social an d  cultural context in  w hich  it is supposed  to  operate. T hese critics 
p ropose an  alternative perspective th a t addresses a com plex reality an d  re 
ject the  advantages o f  oversim plifying m odels th a t only try to  optim ise 
som e variables such  as capital investm en t o r fleet tonnage. T he social con
sequences o f  divesting coastal com m un ities an d  th e ir  residen ts o f  access 
rights to  th e  resources can  be extrem ely significant in  th e  long te rm . The 
concentra tion  o f  boats w ith  fish ing  righ ts in  som e h arbou rs  can even lead 
to  the  depopulation  o f  large coastal areas. Since they are considered  extern
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alities, the  costs o f  these  processes are often  n o t taken  in to  account in  the  
econom ic analysis o f  th e  efficiency o f  these  m easures.

Exam ple 2: A qu atic  protected areas1

A quatic p ro tected  areas, such  as m arin e  reserves o r m arin e  pro tected  areas 
(MPAs), constitu te  one o f  th e  em erg en t m easu res  developed to  guaran tee 
the  conservation  an d  viability o f  m any  fisheries. At th e  first W orld C onfer
ence on  N ational Parks held  in  Seattle, W ashington  (US) in  1962, a recom 
m endation  was passed  to  advise th e  governm ents o f  the  w orld to  establish  
m arin e  parks o r m arin e  reserves to  protect endangered  hab itats in  th e ir  
shallow  w aters (Bacallado et al. 1989: 17). T he recom m enda tion  has been  
taken  in to  account all over th e  world, especially in  recen t years (M unro an d  
W illison 1998; Shackell an d  W illison 1995). In  1970, th e re  w ere 118 m arine  
protected  areas in  27 nations, by 1980 the  figure h ad  increased  to  319 (Silva 
et al. 1986), an d  in  1995 th e re  w ere m ore th a n  1,300 (Boersm a an d  Parrish  
1999; Kelleher et al. 1995). This n u m b e r  has probably increased  su b stan 
tially since then .

T he decline in  biological diversity an d  productivity in  m any areas due to 
fish ing, alterations o f  coastal spaces, tou rism , an d  so fo rth  has led to  the  
p rom otion  o f  alternative m an ag em en t approaches geared  tow ards conser
ving an d  resto ring  biological diversity an d  productivity, especially in  critical 
ecosystem s (National Research Council 2001). G enerally speaking, aquatic 
p rotected  areas have a ‘fu n d am en ta l role as a com m on-sense  an d  flexible 
tool for providing holistic p ro tection  to  m arin e  species, hab itats, an d  ecolo
gical p rocesses’ (Kelleher an d  Recchia 1998: 2), avoiding th e  risks o f  trad i
tional fisheries resource  m an ag em en t m easu res for ecosystem s an d  sea- 
beds. A no ther reason  these  areas are created  is to  allow the  fish  populations 
to  reach th e ir  full reproductive age in  the  protected  area so as to  enhance 
recru itm en t. T he su rro u n d in g  areas are the  im m ed ia te  recip ien ts o f  fish 
spill-over from  th e  reserves (Kelly et al. 2002). T he conservation  m easu res 
in ten d  to  preserve ecosystem s as a w hole in  all th e ir  com plexity an d  diver
sity an d  to  reduce th e  in te rference o f  h u m a n  activities, especially fishing.

T here  is a g reat deal o f  variety in  th e  design  o f  these  conservation  m eas
ures. In  the  Canary Islands, th e  reserve core is an  area o f  in tegral p ro tec
tion, an  ecological reserve in  th e  typology o f  th e  National Research Council 
(2001), w here a lm ost any h u m a n  activity is fo rb idden  except for strictly 
research  purposes, an d  even in  th a t case only u n d e r  th e  superv ision  o f  the  
au thorities. O n th e  m arg in s o f  th is no-take zone, th e re  is frequently  a cu sh 
ion area w ith  m any  restric tions. Lastly, in  th e  rem ain in g  zone professional 
fish ing  is allowed u n d e r  certain  conditions, along w ith  recreational activ
ities such  as scuba diving or even sports fishing, also w ith  m any restric
tions.

P rotected  zones have advantages an d  disadvantages for fishers w ho w ork 
in  the  area. O ne advantage m ay be the  increase in  captures du e  to  th e  spill
over effect in  th e  su rro u n d in g  areas. In  th is sense, pro tected  areas are use-
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ful i f  they som ehow  increase th e  total fisheries p roduction  o f  the  region. 
T here is virtual u n an im ity  in  the  biological sciences abou t the  benefits o f  
these  m easu res , b u t som e critics no te th a t it m ay no t be the  definitive so lu
tion  to  overfishing p roblem s (cf. Shipp 200 2 , 2003). From  an  econom ic 
po in t o f  view, several au thors te n d  to  be sceptical o f  th e  aggregate benefits 
in  th e  fisheries sector o f  the  pro tected  areas (Farrow an d  Sum aila 2002), no  
m a tte r how  m any  o ther benefits m ay derive from  th em . O ne consequence 
o f  th e  creation  o f  p ro tected  areas is th e  increased  flow o f  tou rists  attracted 
by th e  natu ra l values o f  the  area, assu red  by the  classification as m arine  
reserve. T he tou rists’ activities m ay generate  relevant im pacts on  the  p ro 
tected  areas, b u t they also constitu te  an  econom ic alternative for the  fishers, 
w ho have b een  restric ted  in  th e ir  activities. However, in  m any cases, an d  in  
the  M PAs o f  the  Canary Islands in  particular, it is frequently  no t th e  local 
people w ho take advantage o f  these  new  econom ic opportun ities, it is n o n 
fish ing  o r even foreign people w ho have an  im p o rtan t role in  th e  diving 
clubs, restau ran ts, hotels, boat trips, an d  so on. Econom ic m odels o f  p ro 
tected  areas usually  take in to  account extractive activities, b u t in  m any 
areas, as in  th e  Canary Islands, tou rism -rela ted  activities n eed  to  be taken  
in to  account since th e  w inners an d  losers m ay be d iffe ren t g roups. In  th is 
context, the  opportun ity  fo r local fish ing  populations to  participate in  eco- 
to u rism  activities related  to  th e  reserve m ay constitu te  an  in te resting  alter
native fo r m a in ta in ing  th e ir  incom e levels (Boncoeur et al. 2002).

Up to  now, to u rism  has received only m arg inal atten tion  from  m ost 
scientists collaborating in  th e  design  o f  M PAs. However, it is no t u n c o m 
m o n  for the  politicians w ho d em an d  th e  installation  o f  these  areas to  clearly 
consider th e  effects o f  an  increasing  influx o f  quality to u rism  focused on 
natu re . M arine reserves receive the  sam e k in d  o f  atten tion  from  tourists  as 
in land  national parks (Roberts an d  H aw kins 200 0 ), since people assum e 
th a t th e  m arin e  life will be in te resting  or u nusua l.

T he protected  areas could offer fishers im p o rtan t opportun ities to  im 
prove th e ir  s tandards o f  living, b u t in  fact they are frequently  lim ited  by 
specific regulations. F ishers in  Spain are p roh ib ited  by law  from  u sin g  th e ir  
fish ing  boats to  take tou rists  to  visit o r even fish  in  som e areas. This lim its 
th e ir  chances o f  im proving  th e ir  standard  o f  living an d  reducing  th e ir  f ish 
ing effort. I f  the  M PAs w ere linked  to  part-tim e alternative activities tha t 
valued the  fishers’ know ledge an d  abilities, reducing  the  necessity  to  extract 
m arine  resources, the  effects o f  these  m easu res w ould  probably be m u ch  
m ore adapted  to  th e  needs o f  th e  local populations (Pascual-Fem ández et 
al. 2001; Roberts an d  H aw kins 2000).

This m eans the  design  o f  pro tected  areas n o t only affects the  fish  popu la
tions, in  a very relevant way it also affects th e  h u m a n  com m unities tha t 
depend  on  those  areas. Frequently, the  design  efforts focus on  the  n o n -h u 
m a n  populations in  an  area, overlooking th e  fact th a t local com m un ities 
m ay d epend  on  these  resources an d  it m ay even be essential to  get th e ir  
consen t an d  participation  in  the  im p lem en ta tion  process. Surveillance an d  
en fo rcem en t costs are one o f  th e  m a in  difficulties in  se tting  u p  these  m eas
u res  in  a top-dow n schem e, b u t i f  they are created  in  collaboration w ith
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local in stitu tions an d  com m unities, local people m ay assu m e som e o f  these  
duties.

M anagem ent m odels o f  aquatic pro tected  areas oscillate betw een  top- 
dow n schem es link ing  th e ir  im p lem en ta tion  an d  adm in istra tion  to  state 
in stitu tions th a t constantly  m o n ito r the  pro tected  territory, an d  co m m u 
nity-based system s th a t place resource control in  the  h an d s o f  th e  local po 
pulation , w hich  has m any advantages an d  also som e possible inconve
niences (Roberts an d  H aw kins 200 0 ). T he effectiveness o f  protection  
m easu res increases w ith  u se r  collaboration in  adm in istra tion  an d  surveil
lance duties.

However, th is  m odel is no t always feasible, as Robert W ade ou tlined  
som e years ago. T here are preconditions o f  collective action th a t m ay vastly 
facilitate com m on  property  reg im es an d  com m unity  adm in istra tion  (Wade 
1992 [1987]). For exam ple, a b o u n d ed  an d  n o t too large population  w ith a 
sense o f  com m unity  an d  w ith  in stitu tions already in  charge o f  solving p rob 
lem s related  to  na tu ra l resources m ay facilitate the  co-m anagem ent o f  p ro 
tected  areas. Top-down state m an ag em en t o f  these  in stitu tions does no t 
guaran tee  th e  sustainab le u se  o f  the  resources (Pascual-Fernández 1993).

In  general, aquatic p rotected  areas are inc luded  on  th e  global agendas o f  
in te rnational in stitu tions an d  decision  m akers an d  in  the  p lans o f  develop
m e n t agencies an d  env ironm enta l g roups. Even in  th e  scientific arena, 
th e re  is a grow ing tendency  to  consider the  creation  o f  p ro tected  areas a 
holy grail in  fish ing  m anagem en t. F urther social an d  natu ra l science re 
search  m ay lead to  g rea ter u n d ers ta n d in g  o f  the  practical benefits o f  these  
m easu res an d  th e  consequences o f  th e ir  im p lem en ta tion  for various u se r 
g roups. In  m any cases, they m ay constitu te  exam ples o f  good governance 
m easures , b u t they can som etim es lead  to  conflicts due to  a lack o f  local 
participation  in  the  creation  process o r in  the  in stitu tions devised for th e ir  
m anagem ent.

O ne o f  th e  polem ic issues perta ins to  how  large these  protected  areas 
n eed  to  be for th e m  to be effective in  a local an d  global perspective (see 
chap. 4). In  th is  sense, th e  scale aspect constitu tes a crucial e lem en t in  the  
im p lem en ta tion  o f  these  m easu res . In  th e  sh o rt ru n , th e  transfo rm ations 
induced  in  global o r local fisheries by these  new  institu tions m ay produce 
new  tensions, increasing  th e  global dynam ics in  the  system . In  th e  long 
run , however, they m ay be d im in ish ed  as a resu lt o f  b e tte r m an ag em en t o f  
the  resources an d  ecosystem s.

The Cognitive Remedy -  Crossing the Interdisciplinary Divide

T here are m any  th ings we do n o t know  about th e  fish  chain  an d  in s titu 
tional options. This shou ld  n o t lead  to  th e  conclusion, though , th a t th is 
lack o f  know ledge is the  m ain  im p ed im en t to  action. T here  is en o u g h  n a t
ural science know ledge o f  the  ecological prob lem s o f  fisheries to  identify 
the  specific action req u ired  an d  to  m ove in  a m ore  ecologically sustainab le 
d irection, w hich  w ould  also serve th e  food security  o f  fu tu re  generations. In
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m ost fisheries world-w ide, a reduction  in  th e  overall fish ing  p ressu re  is 
called for an d  can be achieved by com bin ing  reduced  fish ing  capacity an d  
effort w ith fish ing  practices th a t have few er im pacts on  habitats.

Im proved know ledge on th e  fish  chain  an d  institu tional op tions m ay no t 
be needed  to  gu ide im m ed ia te  action, b u t in  th e  longer te rm  it is crucial to 
en su re  th a t w hatever processes are in itia ted  are m on ito red  an d  adapted  ac
cording to  the  lessons learn t underw ay. T he m ajo r gap is in  the  in tegration  
o f  various types o f  know ledge w hich, w hen  u se d  in  isolation, m ay lead  to 
poorly advised solutions o r even conflicts. In  th e  past, extrem e conse
quences o f  d isciplinary isolation could  be observed w hen  biologists advised 
closed areas o r quota contro l in  certain  situations w ithou t the  institu tional 
capacity to  decide an d  im p lem en t th e  m easures .

Social scientists have sim ilarly advised com m unity-based  resource m a n 
agem en t system s to  deal w ith  resources th a t are steered  by ecological p ro 
cesses on  a m u c h  la rger scale th a n  can be h an d led  on  the  local scale. It is 
easy to  ridicule extrem e cases along these  lines, b u t less extrem e advice th a t 
still exhibits th e  sam e k in d  o f  b lindness to  o the r aspects th a n  th e  ones ad 
d ressed  by the  advisor’s discipline is still ub iqu itous an d  can  be an  obstacle.

A no ther reason  know ledge needs to  be in teg rated  is related  to  legitim acy 
an d  inclusiveness. To achieve legitimacy, an d  as a necessary com ponen t o f  
a co -m anagem ent in stitu tion  w here fishers take responsibility  for im p le 
m entation , it is often  no ted  th a t fishers’ an d  o ther u se rs ’ know ledge shou ld  
serve as a basis for decisions. However, it is difficult in  actual practice to 
find  a way to  achieve th is  k in d  o f  inclusion . This is a reflection o f  th e  con
siderable d iscourse differences resu lting  from  the  d iffering  practices o f  
fishers an d  researchers. It has proven difficult to  incorporate fishers’ 
know ledge in  m an ag em en t in stitu tions based  on th e  know ledge req u ire 
m en ts  fo rm ulated  an d  rationalised  in  th e  language o f  research . Efforts to 
incorporate local know ledge m ay be ra th e r extractive an d  alienated  from  
the  u se rs  i f  local know ledge is selected an d  re-ra tionalised  to  m ee t th e  for
m al criteria o f  m an ag em en t institu tions.

So, in  te rm s o f  know ledge, it is h a rd  to  include fishers in  m an ag em en t 
in stitu tions by sim ply allowing biologists to  extract an d  translate  fishers’ 
know ledge. Social scientists n eed  to  help  identify th e  conditions for the  
com m on  g ro u n d  betw een  research-based  an d  local know ledge an d  respect 
the  local as well as the  research  d iscourse. Social scientists also have a re 
sponsibility  to  assist in  identify ing m an ag em en t institu tions th a t are able to 
absorb m ultip le  sources o f  know ledge w ithout need ing  th e m  all in te rp re ted  
an d  translated . In  itself, inc lud ing  u se rs  in  m an ag em en t in stitu tions is an  
exam ple o f  the  n eed  for in terd iscip linary  co-operation.

Conclusion

In  th is  chap ter we have d iscussed  developm ents in  fisheries an d  aquacul
tu re  from  th e  perspective o f  real-life concerns th a t affect people all across 
the  globe presently  an d  in  th e  fu ture . It is precisely because o f  real or p e r
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ceived im pacts on  people’s lives an d  conflicting valuations th a t alternate 
courses o f  action have becom e highly politicised. Policy-m akers conse
quently  face h a rd  choices (see chap. 14).

From  a governance perspective, th e  diversity, complexity, an d  dynam ics 
o f  th e  system  to be governed are striking. F ish chains are so varied, com 
plex, an d  in  flux th a t in  o rd er to  be effective, governing system s can only 
adapt an d  take on sim ilar characteristics. T he scale levels w here governance 
takes place are o f  particu lar im portance. W e have po in ted  ou t the  n eed  to 
d e term in e  th e  appropriate  scale level for governance in  any situation  an d  
the  n eed  for connections betw een the  governance at various scale levels.

T he fact th a t fish  chains involve so m any actors has special im plications 
for governance. At various po in ts in  th is  volum e, we no te th a t governance 
is n o t th e  prerogative o f  governm ent, it is also carried  ou t by m arke t an d  
civil society actors. It is only by considering  th e  in teraction  betw een the  
various actors th a t governance can  potentially becom e m ore  effective. But 
for th is  to  occur, th e re  has to  be som e no tion  o f  partne rsh ip . M ahon et al. 
(see chap. 17) fu rth e r  explore th is topic. P artnersh ip  w ould seem  to be espe
cially im p o rtan t i f  an d  w hen  th e  system  to be governed is underg o in g  a 
m ajo r transition . This is clearly the  case in  contem porary  cap ture fisheries 
an d  aquaculture, w here crisis an d  opportun ity  alternately em erge.

Note
i. This section is partially based on findings of the project entitled ‘Marine reserves 

and littoral fishing populations: impacts and strategies for sustainable develop
ment’ (REN 2001-3350/MAR), funded by the Ministry of Science and Technolo
gie of Spain and the European Regional Development Fund, and directed by José 
J. Pascual-Fernández.
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Governance and Governability
Jan Kooiman and R atana Chuenpagdee 

A Synthesis

This en tire  book is based  on  a governance perspective. In  the  previous 
chapters, th is perspective has b een  u se d  to  s truc tu re  m any  ideas an d  f in d 
ings on  fisheries governance. T he p resen t chap ter will try  to  show  th a t ex
periences w ith governing fisheries, a lthough  still being  played ou t in  differ
en t parts o f  th e  w orld an d  in  varying social an d  econom ic settings, can still 
be looked at in  a coheren t m anner. This coherence can be im plicitly or 
explicitly d em onstra ted  in  activities at th e  fish  cha in  level, in  the  in s titu 
tions supporting  o r lim iting  those  activities, an d  in  th e  p rincip les gu id ing  
fisheries an d  its governance. It can also be expressed in  the  ways in  w hich 
activities, in stitu tions, an d  princip les are linked. In  o ther w ords, th e  gov
ernance perspective th a t has b een  an  analytical tool u p  to  th is  po in t in  th is 
book can  also be u se d  in  a syn thesised  m anner. T hat is th e  goal o f  th is 
chapter.

Diversity
Com plexity
Dynamics
Scale

G overnabilityInteractions

S tru ctu re

In ten tio n G overning Orders
•  First
•  S econd
• M eta-

Elem ents o f  G overnance
• Im age
• In s tru m en t
• A ction

M odes o f G overnance
• Self
• H ierarchy
• Co-

Fig. 16.1 A synthesised scheme for governance.
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Governance and the Fish Chain

T he governance approach  applies to  fisheries th ro u g h o u t the  en tire  fish 
chain  -  from  pre-capture (i.e., fish  in  its na tu ra l ecosystem ), cap ture (i.e., 
cap ture an d  cu ltu re o f  fish), to  post-harvest (i.e., processing  an d  d is trib u t
ing  fish  an d  fish  products to  consum er). T he p h rase  ‘fish cha in ’ is u sed  
h ere  to  em phasise  the  in ter-connection  betw een  its parts, acknow ledging 
th a t the  th ree  features operating  w ith in  an d  betw een com ponen ts w ould 
ea rn  th e m  the  p h rase  ‘fish  web’. In  ecosystem s, they rep resen t na tu ra l p h e 
nom ena, in  cap ture an d  aquacu ltu re  th e ir  em phasis is on  h u m an -n a tu re  
in terfaces, w hile in  post-harvest they stand  m ostly for h u m a n -h u m an  in te r
relations.

Knowledge o f  fish chains an d  th e ir  in teractions varies since som e have 
been  stud ied  thoroughly, w hile o thers scarcely. For exam ple, we know  
m u c h  abou t in teractions w ith in  an d  am ong  househo lds as pivotal entities 
in  catching o r fa rm ing  fish, an d  about com m un ities as th e ir  contexts. In ter
actions in  o the r parts o f  chains are, however, less know n, such  as in te rac
tions in  the  global m arket place an d  th e  system s they are p art of. G overn
ance o f  fisheries starts w ith  paying system atic atten tion  to  th e  prim ary  an d  
governing in teractions at an d  am ong  all levels. Lack o f  such  atten tion  ac
counts for poor resu lts o f  m any m an ag em en t practices in  fisheries.

It is not the actions of those involved in fish chains and their governance per 
se that need attention, but rather the interactions in the systems that they 
comprise.

Governance Features: Diversity, Complexity, and Dynamics

Diversity, complexity, an d  dynam ics are u se fu l no tions to  describe, analyse, 
an d  govern fisheries chains. Diversity is seen  as qualitative d ifferences 
w ith in  an d  betw een in teracting  societal an d  natu ra l entities, com plexity as 
the  m ultip le  relations w ith in  an d  betw een  these  entities o r actors, an d  dy
nam ics as tensions w ith in  an d  betw een  th e ir  in teractions.

Present-day fisheries derive th e ir  streng ths from  these  features, as they 
continuously  p resen t prob lem s an d  opportun ities, w hich  them selves are 
diverse, com plex, an d  dynam ic. Further, the  sam e applies to  the  in s titu 
tional conditions u n d e r  w hich  opportun ities in  fisheries are created  an d  
seized, an d  problem s fo rm ulated  an d  solved. To be effective -  th a t is to  say, 
u p  to  standards such  as efficiency, legitim acy, an d  fairness -  fisheries gov
ernance itse lf  has to  reflect th e  diverse, com plex, an d  dynam ic character o f  
the  challenges it faces. O ften, p rob lem  defin itions in  fisheries are too s im 
ple, policies too static, an d  audiences too generalised . This m ig h t be one o f  
the  prim ary  reasons why so m u c h  governing seem s inefficient, governance 
un ju st, an d  governability weak.
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Box 16.1 Aquatic ecosystems in the North and South
Biological com m unities and habitats are usually m ore diverse and com plex in 
w arm er climates; fo r example the Indo-Pacific compared to  the A tlan tic. This 

large-scale com ponent is often overlooked when exam ining fisheries manage

ment, since m ost m odels do not take in to account such regional factors even 

though they can play m ajor roles in diversity and consequently in resource levels.

Source: Chapter 3 o f  this volume

T he diversity o f  m arin e  ecosystem s is a rich  source for fo rm ulating  gov
ernance issues, n o t only because o f  its central role in  th e  study o f  those 
system s, b u t also for its strong  relations w ith  the  dynam ics o f  th e ir  stab i
lity, resilience, an d  resistance. D iversity o f  chains, partly bu ilt on  such 
ecosystem  diversity, is also an  im p o rtan t variable in  governing fisheries. 
In  accordance w ith  a w ell-know n (cybernetic) law, saying th a t ‘only vari
ety can deal w ith  variety’, governing diversity asks for interactive govern
ance th a t takes a b road  an d  long-term  view on  fisheries an d  incorporates 
fine-tun ing  an d  feedback in to  its processes. Com plexity o f  aquatic ecosys
tem s raises o the r sets o f  governance challenges. H and ling  th e  in fin ite  
com plexity o f  na tu ra l an d  social system s is a perenn ial issue th a t needs 
to  be dealt w ith  an d  shou ld  n o t be left to  chance, especially n o t to  those 
w ho have th e  pow er to  reduce it in  ligh t o f  special in te rests . D iversity 
an d  com plexity in  fisheries are rein fo rced  by dynam ics an d  the  p ro p en 
sity tow ards changes, w hich  apply to  ten sions w ith in  a system  an d  b e 
tw een system s.

T he diversity, complexity, an d  dynam ics o f  fish  chains an d  th e ir  parts will 
be couched in  d iffe ren t te rm s, b u t th e ir  utility  as variables explaining m ain  
features o f  pre-harvest, capture, aquaculture, an d  also post-harvest is qu ite 
apparen t. A strong  po in t o f  governance purposes is th a t they offer a concep
tual language no t only u nderstandab le  by analysts from  d iffe ren t back
g rounds, b u t also helpfu l in  b ridg ing  gaps betw een  scholars an d  betw een 
scholars an d  practitioners.

Although much knowledge on the diversity, complexity, dynamics, and 
scales of fish chains is available, the importance of these features for govern
ance purposes is poorly recognised.

Interactions and Scales

In teractions abound  in  fisheries an d  fisheries governance, an d  o u r u n d e r
stand ing  o f  these  in teractions is far from  com plete. T he ecosystem -based 
approach to  fisheries is a fairly new  concept, for exam ple, an d  requires 
th o ro u g h  u n d ers tan d in g  o f  the  various com ponen ts an d  th e ir  in teractions. 
In teractions o f  fish ing  househo lds an d  com m unities are relatively better
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stud ied  th a n  in teractions in  the  m arke t sphere. From  a governance po in t 
o f  view, these  prim ary  in teractions are m u c h  m ore  visible th a n  actions by 
them selves. Take scale, for exam ple. Insigh ts in to  p rim ary  in teractions in  
sm all, m e d iu m  an d  large (or industrial) scale an d  the  structu ra l con
strain ts for those  in teractions are needed  for effective governance. The 
lack o f  fit betw een  m any  m an ag em en t practices an d  the  scales they apply 
to  in  fisheries has m u c h  to  do w ith  th e ir  perceived lack o f  expected ef
fects.

T he chains o f  in teractions are greatly len g th en ed  w hen  the  scale is ex
panded  to  the  global level, as in  the  case o f  globalisation. F isheries an d  
fisheries governance becom e far m ore  com plex w ith  larger n u m b e r  o f  ac
tors, h ig h e r in terdependency, an d  g rea ter geographical distance. G lobali
sation  has, in  effect, created  new  fisheries an d  changed  existing ones in  
sm aller an d  b igger ways. It has led to  a leng then ing  o f  the  in teraction  
chains betw een parties to  th e  fisheries, an d  m u d d led  any single actor’s 
view. M ore im portantly, it contribu tes to  a h ighly  diverse system , w ith 
fishers from  d iffe ren t background  an d  locations exercising th e ir  p ro fes
sions in  widely d ivergent ways. They h u n t or cu ltu re d iffe ren t fish, u sing  
a range o f  m ethods an d  techn iques, resources, an d  bodies o f  know ledge. 
T heir u n d erstan d in g s of, an d  m ean ings attribu ted  to  fisheries, also differ 
from  one location to  another. G lobalisation has ten d ed  to  fu rth e r  the  exist
ing  division o f  labour, creating  a rich  p le thora o f  specialised n iches an d  
activities. D ifferences also em erge betw een  countries an d  regions, for ex
am ple, w hat is te rm ed  sm all-scale in  one context is te rm ed  large-scale in  
another.

T he dynam ics affecting global fisheries derive from  various sources, af
fecting d isparate  m o m en ts  in  the  fish  chain. T he orig in  o f  change m ay be 
the  aquatic ecosystem , the  m arket, the  w ider social, cultural, an d  political 
env ironm ent, o r th e  regulatory regim e. T he pace o f  dynam ics is argued  to 
be increasing  because o f  the  v igour o f  m o d e m  society, in  com bination  
w ith a leng then ing  o f  th e  chains o f  in teraction . W hen  chains extend an d  
include m ore  actors, changes in  any one aspect have a b road  series o f  
consequences.

All o f  the  above indicate th a t the  governing system  an d  th e  fram ew ork 
o f  actors engaged  in  governing are often  as diverse, com plex, an d  dy
nam ic as the  system  to be governed. T here is no  reason  to  assu m e th a t 
fisheries an d  aquacu ltu re are exceptions. In  fact, scholars an d  policy-m a
kers repeatedly po in t ou t how  intricate , variegated, an d  vigorous govern
ing efforts in  th ese  fields o ften  are. T hese qualities are en h an ced  w hen  
governance takes place at d iffe ren t spatial, tem poral, an d  organisational 
scales.
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Box 16.2 Various scales in fisheries
One may th in k  o f  fisheries as being described by several axes: resource scale 
(small local stock o r large w ide-ranging stock); fisheries scale (small vessels and 

sim ple gear o r large com m ercia l vessels); technological scale (manual, hom e

made gear vs. advanced electronic and hydraulic gear); adm in istra tive  scale 

(small o r large fisheries departm ents and national versus regional and in terna

tional adm in is tra tions). These fo rm  a com plex m ultid im ensiona l space in which 
fisheries are d istributed.

Source: Chapter 4 o f  this volume

P roblem s frequently  arise w hen  system s are scaled u p  o r dow n w ithout 
careful consideration  o f  th e  consequences for functionality. For exam ple, 
m any sm all, developing coun tries have a ttem p ted  to  replicate large-country 
fisheries d ep artm en t capacity in  sm all departm en ts w ith  the  resu lt th a t few 
functions are carried  ou t effectively. A sm all fisheries d ep artm en t canno t 
ju st be a sm all version o f  a large one. It needs to  be qualitatively d ifferent, 
w ith  less em phasis on  technical capacity an d  m ore  atten tion  to  co-ordina
tion, project developm ent an d  m anagem en t, an d  people-based approaches. 
Scaling u p  from  local to  global, o r dow n from  global to  local, is also p roble
m atic, as observed in  the  im p lem en ta tion  o f  the  Code o f  C onduct for Re
sponsible F isheries (CCRF). A lthough agreed  u p o n  by virtually all coun 
tries, an d  desp ite  th e  production  o f  several gu idelines, national level 
im p lem en ta tion  is slow, often  because th e re  is g reat difficulty in  translating  
the  concepts an d  req u ired  actions to  th e  local level.

Globalisation and global developments clearly affect fisheries to various ex
tents, depending on scale, but the consequences for governance are far from 
clear.

Governing Elements: From Images to Instruments to Action

T hree elem ents, i.e., im ages, in s tru m en ts , an d  action, are req u ired  for each 
o f  th e  o rders o f  activities. To be able to  govern, governors n eed  ideas on 
w here the  fisheries system  is, w here it needs to  be, an d  how  to get there. 
For all these  ideas the  te rm  im ages is used , w hich  is b roader th a n  th e  co n 
cepts such  as goals, in ten tions, an d  purposes. To achieve th e  desired  situa
tion, governors need  a set o f  tools; th u s  the  ‘toolkit’ con tain ing  existing 
in s tru m e n ts  o r m easu res yet to  be invented. This is called th e  ‘in s tru m e n 
tal condition’. Finally, governors n eed  suppo rt for applying th e ir  toolkits. 
This is called th e  ‘action condition’ for governing.

All these  elem en ts needed  for governing im ply in teractions, an d  the  gov
ernance perspective requ ires th a t such  in teractions are o rganised  system 
atically an d  w ith  transparency  according to  the  situation . Further, governors
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(public o r private) in  fisheries have to  be able to  u n d e rp in  th e ir  interactive 
governing proposals w ith  reasonable argum en ts. G overning has in  som e 
way to  be rational, i.e., based  u p o n  verifiable facts an d  data, logical choice 
o f  in stru m en ts , an d  défendable action routes.

Images

Im ages o f  fisheries com e in  m any  types: visions, know ledge, facts, judge
m ents, p resuppositions, hypotheses, convictions, ends, an d  goals. They do 
no t only relate to  the  specific issue at h an d , such  as cap tu ring  o r food secur
ity, b u t also contain  assum ptions on  fundam en ta l m atte rs such  as th e  rela
tion  betw een  m a n  an d  natu re , an d  the  role o f  governm en t in  m o d ern  so
ciety. T he m ain  question  is n o t w hether actors involved in  governance 
possess im ages -  because everyone does -  b u t how  explicit an d  system atic 
they are an d  how  to u se  th e m  in  actual governing. By checking governing 
im ages an d  the  processes in  w hich  these  are form ed, we can contro l an d  
criticise th em . In  th e  governance approach, it is im p o rtan t th a t im ages 
u sed  are open  an d  flexible enough  to  cope, am ong  o th e r th ings, w ith  the  
diversity, complexity, an d  dynam ics o f  governing objects.

Box 16.3 Images of the fish chain differ
The advantage o f  disassem bling the chain in to parts, besides a llow ing the more 

detailed exam ination o f  its com ponents, is tha t do ing so gives a better sense o f 

how the chain looks from  the perspectives o f  d iffe ren t places w ith in  it. A  perfect, 
com plete view o f  the fish chain is im possible. A t the same tim e, the m ovem ent 

between d iffe rent perspectives and scales in relation to fish chains can allow  fo r a 

more appropria te approxim ation o f  the ir diversity, complexity, and dynamics. 

Such an adaptive approach to  understanding the chain m irrors the dynam ism  o f 

the interactive approach advocated in th is book.

Source: Chapter  7  o f  this volume

It is generally accepted th a t th e re  is a strong  tre n d  tow ards overfishing, b u t 
is it also generally accepted w hat is b eh in d  th is tendency  o r w hich  forces 
are driving it? Can facts be separated  from  values? Can know ledge be com 
b in ed  w ith  judgem ent? In  o th e r w ords: w hat do the  im ages governing f ish 
eries look like an d  how  do they em erge? T hese questions are critical b e 
cause o f  th e  potential consequences o f  the  im ages. For exam ple, one o f  the  
m ost in fluen tial im ages in  fisheries m an ag em en t in  th e  last decades has 
been  th e  ‘tragedy o f  th e  com m ons’, co ined  by H ard in  (1968). This im age, 
suggesting  h u m a n s as relatively short-sighted , non-com m unicative, an d  
profit-m axim ising beings, has exerted substan tia l in fluence on  m an ag e
m e n t theory  an d  practice, an d  provided an  im petus to  the  m ovem en t for 
the  privatisation  o f  fish ing  rights. Not only are the  resu lts o f  privatisation
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in  fisheries m ixed, b u t th e re  has also been  m u c h  debate abou t w hether 
such  an  im age has been  m isu sed  an d  led  to  undesirab le  outcom es.

A nother, m ore  recent, popu lar concept is ‘sustainability’, w hich  has ta 
ken  cen tre stage in  env ironm en ta l concerns. Sustainability is ‘one o f  those 
m o therhood  concepts th a t is h a rd  to  oppose, b u t difficult to  p in  dow n’ 
(S um ner (2002: 162). Two defin itions o f  sustainability  are in  w idespread  
use. It is seen  as developm ent, w hich  ‘m eets the  needs o f  the  p resen t w ith 
ou t com prom ising  th e  ability o f  fu tu re  generations to  m eet th e ir  ow n 
needs’ (B rundtland 1987); an d  as ‘a k in d  o f  developm ent th a t provides real 
im provem ents in  th e  quality o f  h u m a n  life an d  at the  sam e tim e conserves 
the  vitality an d  diversity o f  th e  Earth’ (IUCN 1991: 8). W hereas th e  first 
em phasises th e  n eed  for in te rgenera tional equity, th e  second  h igh ligh ts 
the  b lend ing  o f  h u m a n  developm ental an d  conservation  concerns. F ish
eries sustainability  is a visionary b u t com plex im age, w hich  has difficulty 
em erg ing , particularly in  the  transla tion  to  in s tru m e n ts  (policy) an d  actions 
(m anagem ent practice).

In  conventional top-dow n m anagem en t, im ages are developed by ind iv i
duals o r sm all g roups an d  are se ldom  com m unica ted  to  those  w ho are af
fected. Recent tren d s tow ards developing ‘shared  im ages’ requ ire  th e  invol
vem ent o f  m any  m ore actors to  assess th e  validity o f  th e  im age from  th e ir  
perspectives an d  to  add to  it, o r suggest m odifications. This leads to  m e th o 
dological an d  logistical p rob lem s o f  how  to engage th e m  all in  a single 
tran sp a ren t process, an d  to  avoid being  perceived as b iased  based  on the  
lead agency th a t ‘pu ts it all toge ther’. G roup process m ethodology is needed  
especially w hen  th e  im age is perceptual ra th e r th a n  technical.

In fisheries, the inability or unwillingness of those producing images to in
teract with others is a major hindrance to governance.

Instrum ents

T he range o f  in s tru m e n ts  available in  governance is extrem ely w ide. They 
m ay be ‘soft’ in  natu re , as in  th e  cases o f  in fo rm ation  o r peer p ressu re. 
They m ay also have roots in  th e  legal o r financial realm s, an d  involve court 
cases, taxes, perm its, o r fines. Finally, th e re  are the  ‘h a rd ’ in s tru m e n ts  o f  
physical force. It is clear th a t th e  choice o f  in s tru m e n ts  is n o t free; one’s 
position  in  society de term ines the  range available. In  addition , in s tru m e n ts  
have a varying range o f  applicability, som e being  general an d  o thers speci
fic.

All in s tru m e n ts  have th e ir  advantages an d  disadvantages, som e w ork 
be tte r in  certain  situations th a n  o thers. O ne can even say th a t in s tru m e n ts  
have a lifecycle: o lder ones go out, an d  new  ones com e in. In  the  govern
ance approach, it is n o t so m u c h  in s tru m e n ts  them selves th a t requ ire  a tten 
tion, b u t th e ir  context: e.g., w hat p rob lem  is an  in s tru m e n t supposed  to 
solve, w hose p rob lem  is it, an d  how  has it b een  defined? W hy was a parti-
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cular in s tru m e n t chosen, an d  n o t an o th er one? W ho are th e  w inners an d  
losers? Was it an  interactive, o r a un ila tera l choice process?

A fisheries m an ag em en t p lan  is recognised  as a pow erful in s tru m e n t for 
d raw ing th e  actors in to  a com m only  agreed  system . Traditionally, th e re  has 
been  a strong  em phasis o r even bias on  m anag ing  by ‘technical’ in s tru 
m ents. G ear controls, licensing, quota system s, to  m en tio n  a few, are found  
in  the  toolkit o f  fisheries m anagers all over th e  world. However, effective 
governance requ ires th a t fisheries m an ag em en t goes beyond  the  scope o f  
m any conventional m an ag em en t plans, an d  em phasises th e  im portance o f  
in form ation . S im ilar to  im age, sharing  in fo rm ation  is an  essential in te rac
tion  in  governance, w hich  m u s t be clearly specified an d  bu ilt in to  fisheries 
institu tions.

In fisheries governance, in the face of its diversity, complexity, dynamics, 
and scales, innovation and combinations of instruments remain underdeve
loped.

A ction

T he last e lem en t o f  interactive governance is action -  pu tting  in s tru m e n ts  
in to  effect. This includes the  im p lem en ta tion  o f  policies according to  set 
guidelines, w hich  is a relatively dry an d  ro u tin e  affair. Action m ay also, 
however, consist o f  m obilising  o ther actors in  a new  an d  u n ch a rted  d irec
tion. In  th is case, th e  actors rely u p o n  convincing an d  socially penetra ting  
im ages an d  sufficient socio-political will o r support. H ere  th e  interactive 
aspect o f  governance clearly em erges.

Box 16.4 The role of women in African fisheries
In Ghana, where pirogue fisheries constitu te  an exclusively male task, the wom en 

are in charge o f  selling and processing fish, and fo r th is reason own an im portan t 
source o f  capital tha t is used fo r credit. It was the wom en w ho believed in the 

positive effects o f  using outboard engines to catch the pirogues and who provided 

the credits to  fishers to  install th is innovation. The fishers increased the ir p roduc

tion and the wom en w ho loaned the capital to  acquire the engines got preferential 

access to the captures. For th is reason, some o f  the wom en have considerable 
wealth and social prestige. The ir capacity to  manage and contro l the ir money 

allows them  to  jo in  the w orld  o f  men. In Togo, a group o f  wom en is called ‘ Nana 

Benz’ -  the French word nana (girls) and Benz because they drive Mercedes-Benz 

cars. They are the main actors in the fisheries sector in Togo because they contro l 

both fish com m ercia lisation and credit.

Source: Chapter 8 o f  this volume
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Fisheries governors, public an d  private, take action in  all parts o f  the  chain  
an d  at all governing levels. Locally, fisher fam ilies o r fisher o rganisations 
have, as private actors, th e  lead in  day-to-day governing m atters, although  
the  role o f  th e  com m unity  as an  institu tional structu re  for such  actions, no t 
to  overstate o r rom antic ise  it as such, is on  the  decline in  m any parts o f  the  
world. T he state, w hich has h ad  sem i-m onopolist pow ers in  policy an d  ru le 
m ak ing  at the  national level, is reach ing  its acting lim its as the  p rim ary  
public governor in  fisheries governance. Internationally, the  acting scene is 
shifting: th e  in fluence o f  public actors is decreasing, an d  the  role o f  the  
m arket an d  civil society (NGOs) grow ing. T he question  is how  such  events 
an d  developm ents affect the  overall societal action potential in  fisheries 
governance. A nsw ers m ig h t be found  by differen tia ting  betw een th ree  
form s o f  action: leadersh ip , m obilisation , an d  co-ordination. N one o f  these  
are well advanced in  fisheries governance, a lthough  m any initiatives are 
taken  an d  good in ten tions show n. At th e  in te rnational level, m obilising  
suppo rt an d  w illpow er in  im p lem en ta tion  is clearly lacking, desp ite  th e  ra 
tification o f  m any  princip les. At th e  national level, the  state rarely serves as 
the  co-ordinator it could  be (for exam ple, on  issues o f  ind igenous rights), 
an d  at the  local level, th e re  is too little leadersh ip  to  m otivate an d  create or 
develop new  initiatives (thus, the  m arg inal recognition  for gen d er roles).

It is im p o rtan t to  d is tin g u ish  betw een  two types o f  action -  enabling  ac
tion  an d  im p lem en tin g  action. Exam ples o f  enab ling  action include en g en 
dering  political will, bu ild ing  organisa tional capacity, p rom oting  leadership , 
drafting  regulations, etc. For civil society, th is m ay include estab lish ing  m e 
chan ism s to  in fluence th e  governm ent o r th e  private sector. Lack o f  po liti
cal will is often  cited  as a m a in  factor con tribu ting  to  the  failure o f  fisheries 
m anagem en t. Top-down exclusion o f  stakeholders from  the  benefits o f  a 
publicly ow ned resource, the  status o f  w hich  is often  highly  uncerta in , re 
qu ires strong  political conviction. This is so w hether th e  stakeholders are 
large private com panies providing em ploym ent, o r th e  ru ra l poor.

For im p lem en tin g  action, p rincip les such  as th e  precautionary  princip le 
are requ ired . A pplication o f  th e  precautionary  princip le include aspects 
such  as proportionality  to  the  level o f  p ro tection  sought, n on -d iscrim ina
tion, consistency, benefits an d  costs, ongoing  review in  ligh t o f  new  scien ti
fic data, an d  assignm en ts o f  responsibility  for p roducing  scientific evi
dence. This last e lem en t deals, to  a large extent, w ith  risk  an d  uncertainty, 
acknow ledged as part o f  fisheries m anagem en t, w h eth er based  u p o n  stock 
param eters, social an d  econom ic targets, ecosystem  productivity, o r com bi
nations o f  these.

In fisheries governance, action potential is dispersed and can be greatly en
hanced by pooling leadership, creative social capital, and willpower.
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Governance Modes: Self-, Hierarchical, and Co-Governance

In  m o d ern  fisheries, an  eno rm ous range o f  in teractions can  be observed, 
varying from  in fo rm al ones in  sm all g roups to  form alised  ones betw een 
states. T hree types serve u s well: the  spontaneous, least fo rm al in teractions, 
called ‘in te rferences’; the  m ost form al, vertically o rganised  in teractions, la 
belled ‘in te rven tions’; an d  the  horizontal, sem i-form alised  in teractions, re 
ferred  to  as ‘interplays’. T hese  th ree  types can be in stitu tionalised  in to  re 
cognisable patterns or styles, an d  for governing purposes can  be referred  to 
as th ree  m odes o f  governance: self-governance, h ierarch ical governance, 
an d  co-governance m odes, respectively.

Self-Governing Interactions

T he m ost in fo rm al an d  flu id  m ode o f  governing in teractions are clearly o f  a 
self-governing natu re , em bedded  w ith in  th e  societal rea lm  o f  societal in te r
ferences, w ith  individuals, fam ilies, groups, organisations, an d  even socie
tal sectors governing them selves. This is often  no t fully recognised  in  the  
governance o f  m o d ern  societies, because governing is easily equated  w ith 
w hat fo rm al authorities do, an d  no t w ith  w hat individuals, g roups, an d  or
gan isations con tribu te  to  societal governance. A full-grow n governance th e 
ory has to  give a p roper place to  self-governing capacities an d  th e  in te rac
tions on  w hich  th is  capacity is built.

Self-governing is p redom inan tly  n o t a favour h an d ed  dow n by public 
au thorities, b u t an  in h e re n t societal quality, w hich greatly contribu tes to 
the  governability o f  m o d ern  societies. Certainly, m any  sectors in  present- 
day societies largely govern them selves. Self-governance reflects th e  situa
tion  in  w hich  actors take care o f  them selves, ou tside the  purview  o f  govern
m en t. This is a ub iqu itous ph en o m en o n , qu ite  d istinct from  governm ent 
in ten tio n  or policy. Indeed, liberal governm ents will h igh ligh t societal self- 
governing capacities, an d  socialist ones m ay dow nplay th em . G overnm ents 
m ay choose to  deregulate o r privatise, w ithdraw ing  th e  public sector o r in 
corporating  self-regulatory capacities in  th e ir  governance fram ew orks. It is 
em phasised , however, th a t self-governance is n o t a governm ent-created  ca
pacity, b u t com es about o f  its ow n accord. In  fact, w ithou t su sta in ing  a ca
pacity fo r self-governance, societal governance is an  im possib le task.

T he collective-action school has m ade th e  m o st system atic analysis o f  
self-governance w ith  regard  to  th e  exploitation o f  com m on  pool na tu ra l re 
sources, such  as cap ture fisheries. S tudies have b een  m ade  abou t th e  cir
cum stances u n d e r  w hich  actors jo in  to  construc t ru les an d  organisations 
for long-te rm  resource use , an d  iden tified  conditions th a t facilitate or h in 
d er collective action. T hese include th e  size an d  heterogeneity  o f  th e  social 
group, an d  the  b o undedness  o f  the  resource in  question .

Self governance in  fisheries has been  a com m on  feature world-wide, 
w ith th e ir  bases usually  in  local com m un ities, contrary to  m any  o ther 
b ranches o f  econom ic an d  social activity. T he m a in  reason  is th e  u se  o f  the
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resource as a com m ons, an d  the  need  to  regula te its use , e ither for tech n i
cal reasons or to  avoid conflicts. In  the  N orth, th is  governing m ode in  its 
p u rest fo rm  has becom e a rare  ph en o m en o n , b u t rem n an ts  are still in  op 
eration  in  som e parts o f  so u th e rn  Europe. In  the  literature , self-governance 
o f  fisheries as a specific fo rm  o f  collective action receives m u c h  atten tion , 
partly because alternative form s o f  governance, such  as th e  state controlling 
the  u se  o f  the  resource, have h ad  m ixed results.

Theoretically and empirically there are strong arguments favouring self-gov
erning modes of governance.

H ierarchical Governing Interactions

H ierarchical governance is the  m o st classical o f  th e  governance m odes, 
characteristic for th e  in teractions betw een  a state an d  its citizens. It is a 
top-dow n style o f  in tervention , w ith  steering  an d  control as key concepts; it 
expresses itse lf  in  in s tru m e n ts  such  as laws an d  policies. A lthough th e  m e 
tap h o r ‘steering  the  sh ip  o f  state’ has now  becom e old-fashioned, th e  act o f  
steering  societal dynam ics is still com m onplace. T he key e lem en t o f  steer
ing  is direction. A lthough the  state creates th e  illusion  o f  goal-setting, in  
practice th is is done in  in teraction  w ith  societal parties. H ierarchical m odes 
o f  governance are the  m ost fo rm alised  form s o f  governing in teractions, b u t 
o f  th e  in terven tion ist type. R ights an d  obligations are o rgan ised  according 
to  super-ord inate an d  subord inate  responsib ilities an d  tasks. In  particular, 
positive an d  negative sanctions attached to  in terventions have a form alised  
character an d  are su rro u n d ed  by all k inds o f  guaran tees. In  addition  to  laws 
an d  policies, financial m ean s such  as taxes an d  subsid ies are im portan t 
ways o f  in te racting  in  h ierarch ical governing.

In  fisheries, h ierarch ical governance is w idespread, particularly in  the  
N orth  w here in te rven tion ist in teractions by th e  state are th e  o rd er o f  the  
day. However, th is  involvem ent by th e  state does no t go unchallenged . D is
cussions focus on m atters such  as the  assum ptions underly ing  its su p 
posed  role in  th e  ‘tragedy o f  th e  com m ons’, o r on  theoretical as well p racti
cal reasons w hy so m any efforts in  m anag ing  th e  resource  e ith er fail or 
have o ther negative side-effects. O ne o f  these  side-effects is th e  erosion  o f  
trad itional self-governing m odes as described  above an d  th e ir  rep lacem ent 
w ith  m an ag em en t approaches th a t e ith er do no t fit o r do n o t work. It is also 
argued  th a t the  state even contribu tes to  th e  poor state o f  the  resource by 
p rom oting  an d  subsid ising  th e  capacity to  fish  on a world-w ide scale. It is 
also im p o rtan t to  m en tio n  th a t a lthough  h ierarch ical governance is m ainly  
connected  w ith  the  state, it is also a com m on  governing m ode in  th e  m ar
ket sector. Because o f  tendencies w here th e  state is retreating , e.g., because 
o f  liberal-econom ic reasoning , the  m arket takes over, often  in  th e  fo rm  o f 
m ultinational com panies. In  those  cases, an d  they are no t m arg inal ones, 
h ierarch ical governance by th e  state is replaced by h ierarch ical governance 
by th e  m arket.
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Despite the flaws in its traditional mechanisms, the hierarchical governing 
mode remains important in fisheries.

Co-Governing Interactions or Partnerships in  Governance

T he final an d  m o st recently p u rsu ed  governance style, at least in  fisheries, 
is co-governance, w here societal parties jo in  h an d s w ith  a com m on  purpose 
in  m ind , an d  stake th e ir  identity  an d  au tonom y in  th e  process. Co-govern
ance im plies th e  u se  o f  o rgan ised  form s o f  in teraction  for governing p u r
poses. A key assu m p tio n  is th a t no  single actor is in  control; instead, in te r
actions are o f  a ho rizon tal kind.

T here  is a certain  degree o f  equality in  the  structu re  w ith in  w hich parti
cipating  entities relate to  each other. A utonom y o f  those en tities rem ains an  
im p o rtan t characteristic o f  these  m odes o f  governance. C eding au tonom y is 
always only partial an d  contains m u tu a l ag reem ents, com m on  rights, an d  
duties. In  th e  governance perspective, parties cooperate, co-ordinate, an d  
com m unicate  ‘sideways’, w ithou t a central o r dom ina ting  governing actor. 
It is in  particu lar these  form s o f  governing th a t seem  b e tte r equ ipped  th an  
o ther m odes to  cope w ith  diverse, com plex, an d  dynam ic governing situa
tions. Networks, public-private partne rsh ip s an d  com m unicative govern
ance schem es are p rim e  exam ples o f  th is m ode o r style o f  governance.

T he em ergence o f  m ixed netw orks o f  public an d  private actors has to  do 
w ith b road  social developm ents. G row ing social d ifferen tia tion  engenders 
increasing  dependencies. In  th is context, th e  em ergence o f  policy netw orks 
is an  im p o rtan t change in  th e  political decision-m aking structu re . Concepts 
like ‘negotiation by governm ents’ in  the  context o f  netw orks as a new  m o d 
el o f  social o rdering  betw een  ‘m arke t’ an d  ‘state’ are band ied  about; o r as 
governance in  a centre-less society w ith  com plex configurations o f  h o rizo n 
tal co-ordination an d  synchronisation . O thers consider th e  developm ent o f  
m ixed public-private netw orks in  te rm s o f  th e  n eed  to  solve social-political 
problem s.

T he public-private partn e rsh ip  (PPP), a specific fo rm  o f  social-political 
governance, has b een  at th e  cen tre o f  in te rest fo r som e years. The grow ing 
in te rest in  co-operation betw een  public an d  private parties has b een  at least 
partially in fluenced  by econom ic, social, political, an d  cultural changes. As 
a consequence, th e  question  is increasingly  voiced w hether certain  issues 
could n o t be dealt w ith  m ore effectively an d  efficiently by jo in t action o f  
public an d  private parties, ra th e r th a n  th e ir  acting in  isolation. Essential to 
th is is the  synergetic effect actors expect in  in teractions, th u s  enabling  
g rea ter effectiveness a n d /o r  efficiency th a n  acting separately, given tha t 
th e ir  objectives are n o t incom patib le . It is only th e n  th a t private m eans can 
con tribu te  to  the  so lu tion  o f  public prob lem s, o r public m eans be u sed  to 
react to  com m ercial opportun ities an d  th reats. Likewise, PPPs set th e m 
selves apart from  sim ilar organisations by the  preservation  o f  th e  identities 
o f  th e  parties involved. It is obvious, then , th a t PPPs are considered  specific 
governing interplays.
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New patterns o f  governance stim ulate learn ing  processes th a t will lead to 
co-operative behaviour an d  m u tu a l ad ju stm en t, so th a t responsibility  for 
m anag ing  structu ra l changes is shared  by all o r m ost involved actors. O ne 
such  alternative fo rm  o f  governance, described  as com m unicative govern
ing, is based  on th e  im age o f  com plex p roblem s in  w hich  problem -reso l
ving capacities are d istribu ted  across au tonom ous b u t in te rd ep en d en t ac
tors. In  th is  type o f  governing, a fo rm  o f  rationality is p resen ted  in  w hich 
social actors are considered  ‘reasonable citizens’. This is an o th er k in d  o f  
rationality  th a n  the  selfish, opportun istic , profit- o r benefit-m axim ising 
k in d  u se d  in  econom ic o r public-choice theory. This call u p o n  th e  ‘rea so n 
able citizen’ co rresponds w ith  th e  concept o f  communicative rationality 
w hich  is considered  appropriate  in  com plex problem -solving as a substitu 
tion  for in strum en ta l, functional, o r strategic form s o f  rationality.

Co-governance modes have the potential to address fisheries concerns, as
indicated by experiences with co-management.

Three Orders of Governance

In  governance, all k inds o f  governing activities take place, varying from  
short-term  ro u tin e  decisions a im ed  at sm all m atte rs to  the  developm ent o f  
strategic p lans perta in ing  to  m ajo r issues an d  long-term  developm ents. In 
the  governance perspective, governing activities are b rough t toge ther in  
th ree  categories, called orders o f  governance. T he issue h e re  is no t geogra
phical or tem poral scale, b u t levels o r rings, as in  th e  construc tion  o f  an  
onion. T hree concentric  circles are d istinguished: first-order, second-order, 
an d  m eta-govem ance.

First-order governing takes place w herever people, an d  th e ir  o rgan isa
tions, in te ract in  o rd er to  solve societal p rob lem s an d  create new  opportu 
nities. Second-order governance deals w ith  the  m ain tenance  an d  design  o f  
in stitu tions necessary to  solve p roblem s an d  create in stitu tions. In  third- 
order, o r m eta-governance, th e  m a in  norm ative princip les are articulated, 
w hich  guide first- an d  second-order governing actions. All th ree  orders o f  
governance are n eed ed  for effective an d  legitim ate governance o f  fisheries, 
in  th e  short-term  an d  th e  long-term , in  th e  South an d  in  the  N orth. For all 
governing activities, gu id ing  principles o r evaluating criteria can be fo rm u 
lated, som e o f  w hich  are described  below.

First Order: Problem -Solving an d  O pportunity Creation

T he great challenges in  present-day societies involve n o t only find ing  so lu
tions to  collective problem s, b u t also the  creation  o f  collective opp o rtu 
nities. T he ‘classical’ d istinction  o f  tu rn in g  to  governm ent for problem -sol
ving, an d  to  th e  private sector an d  th e  m arket for creating  opportun ities, is 
proving an  inappropria te  an d  ineffective p o in t o f  view in  m o d ern  societies.
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Societal problem -solving an d  opportun ity  creation  is a public as well as a 
private concern , a governm ental as well as a m arke t an d  civil-society con
cern. In  one situation  one sector takes the  lead, in  an o th er situation  the  
o ther takes th e  lead, an d  th e re  seem  to be a grow ing n u m b e r  o f  social-poli
tical challenges th a t call for shared  responsib ilities an d  ‘co -arrangem ents’.

In  the  governance o f  fisheries, p roblem s w ith  fish  cap ture receive the  
m ost atten tion  these  days, as th e  crisis in  fisheries is related  to, am ong  
o ther th ings, ‘too m any boats, too few fish’. Is th is a world-w ide crisis? Are 
aspects o f  th e  p rob lem  the  sam e everywhere? W ho are the  problem -m a- 
kers, sm all- o r large-scale fishers? Does the  p rob lem  only concern  th e  cap
tu re  part o f  th e  fish  chain, o r also o ther parts, even those  ou tside the  chain, 
such  as globalisation? In  th e  governance perspective, questions like these  
requ ire  an  approach th a t takes n o t only th e  diversity, complexity, an d  dy
nam ics o f  fisheries itse lf  in to  account, b u t also the  technological, econom ic, 
an d  political factors in fluencing  fisheries.

In  search ing  for solu tions to  p roblem s, opportun ities are  created. A n op 
portun ity  can be said to  be a positively evaluated experience from  a future- 
o rien ta ted  perspective. W hat are th e  relevant tensions th a t b rin g  abou t the  
opportun ity  experience? W hich  k inds o f  in teractions are potentially in 
volved in  the  opportunity? T he en tities participating in  these  in teractions 
can be identified, an d  opportunity-creating  an d  opportunity-exploiting stra
tegies can be developed from  there . O nce th e  opportun ity  space has been  
defined, th e  opportunity-strategy system  can be defined  an d  its boundaries 
draw n. T h en  th e  in strum en ta l, action phases can  begin . T he diversity o f  
participants, th e  com plexity o f  aspects taken  in to  account, an d  the  dy
nam ics o f  tensions am ong  in teractions are central e lem en ts in  th e  (first- 
order) governing processes o f  social-political problem -solving as well as op 
portun ity  creation.

Problem  defin ition  an d  opportun ity  creation  requ ire  th a t participating  
actors have sim ilar vantage po in ts for tem poral an d  spatial com parisons. 
Local fishers are se ldom  aware o f  the  b roader spatial p icture, especially 
w hen  it includes o ther countries, b u t they often  have a longer tem poral 
perspective th a n  governm ent technocrats, particularly w here th e re  is rich  
trad itional know ledge. T he la tte r are m ost vulnerable to  the  p rob lem  o f 
‘sh ifting  baselines’ w here each  generation  o f  technocra t sees only as far 
back as the  governm en t institu tional m em ory, w hich  is often  short. The 
governance perspective provides gu idance on how  to define problem s by 
starting  w ith  the  key actors an d  gradually expanding th e  circle to  include 
all actors, an d  on  how  to create opportun ities along som ew hat d ifferen t 
lines. T hese requ ire  stakeholder assessm en t th a t includes bo th  identifica
tion  o f  roles an d  in terests  in  rela tion  to  th e  p rob lem  to be defined, as well 
as appraisal o f  stakeholders’ abilities to  in te ract on  equal te rm s an d  to  com 
m unicate  w ith  each o th e r effectively. M uch o f  th is m ay no t becom e clear 
un til they are b rough t toge ther an d  beg in  to  in teract. Equitable participa
tion  m ay th e n  take a long  tim e to  achieve. O ther issues at th e  prob lem  
defin ition  stage relate to  w ho is to  be included. In  the  b roadest sense for 
fisheries, w here th e  resource  is usually  publicly ow ned, all citizens o f  a
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country  m ay be seen  as stakeholders w ith  an  in terest. Typically, th e re  is an  
escalating scale to  d e term ine  w ho participates: consensus > > voting > > 
m ediation  > > arb itra tion  > > top-dow n. Ideally, these  h a rd  choices regard 
ing legitimacy, inclusiveness, an d  rep resen ta tion  are determ ined , or 
guided, by p rincip les elaborated  at a h ig h e r  governance level.

P roblem  defin ition  is an  iterative process. F isheries m anagers will recog
n ise th is  as the  typical m an ag em en t p lann ing  cycle. T he p rob lem  is first 
ou tlined  in  rough  form , th e n  its com plexity is explored an d  its dynam ics 
are assessed. Technical approaches, such  as root cause analysis, often  re 
qu ire  special expertise. Issues often  arise in  rela tion  to  the  princip le o f  
u s in g  the  b est available in fo rm ation  an d  to  th e  question  o f  w ho possesses 
th a t in fo rm ation . Technocrats m ay dom inate  at th is stage, b u t recen t th in k 
ing suggests th a t local know ledge (LK) an d  trad itional know ledge (TK) can 
be im p o rtan t inpu ts . At a certain  po in t in  th e  p roblem -defin ition  process, 
the  p rob lem  m ay seem  too com plex to  m anage an d  th e re  m ay be a n eed  to 
reduce its complexity. This sim plification, w hen  required , shou ld  be done 
th ro u g h  agreem ents w ith  all o f  th e  stakeholders, an d  p rob lem  defin itions 
revisited as p art o f  th e  iterative process.

In terms of problem solving and opportunity creation in fisheries, there are
insufficient systematic and cyclic interactions among all concerned.

Second Order: B uilding Governing Institutions

G overning institu tions in  fisheries are, am ong  o ther th ings, supposed  to 
enable o r contro l the  processes w ith  w hich  societal p rob lem s are solved or 
opportun ities created. It is a w idespread  no tion  th a t th is  is th e  responsib il
ity o f  public bodies, from  local to  in ternational. However, in  th e  governance 
perspective, private organisations, such  as b u sinesses an d  non-profit orga
nisations, also play such  roles. As societal in stitu tions, they govern directly 
o r indirectly, a lthough  th e ir  degree o f  in stitu tionalised  participation  in  gov
ernance will vary a great deal. In  th e  governance perspective, institu tions, 
i.e., state, m arket, an d  civil society, separately an d  in  th e ir  in terre lations, 
shape an d  in fluence patterns o f  governing in teractions. A n im p o rtan t sec
ond-order governance activity is to  design, m ain ta in , an d  change governing 
in stitu tions as a fram ew ork for (first-order) governing in teractions in  p ro 
blem -solving an d  opportun ity  creation.

In  fisheries, th e  state has m ajo r responsib ilities in  th e  cap ture sector, 
m ainly  th ro u g h  contro lling  o r enab ling  fish ing  efforts. At one en d  o f  the  
fish  chain, m arket in stitu tions govern the  way fish  an d  fish  products m ove 
from  natu ra l ecosystem s to  consum ers. O n th e  o ther end, civil society, an d  
in  particu lar NGOs, act as guard ians o f  natu ra l ecosystem s, th ro u g h  efforts 
to  m in im ise  env ironm enta l consequences o f  fisheries activities, an d  by 
raising  public aw areness o f  th e  risks an d  dam ages associated w ith  these  
activities. Two m ajo r questions abou t these  in stitu tions are, one, i f  they in 
deed  fo rm  a p ro p er fram ew ork for problem -solving an d  opportun ity  crea
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tion, an d  two, w hat a d ivision o f  tasks an d  responsib ilities for each o f  them , 
or in  com bination  betw een  them , m ig h t look like. As to  th e  first question , it 
is doubtfu l i f  such  a fram ew ork  exists in  an  appropriate  m anner, as m ost 
activities in  governing chains are un ila tera l an d  concern  only parts o f  
chains, w ith  little in teg ration  an d  w ithou t considerations for side-effects. 
W here m ore th a n  one governing level is requ ired , in teractions are piece
m eal, often  caused  by crises or o th e r incidents.

As to  th e  second  question  on  institu tionalisation  o f  requ ired  responsib il
ities o r tasks, som e differences are found  betw een the  South an d  th e  North, 
a lthough  changes are ub iqu itous. In  th e  South, m a jo r governing roles are 
played by m arket parties them selves, bo th  locally an d  in  connection  w ith 
in te rnational partners . W here the  state is involved, it is usually  m arginal, 
a im ed  at increasing  catch, an d  often  based  on  self-, in stead  o f  com m on, 
in terest. Civil society (e.g., com m unities) still plays a role in  local fisheries 
affairs. T here  are few attem pts to  consciously an d  system atically look at 
tasks an d  responsib ilities. Institu tional m odels o f  the  N orth  are replicated, 
a lthough  often  no t appropriate  to  situations in  the  South, an d  one can 
hardly speak o f  serious governing in teractions. In  th e  N orth, in stitu tions 
govern m ore systematically, an d  occasionally we find  divisions o f  tasks b e 
tw een them . Internationally, changes o f  an d  betw een  governing in s titu 
tions are th e  m o st p ro m in en t, a lthough  a p ro p er balance o f  th e  responsib il
ities betw een  public an d  private (m arket an d  civil society) actors is still far 
away.

Typically, th e re  is m u c h  interplay  betw een in stitu tions an d  organisations 
as they form . However, over tim e organisations often  becom e m ost occu
p ied  w ith  reactive activities th a t are ou tside the  scope o f  th e  o rig inating  
institu tional a rrangem en ts, ra th e r th a n  pro-actively seeking to  give expres
sion to  th em . This w eak coupling  o f  institu tions an d  problem -solving 
th ro u g h  effective organisations is m o st likely to  occur w hen  institu tional 
arrangem en ts do no t adequately m ee t th e  governance needs o f  fisheries. 
M echanism s an d  organisations for im p lem en tin g  in stitu tions find  th a t 
they are faced w ith  a w hole ho st o f  issues th a t the  institu tional a rran g e
m en ts  do no t provide for. This can h ap p en  for a n u m b e r  o f  reasons. O ne is 
th a t the  circum stances m ay be chang ing  faster th a n  th e  in stitu tions can 
adapt. For exam ple, changes in  m obility o f  fishers, in  opportun ities for 
trade, or in  com petition  for ocean space m ay take th e  system  outside o f  the  
p resen t scope o f  th e  in stitu tions, leaving th e  organisational, problem -sol
ving level w ith  ad hoc m easu res  as the  only available solution. Alternatively, 
in stitu tions m ay be unresponsive  to  prob lem s iden tified  at th e  o rgan isa
tional level, due to  poor com m unications.

A no ther reason  fo r w eak coupling  o f  in stitu tions an d  problem -solving 
m echan ism s is th a t the  institu tions m ay have arisen , o r m ay even have 
been  im posed , ou tside o f  a broad, principle-based, context. This can  be the  
case w hen  the  institu tions do no t include all affected parties an d  th e re  are 
in te rnal changes in  th e  pow er structure . T hus, fo r fisheries m an ag em en t 
in stitu tions an d  organisations to  be flexible an d  adaptive to  external
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changes, they shou ld  be s tru c tu red  w ith  reference to  a h ig h e r level o f  p r in 
ciples an d  em bedded  w ith in  a b roader perspective on  good governance.

W hen  in stitu tions an d  organisa tions are poorly m atched  w ith  th e  p rob 
lem s th a t they are in ten d ed  to  address, they m ay h am p e r  m ore so th an  
enable p rob lem  solving. This is in  part because in stitu tions m ay take on  a 
life o f  th e ir  ow n w ith  m u c h  o f  th e ir  energy going in to  self-perpetuation, 
often  accom panied  by resis tance to  change an d  inability to  adapt. T herefore 
institu tional relevance shou ld  be evaluated periodically an d  refo rm s carried  
ou t w here necessary. Alternatively, adaptive processes can be in stitu tio n a
lised  an d  bu ilt in to  the  organisation, th u s  creating  a ‘learn ing  o rganisation’ 
w here change is con tinuous an d  integral.

The many institutions in fisheries, from local to global, fail to provide a co
herent governance framework.

Third O rder (M eta-G overnance): Setting Principles as Yardsticks

In  the  m eta-governance o f  fisheries, princip les, no rm s, an d  criteria are ad 
vanced according to  w hich  existing practices are evaluated. In  m eta-govern
ance, new  d irections are also suggested  an d  new  goals fo rm ulated  an d  p u r
sued. T hese p rincip les guide th e  actors w ho are directly involved in  
governing in teractions, an d  they also d irect governance from  a distance, 
sc ru tin ising  governance itself, w ith  bo th  governors an d  governed, ‘taking 
responsibility  for governing how  to govern’. M eta-govem ing is th u s an  e s 
sential part o f  fisheries governance. A rticulation o f  m eta-govem ance is e s 
sential to  gu ide th e  institu tional an d  problem -solving levels. It provides 
transparency  an d  m akes underly ing  p rincip les clear to  all actors.

T he n eed  for fisheries governance to  be based  on  certain  basic princip les 
is three-fold. First, fisheries governors shou ld  be obliged to  m ake the  origin 
o f  th e ir  ideas explicit -  analytically, ethically, an d  politically. W hen  gover
nors select an d  define problem s an d  w hen  they ascribe certain  solutions to 
these  problem s, they inevitably draw  on  som e fundam en ta l assum ptions 
an d  worldviews, w hich  shou ld  be b ro u g h t to  th e  surface so th a t they can  be 
explained, defended , d iscussed, an d  evaluated. Second, th e re  is a n eed  for a 
‘yardstick’, som eth ing  to  relate to  w hen  we evaluate an d  criticise cu rren t 
governance system s an d  practices. W here do we com e from  conceptually, 
morally, an d  politically w hen  we pass judgem ents? How  do actual m an ag e
m e n t system s an d  governance practices com pare w ith  o u r deeper convic
tions an d  concerns? Third , th e  a rg u m en t is for consistency. It does no t 
m ake sense to  d iscuss a policy on the  basis o f  norm ative considerations 
w hich  are at odds w ith  each other. Values are always em bedded  in  social 
practices, th u s we n eed  to  be sensitive to  th e  possibility th a t values differ 
because social practices differ; an d  th a t consequently  p rincip les or n o rm s 
applying to  fisheries governance m ay differ. G overnors an d  governed alike 
m u s t be able to  identify  w hat these  values are, b ring  th e m  in to  the  dis-

Ja n  K o o i m a n  a n d  R a t a n a  C h u e n p a g d e e 3 41



course on  governance, an d  decide how, in  practical te rm s, they shou ld  in 
fo rm  collective decision-m aking an d  m anag ing  practices.

As w ith  all aspects o f  governance, these  princip les also have a diverse, 
com plex, an d  dynam ic natu re . They are diverse because, for fisheries, no  
one un iversal norm ative m easu rin g  rod  fo r evaluating its governance can 
do righ t to  the  great variety o f  ethical an d  o ther norm ative expectations gov
e rn ing  it. T he com plexity o f  fisheries has to  be rep resen ted  in  th e  n o rm a 
tive aspects o f  its governance, as opposed  to  try ing  to  reduce an d  sim plify 
th is com plexity an d  rep resen t it u s in g  only one o r even a few  norm ative 
no tions. Finally, dynam ics include th e  norm ative expectations for fisheries 
-  concepts like justice, responsibility, an d  equity  are no t only constantly  
chang ing  du e  to  external circum stances an d  contexts, b u t they are also 
sources o f  tensions an d  conflicts th a t give rise to  new  defin itions, su b 
stance, an d  effects in  th e ir  application.

Box 16.5 Social justice and fisheries
The CCRF contains some references to aspects o f  social justice. The protection 

and preferential access to  be given to  the weaker segm ent o f  the fish ing popula

tion  is argued to fo llow  from  the ir con tribu tions to em ploym ent, income, and 

food security. Justice demands tha t the ir role be recognised and recompensed by 
a ‘secure and ju s t live lihood ’ . W hat th is should entail is left up to  the judgem ent 

o f  governm ents, w ho are urged to take ‘appropria te ’ action. The CCRF m entions 

state responsib ilities vis-à-vis social groups and categories in o ther principles too, 

suggesting tha t such attitudes are m orally worthy.

Source: Chapter 12

In  actual governance te rm s, n o t all these  norm ative no tions are backed by 
equally pow erful actors an d  th e  in te rests  they rep resen t. However, neglect
ing  th e  norm ative no tions gu id ing  the  less pow erful reg ions an d  co m m u 
nities in  fisheries in  th e  N orth  an d  in  the  South w ould  no t only be grossly 
neglectful o f  the  atten tion  they deserve, b u t it w ould  also be a loss in  te rm s 
o f  norm ative insigh ts an d  ethical experiences for th e  developm ent o f  a new  
m eta-govem ance perspective for fisheries world-wide.

There is a scope in fisheries for more debate on and application of meta
governance and its guiding principles.

Governability

Governability is left u n til th e  en d  because it can  be seen  as an  overarching 
concept an d  a property  o f  fisheries system s as a whole. G overnability o f  
fisheries is n o t static. O n the  contrary, it is always changing , depend ing  on 
external an d  in te rna l factors an d  o th e r developm ents. T he role o f  govern-
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anee in  fisheries in  relation  to  its governability shou ld  n e ith e r be exagger
ated n o r underestim ated . W hat m ay be h ig h  governability at a particu lar 
tim e m ay be low  at another; similarly, w hat m ay be effective governance in  
one place m ay be qu ite  ineffective in  another. Since m any  o f  the  factors 
in fluencing  the  governability o f  fisheries, o r any o f  its com ponents, are o f  
an  external natu re , they can  hardly be in fluenced  by fisheries governors, 
w ho govern only indirectly  an d  have little ability to  change th em . All fea
tu res, e lem en ts, m odes, o r styles an d  o rders so far described  contribu te to 
the  governability o f  a particu lar fisheries chain  at a particu lar m o m e n t in  
tim e. All these  aspects play a role, each  by itself, b u t especially in  th e ir  in te r
relations. Together they give a p ic tu re o f  w hat governability is about, partly 
based  on h isto ry  an d  heritage, an d  partly on  actual in te rnal an d  external 
circum stances.

Diversity, complexity, an d  dynam ics are crucial n o t only to  the  u n d e r
stand ing  o f  w hat governability is about, b u t also how  to evaluate an d  even
tually im prove it. T hese qualities no t only apply to  th e  objects to  be gov
erned , b u t also to  those  w ho govern, an d  to  the  relation  betw een them . 
T hat is to  say: governing, governance an d  governability them selves have 
highly diverse, com plex, an d  dynam ic qualities o f  th e ir  own. T he lack o f  
th is in sigh t m ig h t be one o f  the  m ajo r reasons why so m u c h  present-day 
governance in  fisheries is ineffective.

Each o f  th e  th ree  societal features o f  fisheries has specific consequences 
for th e ir  governance an d  governability. D iversity is a source o f  creation  an d  
innovation, b u t also carries the  d anger o f  d isin tegration . Com plexity is a 
condition  for re-com bin ing  existing in ter-dependencies, b u t has to  be re 
duced  in  responsib le  ways. D ynam ics are th e  potential for change in  m o d 
e m  fisheries, b u t can have d isruptive consequences. All these  aspects can 
be d ifferen tia ted  in to  areas o f  governance atten tion  an d  activities. T he gov- 
em ability  o f  fish  chains, as an  in p u t an d  an  o u tpu t o f  th e ir  governance, is 
largely d ep en d en t on  the  way th e ir  diversity, complexity, an d  dynam ics are 
h an d led  in  governance tasks. T he responsibility  fo r these  tasks is no t to  be 
allotted to  e ith er public o r private actors, b u t to  both , an d  often  w ith  m ixed 
task  areas.

Separately, b u t in  rela tion  to  each other, diversity, complexity, an d  dy
nam ics at d iffe ren t scales are am ong  the  key bu ild ing  blocks o f  o u r per
spective on  governance an d  governability o f  fisheries. I f  we take th ese  basic 
characteristics seriously, we can  beg in  to  conceptualise how  they can be 
u sed  in  governance in  te rm s o f  in teractions, elem ents, m odes an d  orders; 
in  o ther w ords, in  te rm s o f  governability. To apply these  abstract no tions to 
the  governability o f  fisheries, we ou tline a n u m b e r  o f  necessary steps, as 
described  below.

G overnability in  the Framework o f  Interactions

Since governance theory  em phasises in teractions and, particularly, govern- 
ing-as-interaction(s), it is essen tial no t to  lose sigh t o f  the  actors. In  fact,
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they canno t be separated  from  the  in teractions am ong  th em . Actors an d  
in teractions m utually  in fluence each  other. Individuals an d  organisations 
are often  considered  independen tly  o f  th e  in teractions they participate in. 
Yet actors are continuously  fo rm ed  by (and in) th e  in teractions th ro u g h  
w hich  they relate to  each other. They in teract and, seem ingly, can stop th e ir  
in teractions at will. They constitu te, as it w ere, in tersections in  in teraction  
processes. Taking a closer view, it appears the  actors them selves consist o f  
in teractions, an d  th e  boundaries from  w hich  they derive th e ir  iden tities are 
relative an d  often  fuzzy. This applies to  social system s such  as th e  fish 
chains, b u t also to  o rganisations, groups, an d  o ther actors involved in  them .

Insigh t in to  th e  diversity o f  participants in  in teractions in  fisheries gov
ernance can  be gained  only by involving th e m  in  the  governing process, 
giving th e m  th e  opportun ity  to  act ou t th e ir  iden tities. In  th e  developm ent 
o f  th e  in te raction  concept in  fisheries governance, th e  ten sio n  betw een the  
action an d  the  structu ra l level o f  each in teraction  can  be considered  the  
m a in  source o f  th e  dynam ics o f  governing. This te n sio n  is decisive fo r the  
n a tu re  an d  d irection  o f  the  in teractions involved, o f  the  tensions w ith in  
in teractions an d  w ith in  the  structu ra l level. Finally, the  com plexity o f  fish  
chains as socio-econom ic system s is p rim arily  expressed as m u ltitu d e  o f  
in teractions tak ing  place in  m any d iffe ren t fo rm s an d  in tensities. Such in 
teractions can only be in fluenced  i f  these  aspects o f  com plexity are suffi
ciently understood .

G overning th e  p roblem s an d  opportun ities o f  fish  chains requ ires clarity 
about the  n a tu re  o f  in teractions involved in  a p rob lem  to be tackled o r an  
opportun ity  to  be created, an d  about the  way these  in teractions are related 
to  each o ther an d  th e ir  characteristic patterns. T he basic rela tionsh ips 
am ong  diversity, complexity, an d  dynam ics are th e  in teractions we see in  
the  socio-political w orld. In teractions should  be considered  relational ele
m en ts  o f  system s an d  th e  relational e lem en ts betw een  parts o f  system s 
an d  system s as w holes.

T he m ore space an  in teraction  creates in  fish  chains, th e  m ore  freedom  
th e re  will be for actors to  select th e ir  values, goals, an d  in terests . A space- 
creating  in teraction  is characterised  by a large action space an d  a large d e 
gree o f  flexibility. Conversely, contro lling  in teractions leave little space for 
actors an d  th e ir  asp ira tions. In  strongly controlling in teractions, th e  values, 
goals, an d  in terests  o f  actors, an d  the  degree to  w hich they can  asp ire  to 
w ards som eth ing  are in fluenced  by structu ra l com ponen ts o f  th e  in te rac
tions ra th e r th a n  th e  actors exerting in fluence on  these  in teractions. In 
space-creating in teractions, th e  s truc tu re  is m ore  open, an d  new  im pulses 
can en te r to  countervail th e  tendency  for entropy.

Governability o f fish chains is a strong synthesising construct for analysing 
the diversity, complexity, dynamics, and scale o f fisheries and expressing the 
interactions representing these features for governance.
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G overnability an d  the R elation between Images, Instrum ents, and  
A ction

In  fisheries m anagem en t, an  im age, o r set o f  im ages, m ig h t unilaterally  be 
developed to  rationalise the  m anageria l choice o f  a particu lar in stru m en t, 
o r an  in s tru m e n t m ig h t be chosen  only because it gets sufficient political or 
u se r  support. S om etim es these  in s tru m e n ts  m ay generate  the  an ticipated  
results; often, however, th e ir  effects will be m in im al o r even counter-pro
ductive in  th e  long  te rm . In  interactive governance, the  a im  is for choice o f  
in s tru m e n ts  to  be based  u p o n  im ages considered  as accurate an d  leg iti
m ate, an d  to  provide the  basis for effective action by u se rs  an d  governors 
alike. T he sam e applies to  th e  process for the  fo rm ation  o f  im ages. Again, 
diversity, complexity, an d  dynam ics are usefu l features, serving as a starting  
po in t fo r in s tru m e n ts  an d  potential actions based  on  im ages bu ilt up o n  
these  features. O ne way to  approach th is is to  system atically scru tin ise  ex
isting  practices in  fisheries governance an d  check fo r com binations in  
w hich  im ages an d  actions ‘fit’. T he application o f  individual transferab le 
quotas (ITQ) an d  m arin e  pro tected  areas (MPA) m ig h t be two exam ples.

Box 16.6 Governing fisheries with ITQ and MPA
The main weakness o f  ITQ systems m igh t be tha t in the ir image com ponent the 

complexities, d iversity (probably less so the dynamics) and scale o f  the parts o f  

the fish chains involved are underestim ated. The ir s trong po in t is that there is a 

certain coherence between the images they are bu ilt upon (econom ic theory), the 

ins trum en t (ITQ) and its action potentia l (neo-liberal po litics). In MPA governing 
systems, the images in term s o f  dealing w ith  diversity, complexity, and dynamics 

o f  the resource (ecosystems) and how to  use it are well taken care o f  (interaction 

between experts and users). However, they seem weak in the action com ponent, 

in term s o f  the sufficiency o f  w ill between governors and governed to establish 

them  and put them  in to  action.

Source: Chapter  11

Governability of fish chains requires conceptualising images, instruments, 
and actions as interdependent elements of interactive governance.

G overnability an d  M ixes o f  Governance M odes

In  governing practice, in te rven tion ist in teractions in  fisheries an d  h ie ra rch 
ical governance arise m ainly  in  te rm s o f  the  state. In  sim ilar te rm s, se lf 
governance m ay be seen  m ore  in  th e  rea lm  o f  m arket an d  civil society, an d  
co-governance as appearing  on  the  borderlines betw een  th em . In  the  gov
ernance perspective, interactive governance in  th e  diverse, com plex, an d  
dynam ic governing situations in  fisheries is seen  as a mix: o f  public an d
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private an d  o f  state, m arket, an d  civil society. A grow ing n u m b e r  o f  chal
lenges in  fisheries governance evoke shared  responsib ilities an d  ‘co-ar
ran g em en ts’, next to  th e  responsib ilities an d  tasks o f  each  o f  th e  partners 
them selves. In  fisheries, th is  is expressed  in  a grow ing in te rest in  co-m an
agem en t as a governance m ode.

However, th e re  is a theoretical as well as a practical reason  to  th in k  b e
yond th is  in  te rm s o f  m ixes o f  public, public-private an d  private in te rac
tions, o rgan ised  in  th ree  m odes. Little is know n abou t th e  quality o f  such 
m ixes, n o t only in  fisheries practice b u t also conceptually. Self- an d  co-gov- 
em in g  in  fisheries are being  explored, b u t hardly  in  rela tion  to  each o ther 
o r to  the  h ierarch ical version.

The governability o f fish chains depends to a large extent on the ways in 
which the three governance modes are developed and attuned to each other.

G overnability a n d  the W ays G overning Orders Relate

T he th ree  governing activities, d istingu ished  in  te rm s o f  th ree  orders, i.e., 
problem -solving an d  opportun ity  creation, design  an d  m ain tenance  o f  in 
stitu tions, an d  m eta  for se tting  an d  applying governance princip les, also 
w ork together. In  chap ter i, we expressed  th is  as the  rings o f  an  onion. 
O ne m ig h t also see th e m  m ore  dynam ically as th ree  in te rd ep en d en t and  
in teracting  m utually  condition ing  activities. In  looking at the  governability 
o f  fisheries, it is im p o rtan t to  realise th a t these  th ree  governing activities 
canno t survive w ithou t each other. I f  no  problem s are solved o r no  opportu 
n ities created, governing in stitu tions becom e em pty  shells. I f  in stitu tions 
do no t renew  an d  adapt, they will h am p e r  ra th e r th a n  help  in  m eeting  new  
governance challenges. I f  these  two d iffe ren t sets o f  governing activities are 
no t p u t against the  ligh t o f  norm ative standards, such  as ethical principles, 
in  the  long ru n  they will becom e pillars w ithout foundations, blow n away or 
falling apart in  storm y w eather o r chaotic tim es. At th e  sam e tim e, such 
princip les have to  be tested  tim e an d  again  w ith  on-going p rob lem  solving 
an d  th e  realities o f  how  in stitu tions operate, in  o rder to  becom e o r rem ain  
living an d  creative sources for governance. T he n eed  to  m ake h a rd  choices 
in  fisheries (see chap. 14) is a good exam ple o f  th is . W ithout a cu ltu re o f  
living values o r p rincip les such  choices will be very difficult o r even im p o s
sible to  m ake. W ithout th e  capacity to  m ake such  choices an d  the  in s titu 
tions to  support an d  apply them , these  values o r p rincip les can  only be aca
dem ic o r philosophy ‘u p  in  the  air’.

The present state o f the governability o f fish chains asks for hard choices to 
be made, ultimately to be based upon ethical principles and long-term vi
sions.
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G overnability o f  Capture Fisheries an d  A quaculture

C om pleting  th is overview o f  fisheries from  a governance p o in t o f  view, one 
question  rem ains: w hat can we say abou t th e  governability o f  fisheries, 
keep ing  in  m in d  th a t governability is no t a quality o f  governm ents. In  the  
governance perspective it is a quality o f  fisheries as a w hole, th a t is to  say a 
quality o f  its governing system  in  rela tion  to  the  system  to be governed. All 
o f  the  aspects described  above, an d  su m m arised  in  the  s ta tem en ts at the  
en d  o f  each section, con tribu te  to  such  an  assessm ent. It is tem p tin g  to  try 
to  tran sfo rm  these  find ings in to  a se t o f  coheren t conclusions abou t the  
governability o f  fisheries based  u p o n  th e  insigh ts from  th is exercise. H ow 
ever, we have stated  several tim es th a t th e  diversity, complexity, dynam ics, 
an d  scales o f  fisheries as a governed an d  a governing system  are such  tha t 
th e re  is no t one answ er to  th is question . C onclusions abou t the  level o f  
governability, o f  th e  governing capacities, an d  the  state o f  governability can 
no t be expected as an  ou tcom e o f  th is  exercise as they w ould  su rpass the  
boundaries o f  th e  synthesis to  such  an  extent th a t they w ould  becom e 
em pty  generalisations.

W hat we can do instead  is suggest a fram ew ork on  w hich  som e o f  these  
governance qualities can  be assessed  on  a system atic an d  com posite basis. 
This is a con tinuation  o f  b ring ing  together th e  d iscussed  aspects an d  com 
b in ing  th e m  in to  the  fou r m ajo r categories d istingu ished : features (diver
sity, complexity, dynam ics, an d  scale), e lem en ts (im ages, in s tru m en ts , an d  
action), m odes o r styles (self, h ierarchical, an d  co-), an d  orders (first, sec
ond  an d  m eta).

For features, we suggest representation as an  evaluation criterion . R epre
sen tation  is the  m a n n e r  an d  degree to  w hich the  features o f  a fisheries 
system  correspond  w ith  those  in  its governing system . For exam ple, does 
the  governing system  reflect the  diversity o f  th e  ecosystem  it is supposed  to 
govern, an d  o f  those  exploiting it? For elem en ts, we propose rationality to 
evaluate th e  way in  w hich  th e  th ree  elem en ts are in  tu n e  w ith, o r m utually  
supportive of, each  other. In  o the r w ords, does an  action apply to  an  appro
priate in s tru m e n t o r set o f  in s tru m en ts , an d  are they chosen  on  the  basis o f  
an  adequate im age fo rm ation  process? For m odes o r styles, we u se  respon
siveness to  assess these  m odes an d  th e ir  m ix in  the  practice o f  governing 
fisheries, w h e th e r those  in  governing roles respond  to  the  needs o f  those 
they govern, o r w h eth er they have o th e r in terests in  m in d  o r just th e ir  own. 
For instance, i f  a fisheries system  consists o f  a great variety o f  fish ing  types, 
does th e  m ix o f  governing m odes resp o n d  to  th e  varying governing needs 
o f  those  varying types? Finally, for o rders o f  governing, we choose perfor
mance as a m ajo r evaluating no rm . P erform ance m eans d iffe ren t th ings 
w hen  we talk abou t problem -solving, opportun ity  creation, in stitu tional d e 
sign, o r m ak ing  governing p rincip les explicit an d  operational. O ne way to 
judge a particu lar fisheries system  is based  on  responsib ilities as expressed 
in  the  CCRF. T he question  is w h eth er th e  CCRF is being  applied  as a ser
ious set o f  no rm s in  its governance.
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T he fram ew ork  to  bu ild  p ictures o f  governability o f  fisheries an d  aqua
cu ltu re or certain  fish  chains, w hich can be considered  as system s to  be 
governed w ith  a governing system  to be identified, an d  w here data m ig h t 
be available o r collected, is a com posite one. A sim plified  version o f  the  
evaluation fram ew ork can be p resen ted  as a m atrix  (see table 16.1), w here 
each criterion  is evaluated u s in g  ‘h ig h ’ (H), ‘m e d iu m ’ (M), an d  ‘low’ (L). 
T he com posite quality o f  governability, in  th is case, is a sim ple aggregation 
o f  scores from  all fou r criteria.

Table 16.1 Scoring governability for imaginary examples of Northern 
and Southern fisheries and aquaculture enterprise

C r i t e r i a  A ‘N orthern’fishery A ‘Southern’fishery Aquacultural

enterprises

R e p re se n ta tio n  o f  D C D * /sc a le L H M

R ationality  o f  fits  o f  e le m e n ts M L H

R e s p o n s iv e n e s s  o f  m o d e s M H L

P e rfo rm a n c e  o f  o rd e r s L M M

O verall L H M

*DCD  =  Diversity, complexity, dynamics

It is worthwhile to experiment with a methodology to understand, evaluate 
and measure the governability of fisheries and aquaculture.

Governance in Practice

T he application  o f  the  governance perspective to  fisheries an d  aquacu ltu re 
requ ires a next step. From  w here we are now, we n eed  to  advance the  con
cepts u se d  in  the  d irection  o f  m easurab le  te rm s an d  develop concrete in d i
cators for th em , as well as to  find  em pirical cases to  te s t an d  m odify them . 
In  th e  d iscussion  o f  governability quality, it is u se fu l to  draw  atten tion  to 
som e o f  the  streng ths an d  w eaknesses, an d  th e  differences an d  sim ilarities, 
in  the  application  o f  governance to  cap ture fisheries an d  aquacu ltu re  in  
N orth  an d  South. D oing so can th e n  lead  to  th e  exploration o f  options for 
im proving  th e ir  governability.

O ne o f  th e  m a in  streng ths o f  th e  application  o f  governance to  fisheries is 
related  to  th e ir  im portance as sources o f  food an d  livelihood, w hich  are 
widely recognised  by policy-m akers, resource use rs , an d  fish ing  co m m u 
nities. F isheries in  m any  coun tries have attained  a h ig h  profile in  political 
agendas, an d  th e re  has been  an  increased  in te rest in  en su rin g  a level play
ing field for all participants. T he situation  is sim ilar in  the  N orth  an d  the  
South, particularly because o f  the  poor state o f  hea lth  an d  productivity o f  
ecosystem s, desp ite the  fact th a t fisheries in  th e  N orth  te n d  to  be less di-
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verse an d  less com plex th a n  those  in  th e  South, an d  th u s  m ore resilient. 
T he level o f  in teractions an d  scales depends on, am ong  o ther th ings, fac
tors such  as the  m ultiplicity  o f  stakeholders, alternative em ploym ent op 
tions an d  opportun ities, com plexity o f  m arke t system s, diversity o f  f ish 
eries p roducts, an d  co n su m er preferences. To the  extent th a t these  
characteristics differ betw een  N orth  an d  South, th e  degree o f  co rrespon
dence o f  governing system s in  th ese  fisheries, as well as the  lim ita tions 
an d  constra in ts in  governability, vary. G iven th e  am o u n t an d  flow o f  in fo r
m ation  an d  scientific know ledge abou t fisheries o f  the  N orth, the  accessi
bility o f  m o d e m  technology, an d  the  close link  to  in te rnational associations 
an d  regional decision-m aking bodies, N orthern  states te n d  to  be m ore  cap
able o f  se tting  u p  governing system s th a t rep resen t diversity, complexity, 
an d  dynam ics. A n im portance feature o f  th e  South  is the  existence o f  local 
ecological know ledge an d  trad itional m an ag em en t system s, w hich  can 
e ither facilitate or h in d e r governability depend ing  on  how  they are incorpo
rated  in  the  governance fram ew ork.

As aquacu ltu re  is considered  one o f  the  m ost p rom ising  solu tions to 
shortage o f  food supply an d  increasing  global d em an d  for fish  an d  fisheries 
p roducts, th e re  is a need  an d  opportun ity  to  create governable system s tha t 
en su re  responsib le, sustainable, an d  equitable expansion. G overnance ef
fectiveness m ay increase considering  its h ig h  profile in  global developm ent 
agendas an d  strong  potential in  fo rm ing  synergistic partn e rsh ip s  w ith 
o ther sectors th a t rely on th e  sam e resource  bases (e.g., land, water, n u tr i
en t processing, etc.). T he rap id  developm ent in  som e aquacu ltu re results, 
however, in  irresponsib le  an d  inequitab le u ses o f  these  resources, often 
well above th e ir  natu ra l carrying capacity. This causes the  system s to  b e 
com e m ore vulnerable to  changes caused  by clim atic effects, in troduced  
species, pollution, an d  the  spread  o f  diseases. T he challenges o f  creating  a 
governance system  tha t keeps pace w ith  these  developm ent are faced in  
N orth  an d  South alike, a lthough  th e  N orth m ay enjoy th e  advantages o f  
longer p roduction  cycles th a t reduce capital an d  tim e requ irem en ts, an d  
access to  m o d e m  post-harvest eq u ip m en t an d  p rocessing  technology.

C onsidering  th e  streng ths, w eaknesses, an d  challenges ou tlined  above, 
options for im proving  governability seem  vast. T he underly ing  effort is on  
m atch ing  th e  scale an d  scope o f  governance, governing institu tions, gover
nors, an d  th e  governed w ith th e  features o f  fisheries system s. At th e  in te r
national an d  national levels, th is involves enhancing  in teractions an d  p art
nersh ip s  w ith in  governing institu tions, across geographical boundaries an d  
fish  chains. At th e  local level, th e  focus is on  increasing  effective participa
tion  o f  all actors in  the  governing process, im proving  know ledge an d  com 
m unication , an d  offering tra in ing  for non-fisheries occupations.

To ascertain  governance o f  fisheries as an  activity an d  its governability as 
a com posite quality is n o t an  illusion. It needs im ag ina tion  an d  persever
ance to  transla te  such  an  exercise in to  governing action. This is w hat the  
next chap ter takes up.
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Governance in Action
Robin Mahon, M aarten Bavinck, and Rathindra N ath Roy 

Introduction

In  th is final chapter we explore w hat governability is for fisheries an d  how  
th is can gu ide th e  ways forw ard. W e take governability as conceived in  
chap ter 16 as o u r  starting  point. A fisheries governor a im ing  to  p u t govern
ance in to  action shou ld  first exam ine th e  governability o f  th e  fishery. T hen  
we proceed  w ith  several ideas on  how  to enable an d  enhance  governability, 
conclud ing  w ith  som e issues faced by fisheries governors w hen  changing  
governance.

W e try to  com m unicate  a perspective o f  how  to undertake  th e  journey 
tow ards im proving  governance, ra th e r th a n  a road  m ap. W e u rg e  practi
tioners to  se t ou t on  th is journey, to  m ake a start even i f  th e  way is no t 
entirely  clear. Reform  is an  iterative, adaptive process p rom oted  by change 
agents. O ften th e  next steps reveal them selves only after the  process has 
reached  an  appropriate  stage. T hose w ho w ould  prom ote be tte r governance 
o f  fisheries m ay n o t have a clear view o f  the  target, w hich  will be d ifferen t 
for each situation, b u t shou ld  have a strong  sense  o f  w hich  d irection  to  go 
in  o rder to  get a b e tte r view o f  th e  target.

The Concept of Governability

T he concept o f  governability in troduced  in  chap ter 16 is central in  the  p ro 
cess o f  change tow ards b e tte r governance. F ish chains will d iffer regard ing  
the  extent to  w hich  they are governable, i.e., have characteristics th a t facil
itate o r h am p e r  governance. C hains w ith  low diversity, complexity, an d  dy
nam ics m ay be inheren tly  m ore  governable th a n  those for w hich  these  
characteristics are h igh . This m ay in fluence th e  approach  th a t actors agree 
to  take. For exam ple, a large com m ercial fishery th a t u ses a few large ves
sels to  exploit a few relatively stable resources w ith  ou tpu ts th a t are p ro 
cessed an d  sold in  superm arkets m ay be m ore  governable th a n  a widely 
d ispersed , sm all-scale fishery from  w hich  products are d istribu ted  fresh  by 
a large n u m b e r  o f  m id d lem en  w ith  little o rganisation  o f  e ith e r fishers o f  
d istribu tors.

Ideally, a change agen t w ould  evaluate a fishery in  te rm s o f  the  character
istics th a t d e term in e  its governability -  w h eth er the  governance is m atched  
w ith  th e  system  to be governed regard ing  diversity o f  actors, levels o f  orga
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n isa tion  an d  capacity, channels an d  netw orks for in fo rm ation  flow, in eq u i
ties in  actor group  em pow erm en t -  an d  d e term in e  w here inpu ts w ould be 
m ost likely to  im prove governability. T hese inpu ts can th e n  be the  focus o f  
atten tion . W e em phasise  th a t governability is n o t abou t governing b u t 
about th e  properties th a t lead  to  good governance. T he d ifference can be 
likened  to  th a t betw een  a theatrical p roduction  w here th e  actors’ lines are 
p red e term in ed  an d  the  d irector oversees th e  interplay, an d  im provisational 
theatre  w here the  d irector is su re  th a t the  actors are capable an d  sets the  
stage for th e ir  in terchanges, w ithou t know ing  w hat they will be.

G overnance has been  described  (see chaps, i  an d  16) as com prising  th ree  
in te rre la ted  orders o f  h u m a n  activity. T he o rder m ost proxim ate to  th e  f ish 
eries action is problem -solving o r day-to-day m anagem en t, followed by the  
institu tional fram ew ork for problem -solving, an d  finally, overarching m e ta 
governance, w hich  is abou t the  princip les an d  values th a t underlie  the  in 
stitu tional fram ew orks. C onsider briefly how  conventional perspectives on 
fisheries m an ag em en t m ig h t m ap  onto these  orders. For som e, th e  te rm  
‘m an ag em en t’ encom passes all th ree  orders, for o thers it is m ainly  the  day- 
to-day activities. For som e, policy is a very practical te rm  th a t shou ld  tra n s
late w ith  little variability in to  im p lem en ta tion , w hereas for o thers, policy 
has a strong  co m ponen t o f  p rincip les an d  concepts.

It is im p o rtan t to  rem a in  aw are th a t governance is no t only abou t solving 
problem s b u t also abou t enhancing  th e  capacity to  recognise an d  take ad 
vantage o f  opportun ities. Tension betw een  fisheries m an ag em en t an d  the  
fish ing  industry  arises w hen  conventional control-based approaches lim it 
opportun ities. This often  h appens because th e  opportun ity  takers an d  p ro 
b lem  solvers are d iffe ren t g roups o f  people an d  opportun ities are taken  
w ith m in im al a tten tion  to  the  problem s th a t m ay result. T here is usually  a 
tim e-lag betw een  the  o rig in  o f  th e  p rob lem  an d  its recognition  by the  p ro 
b lem  solvers. Increasing  th e  problem -solving role an d  capacity o f  the  op
portun ity  takers could reduce th is.

Interactions

T he im portance o f  in teractions am ong  stakeholders in  governance is e m 
phasised  in  earlier chapters. D ifferent types o f  in teractions characterise the  
d iffe ren t o rders o f  governance. In teractions take place at d iffe ren t levels o f  
complexity. A m ong in teractions, one m ig h t see the  exchange o f  in fo rm a
tion  as m o st basic, decision-m aking an d  strateg ising  as m ore  com plex, an d  
the  fo rm ulation  o f  shared  vision an d  m en ta l m odels as m o st com plex. Fa
cilitating governance will be largely about setting  th e  stage for effective in 
teraction  th ro u g h  ru les an d  processes. T he diversity, complexity, an d  dy
nam ics o f  the  fish  chain  coupled w ith  th e  fact th a t individuals and  
organisations in  d iffe ren t parts o f  the  chain  m ay be only indirectly  con
nected  th ro u g h  several o the r actors increases th e  n eed  for clearly defined  
ru les an d  processes for in teractions. Actors in  one p art o f  the  cha in  n eed  to 
know  how  actors in  an o th er part are in terfacing  w ith  it. They also n eed  to
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know  th a t th e re  are linkages th ro u g h  w hich  th e ir  inpu ts can be seen  by 
o ther actors an d  can in fluence th e  chain.

In  effective governance, th e  roles, in teraction  ru les, an d  processes will be 
clear to  all actors. T he question  rem ains, however, as to  w hat drives chains, 
causing  actors to  play th e ir  roles an d  participate in  in teractions according to 
the  ag reed  processes an d  ru les. T here  is a clear perspective on  the  benefit 
o f  participating, o r the  costs o f  no t participating . M echanism s for p eer p res
sure, econom ic sanctions, o r w hatever m easu res  are agreed, m u s t be fu n c
tional. A gain th is  em phasises the  im portance o f  in fo rm ation  an d  co m m u 
nication. Initially, participation  in  governance system s m ay fall to  a few 
individuals w ho participate on  b eh a lf  o f  o thers. They m ay do so as tru e  
representatives, w ith  th e  know ledge an d  en d o rsem en t o f  those w hom  they 
represen t, o r as individuals from  w hose participation  the  o thers in  th e ir  
actor group  benefit as ‘free-riders’. M oving from  th e  la tter situation  tow ards 
the  fo rm er w ould  be an  objective o f  interactive governance.

G overnability will be enhanced  by developing an d  im p lem en tin g  effi
cien t an d  tran sp a ren t processes for in te raction  am ong  all actor groups. 
T hese processes m u s t be iterative on  tim e periods th a t are appropriate  to 
the  rates o f  change at relevant levels in  the  fish  chain. T hese will differ. 
H arvest sector periodicity will be rela ted  to  th e  life-cycles o f  th e  target spe
cies, as well as to  rates o f  innovation  an d  technology transfer. Post-harvest 
periodicity will be related  to  d em an d  cycles (especially in  tourism -driven  
m arkets) an d  to  tren d s for w hich  th e re  is m u c h  less fisheries specific doc
u m en ta tio n  to  gu ide governance th a n  is the  case for the  harvest sector an d  
resource base. Institu tional review periodicity m ay be longer yet, especially 
at in te rnational scales w here  diplom acy is an  im p o rtan t com ponent. At lo 
cal levels, it m ay be related, for exam ple, to  rates o f  change in  the  capacity 
o f  actor groups or th e  tren d s in  princip les, such  as th e  involvem ent o f  w o
m e n  or reduction  in  child  labour.

Governability of the Fish Chain 

Diversity, Com plexity, an d  D ynam ics

Effective fisheries governance will as fully as possible reflect its operating  
context. Clearly, fisheries score h ig h  in  diversity, complexity, an d  dynam ics. 
T hese features arise at all stages in  the  fish  cha in  an d  at m any  spatial an d  
tem poral scales. T he diversity in  types o f  fisheries m irro rs the  com bined  
diversity o f  resource types an d  th e  h u m a n  system s th a t exploit th em . This 
carries th ro u g h  in to  the  diversity o f  post-harvest arrangem en ts, depend ing  
on  the  local, national, an d  export dem ands for various types o f  p roducts. 
For exam ple, artisanal o r sm all-scale, ru ra l fisheries u sin g  sm all vessels 
an d  sim ple gear m ay serve local food dem and , o r they m ay con tribu te to  a 
larger system  th a t collects an d  processes the  p roduct for export. M uch m a
terial is available on  th e  biophysical diversity o f  fisheries an d  its supporting
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ecosystem s. T here  is also m u c h  in fo rm ation  on  the  diversity in  h u m a n  as
pects o f  fisheries system s. A ssessing  th ese  as they relate to  m an ag em en t 
will be fam iliar territo ry  fo r m ost fisheries m anagers. A lthough  the  em p h a
sis in  fisheries has b een  prim arily  on  th e  resources (stock assessm ent), the  
im portance o f  the  b roader perspective ob ta ined  by assessing  th e  en tire  fish  
chain  is increasingly  being  recognised  (Berkes et al. 2001; C harles 2001).

Fisheries analysis has typically focused m ainly  on  th e  local level and  
close to  the  bo ttom  o f  th e  fish  chain . M oving u p  th e  chain  to  national an d  
global levels we con tinue  to  en coun te r diversity an d  com plexity in  h u m a n  
system s. C onventional b usinesses, trad ing  nationally an d  internationally, 
w ith investors to  satisfy, m ay have vastly d iffe ren t value system s th a n  those  
at the  local level. Yet these  in te ract dynam ically th ro u g h  form al an d  in fo r
m al linkages w ith  w hich  governance m u s t contend.

Com plexity an d  dynam ics arise from  th e  m ultip le  linkages th a t occur 
laterally w ith in  th e  fish  chain, o r betw een  fisheries an d  non-fisheries activ
ities, as well as th ro u g h  vertical linkages, u p  an d  dow n the  chain. T hese 
m u s t be m ade know n in  o rder to  be accom m odated. Com plexity an d  dy
nam ics m ay also em anate  from  uncerta in ty  du e  to  unpred ic tab le external 
factors rang ing  from  env ironm enta l effects on  fish  stocks to  global m ar
kets. This propagates u p  an d  dow n th e  chain  as h u m a n s adapt an d  respond  
to  th is variability. Actors continuously  change th e ir  behaviour to  dam pen  
negative effects an d  to  take advantage o f  opportun ities. A ctor behaviour 
m ay also be uncerta in . F ishers are no torious for find ing  innovative, leg iti
m ate  ways a ro u n d  regulations, l ik e  its drivers, m u c h  o f  th e  dynam ics are 
unpred ic tab le, an d  governance system s m u st also be dynam ic to  adapt to 
such  uncertainty.

In  local h u m a n  system s, th e re  is increasing  apprecia tion  o f  th e  im por
tance o f  u n d ers ta n d in g  how  fishers interw eave fisheries activities w ith 
o ther livelihood com ponen ts. Com plex livelihood strategies incorporate ac
tivities such  as foraging for firewood, taxi driving o r providing labou r for 
construc tion  an d  agriculture. Recent atten tion  to  livelihood strategies has 
sh arp en ed  aw areness o f  gender issues. Past developm ent p lann ing  in  f ish 
eries an d  aquacu ltu re generally concen tra ted  on  th e  roles an d  capacities o f  
m en . P rio r to  the  1970s, w om en’s roles an d  con tribu tions w ere neglected  
an d  rem a in ed  invisible, b u t in  recen t years, these  have increasingly  been  
docum en ted  an d  em phasised .

Scale Issues

M uch o f  th e  diversity, complexity, an d  dynam ics o f  fisheries arise from  
scale-related issues th a t can be found  everywhere in  fisheries an d  th a t 
m u s t be reflected in  governance. At all po in ts in  th e  fish  chain  th e re  are 
processes tak ing  place on  d iffe ren t spatial, tem poral, an d  organisational 
scales. T he im plem en ta tion  o f  governance at the  appropriate  scales is one 
o f  th e  ‘ocean governance princip les’ p roposed  by C ostanza et al. (1998). 
G overnance at m ultip le  scales m ay be req u ired  for a single resource type.
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For exam ple, m arin e  pro tected  areas m ay requ ire  local-scale governance, 
possibly th ro u g h  co-m anagem ent, b u t shou ld  also be consisten t w ith  a n a 
tional level m an ag em en t p lan  an d  m ay also be m u c h  m ore  effective i f  im 
p lem en ted  as part o f  a regional netw ork. Similarly, un less  all in te rested  
states participate in  the  m an ag em en t o f  m igratory  tu n as w ith in  a region, 
m an ag em en t is likely to  fail. However, localised spaw ning areas m ay re 
qu ire  special atten tion  at th e  national o r even local level for p ro tection  from  
fish ing  a n d /o r  pollution. In  b o th  cases, action at only one scale level is u n 
likely to  be successful, therefo re  upw ard  an d  dow nw ard linkages am ong 
the  scales are essential.

Recent em phasis on  ecosystem  hea lth  has led  academ ics an d  policy
m akers to  focus on  th e  scale o f  ecosystem s an d  how  to m anage d ifferen t 
scales so as to  m in im ise  m ism atches betw een  ecological an d  ju risd ictional 
boundaries (see chap. 4). Taking ecosystem s as th e  po in t o f  departu re , a t
tem p ts are m ade  to  identify  th e  m o st appropriate  political an d  ad m in is tra 
tive scale, an d  the  m easu res  needed . In  view o f  the  cu rren t severity o f  the  
resource problem , th e  ecosystem  perspective m ay be th e  m o st relevant. 
However, social, econom ic, technical, adm inistrative, an d  political un its  
also have scale d im ensions th a t are relevant for governability. E thnic 
boundaries may, for exam ple, be ju st as im p o rtan t for governance as the  
boundaries o f  ecosystem s, as they define th e  param eters o f  the  group  will
ing  to  cooperate. T he ‘m atch ing ’ o f  scales is th u s an  im p o rtan t considera
tion  in  any fisheries governance effort.

A no ther scaling issue for governance is th e  d istribu tion  o f  responsibility  
an d  functions am ong  national an d  regional organisations (Sydnes 2001b, 
2002 ; H augh ton  et al. 2004). T here  m ay be ten sio n  as well as collaboration 
in  th e  linkages betw een  these  levels, because regional in stitu tions m u s t be 
supported  from  national funds, usually  at the  expense o f  national in s titu 
tions. Scaling o f  governance initiatives u p  from  local to  global, or dow n 
from  global to  local, is often  also challenging ow ing to  w eak inter-scale lin 
kages an d  scalability o f  concepts. T he FAO Code o f  C onduct fo r R esponsi
ble F isheries (CCRF) is a pow erful tool for fisheries governance reform , 
agreed  u p o n  by m ost countries (FAO 1995). D espite th e  production  o f  sev
eral guidelines, national level im plem en ta tion  is slow, however, ow ing to 
difficulty in  transla ting  the  concepts an d  req u ired  actions to  th e  local level.

T here  are m any  o th e r exam ples o f  scale-related p roblem s in  fisheries, for 
exam ple, betw een  national fisheries m anagem en t, w hich usually  operates 
at th e  scale o f  th e  en tire  country, an d  conservation  initiatives, e.g., p rotected  
areas, w hich are usually  local. The resu lting  m ism atch  in  scale o f  p lann ing  
an d  im p lem en ta tion  often  leaves these  two activities d isconnected, o r even 
in  conflict. Classically, tim e-scales o f  political, biological, an d  developm en
tal processes are m ism atched . Politicians typically operate on  a four- to  five- 
year tim e-scale w hereas ho rizons for resource  recovery from  depleted  states 
an d  resu lts from  people-based approaches to  developm ent are usually 
m u c h  longer.
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It is ‘A ll or N othing ' -  H olism  an d  Balance

Effective governance requ ires atten tion  to  the  p art th a t each o f  the  th ree  
orders -  day-to-day m anagem en t, in stitu tional governance an d  meta-gov- 
em an ce  -  plays in  th e  whole. U pw ard an d  dow nw ard linkages betw een  the  
orders are essen tial to  in tegrate  th e m  in to  a governance system . Meta-level 
princip les an d  concepts th a t are no t supported  by institu tional a rran g e
m en ts  an d  problem -solving processes are only an  in tellectual exercise. U n
less in fo rm ed  by real institu tional issues an d  practical prob lem s, th e  m e ta 
level m ay be irrelevant to  th e  low er levels. It has already b een  m ade clear 
th a t a problem -solving level th a t is uncoup led  from  princip les an d  in s titu 
tions is largely reactive an d  m ay even on d iffe ren t occasions react differ
ently to  th e  sam e problem .

Governability of the Governance System

T he overarching m essage o f  th is volum e is th a t a governance system  has 
m any d im en sio n s an d  linkages, bo th  in te rnal an d  external to  the  system , 
an d  th a t effective governance m u s t exam ine an d  accom m odate these  d i
m ensions an d  linkages. This shou ld  be explicit an d  system atic w here possi
ble, b u t governance in  th e  context o f  th e  diversity, complexity, dynam ism , 
an d  unpredic tability  o f  th e  fish  chain  requ ires m ore. It requ ires system s 
th a t are resilien t an d  th a t can self-adapt by learn ing  th ro u g h  interaction . 
For many, th e  te rm s ‘fisheries m an ag em en t’ an d  ‘fisheries governance’ 
m ay be synonym ous. O ne im p o rtan t m essage o f  th is book is th a t fisheries 
governance is conceptually b roader in  m any  ways th a n  fisheries m an ag e
m e n t as com m only  practiced an d  w ritten  about. T he d ifference betw een 
the  two m ay account for m u c h  o f  the  failure o f  conventional fisheries m a n 
agem ent. Two key aspects o f  th e  d ifference are h ighly interactive stake
ho lder partn e rsh ip  an d  self-adaptation th ro u g h  learn ing  o rien ted  feedback.

Problem -Solving C apacity

Problem -solving shou ld  start w ith  p rob lem  perception , defin ition , an d  
com m unication . M aking th is first step explicit is im portan t, as it w idens 
the  opportun ities for in p u t in to  solutions. C om m unication  am ong  actors is 
essen tial for th is process an d  differences in  capacity an d  perspective will 
requ ire  special atten tion  (see box 17.1). K ooim an (2003) provides guidance 
on  how  to define p roblem s by sta rting  w ith  th e  key actors an d  gradually 
expanding th e  circle to  include all actors. S takeholder analysis is an  im p o r
tan t tool in  th is  process. The governance approach bu ilds on  stakeholder 
analysis, b u t takes it a step further. U sing  th e  concept o f  th e  fish  chain  it 
first identifies actors w ith  a stake in  fisheries, th e n  goes on to  d e term in e  if  
these  stakeholders are also governors, i.e., w h eth er th e ir  actions have gov
ernance im plications, an d  the  extent to  w hich  they have partn e rsh ip s  an d
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in teract. S takeholder analysis is th u s  expanded to  becom e ‘governor analy
sis’.

Box 17.1 Problem perception is problem-solving
Perceptions are inevitably comparative and relative to  vantage point. Therefore, 

problem  defin ition  is greatly facilitated when partic ipating  actors have s im ila r van

tage points fo r tem poral and spatial com parisons. Local fishers are seldom  aware 

o f  the broader spatial picture, especially when it includes o ther countries, but o f

ten have a longer tem poral perspective than governm ent technocrats, particularly 
where trad itiona l knowledge is rich. Technocrats are vulnerable to  the problem  o f  

sh ifting  baselines as each generation sees only as far back as the governm ent 

ins titu tiona l memory, which is often short (Pauly 1995). This is prob lem atic when, 

as at the W orld S um m it on Sustainable Development, ecosystem principles come 

to the fore in fisheries governance and ecosystem restoration becomes a target. In 

m ost cases, we can only guess at the target state (Jackson et al. 2001). Traditional 
knowledge may be critical in setting appropria te ecosystem restoration targets.

Source: Authors o f  this chapter

P roblem  defin ition  is an  iterative process. F isheries m anagers will recog
n ise th is  as the  typical m an ag em en t p lann ing  cycle (M cConney an d  M ahon 
1998; Die 2002). T he p rob lem  is first ou tlined  in  rough  form , th e n  its 
com plexity an d  dynam ics are assessed  before re tu rn in g  to  refine th e  defin i
tion. W e have spen t considerable tim e on p roblem -defin ition  because it is 
often  dow nplayed in  th e  problem -solving process, due to  the  desire  to  m ove 
quickly to  solutions. T he issues d iscussed  in  prob lem  defin ition  set the  
stage for th e  rest o f  th e  process. T herefore, issues o f  d iffe ren t perceptions 
o f  tim e an d  space, pow er d ifferences, em pow erm en t an d  pow er levelling 
m u s t carry th ro u g h  to  the  stage o f  identify ing solutions.

T he second stage o f  problem -solving is identifying alternative solu tion  
options. It is im p o rtan t to  rem a in  open  to  th e  possibility th a t so lu tions m ay 
em erge from  group  process w hen  each actor is seen  to  have a u n iq u e  co n 
tribu tion , o r part o f  th e  puzzle. This p art o f  the  process will be gu ided  by 
principles such  as those  in  th e  CCRF calling fo r the  u se  o f  ‘b est available 
in fo rm ation ’ an d  sta ting  th a t action shou ld  n o t be ‘delayed du e  to  lack o f  
in fo rm ation ’. T he la tte r p recludes th e  no-action option. P recau tion  is also 
expected to  be an  im p o rtan t p rincip le in  developing solutions. T hese ideas 
indicate th a t h a rd  choices in  fisheries governance will often  have to  be 
m ade in  situations w here th e re  is low  in fo rm ation  availability o r w here in 
form ation  is no t agreed  u p o n  by all parties. W hen  th e  way forw ard is no t 
clearly defined  by technical in fo rm ation , choices are b est m ade by co n sen 
sus, as th is increases th e  likelihood o f  com pliance. But the  tim e requ ired  to 
reach  consensus involves com prom ise  an d  takes longer to  achieve.
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Images, Instrum ents, an d  A ction

T he governance e lem en ts -  im ages, in s tru m en ts , an d  action -  provide a 
struc tu red  way o f  looking at problem -solving an d  opportun ity  creation. 
Images are an  essen tial com ponen t o f  s tru c tu red  h u m a n  activity. W ithout 
them , governability can be substantially  d im in ished . Im ages are m en tal 
m odels o f  how  the  w orld o r som e p art o f  it p resen tly  functions, o r o f  how  
the  w orld shou ld  be -  often  referred  to  as visions. In  conventional control- 
based  m anagem en t, im ages are developed by individuals o r sm all groups 
an d  are se ldom  com m unica ted  to  those w ho are affected. For in s tru m e n ts  
an d  actions based  on im ages to  be effective, the  im ages shou ld  be a rticu 
lated  as fully as possible an d  shou ld  be com m unica ted  am ong  all actors so 
as to  be com m only  understood . Im ages are abstractions th a t will usually  be 
from  the  perspective o f  a particu lar actor. T herefore, sharing  allows o ther 
actors to  assess the  validity o f  th e  im age from  th e ir  perspective an d  to  add 
to  o r m odify it. T hen  it becom es a shared  im age. A shared  vision is a very 
pow erful im age th a t can  in sp ire  change (H arrison  1 9 9 5 ) .  Recent trends to 
w ards developing sh ared  im ages requ ire  the  involvem ent o f  m any actors. 
This leads to  m ethodological an d  logistical prob lem s o f  how  to engage 
th e m  all in  a single tran sp a ren t process (see box 17.2).

Box 17.2 Working with many actors using group process (participa
tory) methodology
W orking in groups w ith  many actors that have various perceptions is an im portan t 

issue fo r  the governance o f  com plex systems. When actors are engaged individually 
o r in small groups by a lead agency that then ‘puts it all together’ , there is the danger 

tha t the outcom e w ill be biased, o r seen as biased, by the perception o fth a t agency. 

Image fo rm ation  in groups o f  more than a few people requires group process m eth

odology, especially when the image is perceptual ra therthan  technical. Each actor is 

seen as having a piece o f  the picture and the process is to  assemble the pieces to 

reveal a com plete image.
C roup process m ethodology is developing steadily (H o lm an and Devane 1999). 

Practitioners, referred to  as facilita tors, are professionals in the iro w n  righ t (Schwarz 

1994). The ir role as custodians o f  process w ho are im partia l to  content is increasingly 

appreciated. The literature on th is top ic  is grow ing rapidly and organisations such as 

the Institu te  o f  Cultural Affa irs (www.icaworld.org) and the International Association 
o f  Facilitators (www.iaf-world.org) are dedicated to group process facilita tion.

Professional fac ilita tion  can play an im portan t role in reaching agreem ent on 

process and ensuring adherence to it. However, professional fac ilita tion  services 

can be costly and may be beyond the financial scope o f  day-to-day m anagem ent 

problem -solving. A w a y  around th is is to  build fac ilita tion  capacity and awareness 
am ong actors, both governm ental and non-governm ental. Actors can take turns at 

facilita ting , while  others rem ind them  that in th is role the ir focus is on process 

ra therthan  content.

Source: Authors o f  this chapter
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In stru m en ts  include existing institu tions, plans, an d  in fo rm ation , in te r 
alia. Institu tions provide a fram ew ork  w ith in  w hich to  realise goals as well 
as a toolbox to  address situations, an d  are an  essen tial com ponen t o f  gov- 
em ability. Institu tions m ay be form alised  or in fo rm al in  natu re . Form al in 
stitu tions are m ost com m on  in  governm en t/sta te  activities. In form al in s ti
tu tions are m ost com m on  in  civil society. M arket in stitu tions te n d  to  vary 
m ore in  type depend ing  on  th e ir  size an d  on  the  purpose o f  the  o rgan isa
tion. A national fisheries act is a d o m in an t governm ental in s tru m e n t in  
fisheries. A good fisheries act gives effect to  th e  m a jo r princip les o r im ages, 
b u t does n o t p rescribe action in  such  detail as to  p re-em pt flexibility. Flex
ibility o f  action is achieved by giving an  individual (usually th e  m in ister) or, 
less often, a g roup  o f  individuals such  as a fisheries m an ag em en t co m m it
tee th e  pow er to  regulate w ith in  param eters estab lished  by th e  act.

A n issue for fisheries governance is w h e th e r in stitu tions shou ld  be for
m alised . T here are m any  arg u m en ts  in  favour o f  fo rm al in stitu tions w ith 
appropriate  o rganisational support. T ransparency is am ong  the  fo rem ost o f  
these. As the  n u m b e rs  o f  actors an d  levels o f  o rganisation  th a t are m e an 
ingfully involved in  fisheries governance increases, the  im portance o f  com 
m un ica tion  o f  the  institu tional an d  organisational arrangem en ts an d  p ro 
cesses to  all actors increases. Form al institu tions facilitate com m unication  
w ith  diverse actors, enable stren g th en in g  capacity to  participate, an d  p ro 
vide a basis for leg itim ate rep resen tation . They can be an  im p o rtan t com po
n en t o f  th e  power-levelling process.

Rules an d  organisations th a t are poorly m atched  w ith  th e  p roblem s tha t 
they are in ten d ed  to  address m ay h am p e r  m ore  so th a n  enable p ro b lem 
solving. This is in  part because in stitu tions m ay take on  a life o f  th e ir  own, 
w ith  m u c h  o f  th e ir  energy going in to  self-perpetuation, often  accom panied  
by resistance to  change an d  inability to  adapt. T herefore, in stitu tional re le 
vance shou ld  be evaluated periodically an d  refo rm s carried  ou t w here n ec
essary. Alternatively, adaptive processes can be in stitu tionalised  an d  bu ilt 
in to  th e  organisation , th u s  creating  a ‘learn ing  o rganisation’ w here change 
is con tinuous an d  in tegral as will be elaborated  u p o n  la ter in  th is  chapter.

State o rganisational structu re  an d  function  are particularly im portan t 
com ponen ts o f  in stitu tional design  fo r interactive governance. T here has 
been  little atten tion  to  w hether governm en t organisational structu res are 
appropriate  to  problem -solving in  fisheries. T he conventional fisheries d e 
p artm en t has developed to  serve the  needs o f  large-scale (centralised), 
usually  tem perate , developed country  fisheries based  on large u n it stocks 
o f  h ig h  total value. It has a w ide range o f  m an ag em en t an d  developm ent 
functions th a t include fisheries technology, assessm en t, advice, an d  en fo r
cem ent. Skills to  m ee t these  needs are assem bled  in  u n its  th a t in te ract ac
cording to  standard  processes: data are collected an d  analysed, advice is 
developed, an d  regulations are form ulated , (or w here necessary laws 
am ended) m ade know n, an d  enforced. Conventionally, the  fisheries d ep art
m e n t has acted as the  m ajor, som etim es the  only actor, in  these  processes.

M ost fisheries are no t o f  the  type u p o n  w hich  the  above structu re  has 
evolved. They are sm all-scale (decentralised), tropical, developing country
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fisheries based  on  n u m ero u s  sm all u n it stocks o f  relatively low individual 
value (but h ig h  aggregate value). For fisheries governance in  such  countries 
to  b e tte r m atch  the  problem s they m u s t solve, technical so lu tions to  f ish 
eries prob lem s n eed  to  be de-em phasised  an d  m ore em phasis  needs to  be 
p u t on  people-based approaches (M ahon an d  M cConney 2004). M anagers 
w ould be m ore  o rien ted  tow ards im proving  group  dynam ics an d  build ing  
effective processes, thereby  b ring ing  about the  desired  changes (Weaver 
an d  Farrell 1999).

It is questionable w hether a conventional fisheries d ep artm en t structu re  
is appropriate  for problem -solving even in  large-scale fisheries. A n alterna
tive fisheries d ep a rtm en t structu re  consisten t w ith  an  interactive govern
ance approach  w ould  be m u c h  less technically based  (lower d em an d  for 
data an d  analysis) an d  m u c h  m ore  facilitative. T he key skills w ould  be p lan 
n ing , project developm ent an d  m anagem en t, m ediation , an d  facilitation. 
T hese are se ldom  tau g h t in  na tu ra l science o r technical tra in ing  p ro 
g ram m es (Allison an d  M cBride 2003, M ahon an d  M cConney 2004).

T he fisheries m an ag em en t p lan  is recognised  as a pow erful in s tru m e n t 
for d raw ing actors in to  a com m only  agreed  fram ew ork. Effective govern
ance will requ ire  a p lan  th a t goes beyond  th e  usua l scope. It shou ld  reflect 
princip les, ou tline strategies, identify  roles, an d  specify actions an d  in fo r
m ation  flows at all relevant scales. T he p lann ing  process is as im p o rtan t as 
the  ou tpu t. It is in  th e  process th a t m u c h  in fo rm ation  is shared, values 
com m unicated , an d  ag reem ents reached. H ere  again, for in teractions to  be 
effective an d  actors to  feei included, group  process m ethodology can be im 
po rtan t (see box 17.2).

P lann ing  enables actors to  participate appropriately, know ing  w hat is ex
pected  o f  th em , an d  also to  address capacity deficiencies th a t m ay affect 
th e ir  ability to  participate effectively. A lthough m any  developed countries 
have well established, sophisticated  p lann ing  processes in  place, d o cu m en 
ted  gu idance on  how  to approach  p lann ing  for fisheries is only recently 
em erg ing  (e.g., Berkes et al. 2001; Die 2002). This has left a fisheries gov
ernance gap in  a large n u m b e r  o f  countries, m ostly  tropical an d  developing.

In  p lanning , it is im p o rtan t to  d is tin g u ish  betw een  enabling  action an d  
im p lem en ting  action. Examples o f  enab ling  action include: engendering  
political will, bu ild ing  organisational capacity, p rom oting  leadersh ip , d raft
ing  regulations, etc. Lack o f  political will is often  cited as a m ain  factor 
in fluencing  th e  failure o f  fisheries m anagem en t. C onsidering  its notoriety  
th e re  has been  su rprising ly  little analysis in  fisheries o f  w hat it is an d  how  
to in fluence it. Such analysis is basic to  assessing  governability (box 17.3).

Im p lem en ting  action m ay include a w ide range o f  activities such  as 
needs assessm en t, data gathering, analysis, quota-setting  process, m o n ito r
ing, an d  en fo rcem ent. W e will spend  th e  least tim e on  th is type o f  action, as 
it will be m ost fam iliar to  readers w ho are involved in  fisheries m an ag e
m en t. T he litera tu re  on fisheries m an ag em en t is m o st com prehensive in  
the  area o f  im p lem en ta tion . T he m any  publications o f  th e  Food an d  A gri
cu ltu re O rganization  (FAO), especially its series o f  gu idelines fo r the  
CCRF, provide a w ealth  o f  in fo rm ation  on  im p lem en ting  m an ag em en t
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(e.g., FAO 1997b, 1999c!; C ochrane 2002). N um erous o ther volum es e m 
phasise various aspects, such  as th e  role o f  stock assessm en t (H ilbom  an d  
W alters 1992), m an ag em en t targets (Caddy an d  M ahon 1995) an d  co-m an
agem en t (Berkes et al. 2001).

Box 17.3 About political will
Typical perceptions are tha t en lighten ing politic ians and intensive lobbying are the 

main means o f  in fluencing politica l w ill. A no ther perspective m igh t place more 

emphasis on activities aimed at enligh ten ing and em pow ering voters, w hom  p o li
ticians w ill seek to  please, w hether they are themselves enlightened or not. This 

channel fo r in fluencing politica l w ill is bo ttom -up  through the electoral process. 

These approaches are the standard fare o f  dem ocratic politics. There is another 

channel fo r in fluencing political w ill tha t has perhaps not been explored as fu lly as 

it should be. This is the role o f  the governm ent fisheries departm ent. A p p ro p ri

ately structured fisheries departm ents adopting a serious, docum ented, custodial 
approach to partic ipatory fisheries m anagem ent p lanning w ith  clear principles fo r 

guidance can serve to reduce much o f  the politica l expediency o r inaction that 

presently characterises fisheries m anagem ent. This burden can also be shared to 

some extent by non-governm ental actors w ho partic ipate in governance p ro 

cesses. Seen from  th is perspective, there is a substantia l role fo r governm ent de
partm ents in in fluencing politica l w ill w ith  the support o f  o ther actors.

Source: Authors o f  the chapter

Im proving Institu tional C apacity

A m ajo r challenge in  fisheries governance refo rm  is to  p rom ote governabil
ity th ro u g h  th e  developm ent o f  o rganisational form s th a t draw  the  o rgan i
sations o f  all the  actors in to  a com m only  u n d ersto o d  an d  agreed  fram e
work. Such in teg ration  is generally a slow process req u irin g  co m m itm en t 
to  struc tu red  participatory process, diversity p rog ram m es, capacity bu ild ing  
an d  in fo rm ation  transfer. O rganisa tions are estab lished  for th e  im p lem e n 
ta tion  o f  institu tional a rrangem en ts  at th e  problem -solving level. O rganisa
tions such  as governm en t departm en ts are fo rm ed  w ith in  th e  conventional 
fisheries institu tional fram ew ork. O thers, such  as non-governm ental orga
n isa tions (NGOs) an d  com panies, m ay fo rm  w ith in  th e  fram ew ork, i f  it is 
progressive an d  com prehensive en o u g h  to  accom m odate them , o r ou tside 
it, in  an o th er institu tional fram ew ork, i f  it is not. W hen  outside the  f ish 
eries fram ew ork they m ay fo rm  in  reaction  to  it, i f  th e re  are deficiencies in  
it, e.g., conservation  N GOs o r fisherfolk organisations, o r independen tly  in  
reaction  to  opportun ities, e.g., private com panies.

O ne o f  th e  im p o rtan t issues in  b ring ing  together o rganisations an d  in s ti
tu tions w ith  d iffe ren t orig ins is th e  question  o f  congruence. C ongruence,
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or the  lack thereof, m ay affect interplay  in  various ways. T here  m ay be in 
congruence at the  level o f  know ledge an d  perceptions. Incongruence m ay 
also em erge in  goals or objectives, o r in  th e  m ethods to  achieve a particular 
goal. In  South India, fish er m ethods to  en su re  com pliance w ith  ru les -  
such  as corporal p u n ish m e n t an d  social o strac ism  -  are incom patib le w ith 
‘m o d ern ’ governance (Bavinck 2001). C ongruence, however, is n o t an  abso
lute; it can be w orked tow ard starting  w ith  an  inventory o f  sim ilarities an d  
differences, an d  su sp en sio n  o f  value judgem ents. Co-operation is sm o th 
ered  from  th e  inception  i f  one organisation  (such as governm ent) o r set o f  
in stitu tions (such as constitu tional law) is considered  to  be ‘better’ th a n  the  
other.

It is w orth  no ting  th a t th e re  are m any  situations w here th e  de ju re  a r
ran g em en t for fisheries governance is governm en t control, b u t the  defacto  
a rran g em en t is th a t for all in ten ts  an d  purposes control has b een  assu m ed  
by non-governm ental stakeholders. Examples o f  the  la tte r situation  are 
found  in  rem o te  ru ra l areas an d  islands w here th e  a rm  o f  governm ent con
trol does no t reach. This is m ore  likely in  places w here th e re  is trad itional 
m an ag em en t an d  governm en t contro l is relatively recent, perhaps o rig ina t
ing  w ith  colonial rule.

A lthough  u ltim ate  responsibility  for governance o f  public resources 
usually  lies w ith  governm ent, th e re  is considerable scope for civil stew ard
sh ip  involving b o th  the  private sector an d  civil society. A governance ap
proach  to  fisheries w ould  de-em phasise governm en t contro l w hile em p h a
sising  civil stew ardsh ip  an d  em pow erm ent. It w ould  recognise an d  
prom ote the  roles an d  responsib ilities o f  the  m any d iffe ren t actor groups. 
T he p resen t view is one w here  m any  non-governm ental actors perceive 
governance as largely being  th e  dom ain  o f  governm ent.

A n effective fisheries governance system  will com prise a m osaic o f  gov
ernance styles. T he p rob lem  facing those w ho w ould  estab lish  such  a sys
te m  is to  d e term ine  an d  com m unicate  w hich  styles are appropriate  in  
w hich  circum stances. A h ierarch ical style m ay be appropriate  w ith in  cer
ta in  types o f  organisations, e.g., governm en t o r private sector, b u t no t 
o thers, e.g., civil society associations; an d  will se ldom  be effective betw een 
organisations, e.g., governm ent to  civil society. T here is th e  n eed  for agreed 
form al o r in fo rm al ru les regard ing  w hat styles are appropriate  in  various 
situations.

M eta-G overnance

M eta-govem ance is w here overarching p rincip les an d  values abou t the  
aim s o f  fisheries governance, an d  in  particu lar about how  it shou ld  be 
structured , arise an d  are explicitly articulated. As p rincip les vary from  d if
feren t actor perspectives, articulation  is essen tial to  gu ide th e  institu tional 
an d  p rob lem  solving levels (Rayner 1999). It provides transparency  an d  
m akes th e  underly ing  principles clear to  all actors. Institu tions an d  day-to-
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day m an ag em en t th u s need  to  be s truc tu red  w ith in  sets o f  meta-level p r in 
ciples th a t have b een  m ade explicit.

C hap ter 12 an d  13 discusses th e  available bodies o f  princip les relevant to 
fisheries today. T he CCRF is one o f  th e  m o st significant hereof. P rinciples 
relating  to  sustainability  an d  conservation  o f  the  resource base are well re 
p resen ted  in  the  CCRF. P rinciples perta in ing  to  transparency  an d  inc lu 
siveness are less p rom inen t. Equity princip les an d  livelihoods are p resen t 
only in  regard  to  inclusiveness an d  th e  n eed  to  pay special atten tion  to 
sm all-scale fishers an d  fish  w orkers. T he p rincip les w ith  relatively low e m 
phasis in  the  CCRF, those  perta in ing  to  social justice, te n d  to  be highly 
cu ltu ral an d  politically sensitive. T herefore, it is no t su rp ris in g  th a t an  in te r
governm ental o rganisation  m ig h t f ind  it inappropria te  to  be overly n o rm a 
tive in  th is  respect. The CCRF is also relatively silent on  th e  n eed  for gov
ern m en ta l o rganisational refo rm s in  structu re  an d  function , probably for 
sim ilar reasons. T hus, w hile th e  CCRF rep resen ts a m a jo r advance in  es tab 
lish ing  p rincip les at th e  global level, it is n o t yet a com prehensive se t o f  
principles for fisheries governance.

The Ways Forward

T he n a tu re  o f  th e  fish  chain  an d  th e  u n d ers tan d in g  o f  governability devel
oped  earlier in  th is  chap ter po in t to  th ree  m ajo r directions for im p lem e n t
ing  interactive governance in  fisheries. For a policy-related elaboration  o f  
these  directions see the  com pan ion  volum e o f  th is  book (Bavinck et al. 
fo rthcom ing).
a. The first way forward  is based  on  the  view th a t th e  p resence o f  widely 

u n d ersto o d  an d  accepted values an d  p rincip les p rom otes governability, 
especially w hen  fo rm ulated  in to  a vision.

b. The second way forward  is the  n eed  to  be inclusive an d  to  share in  the  
responsibility  o f  governance. Including  all actor g roups, p rom oting  ac
tive linkages w ith in  an d  am ong  them , an d  enhancing  th e ir  capacity to 
in te ract will enhance governability.

c. The third way forward  is based  on  th e  view th a t the  capacity o f  a govern
ance system  to learn  an d  adapt will enhance  governability. A learn ing  
approach  is perhaps the  only way to  cope w ith  uncerta in ty  an d  change 
by repeatedly m o n ito ring  progress an d  quality an d  navigating accord
ingly.

In  th is section, we develop these  th ree  p roposed  directions. T he aim , how 
ever, is to  com m unicate  a perspective about how  to undertake  th e  journey 
tow ards good governance, ra th e r th a n  to  provide a how-to-do-it m anual. 
O ur hope is to  encourage p ractitioners to  set o u t on  th is journey, even if  
the  way is n o t clear in  its entirety. Im provem ents in  governance, w hich  in 
cludes in stitu tional an d  organisational change, are iterative, adaptive p ro 
cesses d u rin g  w hich  change agents operate  according to  an d  are gu ided  by 
certain  princip les o r values. O ften the  next steps reveal them selves only
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after th e  process has reached  an  appropriate  stage o f  m aturity. T he target o r 
goal, w hich  will be d iffe ren t for each situation, m ay n o t be in  view. W hat is 
im p o rtan t is th a t those seeking to  im prove th e  governance o f  fisheries have 
a strong  sense  o f  th e  d irection  they n eed  to  go in, to  get a be tte r view o f  the  
target.

Principles and Values as a Foundation for Fisheries 
Governance

T he first d irection  proposed  by the  interactive governance perspective h ig h 
lights princip les an d  values. It does so in  the  b e lie f th a t p rincip les an d  va
lues structu re  governance, need  to  be articulated, an d  are essen tial ele
m en ts  in  developing a vision for a fishery.

W hat are the  obvious benefits o r value added by placing values an d  p r in 
ciples centre-stage in  fisheries governance?
-  P rinciples an d  values give structu re  to  governance. They provide a value 

structu re  gu id ing  fisheries governors in  assessing  w here fisheries are, 
w here they shou ld  be an d  w hat m eans can be u sed  to  get th e m  there.

-  Values an d  principles, i f  agreed  to  an d  explicit, help  m ake h a rd  choices 
easier for governors. They provide a value fram e th a t helps governors 
m ake choices betw een  two acceptable b u t conflicting options by sug 
gesting  the  p referred  option  on  th e  basis o f  a h ig h e r level o f  logic. It 
also m akes decision-m aking an  institu tional ra th e r th a n  a personal act, 
th u s m ak ing  avoiding h ard  choices unacceptable.

-  Shared princip les serve to  increase th e  probability th a t partn e rsh ip  will 
evolve in  th e  in te rest o f  all stakeholders, p resen t an d  fu ture . They serve 
to  increase governability.

We recognise two types o f  p rincip les an d  values: substan tia l an d  p rocedur
al. Substantial princip les an d  values give d irection  to  th e  developm ent o f  
im ages th a t drive p rob lem  solving an d  opportun ity  creation, an d  o f  visions 
th a t drive the  bu ild ing  o f  institu tions (box 4). P rocedural p rincip les and  
values gu ide the  process o f  decision-m aking an d  in teraction . T he la tter are 
crucial as interactive governance does no t prescribe particu lar goals o r ob 
jectives, b u t is largely abou t process.

Too often  governance is concentra ted  exclusively on  goals an d  m eans. 
This often  follows from  the  u rg en t n a tu re  o f  events in  fisheries an d  the  
need  to  act rapidly to  resolve crises. T he underly ing  an d  im plicit values, 
no rm s, an d  concerns in  fisheries are often  concealed, n o t b rough t ou t in  
the  open  w here they can be d iscussed  rationally an d  dem ocratically and  
th e n  incorporated  in to  a vision.

C hapter 13 posits a set o f  princip les th a t we suggest are un iversal an d  
shou ld  u n d e rp in  governance in  all tim es an d  contexts. At the  sam e tim e,
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Box 17.4 Some visions developed for fisheries
Articulated visions fo r fisheries are few, but one presented fo r  small-scale fisheries 
by Berkes et al. (2001) and adapted by the FAO W orking Party o f  Small-Scale Fish

eries (FAO 2004b), provides a scenario fo r the benefits o f  a well-governed fishery: 

‘The vision fo r small-scale fisheries is one in which the ir con tribu tion  to sus

tainable developm ent is fu lly  realised. It is a vision where:
-  They are not m arginalised and the ir con tribu tion  to national econom ies and food 

security is recognised, valued and enhanced;
-  Fishers, fish workers and o ther stakeholders have the ability to  partic ipate in de

cision-m aking, are empowered to do so, and have increased capability and hu
man capacity, thereby achieving d ign ity  and respect; and

-  Poverty and food insecurity do not persist; and where the social, econom ic and 
ecological systems are managed in an integrated and sustainable manner, there
by reducing con flic t’ (FAO 2004b).

Clearly such a vision can readily be adapted to  o ther types o f  fisheries and to 
com m unity, national, o r regional levels. It speaks loudly to  the complexity, d iver

sity, and in teractions discussed in detail in previous chapters. It also rem inds us 

that fisheries are integral to  the fabric o f  the lives o f  many m illions o f  individuals 

globally.

The vision fo r small-scale fisheries presented above illustrates the benefits o f  a 
well-governed fishery. It is general but clearly com m unicates a set o f  values, as 

does the vision fo r  Canada’s fisheries articulated by the ir Departm ent o f  Fisheries 

and Oceans as one o f ‘Safe, healthy, productive waters and aquatic ecosystems, 

fo r the benefit o f  present and fu ture  generations, by m ainta in ing  the highest pos

sible standards o f  service to Canadians, m arine safety and environm enta l p rotec
tion , scientific  excellence, conservation and sustainable resource use’ . A t a more 

local level, Barbados’ sea urchin fishers developed a vision o f  the ir fishery that 

com m unicates the ir value system fo r the fishery, inc lud ing strong com ponents o f  

susta inability and cooperation (below).

The vision of Barbados’ sea urchin (sea egg) fishers for their fishery
V ision  e le m e n t  O v erv iew

Sea eggs back!! A reco v e ry  to  a n  a b u n d a n c e  o f  s e a  e g g s  f ro m  y e a r  t o  year.

Laws and enforcem ent in S e a  e g g s  to  b e  p r o te c te d  th r o u g h  re g u la tio n s  a n d  e n f o r c e m e n t  in- 

place e lu d in g  o p t io n s  s u c h  a s  a  f ive -year b a n , s h o r te r  f is h in g  s e a s o n ,  li

c e n s in g  fo r  f is h e rs , a n d  f in e s  a n d  p e n a l t ie s  fo r  v io la to rs .

Fisheifolk organisation in F is h e rs  fo rm a lly  o rg a n is e d ,  w o rk in g  w ith  s ta k e h o ld e r s , a n d  p rac ti-  

place c in g  c o - m a n a g e m e n t  w ith  g o v e rn m e n t .

Pressure against polluters T ak ing  a  s ta n d  a g a in s t  p o llu tio n .

Research and developm ent U s in g  re s e a rc h  to  im p ro v e  th e  in d u s try .

Education and training  P ro v id in g  e d u c a t io n  to  f is h e r s  a n d  th e  p u b lic  a b o u t  p ro p e r  h a rv e s t-  

organised  ing .

Source: FAO (2004b), Berkes e t al. (2001), M ahon et al. (2003)
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however, it is clear th a t these  p rincip les -  like all o thers w hich  m ay be 
added  -  are u p  for debate. P rinciples an d  values can only becom e th e  fo u n 
dation  o f  governance system s i f  all th e  actors agree an d  accept th em , expli
citly. Principles, unfortunately , are often  im plicit o r a ssu m ed  an d  are sel
dom  b ro u g h t to  th e  fore, reviewed, an d  endo rsed  by stakeholders.

D ialogue is needed  to  help  all stakeholders u n d e rs ta n d  an d  adopt the  
princip les th a t will gu ide th e ir  governance system . Participatory m ethodo l
ogies for developing a shared  v ision an d  p rincip les are becom ingly  increas
ingly available. T hese m ethodologies are usually  a com p o n en t o f  an  overall 
participatory strategic p lann ing  process. It is com m on  to u se  a p rofessional 
facilitator for these  an d  o ther participatory processes. T he facilitator is an  
im partial gu ide w ith  know ledge an d  skill in  selecting an d  applying the  
m ethodology th a t w ould  be m o st appropriate  fo r the  situation . T he p artn e r
sh ip  base m u s t be bu ilt on  p rincip les th a t are pre-agreed. Enabling policy 
m u s t be explicit about th e  underly ing  p rincip les an d  m u s t provide th e  plat
fo rm  from  w hich stakeholders can d iscuss an d  decide on  th ese  principles 
w ith th e  assu rance th a t they are supported  at the  h ighest levels.

Rather th a n  start w ith  a dialogue on  th e  substan tia l principles th a t guide 
in teractions an d  governance, however, it is som etim es u se fu l to  have an  
easier en try  point. T hese are procedural p rincip les th a t deal w ith  th e  p ro 
cess o f  bu ild ing  an d  s treng then ing  governance system s. Som e com m on  
princip les are inc luded  in  box 17.5 below  as an  exam ple.

Box 17.5 ‘TACIRIE’ procedural principles
T ra n s p a re n t - E veryone s e e s  h o w  d e c is io n s  a re  m a d e  a n d  w h o  m a k e s  th e m

A c c o u n ta b le  - D e c is io n -m a k e rs  (b o th  local a n d  g o v e rn m e n ta l )  a re  p ro c e d u ra lly  a n d

p e rio d ica lly  a n s w e ra b le  t o  t h o s e  th e y  r e p re s e n t  

C o m p re h e n s iv e  -A ll in t e r e s t  g ro u p s  a re  c o n s u lte d  fro m  th e  o u ts e t  in  d e f in in g  th e  n a tu re  

o f  th e  p ro b le m  o r  o p p o r tu n i ty  p r io r  to  a n y  d e c is io n s  a b o u t  m a n a g e m e n t  

b e in g  ta k e n

Inclu sive  - All t h o s e  w h o  h a v e  a  le g itim a te  in te r e s t  a re  invo lved

R e p re se n ta tiv e  - D e c is io n -m a k e rs  a re  r e p re s e n ta t iv e  o f  all in t e r e s t  g ro u p s

In fo rm e d  - All in t e r e s t  g r o u p s  u n d e r s ta n d  th e  o b je c tiv e s  o f  th e  p a r t ic ip a to ry  p ro c e s s

a n d  h a v e  a d e q u a te  a n d  tim e ly  a c c e s s  t o  r e le v a n t in fo rm a tio n  

E m p o w e re d  - All in t e r e s t  g r o u p s  (w o m e n  a n d  m e n )  a re  c a p a b le  o f  ac tive ly  p a r t ic ip a t

in g  in d e c is io n -m a k in g  in a  n o n -d o m in a te d  e n v i ro n m e n t

Source: Hobley an d  Shields (2000)

T he purpose o f  the  application o f  such  p rincip les is to  assu re  th a t all stake
holders involved are trea ted  as equals an d  have full access to  th e  fo rm ula
tion  o f  fisheries governance. S takeholders m ay decide on  various k inds o f  
procedural princip les. T he acceptance o f  these  procedural principles often 
paves th e  way by creating  an  en v iro n m en t w herein  a p roper dialogue o f  
basic p rincip les is possib le an d  conducive.
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Strengthening Capacity through Partnership, Inclusion, and 
Interaction

T he second  d irection  p roposed  by th e  interactive governance perspective to 
add value to  an d  streng then  fisheries governance system s is to  include the  
m any actors an d  stakeholders involved th ro u g h  partnersh ip . T he chal
lenges, concerns, an d  h a rd  choices faced by fisheries governance are in  
good part generated  by th e  large n u m b e rs  o f  actors in  the  fish  chain . These 
stakeholders, even i f  they are n o t form ally involved in  governance, already 
in fluence an d  im pact on  processes. G overnm ents, w ho in  m ost cases have 
seen  them selves as th e  legitim ate governors o f  fisheries, often  consider the  
m ultiplicity  o f  stakeholders as a b o th e r an d  a n u isance  to  be dealt w ith 
th ro u g h  exclusion. O n th e  o ther h an d , th e  interactive governance perspec
tive sees the  m any stakeholders as a po ten tia l resource  to  benefit govern
ance an d  includes th e m  in  the  process.

Som e benefits o f  inc lusion  an d  partn e rsh ip  in  a governance system  are:
-  the  diversity an d  m ultiplicity  o f  stakeholders increases the  know ledge 

an d  experience available;
-  involving stakeholders in  governance ensu res  better p rob lem  defin ition  

an d  hence  b e tte r im ages an d  visions;
-  legitim acy o f  governance decisions is enhanced  an d  could m ean  re 

duced  costs o f  en fo rcem en t an d  com pliance, w hich  are usually  the  
m ost expensive aspects o f  governance;

-  the  diversity an d  n u m b e r  o f  ideas an d  solutions have a h ig h e r probabil
ity o f  generating  innovations;

-  the  diversity, interconnectivity  an d  m ultiplicity  o f  stakeholders w orking 
together m ay be b e tte r equ ipped  to  deal w ith  th e  diverse, com plex, an d  
dynam ic n a tu re  o f  fish  chains;

-  and, finally, it is ju st an d  it is the  righ t o f  stakeholders to  be hea rd  an d  
have the  m eans to  in fo rm  a n d  in fluence processes th a t they are involved 
in  or im pact on.

Inclusiveness an d  p artn e rsh ip  are n o t new  to fisheries governance. In  fact, 
they are propagated  an d  practiced  already in  various form s: T he CCRF e m 
phasises tha t stakeholders shou ld  be inc luded  in  th e  p lann ing  process; the  
S ustainable Livelihoods A pproach insists on  people-centredness an d  h ig h 
lights the  n eed  to  u n d e rs ta n d  people’s assets an d  livelihood strategies an d  
to  give th e m  voice (DFID 1999); co-m anagem ent o f  natu ra l resources like 
fisheries strives to  u n ite  all stakeholders in  an  institu tional fram ew ork; an d  
In tegrated  Coastal Z one M anagem ent p rog ram m es em phasise  the  estab
lish m en t o f  linkages an d  stakeholder participation . T hese  attem pts at 
b roaden ing  participation  an d  p rom oting  partn e rsh ip  are com pletely com 
patible w ith  the  interactive governance approach. Interactive governance 
streng thens these  approaches by p resen ting  an  encom passing  fram ew ork 
for u n d ers tan d in g  an d  addressing  th e  problem s an d  opportun ities tha t 
take place in  fisheries.
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Stakeholder analysis is a tool th a t helps in  identify ing an d  u n d ers tan d in g  
w ho the  real actors an d  stakeholders are (Brugha an d  Varvasovsky 2 000 ; 
Roy 2002). T he u n d ers ta n d in g  o f  stakeholders’ involvem ent in  th e  fish 
chain  is im p o rtan t in  b ring ing  th e m  in to  governance, u s in g  th e ir  com pe
tencies an d  capacities as necessary, an d  en su rin g  they are h ea rd  an d  have 
in fluence. S takeholder analysis also seeks to  de term ine  the  capacity o f  the  
groups an d  organisations to  play th e ir  part in  a participatory governance 
system  as p rescribed  by the  governance approach. This capacity or em pow 
erm e n t includes a n u m b e r  o f  facets: the  extent to  w hich  they are in form ed, 
the  level o f  m em b ersh ip  in  th e  organisation , th e  organisational streng th  o f  
the  group, leadersh ip  skills, problem -solving capability an d  the  will to  parti
cipate. T here  is a substan tia l litera tu re  on  stakeholder assessm en t an d  sev
eral organisations th a t research  an d  develop these  m ethods such  as th e  In 
te rna tional Institu te  for E nvironm ent an d  D evelopm ent (h ttp ://w w w .iied . 
o rg /forestry /too ls), T he W orld Bank (h ttp ://w w w .w orldbank.org/participa- 
tion /tn5 .h tm ), an d  the  UK D epartm en t for In ternational D evelopm ent 
(http://w w w .livelihoods .org).

S takeholder analysis reveals w here the  system  is deficient an d  points to  a 
p lan  for addressing  these  deficiencies th ro u g h  capacity en h an cem en t. It is 
no t o u r in ten tio n  to  review  o r elaborate u p o n  capacity bu ild ing  extensively 
here , b u t m ainly  to  identify  its im portance in  p rom oting  th e  governance 
approach  th ro u g h  enabling  self-organisation. As such  it shou ld  be a central 
com ponen t o f  policy a im ed  at p rom oting  th e  interactive governance ap 
proach. As w ith  any com plex topic th e re  are a variety o f  perspectives on 
capacity bu ild ing . O ne perspective d istingu ishes betw een  m eta-, m eso- an d  
m icro-capacity (CIDA w ebsite, capacity.org):
-  Meta-capacity is th e  ability to  develop a set o f  principles, a v ision an d  a 

m ission  th a t guides th e  in stitu tion  or organisation;
-  Meso-capacity en h an cem en t aim s to  bridge th e  gap betw een  macro-pol- 

icy levels an d  local com m unities (http://w w w .capacity.org N ew sletter is 
sue 22, July 2004) by addressing  the  capacity o f  th e  in stitu tions an d  
organisations th a t play an  in te rm ed ia te  o rgan ising  role in  governance, 
transla ting  m eta-princip les to  th e ir  m em bers an d  providing feedback 
from  m em bers in to  m eta-capacity developm ent (h ttp ://w w w .snvw orld . 
org);

-  Micro-capacity is associated w ith  th e  ability o f  local o rganisations an d  
individuals.

T here is increasing  em phasis  on  th e  m u ltid im ensiona l n a tu re  o f  capacity- 
bu ild ing  (M organ 1998). It is perceived as m u c h  m ore  th a n  tra in in g  invol
ving a w ide range o f  inpu ts th a t lead  to  the  en tre n ch m e n t o f  ways o f  doing 
business  in  the  organisational cu ltu re (K rishnarayan et al. 2002). It also 
involves a substan tia l experiential com ponen t th a t can be referred  to  as 
‘learn ing  by doing’.

T he m atch  betw een stakeholder capacity an d  responsibility  is critical an d  
shou ld  be approached  iteratively so th a t stakeholders are n o t expected to 
assu m e unrea listic  responsibilities. This can be addressed  e ith er by sharing

3 6 8 G o v e r n a n c e  i n  A c t i o n

http://www.iied
http://www.worldbank.org/participa-
http://www.livelihoods
http://www.capacity.org
http://www.snvworld


the  responsibility  u n til it can be assu m ed  fully, o r by redesign ing  m an ag e
m e n t system s to  be sim p ler an d  appropriate  to  existing capacity. For exam 
ple, w here technical capacity is low  an d  th e re  is little chance th a t it will be 
possib le to  p u rsu e  conventional m an ag em en t effectively, sim pler, less tech 
nical approaches th a t are consisten t w ith  stakeholder capacity shou ld  be 
explored. T he assu m p tio n  o f  inappropria te  levels o f  responsibility  an d /o r  
perpetually  striving to  achieve unatta inab le  capacity levels condem ns the  
o rganisation  to  perpe tual failure. It is becom ing  increasingly  evident tha t 
m u c h  can  be achieved in  fisheries m an ag em en t by consensus an d  th e  u se  
o f  sim ple indicators (Berkes et al. 2001).

T he governance approach  has a strong  em phasis on  in teractions am ong 
groups an d  organisations. W hereas th e re  m ay be the  capacity to  in teract 
m eaningfully, processes for in teraction  m ay often  be lacking. Stakeholder 
analysis has conventionally paid  less a tten tion  to  in te raction  processes, to 
u n d e rs ta n d  w hat blocks in teraction  an d  w hat p rom otes it. T herefore, the re  
is less in  th e  litera tu re  to  guide th is aspect o f  stakeholder assessm en t, e.g., 
IIED Power Tools Series(see S takeholder Power Analysis. IIED. D raft June 
2001: jam es.m ayers@ iied .org). A ssessm en t o f  in teractions w ould seek to 
d e term in e  th e  presence o f  processes an d  channels th a t facilitate in te rac
tion, inc lud ing  th e  am o u n t an d  type o f  in teractions. A pproaches could in 
clude social netw ork analyses via th e  u se  o f  flow charts o r m atrices tha t 
allow the  inventory an d  descrip tion  o f  in teractions e.g., fo rm al o r inform al, 
positive o r negative, strong  o r weak, etc.

P rom oting  in teraction  th ro u g h  netw ork ing  is an  im p o rtan t aspect o f  ca
pacity bu ild ing . S im ilar changes in  operational style are tak ing  place in  the  
private sector. T here  m ay be m u c h  to  learn  about practical rela tionsh ip  
bu ild ing  strategies from  b u sin ess  approaches to  forging collaborative n e t
works w ith  em ployees, custom ers, suppliers, an d  com m unities (Svendsen 
1998). T he diversity o f  netw orking  or com m unica tion  styles m u s t m atch  
the  diversity o f  stakeholders so th a t all groups have the  opportun ity  to  com 
m un ica te  in  a style th a t is com fortable to  them . T herefore, the  b u rd en  o f  
change for im proved  netw ork ing  an d  in teraction  is d istribu ted  th ro u g h o u t 
the  netw ork, n o t ju st on  a few stakeholder groups perceived as having low 
capacity to  interact. H u m an  diversity, w hich  has b een  th e  source o f  m u ch  
conflict an d  rang ing  from  fam ilial to  global scales, is increasingly  seen  as a 
potential resource  to  be tapped  ra th e r th a n  a p rob lem  to be solved (e.g., 
Baytos 1995). W h en  th e  en tire  fish  chain  is considered , one sees consider
able scope for en rich ing  linkages am ong  all levels th ro u g h  p lanned  diver
sity aw areness p rog ram m es an d  tran sfe r o f  values, know ledge, an d  skills 
(e.g., Pollar an d  G onzález 1994; H ethering ton  1995).

Learning to Adapt and Assure Quality

T he th ird  d irection  suggested  by th e  interactive governance perspective is 
to  b u ild  learn ing  in to  governance processes. F ish chains are by th e ir  very 
n a tu re  unpredic tab le. D ealing w ith  unpred ic tab le  system s is like m oving
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th ro u g h  u n ch a rted  territory. T he only way to  function  in  such  system s is to 
constantly  m o n ito r w here  one has been  an d  w here one has reached, and  
th e n  to  reflect on  th e  progress an d  to  m ove forw ard gu ided  by th e  learning. 
T here is an  increasing  focus on  in teg ration  o f  learn ing  an d  know ledge 
m an ag em en t system s in to  sustainab le developm ent initiatives (h ttp :// 
w w w .in fo d ev .o rg /,h ttp ://w w w .sd n p .u n d p .o rg , h ttp ://gkaim s.g lobalknow - 
ledge.org).

A strong  learn ing  system  is essen tial to  th e  interactive governance ap
proach, an d  yields substan tia l dividends:
-  I f  fish  chains are  indeed  u n ce rta in  an d  unpred ic tab le, freq u en t feed

back is essential.
-  It provides th e  flexibility to  adapt to  changing  conditions based  on  the  

best available in fo rm ation  from  the  w idest possib le range o f  actors.
-  It allows one to  profit from  the  experiences o f  o ther governors in  o ther 

tim es an d  places.
-  It bu ilds u p  an  institu tional m em ory, to  fall back u p o n  an d  learn  from , 

as d iffe ren t from  the  m em ories o f  individuals in  an  in stitu tion  (which 
are often  n o t accessible to  others).

-  It increases th e  effectiveness an d  efficiency o f  processes an d  th u s  e n 
sures quality.

Interactive governance is no t u n iq u e  in  em phasising  th e  im portance o f  
learn ing  system s (e.g., Folke et al. 2002). M onitoring an d  evaluation are 
u sed  in  m o st o rganisations (although they are no t necessarily  u tilised  as 
learn ing  in stru m en ts). Still, one could  argue th a t m ost o rganisations in  the  
fisheries sector can im prove the  extent to  w hich  they ‘learn ’ from  experi
ence as well as from  th e ir  su rround ings. As in  o ther areas o f  governance 
an d  institu tional s treng then ing , m u c h  o f  th e  initial w ork in  th is area has 
been  done w ith  a view to im proving  th e  functionality  o f  o rganisations, 
usually  by private corporations (e.g., Senge 1990; Collison an d  Parcell 
2001). A dapting an d  extending these  concepts originally designed  for com 
m ercial an d  business  operations to  a system  as com plex as th e  fish  chain  
will be a substan tia l challenge, as it cuts across private, public, an d  civil 
o rganisations as well as local, national, an d  in ternational scales. C onse
quently, th e re  is n eed  for careful atten tion  to  issues o f  in tra-organisational 
(intra-group) learn ing  as well as in ter-organisational (inter-group), system - 
w ide learning.

H ere, ra th e r th a n  try  to  cover all th a t has b een  w ritten  on learn ing  orga
n isa tions an d  system s, we will a ttem p t to  give th e  reader a perspective on 
w hat it m eans to  develop a learn ing  organisation. In  do ing so we draw  
heavily on  th e  w ork o f  Peter Senge, a leader in  th is area, an d  on  a few key 
texts such  as Learning to Fly (Collison an d  Parcell 2001). In  describ ing  the  
five ‘learn ing  d iscip lines’ th a t are core to  th e  learn ing  organisation . Senge 
et al. (1994) explain th a t these  are lifelong p rog ram m es o f  study an d  prac
tice.

T he challenge is how  to activate an d  enhance these  discip lines w ith in  
organisations an d  indeed  w ith  an  en tire  governance system . T here are a
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variety o f  em erg ing  perspectives on  how  th is  shou ld  be approached  (e.g., 
Argyris 1991; Collison an d  Parcell 2001; Evans 2003; McElroy 2003) an d  a 
w ealth  o f  practical advice an d  m ethods (e.g., Belden et al. 1993 an d  Senge 
et al. 1994). Knowledge m anagem en t, one practical perspective on  develop
ing a learn ing  organisation , explores th e  w ide range o f  styles an d  practices 
th a t can con tribu te to  creating  an  effective learn ing  o rganisation  an d  e m 
phasises th a t d iffe ren t styles are req u ired  in  d iffe ren t situations (Collison 
an d  Parcell 2001). McElroy (2003) u ses the  ‘know ledge life-cycle’ to  em p h a
sise th e  dynam ic n a tu re  o f  know ledge m anagem en t. Collison an d  Parcell 
(2001) w arn  th a t know ledge m an ag em en t is ‘...not about creating  an  ency
clopaedia th a t cap tures everything th a t everyone ever knew. Rather, it’s 
about keeping  track o f  those  w ho know  the  recipe, an d  n u rtu rin g  th e  cu l
tu re  an d  the  technology th a t will get th e m  talk ing’. Indeed, one m ay consid 
e r  a know ledge m an ag em en t co n tin u u m  rang ing  from  know ledge cap ture 
at one en d  to  connectivity at th e  other.

A focus on  know ledge cap tu re em phasises collection an d  codification o f  
know ledge, databases, an d  access an d  d istribu tion  system s. T here has been  
m u c h  em phasis on  these  types o f  system s in  fisheries m anagem en t, an d  
they will con tinue to  play an  im p o rtan t role in  increased  availability o f  in 
form ation  to  those  w ho have previously h ad  little access. In fo rm ation  ‘cap
tu re ’ an d  d istribu tion  increase the  ‘in fo rm edness’ o f  participating  actors 
an d  em pow er th e m  to  participate.

At th e  o ther en d  o f  th e  con tin u u m , connectivity em phasises investm en t 
o f ‘tim e an d  energy in  the  processes an d  technologies w hich stim ula te co n 
nections betw een  people’ (Collison an d  Parcell 2001). This em phasis  m ay 
include creating  netw orks, bu ild ing  flexible team s to  address specific is 
sues, ho ld ing  w orkshops, an d  developing an d  sharing  a variety o f  tools for 
collaboration an d  g roup  in teraction. E m erg ing  technologies m ake it in 
creasingly easy to  enhance connectivity an d  learn ing  am ong  people an d  
organisations. T he increased  em phasis  on  facilitation o f  g roup  processes 
also reflects the  grow ing em phasis  on  connectivity as a significant com po
n en t o f  a learn ing  system .

A learn ing  o rganisation  should  have processes in  place to  allow learn ing  
d u ring  all stages o f  im plem enta tion : before doing, w hile doing, an d  after 
doing. T hese  th ree  types o f  learn ing  are different. Learning before doing in 
volves asking the  question  ‘has anyone else done th is before’. Usually the  
answ er is yes, o r sufficiently close to  it th a t th e re  are lessons to  be learned  
from  w hat o thers have done. This provides the  basis for a p lan  th a t adapts 
experience from  others to  th e  p resen t circum stances u sin g  situation  speci
fic know ledge. Learning while doing involves asking questions abou t how  the  
im p lem en ta tion  is going an d  w hether th e  p lan  needs to  be adapted  based  
on  u n fo re seen  circum stances. Learning after doing, involves active review  o f  
w hat was done, th e  ways in  w hich  it d iffered from  w hat was p lan n ed  or 
expected an d  why (Collison an d  Parcell 2001). A learn ing  o rganisation  has 
m echan ism s to  cap ture an d  share the  know ledge acqu ired  at all stages.

In  o rd er for th e  system  to be a learn ing  system  th e re  n eed  to  be ind ica
tors to  m easu re  system  im provem en t an d  to  check the  learn ing  feedback.
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O ne aspect o f  assessm en t o f  these  benchm arks is w h e th e r the  system  p art
ners agree th a t they are im proving  (ideally th e  system  w ould include all 
partne rs w hose assessm en t m atters). T he learn ing  loops n eed  to  be in tegral 
to  th e  system , n o t an  external check. W hen  the  learn ing  system  h as becom e 
em bedded  in  the  system , th e re  is a sh ift from  unconscious incom petence 
to  unconscious com petence (Collison an d  Parcell 2001).

Implementation Issues

Fisheries governors w ho seek to  p u t in to  practice th e  concepts an d  ap 
proaches described  in  th is volum e will find  them selves having to  address 
several issues w ith  political decision-m akers an d  o th e r stakeholders. P ro
m in e n t issues relate to  generating  th e  will for change an d  also to  p lann ing  
for change. They include evaluating how  m u c h  risk  th e re  is in  undertak ing  
change, w ho is responsib le for change, how  long it will take an d  how  m u ch  
reo rgan isation  to  existing system s will be req u ired  for effective change. 
H ere we provide som e sho rt answ ers to  these  issues. They are addressed  
m ore fully in  the  com pan ion  volum e (Bavinck et al., 2005).

Diverse, com plex, an d  dynam ic system s are alm ost im possib le to  pred ic t 
an d  control. It is increasingly  clear th a t controllability o f  th e  fish  chain  is a 
fallacy, as evidenced by the  n u m ero u s  governance failures in  fisheries 
(Charles 2001). T herefore, m u c h  o f  th e  apparen t risk  in  m oving from  a 
co m m an d  an d  control approach  tow ards an  interactive governance ap 
proach  m ay be m ore  perceived th a n  real. This will be particularly so w here 
the  co m m an d  an d  contro l approach  is deeply ingrained . T he perceived loss 
o f  control for governm ents th a t will accom pany th e  process o f  encourag ing  
an d  allow ing stakeholders to  take g rea ter responsibility  an d  to  play a m ore  
active an d  decisive role in  governance will naturally  en g en d er som e reluc
tance to  try interactive governance. However, th e  call for alternatives to  the  
conventional co m m an d  an d  control approach  in  fisheries is also inc reas
ingly frequen t, strident, an d  difficult to  ignore. In  any change process, par
ticularly one th a t involves sharing  power, th e re  will be w rong directions 
taken, an d  several iterations m ay be req u ired  to  ‘get it rig h t’. However, the  
risks associated w ith  p u rsu it o f  th e  interactive governance approach  can be 
reduced  by m easu res th a t enhance the  governability o f  the  system . T here 
will be no  guaran tee  o f  success, b u t an  increased  probability o f  success.

Knowing w ho is responsib le  for p rom oting  an d  enabling  interactive gov
ernance o f  fisheries system s is im p o rtan t given th e  n u m b e r  o f  stakeholders 
involved. In  m o st countries, fish  are public o r com m on  property  an d  f ish 
eries governance is perceived as th e  responsibility  o f  the  governm ent. 
A lthough  governm ents m ay have the  g rea ter responsibility  to  p rom ote  the  
interactive governance approach for fisheries, th e  scope o f  th e  task  is too 
large for governm ents to  adequately u ndertake on th e ir  own, an d  it is th e re 
fore th e  responsibility  o f  all o th e r actors to  take leadersh ip  roles fo r im ple
m en tin g  interactive governance. W hen  governm ents lack the  will, ability, o r 
flexibility to  change from  th e  conventional co m m an d  an d  contro l approach,

372 G o v e r n a n c e  i n  A c t i o n



non-governm ental actors have an  even g rea ter responsibility  to  act as 
change agents.

M oving from  p resen t system s to  stren g th en ed  governance will be a long 
te rm  effort requ iring  th a t people an d  organisations change the  way they 
look at th e  w orld  an d  th in k  abou t p roblem s. It requ ires a sh ift tow ards col
lective stew ardsh ip  (Block 1996). A ctors’ approaches m u s t th e n  change to 
include new  ways o f  doing an d  they m u s t be convinced th a t they are e m 
pow ered to  change. This type o f  w idespread  responsibility  o r stew ardship  
will take persis ten t extended n u rtu rin g  to  becom e culturally  ing rained  
(Blanchard et al. 1998). S tudies o f  participatory m an ag em en t o f  m arine  
protected  areas concluded  th a t su sta ined  assistance inpu ts  for te n  o r m ore  
years are req u ired  for th e  concepts an d  processes to  becom e an  in tegral 
part o f  th e  organisational cu ltu re (Pom eroy et al. 1997). Clearly, even longer 
tim e-fram es will be req u ired  to  establish  th ro u g h o u t the  en tire  fish  chain  a 
com prehensive governance approach  based  on  principles o f  inclusiveness, 
transparency, an d  sustainability. Note, how ever th a t the  types o f  changes in  
governance being  suggested  in  th is  volum e are consisten t w ith  global 
trends tow ards inclusiveness an d  increasing  involvem ent o f  civil society in  
governance (Burbidge 1997). This is fuelling  an d  being  fuelled  by a rapidly 
grow ing, readily accessible litera tu re  on  organisational change (Senge et al. 
1994, Kotter 1996).

C onvincing people an d  organisations th a t are com fortable an d  benefiting  
from  the  status quo to  change will requ ire  dialogue, persuasion , the  righ t 
circum stances, an d  a carefully chosen  set o f  incentives an d  disincentives. 
New functions an d  ways o f  do ing will clearly requ ire  the  restru c tu rin g  o f  
in stitu tions an d  organisations in  th e  fish  chain. This will have d iffe ren t im 
plications an d  challenges for d iffe ren t stakeholders. At th e  level o f  fishers, 
th e re  will be the  n eed  to  get o rgan ised  for collective, represen tative partici
pation  in  governance (e.g., M cConney 1999; K urien an d  Paul 2 0 0 0 ). This 
will, o f  course, necessita te the  bu ild ing  o f  capacity an d  com petencies. At 
the  level o f  g overnm en t organisations, changes tow ards g rea ter em phasis  
on  people-oriented  skills will be requ ired . Instilling  stew ardship  an d  e n 
hanc ing  interactive governance will requ ire  a fu n d am en ta l change in  lea
dersh ip  style from  th e  conventional leader w ho leads from  a position  o f  
stren g th  an d  charism a to  the  leader w ho is a facilitator o r ‘superleader’ -  a 
leader w ho helps o thers to  lead them selves (Stanfield 2 0 0 0 ; M anz an d  
Sim s 2003).

Conclusion

T here is m u c h  yet to  be done w ith  regard  to  developing the  interactive ap 
proach  to  governance. S truc tu red  approaches to  assessing  governability 
m u s t be form ulated , includ ing  easy-to-apply rap id  appraisal techn iques 
th a t encom pass all its d im ensions (e.g., P itcher 1999). It is h oped  th a t th is 
volum e will in sp ire  a w ide variety o f  fisheries governance in teractions tha t 
will lead to  a substantially  increased  body o f  know ledge an d  experience
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about fisheries governance. W e are convinced th a t by sta rting  w ith  the  
th ree  ways forw ard described above, fisheries governors will com e to  better 
grips w ith  m any  o f  the  factors th a t u n d e rm in e  an d  bedevil cu rren t efforts 
to  achieve sustainable, productive fisheries.

Strategies tha t enable an d  enhance governability include: developm ent o f  
shared  p rincip les an d  values as a basis for self-organisation; inc lusion  o f  all 
stakeholders, particularly by stren g th en in g  th e ir  capacity to  participate; an d  
enhancing  in teractions, especially feedback for learning. P rinciples an d  va
lues give structu re  to  governance. I f  agreed  to  an d  explicit, they provide a 
value base th a t can m ake h a rd  choices easier an d  transparen t. Involving the  
full diversity an d  m ultiplicity  o f  stakeholders in  governance provides m any 
benefits, notably legitim acy an d  ow nership . In  the  face o f  the  uncertain ty  
an d  unpredic tability  th a t characterise fish  chains, feedback in teractions 
con tribu te  to  system  learn ing  an d  provide th e  flexibility to  adapt to  ch an 
ging conditions based  on  th e  b est available in fo rm ation  from  the  w idest 
possible range o f  actors.

T he challenges p resen ted  an d  d iscussed  in  th is  chap ter shou ld  no t deter 
fisheries governors from  engaging in  the  change process tow ards in te rac
tive governance. C hange agents are increasingly  apprecia ting  th a t the  h o r
izons for societal change are d istan t ones. For changes o f  th e  m agn itude 
an d  im portance o f  fisheries governance re fo rm  to h ap p en  on  a scale th a t 
will m atter, it is im p o rtan t th a t they be started  as soon as possib le an d  th a t 
the  necessary  processes be susta ined  for long en o u g h  to  becom e estab 
lished  an d  accepted. O ne th in g  is certain: un less new  approaches are p u r
sued, th e re  will be w idespread  failure to  realise the  benefits from  an d  
achieve sustainability  o f  a large p roportion  o f  th e  w orld’s fisheries.
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Ecosystem 12, 22, 30, 41, 49ff, 139, 
195, 247, 305, 319, 326 
health 25, 3off, 44,134, 245fr 308, 

355
Education 67, 236-238 
Effectiveness 279-280 
Efficiency 270-271, 311 
Elements 20-21, 329fr 
Employment 23, 33fr 84fr n o , 116, 

131, 136, 210, 253fr 308 
Empowerment 33, 368 
Endangered species 250 
Equity 33, 102, 138, 200, 277-279 
Ethics 102, 116, 127, 164, 198, 241fr 

265fr 277, 341 
Ethnicity 77-78,156, 2i2ff, 216, 355 
Exclusion 163, 275 
Exclusive Economic Zone (EEZ) 81, 

109, 202, 251 
Exploitation 43, 57, 60, 213 
Extraction 43, 135, 137

Firm see Company 
Feed 99fr 
Fish chain see Chain 
Fisheries

artisanal (small-scale, inshore)
29> 73ÍÍ  n 8> I2°> I 2 I > 135, 
157,185, 191, 229, 234, 253, 364, 
365

capture (capturing) 11, 3 0 -3 1 , 4 1 , 

6 3 ,  7 i f f ,  1 3 5 -1 3 6 , 3 0 5 ,  3 0 7 ,  338, 
3 4 6 f r

high seas 248
industrial fishery 73fr 118, 163, 

190, 306
Food

safety 26, 34fr n o , 116, 129,
257fr 309 

security 11, 22, 34fr n o , 116, 118, 
122, 185, 248, 257fr 276, 309 

web 57, 60

Fordism 28-29 
Free-rider 163, 221 
Frugality 270-271

Gear 28, 58, 63, 67, 74, 78,134, 140, 
163

Gender (women) 33fr 77, 118,155, 
165fr 228, 229, 249, 252, 258 

Globalisation 13, 16, 22, 2yff, 33, 43, 
72, 75, 90,140, 143,151,194,199, 
205, 213, 215, 223, 235fr 303, 305, 
314, 328, 338 

Governability 342fr 351fr, 363, 373 
Governance i2ff, 36, 66ff, 71, 89fr 

95ff, n o , 113, 125fr 140, 142, 148fr 
172, 173, 174fr 197-198, 200-201, 
209fr 217fr 232fr 241fr 245, 263, 
265, 267, 268, 277-278, 282-283, 
285fr 297fr 303-304, 314-315, 325fr 
35l ff
co- 22, 275-276, 336-337 
hierarchical 21, 184fr 277-278,

336
meta 241fr 265fr 312, 341-342, 

362fr 
ocean 197fr, 223 
seif- 21-22, 273fr, 334-335 

Government see state

Habitat 58, 134
Hazard Analysis and Critical Control 

Point (HACCP) 127fr, 259 
Hierarchy 184, 217 
History 96, 113, 123, 135, 140, 166, 

176-177, 212-213, 2I5> 225> 23&> 254 
Household 77, 85, 115,120, 155

Ideology 1 7 4 , 1 9 2 ,  2 0 2  

Image 2 0 ,  1 4 2 f r ,  1 6 5 , 1 8 2 , 1 9 0 ,  2 6 9 -  

2 7 0 ,  3 3 1 fr, 3 4 5 , 3 5 8 f r  

Implementation 2 6 3 ,  3 7 2  

Inclusion 2 7 5 , 3 2 2 ,  3 3 8 , 3 6 7 f r  

Indigenous (people) 8 2 ,  8 7 ,  9 0 ,  1 0 2 ,  

1 3 9 , 1 8 4 , 1 8 8 - 1 9 0 ,  213  

Individual Transferable Quota (ITQ) 
2 3 , 3 2 , 211 , 3 1 7 f r  

Inequality 2 0 9 f r

Information 48, 54-56, 61, 66,116, 
148, 169, 230, 271, 304, 353, 357, 
359
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Institution 12, 17, 43, 85, 87fr, 112, 
130, 136, 20off, 234ff, 274, 280, 
313FF, 339-340, 359, 3 6 1 f r  

Instruments 20-21, 181, 185, 188, 190, 
20off, 211, 233, 255, 316, 331-332, 
344-345, 358FF 

Integration 221-222 
Interaction 14, 17, i 8ff, 68, 71, 105- 

107, 115, 133, 140, 147, 149, 153, 
i74ff, 181, i 9iff, 220, 237, 277, 280, 
282, 3271F, 343ff, 352ff, 364, 367fr 

Interconnectivity see Linkages 
Interdependence 16, i i i , 217-218,

220, 2231F, 236, 276, 328, 343 
Interdisciplinarity 319-320 
Interest 90, 149-150, 155, 188, 193, 

196, 200, 231, 274 
International Labour Organization 

(ILO) 254ÍF 
Inter-penetration 192, 220, 223ÍF, 276 
Intervention 182, 188, 198, 212

Justice
social 25, 31, n o , 116, 136, 138, 

250, 252-253

Knowledge 12, 54, 79, 85, 102, 140, 
144,148, 155, 171, 226, 229, 232, 
238, 247, 275, 304-305, 312, 320, 
322, 326, 339, 370-371

Law / legal order 1 6 2 ,  1 8 7 f r ,  2 1 3 , 2 5 0 ,  

2 7 3 - 2 7 4 ,  2 7 7  

Law of the Sea (UNCLOS) 1 9 7 f r ,  2 5 0  

Learning 1 4 8 ,  1 6 2 ,  1 8 2 , 1 9 3 , 2 3 6 ,  2 3 7 , 

3 3 6 ,  3 5 6 ,  3 5 9 , 3 6 3 ,  371 

Legitimacy 1 4 9 ,  1 6 4 , 1 7 9 ,  1 9 2 ,  2 0 6 ,

2 8 0 - 2 8 1 ,  321  

Linkage 2 1 7 f r ,  2 6 1  

Livelihood 2 5 , 3 3 f r , 7 4 ,  8 3 f r ,  8 7 f r ,  9 0 ,  

n o , 1 2 0 ,  1 2 4 ,  1 3 0 , 1 3 6 ,  1 5 6 , 2 5 3 f r ,  

3 0 8 ,  3 5 4

Management 16, 22, 25, 26, 33, 54-55, 
61, 72, 87, 89, 105, 109, 112, 118, 
119, 143, 161, 178,185-186, 209, 
272, 313, 336, 352, 356 
co- 22, 29, 140,159, 179,195, 227, 

237, 281, 315, 321, 367 
integrated coastal 227-228, 231- 

232

Mangroves 6 5 , 2 1 4  

Marine Protected Areas (MPA) 4 3 ,5 5 ,  

6 1 , 6 8 ,  2 3 3 , 3 1 9 f r ,  355 

Marine Stewardship Council (MSC) 
1 2 7 -1 2 8 , 2 0 6 ,  2 6 1 ,  311 

Market 3 2 , 7 8 ,  8 2 ,  8 5 - 8 6 ,  9 4 ,  9 5 ,1 0 3 -  

1 0 4 ,  1 0 9 f r ,  i 2 i f f ,  1 3 5 fr, 1 4 8 ,  1 54 , 

1 7 4 f r ,  1 81 , 1 8 7 , 1 9 2 - 1 9 3 ,  1 9 7 ,  2 0 9 f r ,  

2 1 4 ,  2 2 3 f r ,  2 3 4 ,  2 3 7 , 2 6 2 ,  2 7 7 ,  3 0 6 ,

3M. 335- 339- 359 
Marketing 33, 41,167, 222 
Marxism 75,174,192 
Migration 156-157, 247 
Model / modeling 44, 96,141, 143, 

163, 171, 225, 229, 230, 272, 279,
3I5> 3I7> 320 

Mode 21  f f ,  2 2 1 ,  2 3 2 f r  2 7 3 f r ,  3 3 3 fr , 

345-346
Modernisation / modernity 28,142, 

163
Morality / moral issue 148,163,267, 

282-283
Multinational company 78,135, 210, 

314

Nestedness 2 1 9 ,  2 2 5 f r ,  3 1 5 f r  

Network 1 2 0 ,1 2 1 ,  148, 1 6 7 ,  2 2 2 ,  3 3 6 ,  

3 6 9 , 3 7 1  

Non-governmental organisation
(NGO) 15, 131, 1 6 1 , 2 0 3 ,  2 0 5 ,  2 2 0 ,  

2 5 8 ,  3 6 1 ,  3 7 2  

Norm 2 0 ,  155, 1 5 6 ,1 6 1 ,  2 1 9 ,  2 7 8 ,  3 6 5  

North (industrialised countries) 22ff, 
2 5 , 31, 35 , 4 8 ,  5 4 ,  5 7 , 6 6 - 6 7 ,  IO O > 

1 0 1 ,1 0 3 ,1 3 8 ,  1 4 0 ,  1 6 6 - 1 6 7 ,  I ^ I > 

2 0 7 ,  3 0 3 ,  3 0 8 ,  3 1 8 , 3 3 4 ,  3 4 0 ,  3 4 8

Opportunity 1 6 , 1 9 ,  1 0 5 , 1 4 9 ,  1 9 9 ,  

2 3 4 ,  2 4 3 ,  2 7 8 f r ,  3 2 0 ,  3 3 7 f r , 3 4 9 ,  3 5 2  

Order 1 9  f f ,  2 7 8 f r ,  3 i o f f ,  3 3 7 f r , 3 4 6 -  

347- 352
Overfishing 11, 7 9 ,  8 2 ,  8 8 , 1 5 8 , 1 7 8 ,  

3^85, 1 9 5 , 3 2 0

Participation 1 8 , ii8ff, 125 , 137 , 1 6 6 ,  

1 6 9 ,  1 8 0 ,  2 3 3 , 3 53 , 3 5 8 , 3 6 6 ,  373  

Partnership 3 3 6 -3 3 7 , 3 6 7 f r  

Performance 2 7 8 f r ,  3 4 8  

Philosophy 2 6 7 - 2 6 8 ,  2 7 7  

Plan / planning 1 8 6 ,  3 3 9 ,  3 5 7 , 3 5 9
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Policy / policy-making 12, 16, 61, 113, 
I53> I75> I77> I^2> 185-186,188, 279, 
352, 368

Politician / politics 150, 174, 181, 269,
3I5- 341. 355- 36 °-361 

Pollution 36, 59 
Poverty 23, 35, 83, 253, 309 
Power 149, 155, 159,165, 174,189, 

196, 200, 205, 275, 281, 316, 340 
Precaution 102, 198, 247, 272, 310, 

333
Predictability 141, 148 
Principle 17,176, 24iff, 3i2ff, 302ff 
Problem / problem-solving 16, 18, 

149,195, 243, 278ff, 337fr, 352, 
356fr

Processing 34,115, 119, 123, 167, 209, 
222

Producers’ organisation 130, 162 
Product / production / productivity 

13, 25, 27, 29, 41, 60, 73, 75, 79, 
94ff, 113, 118,125, 156, 209, 256,
3° 4> 353 

Protein 100, 118 
Prud’hommie 160, 176 
Public sphere 159,166

Quality i25ff, 3Ö9ff

Rationality 73, 77, 85ff, 174, 225, 266, 
268, 272, 279, 281, 310, 348 

Reef 52,59 
Reform i74ff, 241, 351 
Regional fisheries body (organisation) 

202, 216, 226 
Regulation 112, 136, 161,193, 210, 

219, 256 
Religion 78, 268-269 
Representation 72, 75, 89-90, 133, 

166, 176, 316, 348 
Resilience 49, 59, 75, 134 
Resistance 49, 59, 134 
Resource 42, 55, 90, 95, 102, 104,

134, 158, 166,185, 198, 200, 224, 
249, 354 

Respect 273-274, 280 
Responsibility 150,165, 167,188, 233, 

259, 268, 283-283, 355, 363 
Responsiveness 273fr 348 
Right 87, 212, 252, 256, 266, 274, 311, 

335

hum an 35, 189, 252 
property 27, 32,102, 137, 204,

208, 252, 311 
user 27
women’s 169, 171, 252 

Risk 19, 35, 85fr, 127, 225, 272, 305,
3I9> 339 

Role 89,165-166,171fr 
Rule / rule-making 89, 147-148, 162, 

164,188, 275, 359

Scale i3ff, 43, 46, 47, 50, 69, 72ff, 89, 
140, 158,195, 205, 219, 233, 315,
321, 327fr, 354 

Social justice 25, 31, n o , 116, 136, 138, 
250, 252-253 

Society
civil 32, 159, i74ff, 181, 192,193, 

197, 205ff, 223fr 236, 262, 277,
3I5- 333- 339- 359- 373 

Solidarity 169, 195 
South (developing countries) 11, 22, 

25, 29, 31-32, 35, 48, 57, 66-67, &7> 
94, 100,101, 112, 119, 128, 140, 
166-167, I^7i 181,197, 202, 208, 
210, 233, 251, 303, 308, 340, 348, 
360 

Species
endangered 250 

Stability 49, 134, 149, 156,164 
Stakeholder 113,130, 144, 177, 180, 

191, 249, 271, 275, 281, 312, 333, 
338, 356, 366, 367 

State 15, 16, 21, 23, 28, 32, 82, 87, 123, 
130, 151, 154,159, 161, i62ff, i74ff, 
194, 223fr 233, 237, 261-263, 277> 
313-314, 339, 359, 372 

Style see Mode 
Subsidiarity 193, 224 
Subsidy 90, 142, 257 
Subsistence 67, 79, 86, 120, 166 
Supply 95-96, n iff, 137 
Sustainability 96, 99,105, 141, 153, 

186, 211, 225, 253, 262, 269, 310,
330-331

System 13, 327, 332, 344, 347-348, 353, 
354
governing / governance 18, 328, 

347, 356ff 
to-be-governed 18, 328, 351 
virgin 56-57
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Technology 74, 79, 81,114, 129, 202, 
259

Tool see Instrument 
Tourism 63, 65,158, 227ff, 312 
Trade 14, 27, 32, 94ff, i i i , 113, 114, 

120,121, 210, 250, 256, 262 
Trade union 118, 169,177 
Tragedy of the commons 20, 27, 87, 

141, 192, 223, 232, 330, 336 
Trust 164, 195, 222

UN Millennium Development Goals 
37, 252

User group see Stakeholder

Value 151,153,155,161, 229, 244, 249, 
266, 272, 280, 283, 341, 362fr

Wetlands 65, 214 
Women see Gender 
Work 84ff, 165, 254 
World Trade Organization (WTO) 

256-257
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