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Preface

Social Issues in Sustainable Fisheries Management draws on the themes from a
major international conference held at the University of Greenwich, London on
4-5 April 2011, titled “It’s Not Just About the Fish”. Over 100 delegates, includ-
ing researchers, policy makers, fishermen (and fishermen’s wives) and industry
representatives from 16 countries, including Europe, Australia, Canada, Nigeria,
Pakistan and the USA, gathered together to discuss the social and cultural impacts
of marine fishing on coastal communities. Despite vastly differing socio-economic,
political and geographical contexts, similar issues face inshore fishing fleets and
coastal communities worldwide. A number of themes emerged out of the conference
which form the backdrop for this book, including: the need for integration of local
communities into the decision-making and management process; developing trust
and cooperation between scientists, policy makers and fishers; stewardship and sus-
tainable fisher livelihoods; the contribution of fishing to local identity and sense of
place; and gender roles and women in fishing communities.

Through this volume we hope to take a step towards a sustainable development
paradigm for fisheries management, which explicitly incorporates a range of social
and cultural issues. The contributions largely draw on European examples, although
the issues presented are relevant in the global text. The editors would like to thank
all the authors for their contributions and the wide range of community stakeholders
that contributed to many of the projects outlined in this volume.
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Chapter 1
Introduction: Social Issues in Sustainable
Fisheries Management

Julie Urquhart, Tim Acott, David Symes and Minghua Zhao

Keywords Sustainable fisheries ¢ Fisheries management ¢ Sustainable development ¢
Ecosystem approach to fisheries * Social and cultural values of fisheries « EU Common
Fisheries Policy ¢ Social issues

1.1 Sustainable Fisheries

Throughout the twentieth and early twenty-first centuries fisheries policies and man-
agement systems worldwide changed as commercial fish stocks declined and fish-
ing pressure intensified. Increased technological developments have enabled fishing
fleets to become highly mobile and efficient and, together with a growing demand for
fish for human consumption, have contributed to 87 % of commercial fish stocks be-
ing either fully exploited or overexploited (FAO 2012). Unsurprisingly, the focus of
fisheries policy and management has been directed at biological and economic dimen-
sions in the effort to bring stocks back to sustainable levels and to protect marine envi-
ronments. However, in the broad global context, social and cultural issues in fisheries
policy and management have largely been ignored. Yet omitting socio-cultural objec-
tives has consequences for many fishing communities that today are struggling to deal
with the implications of such decision making (Symes and Phillipson 2009; Urquhart
et al. 2011). Examples may include increased levels of unemployment, outmigration,
weaker community structures and economic difficulties, which are especially felt in
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Fig. 1.1 The sustainability Environmental issues
triangle. (Adapted from

Charles 1994; Boyd and

Charles 2006; Connelly

2007)

Economic issues Social ﬂr:ld
cultural issues

fisheries dependent communities (Scottish Government 2009). These examples have
a strong socio-cultural dimension while biological and economic factors are impor-
tant contributing factors. Consequently, it is increasingly being recognised that sus-
tainable fisheries will only be achieved by integrating management and policy across
biological, social and economic dimensions (FCR 2000; Forst 2009).

In this context, then, fisheries management needs to be understood in terms of
recognising and respecting the environmental, economic and social impacts of pol-
icy and decision making. This mirrors broader societal trends in natural resource
management that increasingly seek to understand sustainability from the perspec-
tive of the triple bottom line, i.e. social, economic and environmental dimensions.
The issue of sustainability and fisheries is not new. In 1994, Anthony Charles re-
viewed sustainability concepts in the management of fisheries and analysed poten-
tial policy directions for the sustainable development of fisheries. Charles identi-
fied the need for management based on depleting fish stocks, the need to balance
biological, socio-cultural and economic goals and the importance of controlling the
rate of fish stock exploitation. From the 1950s conservation and rationalisation par-
adigms omitted consideration of social and cultural dimensions that are integral to
understanding the idea of sustainable development. Moving towards a sustainable
development paradigm for fisheries management entails thinking more explicitly
about how marine fishing influences a range of social and cultural issues including
community, wellbeing, identity, gender equality etc. The idea of linkages between
these different dimensions has been depicted as a sustainability triangle (Charles
1994; Boyd and Charles 2006; Connelly 2007) (Fig. 1.1).

Figure 1.1 illustrates the idea of sustainability as negotiating a balance between
environmental, economic and socio-cultural domains. Such conceptual mappings
help reflection on the state of fisheries management and future directions for the
industry. For instance, the conservation and rationalisation paradigms described by
Charles (1994) pull fisheries management towards the lower left and upper corners
of the triangle. To recognise humans as an integral element of this system greater
concern needs to be given to the social and cultural element. However, despite the
management of fisheries occurring against a backdrop of increasing national and
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international interest in sustainable development, this integration of social and cul-
tural concerns has not perhaps received the attention that it should.

Two influential processes resulting in the emergence of the idea of sustainable
fisheries were the UN Conference on Human Environment in 1972 and the UN
Convention on the Law of the Sea in 1982 (see Garcia et al. 2003 for a detailed
account). An internationally important milestone in the development of sustain-
ability and fisheries management was the Committee on Fisheries (COFI) (March
1991) where there was a call for the development of new approaches that would
lead to sustainable fisheries. The International Conference on Responsible Fishing
(Cancun, Mexico, 1992) requested the FAO to prepare a code of conduct. This fed
into the development of Agenda 21. Agenda 21 (published as a result of the UN
conference on Environment and Development in 1992) included reference to fish-
eries and the marine environment in Chapter 17 (United Nations 1993). Agenda 21
was the attempt to identify an agenda to achieve sustainability in the twenty-first
century. In Chapter 17 numerous issues relating to the sustainability of fisheries
management are considered: “Fisheries in many areas under national jurisdiction
face mounting problems, including local overfishing, unauthorized incursions by
foreign fleets, ecosystem degradation, overcapitalization and excessive fleet sizes,
underevaluation of catch, insufficiently selective gear, unreliable databases, and in-
creasing competition between artisanal and large-scale fishing, and between fishing
and other types of activities” (paragraph 17.71).

Specific recommendation is made in paragraph 17.74 (b) “to take into account
traditional knowledge and interests of local communities, small-scale artisanal fish-
eries and indigenous people in development and management programmes”. Agen-
da 21 has fed into national and international policy instruments in the context of
developing more sustainable fisheries (Potts 2003). In response to these, and other
initiatives, the Food and Agriculture Organisation (FAO) global Code of Conduct
for Responsible Fisheries was adopted in 1995, stating: “The Code recognises the
nutritional, economic, social, environmental and cultural importance of fisheries,
and the interests of all those concerned with the fishery sector” (FAO 1995) and lays
down principles for responsible fisheries. In 2002, the World Summit on Sustain-
able Development encouraged the application of an ecosystem approach to fisheries
by 2010 (FAO 2003). FAO published their ecosystem approach to fisheries in 2003
(Garcia et al. 2003). It suggests an ecosystem approach is area-based, holistic and
loosely cross-sectoral addressing a broader, society-wide stakeholder base in com-
parison to fisheries management.

Despite these treaties and initiatives calling for some recognition of social and
cultural dimensions in fisheries management there is concern about the contribu-
tion that social science is making to fisheries management (Symes and Hoefnagel
2010). Surprisingly little is known about the processes of social representation of
marine fishing, the issues faced and the social impacts of fisheries policy in the
early twenty-first century (Symes and Frangoudes 2001). Several texts were pub-
lished in the 1990s and early 2000s in response to the growing fisheries crisis in
Europe (Crean and Symes 1996; Jentoft 1993; Symes 1998, 1999, 2000; Symes
and Phillipson 2001) and further papers have addressed the management of fisher-
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ies, with critiques of policy and planning measures (Daw and Gray 2005; Steelman
and Wallace 2001; Symes 2005; Symes and Hoefnagel 2010; Symes and Phillipson
2009). Further work consists largely of anthropological studies along the North
Atlantic fringe (Acheson 2003; Symes and Frangoudes 2001) with ethnographic
studies in Newfoundland, Maine and Northern Europe (Davis 1988, 2000; Jentoft
1993; Nadel-Klein 2000; van Ginkel 2001; Williams 2008), although there is also
a growing interest in social-ecological approaches in fisheries (Wilson 2006; Om-
mer et al. 2011) and wellbeing (Coulthard et al. 2011; Britton and Coulthard 2013;
Trimble and Johnson 2013). More recently, Chuenpagdee’s (2011) edited book fo-
cuses on the particular issues faced by small-scale fisheries globally, including their
contribution to livelihoods, community, employment and conservation.

To develop sustainable marine fishing communities, attention needs to be given
to understanding the processes and relationships that are formed between environ-
mental, economic and socio-cultural dimensions. Approaches such as ecosystems-
based management and social-ecological systems assert that instead of seeing social
issues as separate from ecological, they need to be incorporated in a more explicit
and integrated way, recognising that humans are an integrated part of ecosystems
(Berkes and Folke 1998; Kinzig 2001; Olsson and Folke 2001; Olsson 2003). Ma-
rine fishing is an activity that forms connections between a largely invisible under-
sea world and terrestrial coastal communities. The aim of this volume is to shed
light on the relationships between the social, economic and ecological dimensions
of marine fishing communities and fisheries management. Through a collection of
essays, many of which are based on empirical case studies, the book examines is-
sues in governance and co-management, social ecological knowledge, livelihoods,
gender roles, social identity and cultural heritage. This collection is a timely contri-
bution to the debate about the social and cultural values associated with marine fish-
ing and provides some perspectives about how those values might be understood.

Firstly, however, in order to provide some context for the argument for the incor-
poration of social objectives, the following section focuses on the development of
fisheries management and policy in Europe and provides an overview of the shift-
ing management paradigms towards sustainable fisheries management. We focus
on the European context, as the majority of contributions in this volume are from
Europe. However, the issues faced by decision makers and fisheries communities
worldwide are often similar and focus on how to sustainably manage our commer-
cial fish stocks in order that they will continue to provide food and livelihoods for
people both now and in the future.

1.2 Fisheries Management

According to Bromley (1991), a resource management regime, such as that gov-
erning fisheries, is defined as “a structure of rights and duties characterising the
relationship of individuals to one another in respect of the particular environmen-
tal resource” (p. 22). At the core of its structure is the concept of property rights.
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Over the past 40 years we have witnessed a remarkable transformation in the way
we perceive the vast ocean commons in property terms from res nullius—a non-
property or open access regime where management of the living resources could
only be achieved through voluntary agreements—to a situation where the newly
acquired 200 nautical mile exclusive fishing zones were treated as res communis
to be managed by the coastal state for the benefit of the nation. More recently we
have seen attempts to privatise use rights in fisheries through the introduction of
individual transferable quota. Each of these transformations represents a significant
change in the social construction of the resource and the institutional arrangements
for its management. It is, therefore, surprising to find that in developing the theory
of fisheries management no attention was given to the social context and, within the
EU’s Common Fisheries Policy (CFP), until very recently the fishing industry has
been excluded from direct involvement in the policy process to decide the ‘rights
and duties’ of the fishers.

1.2.1 Laying the Foundations for Modern Fisheries
Management

Although the basic parameters of fisheries management were formulated as early
as the mid 1950s, it was not until the late 1970s that the present institutional frame-
works began to emerge as a consequence of the contagious spread of 200 nautical
mile exclusive economic zones (EEZs). Seminal work by fisheries scientists Schae-
fer (1954, 1957) and Beverton and Holt (1957) had led to the generation of an inte-
grated surplus production model “complex enough to accommodate the fluctuation
of fish stocks ... [and] simple enough to allow the scientist to predict the future size
and yield of fish stocks for different catch regimes” (Holm 1996) that would permit
estimation of maximum sustainable yield (MSY) for individual stocks and species.

Meanwhile Gordon (1953, 1954) was defining maximum economic yield
(MEY) as a complementary reference point on the yield curve. When combined
with Schaefer’s work to create the classic bio-economic model, it laid the founda-
tions for a system of fisheries management that survives, in modified form, to the
present day. In simple terms it identified the biological and economic objectives
of management. Later attempts (Charles 1988) to specify a social objective in the
form of maximum social yield (MSocY) proved difficult to operationalise without
compromising the biological and economic goals. Maximising the level of employ-
ment in fishing required intervention through subsidies to artificially lower produc-
tion costs. This simply perpetuated the condition of resource over-exploitation and
postponed the onset of sustainable fishing, thus jeopardising the livelihoods of the
very people subsidies were intended to protect.

As the history of fisheries management in the North Atlantic subsequently dem-
onstrated, the bio-economic model was insufficiently robust. Its weakness relates
to the simplifying assumptions that permitted the model to function: fish stocks
were held to be reasonably stable and to behave predictably under moderate levels
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of exploitation. It oversimplified the behavioural characteristics of different fish
stocks (Caddy and Gulland 1985), ignored complex species interactions within ma-
rine ecosystems and took no account of the tendency towards instability within the
ocean environment. It, therefore, committed fisheries managers to a reductionist
view of marine ecosystems and was further compounded by an equally unrealistic
representation of the fishing industry as rational ‘economic man’ aspiring to the
collective achievement of MEY—in stark contrast to Hardin’s 1968 ‘tragedy of the
commons’ thesis. Notwithstanding these flaws, successive generations of fisheries
managers kept faith with the belief that the complexities and uncertainties surround-
ing the exploitation of fisheries could be reduced to a simple calculus for estimating
the state of the stocks and identifying levels of surplus production to be harvested
sustainably as ‘total allowable catches’ (TACs).

The task of management was to provide a framework of regulation to ensure the
TAC was not exceeded. The problem, however, was that the fishers were left out
of the management system: social objectives remained undefined; the realities of
fishers’ behaviour were omitted from the management model; and fishers’ represen-
tatives were in most cases excluded from the policy community. This was to prove
management’s Achilles heel.

The genesis of fisheries management as a theoretical construct coincided with
the post-war recovery of the fishing industry and a period of major expansion of
Europe’s fishing fleets. Despite the need for vigilance over the levels of exploitation
of some commercial stocks, there was little sense of urgency about the unfolding
situation in the 1950s and 60s. During that time, the industry—and especially the
distant water fleets—underwent a remarkable technical transformation: the impact
in terms of fishing capacity, sustained fishing effort and exploitation of stocks was
dramatic. Apart from a 12 nautical mile zone of territorial waters, fishing was con-
ducted in international waters and subject to fairly light regulation. In the north
east Atlantic, international agreements were brokered by the North East Atlantic
Fisheries Commission (NEAFC) established in 1959 after a number of false starts
(Sen 1997). Its recommendations on closures, gear restrictions and TACs based
on scientific advice from the International Council for the Exploitation of the Sea
(ICES) made little impact on the growing problem of overfishing. Agreement was
difficult; recommendations were binding only on those states that chose to accept
them; and there was little enforcement.

Change was inevitable. It came about through unilateral declarations of 200
nautical mile EEZs—in effect the closure of the ocean commons—undertaken in
the late 1970s by several coastal states fearful of the depletion of local stocks by
distant water fleets. The idea spread rapidly: by the end of the decade virtually all
North Atlantic coastal states had adopted the principle and its legitimacy was con-
firmed in the 1982 UN Convention on the Law of the Sea (Bailey 1996). As a result,
the political geography of marine fisheries was completely transformed. It placed
the burden of responsibility on the coastal state and gave expression to the idea of
fisheries management as a science based management regime embedded in a state
bureaucracy (Holm 1996). It also brought managers face to face with the realities of
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regulating a diverse, unorganised industry and the deficiencies of the management
model.

1.2.2 Facing the Challenges of Fisheries Management

Closure of the commons created an opportunity to match the management system
to the ecological, economic and social conditions of the coastal state’s fisheries
and the prevailing political philosophy. Even in the north east Atlantic there were
quite pronounced differences ranging from the early adoption of rights based man-
agement in Iceland (Palsson and Helgason 1996; Eythorsson 1996), to the system
of ‘centrally directed consultation’ in Norway (Hersoug and Rénes 1997) and the
centralised command and control approach of the EU’s Common Fisheries Policy.
As most of the ensuing chapters deal with fisheries and fishing communities within
the EU, this brief review of the challenges facing management is based largely on
the experience of the CFP. A more detailed analysis of the approaches adopted in
Norway, Faeroe and Denmark/EU is available in Gezelius and Raakjaer (2008).

The CFP is a bold but flawed experiment in multinational management of the
fisheries within the combined EEZs of a union of independent states and is based
on the principle of non-discrimination. Its decision making structure is unique com-
prising an independent Commission responsible for preparing policy proposals,
together with a Council of Ministers drawn from all member states and an elect-
ed European Parliament sharing decision making responsibilities. In fisheries the
normal procedures are set aside: the European institutions are granted exclusive
competence in respect of stock conservation measures—the setting of annual TACs
and technical conservation measures based on ICES advice—whereas in most areas
policy formulation is shared with member states. Outcomes of EU decision mak-
ing are presented as Regulations to be implemented directly in national law, rather
than the softer Directives that allow member states some flexibility in the manner
of implementation. Until recently decisions on stock conservation were the sole
responsibility of the Council rather than the customary co-decision with the Parlia-
ment. Significant areas of management are reserved to the member state, including
the all-important quota management system and regulation of inshore fisheries. The
latter was the result of a temporary derogation that has, with time, become perma-
nent and is perhaps the most important concession to the relevance of social issues
in fishing. In theory, concerns over social justice in the allocation of fishing op-
portunities and fisheries dependency are primarily the responsibility of the member
state (see Chap. 2). From the EU’s perspective the social consequences of the CFP
are treated as an externality to be dealt with by other policy areas or through local
development projects that may be funded in part from the European Fisheries Fund
(see Chap. 10).

To a degree the basic design of the CFP fell victim to the circumstances at the
time of its negotiation in the late 1970s and early 80s—a period of respite from
the fears of over-exploitation with the ‘gadoid outburst’ leading to recovery of cod
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and especially haddock stocks in the North Sea. The negotiating states were preoc-
cupied with agreeing permanent allocation keys for distributing national shares of
the TACs for the major commercial species; these keys formed the basis of ‘relative
stability’ that eventually usurped the principle of equal access. Too little attention
was paid to developing strategies for long-term management and the prevention of
overfishing.

The test of the CFP’s durability has been its ability to survive successive en-
largements of the EU from nine, at the time of its construction, to 27 member states
of which 22 are coastal states with active fishing industries and the extension of
jurisdiction from the North Sea and adjacent waters to incorporate not only the
Baltic Sea but also the Iberian seas and the archipelagos of the Azores, Madeira and
Canary Islands. Judged a political success (Holden 1994; Nielsen and Holm 2007),
despite issues of democratic deficit (Gray and Hatchard 2003), it has by its own ac-
count failed in its primary objectives of restoring EU fisheries to sustainable levels.
According to the Commission (2007, p. 2) “30% of our stocks ... [are] outside safe
biological limits ... [and] 80% of our stocks fished so intensively—above maxi-
mum sustainable yield—that the yield is reduced”. At a time when scientists were
demanding substantial reductions in TACs, fishing capacity was increasing, aided
by the persistence of grant aid to enlarge and modernise the fishing fleets—a signif-
icant failure of political coordination. Equally damning evidence of process failure
in the management of Europe’s fisheries is the very high level of discards affect-
ing some of the most valued and threatened commercial species (Scottish Govern-
ment 2010), the result of an overly complex and increasingly restrictive regulatory
system combining catch quota, days at sea and catch composition rules that make
discarding in mixed demersal fisheries a legal obligation.

Employment in fishing has declined steadily partly as a result of the usual pro-
cesses of substituting technology for labour and partly as a result of the essential
contraction in the size of Europe’s fishing fleets. More worrying is the growing
difficulty in recruiting new crew members and the replacement of local labour by
foreign contract workers—an indication of the way young people are reappraising
fishing as a career choice and posing a threat to the social renewal of the industry.

These are symptoms of a failing policy. In the past the response of managers has
been to treat the symptoms rather than the underlying causes, applying ever stricter
limits to fishing activity. As Drummond and Symes (1996) argued such approaches
are inappropriate and unsuccessful: inbuilt tendencies of the industry will breach
the limits wherever they are drawn and so perpetuate unsustainability. For reasons
of institutional inertia fundamental reform has proved difficult: the management
system has remained broadly the same since its inception, revolving around a basic
mechanism of TACs and national catch quota. Although the science of stock assess-
ment has become more sophisticated and the use of target, threshold and limit refer-
ence points has added clarity to ICES advice, decision making is open to political
abuse. In 16 out of the 19 years between 1987 and 2006, the final TACs for cod were
set by the Council of Ministers above—usually well above—ICES recommenda-
tions (ICES 2006). The only significant change to the management process has
been the introduction of long term management plans for the principal commercial
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species; thus far, however, even they have failed to circumvent the manipulative and
destabilising effects of annual renegotiation of the TACs.

The CFP will also have to face two further, inter-related challenges in the immedi-
ate future: the elaboration of an ecosystem based approach to fisheries management
that remains a largely unfulfilled promise in the current basic Regulation govern-
ing the conduct of the common policy; and the development of integrated marine
management and marine spatial planning for which the CFP seems ill-prepared. In-
tegrated management is likely to put the squeeze on fisheries, further reduce fishing
opportunities and marginalise the social significance of fishing in much the same
way, and for probably the same reasons, as Bigney Wilner outlines in Chap. 5 in
respect of Nova Scotia.

The CFP has many critics (see for example Sissenwine and Symes 2007; Raak-
jaer 2009; EC 2009). Problems are addressed from a variety of perspectives—
scientific, institutional, political—and may refer to quite specific issues including
elaboration and prioritisation of policy objectives; failure to integrate local eco-
logical knowledge and scientific stock assessments; complex systems of regula-
tion; reluctance to embrace co-management or incorporate stakeholders in policy
making structures; need to develop ecosystem based approaches as a coordinating
policy framework; absence of rights based management, infer alia. Several reflect
the absence of a clearly articulated social dimension in the way the CFP has been
structured (see Chap. 4) and the invisibility of stakeholders in decision making,
notwithstanding the establishment of stakeholder led Regional Advisory Councils
(RACs) in 2003.

In their reflections on the CFP, Sissenwine and Symes (2007, p. 55) drew atten-
tion to the way in which it was regarded as “authoritarian and elitist in its unques-
tioning adherence to conventional fisheries science ... and remote, unresponsive
and bureaucratic in its relations with industry”. It had, in effect, lost the confidence
of'its client group and its very legitimacy was being challenged. To remedy the situ-
ation it was necessary to restructure the system so that European institutions are re-
lieved of the burden of micromanagement and are able to focus on meta-governance
functions (principles, objectives, strategies and targets), devolving responsibility
for detailed management to regional organisations, member states and their fishing
industries.

The results of the third decennial review of the CFP are still awaited. The orginal
aspirations for a transformational reform of the system (Commission of the Euro-
pean Communities 2009) that would break away from the path dependent evolution
of fisheries policy (Hegland and Raakjaer 2008) are likely to be frustrated by legal
obstacles and a lack of appetite in the higher echelons of the system for radical
change (Symes 2012). It is, therefore, hard to envisage any fundamental changes
to fisheries management in the North Atlantic in the short to medium term. The
quest for biological sustainability of commercial stocks will continue to dominate,
though tempered by concerns for the overall health of the ecosystems that sustain
them. The science underpinning stock assessments may be approaching its limits in
terms of cost efficiency (Degnbol 1999). Coping with uncertainty, reinforced by the
effects of environmental changes, will put pressure on management systems to be



10 J. Urquhart et al.

more adaptive. And the systems may undergo changes that give stakeholders more
responsibility through the adoption of objectives led management and an implied
reversal of the burden of proof (Lassen et al. 2008).

The example of the CFP demonstrates the obstacles to bringing about basic
changes to well established systems. Although in some respects dysfunctional and
impervious to pressures for fundamental change, the prospect of managing the
complex and diverse fisheries of the EU’s fishing zone outwith the framework of
a common policy is difficult to contemplate. In areas like the Baltic and North
Seas, seven or eight member states jointly exploit the fish stocks. Many of the key
tasks currently undertaken by the Commission would still need to be undertaken
in common, and such is the constriction of the EEZs of the individual states by
median lines that few, if any, would benefit from a switch to coastal state manage-
ment. Changes to the CFP are urgently needed but progress is likely to be slow and
unspectacular.

1.3 Social Issues in Fisheries Management

The previous section outlined the complex political geography of fisheries manage-
ment in Europe. It provides an example of the multitude of issues that are embed-
ded within such policies and the difficulty of navigating a sustainable way forward
through the range of competing factors. Policy and management of fisheries in
Europe, and globally, have largely focused on biological and economic objectives
(Clay and McGoodwin 1995; Symes and Hoefnagel 2010). However, with the FAO
continuing to report an increase in the percentage of overexploited or fully exploit-
ed marine stocks (2012), the success of such policies must be called into question,
especially considering the substantial social costs (Commission of the European
Communities 2009; Symes and Phillipson 2009).

Understanding the ‘social’ in the context of fisheries management is a complex
task. In popular media there is a tendency for fisheries and fishermen to be de-
scribed in terms of global generalisations. Fishing is often portrayed as one thing,
with fishermen blamed for pillaging the oceans. Such a view fails to distinguish
between large-scale fishing activity involving ocean-going freezer trawlers capable
of processing up to 150 t of fish per day and small under 10 m artisanal boats,
often with just one crew, landing small quantities of fish per day caught within a
few miles from harbour. Within this diversity of fishing activities lies a myriad of
different social and cultural issues that are created as a result of the process of fish-
ing. A move towards a sustainable development paradigm for fisheries management
entails unpacking the social and cultural dimension of fishing and then integrating
these issues into appropriate management and governance frameworks. This latter
task is beyond the scope of this book, however the chapters presented in this vol-
ume do present a series of perspectives on social and cultural issues associated with
fisheries management. Attention is needed on a range of social science approaches
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in fisheries management to help make visible impacts that might be missed from a
narrower economic/biological paradigm.

Social issues in fisheries encompass a diversity of topics, including liveli-
hoods, social cohesion, social innovation, social renewal, cultural values, sense of
place and identity, education, wellbeing, equality, equity, dependency and spiritual
values. These issues are often intangible and complex, requiring interdisciplinary
perspectives, sometimes spanning quantitative and qualitative approaches, to reveal
the range of social and cultural values that fishing provides to communities. For
instance, fishing is important both for maintaining the identity and status of being
a fisher for individuals, but is also important more broadly in terms of community
identity and social cohesion, with fishing referred to as the ‘glue’ that binds the
community together (Brookfield et al. 2005). Social values are often interrelated
and interdependent. This is illustrated by considering the multiple factors that en-
able or constrain the process of social renewal in fishing communities. Social re-
newal refers to the process by which the next generation of fishers are created (e.g.
succession and inheritance often based on kinship or neighbourhood relationships).
Social renewal is influenced by a range of social and political issues. Firstly, the al-
leged privatisation of fishing rights results in fishing being a closed shop with very
limited access to new blood, which deters new entrants. Secondly, social renewal
is also influenced by factors relating to material standards of living and quality of
life that can be enjoyed by fishers and their families. Further influences include
demographic changes, such as an aging fisher population, the outmigration of
young adults, reduced marriage opportunities, changes in social mobility, standards
of education or training provision, housing, the range of alternative employment
opportunities provided by local labour markets and the perception of fishing as
an attractive way of life. In relation to most of these factors, the trends especially
in remoter areas of the coastal periphery make it increasingly less likely that sons
will simply follow fathers into the family fishing business. Indeed, today fishing is
often less of an occupation of necessity or last resort but increasingly an occupation
of choice where choice is circumscribed by negative images and uncertain future
prospects surrounding fishing.

Understanding these types of social issues in the context of fisheries manage-
ment is difficult and often requires drawing on a range of social science disciplines,
such as anthropology, cultural studies, political science and human geography.
Social science is characterised by methodological plurality yet fisheries manage-
ment has tended to focus on a science-centred positivist paradigm. Thus, social
science can offer a range of alternative ways of conceptualising social issues and
problems, in order to contribute to our understanding of governance frameworks,
the implications for the livelihood of people living in coastal towns, the hidden role
of women in fisheries, influences on personal and community identity, sectoral link-
ages, social capital and demographic issues, for instance.

It is here that the contributions in this volume add to the debate. Through a range
of disciplinary perspectives, we consider social issues that are pertinent to fisheries
management. Many of the essays present empirical work that provides examples
of methodological and conceptual approaches for unpacking social issues in fish-
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eries management. The book is divided into five parts: issues in governance and
co-management; issues in local ecological knowledge and scientific evidence; is-
sues in fisher livelihoods; issues in gender roles and issues in social identity and
cultural heritage.

1.4 Structuring the Argument

1.4.1 Governance and Co-management

Part 1 includes four chapters each of which probes the realities behind modern
governance systems and policy approaches that are intended to underpin the sus-
tainability of fishing activity through the incorporation of the principal stakeholders
and an emphasis on participative management. Not all of these initiatives achieve
their desired effects.

Highlighting recent advances in the theory of fisheries governance David Symes
(Chap. 2) challenges the prevailing approaches to managing small-scale fisheries
in parts of Europe. Using examples of recent policy proposals in the EU and UK,
he argues that increasing emphasis on ‘universal’ systems of rights based manage-
ment threatens to undermine attempts to build the resilience of small-scale fisheries
through closer integration of the local social and ecological systems. By contrast,
in Chap. 3, Mike Fitzpatrick celebrates the successful introduction of participative
governance in the Celtic Sea herring fishery through the establishment of an infor-
mal management network—involving both scientists and stakeholders—to act as a
problem solving forum, but warns of the need to address weaknesses in transpar-
ency, strategic objectives and the use of economic and social indicators if the early
success is to be maintained.

Georgio Gallizioli (Chap. 4) switches the attention from specific governance is-
sues to a broader overview of European fisheries policy and offers an insider’s per-
spective on problems confronting the EU’s obligations to provide employment and
a fair standard of living for those engaged in fishing. Acknowledging the limited
scope for action within the regulatory framework of the CFP itself, he suggests the
more fruitful area for intervention lies in the European Fisheries Fund and its finan-
cial provision for local development initiatives to strengthen the economic base of
fisheries dependent areas (see Chap. 10).

In Chap. 5 we cross the Atlantic and change the focus of attention from fisheries
policy per se to the broader issue of policy discourse, power and integrated manage-
ment. Kate Bigney Wilner provides an introduction to Canada’s Oceans Act (1966)
and its attempt to pioneer the concept and promote a participative approach to man-
aging the multiple use of the marine resource field. But, as her case study of the An-
napolis Basin reveals, the dominant role of federal agencies in the new institutional
set up weakens the influence of local fishers and their representative organisations.
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1.4.2  Local Ecological Knowledge and Scientific Evidence

Part 2 consists of two chapters that discuss the tensions between local knowledge
and scientific evidence. Case studies from Canada and Europe suggest a strong
argument for integrating local knowledge into decision-making and management
of fisheries resources.

One of the ways in which fishers feel disrespected by modern governance sys-
tems is the sense that their vast store of local ecological knowledge (LEK) is ig-
nored or set aside when it comes to assessing the state of stocks and manipulating
the regulatory mechanisms. The two chapters in this section address this problem
from different angles. In Chap. 6, Kathleen Blanchard et al. examine the idea of
‘stewardship’ as a means of engaging fishers and their experiential knowledge in
the conservation of the threatened wolffish taken as bycatch off Newfoundland and
Labrador. The benefits of building clear relationships with stakeholders, promoting
a deeper awareness of the underlying science and an understanding of the fishers’
concerns are borne out in increased levels of compliance. In the context of the EU,
Mackinson and Wilson (Chap. 7) explore a more formal approach to solving the
alienation of fishers from science based policy decisions as a result of exclusion and
poor communication. Participatory action research incorporates fishers as collabo-
rating partners in the design and conduct of scientific research. Respecting the dif-
ferences between the partners and building a better understanding of the dilemmas
that inevitably confront such partnerships are essential, but success will ultimately
depend on developing an overall governance structure wherein stakeholders occupy
a central role.

1.4.3 Sustaining Fisher Livelihoods

The social renewal of fishing and fishing communities is increasingly dependent
on guarantees of sustainable livelihoods for fishers and their families in a very un-
certain world. These guarantees can no longer rely on maintaining access to fishing
opportunities for all those who wish to fish. At times of relatively scarce fishing
opportunities the emphasis must switch to ensuring that value is added to local
landings through effective marketing and distribution. The sustainability of fish-
ing dependent areas especially in the remoter, less privileged parts of the coastal
peripheries has come to rely more and more on diversifying local job opportunities
and providing training in a broader range of employable skills.

Whether sustainable livelihoods are implicitly an issue for fisheries policy re-
mains a moot point. What is beyond argument is the potentially severe social conse-
quences of some policy decisions intended to improve the sustainability of depleted
stocks or improve the profitability of fishing operations. In Chap. 8 Easkey Britton
describes the loss of wellbeing experienced by individuals and households whose
livelihoods were affected by the closure of the Lough Foyle salmon fishery. The
impacts went deeper than the loss of a lucrative, seasonal source of income: for
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some it raised doubts about the prospects for future generations, though for others it
prompted a more constructive view of how to manage inshore fisheries for sustain-
able livelihoods.

For many the solution to problems like those facing coastal communities around
Lough Foyle lies in the diversification of local economies and the provision of al-
ternative jobs that offer a different, and probably more secure, form of sustainable
livelihood while choosing to remain living close to the sea. But for those who wish
to secure their livelihoods through fishing the situation is more difficult. Oppor-
tunities for the diversification of fishing activities per se are strictly limited and
becoming more so; moreover, the capital assets and skills associated with fishing
are not readily transferable to other economic activities. This theme is explored by
Richard Morgan et al. in their study of the Channel fisheries (Chap. 9) where di-
versification—in the sense of creating a multifunctional enterprise producing both
commodity and non-commodity products—is quite rare. Limited attempts have
been made to base diversification on deploying the vessel and seamanship skills in
complementary activities (leisure and tourism, contract work) but even these can be
constrained by legal and administrative obstacles.

The EU’s approach to meeting the challenges of sustainable livelihoods in fish-
eries dependent areas is outlined by Urszula Budzich-Tabor in Chap. 10. The Eu-
ropean Fisheries Fund focuses support on the fishing sector but also assists diversi-
fication of local economies disadvantaged by fisheries policy. The emphasis of the
Axis 4 instrument is to strengthen links between the fisheries sector and the local
community through creating synergy between different partners, diversifying fish-
ing activities into pescatourism, recreational fishing etc. and adding value to local
fish production (direct sales, new products, promotional activities etc.). Maintain-
ing local ownership of the institutional framework (Fisheries Local Action Groups
or FLAGS) and the individual projects they promote is an underlying aim of the
Axis 4 initiative.

1.4.4 Gender Roles

One particular aspect of sustaining fisher livelihoods that has received increasing
attention from social scientists over the last two decades or so is the undervalued
and largely invisible roles of women within fishing and fishing communities. Fish-
ing is popularly seen as a man’s world. But this view conceals the huge importance
of women’s contributions to the viability of the fishing enterprise itself, the added
responsibilities at home and in the community during the men’s absence at sea and
increasingly their roles as political activists. Arenas and Lentisco (2011) suggest
that “Gender mainstreaming is not only a question of social justice but is necessary
for ensuring equitable and sustainable human development. The long-term outcome
of gender mainstreaming will be the achievement of greater and more sustainable
human development for all” (p. 107).
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A nuanced image of women'’s lives emerges from Katrien Vervaele’s cameo por-
trait of Flemish fishermen’s wives in Chap. 11. Written not by an academic scientist
but by a local historian and freelance writer living in the coastal town of Oostende
and based on extended interviews, her account reveals some of the emotional ten-
sions and disturbed relationships that may sometimes occur in the families of dis-
tant water fishermen. To a degree the contributions of Flemish fisher wives seem
less visible than those described in Chap. 13 and the disintegration of the fishing
community more advanced with the widening of marriage catchments and the dis-
placement of young fisher families from the quayside location to the suburbs or the
rural hinterlands caused by differential house prices.

In Chap. 12 Katia Frangoudes and Jos¢ Pascual-Fernandez trace the evolution of
women’s groups across Europe from their origins in the late 1940s to the surge of
activity as a response to growing crises in Europe’s fishing industries in the 1990s,
and the increasing diversity of their aims from early concerns for living standards,
health and safety at work to their involvement in fisheries governance as RAC
members. Now well established as voluntary organisations, women’s groups con-
tinue to face problems relating to legal status, funding and administrative capability.
The perception of women’s roles as undervalued and lacking formal recognition is
borne out in Zhao et al.’s study (Chap. 13) that draws on interviews conducted in
northern and south west England in 2010, covering a wide spectrum of women’s
work in fishing related activities as skippers, crew members, factory owners and
process workers, as well as involvement in the fishing community as fisher wives
and partners. Though relatively few in number, their active presence and their pas-
sionate commitment to the industry’s sustainable future makes them increasingly
visible.

1.4.5 Social Identity and Cultural Heritage

In the previous two sections, sustaining fisher livelihoods is largely—but not exclu-
sively—concerned with material wellbeing. In treating the issue of women’s roles,
the examination moved perceptibly into the realms of social identity, status and
prestige and so into a concern for personal and social wellbeing. Hitherto, these
less tangible aspects of the social dimension of fishing have received far less atten-
tion from policy makers and, with a few notable exceptions, from fisheries social
science. Today, their relevance, alongside sense of place and cultural heritage, is
becoming increasingly influential in understanding the social renewal of fishing and
fishing communities, as outlined by the four chapters in this section.

Firstly, in Chap. 14, Tim Acott and Julie Urquhart’s account of the Channel fish-
ing communities uses ‘sense of place’ to explore the material and perceptual rela-
tions that emerge from marine fishing activity. Sense of place which is derived from
away of life, social cohesion and a source of memory, inspiration, meaning and ma-
terial expression translates into ‘cultural ecosystem services’ that can be developed
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to generate a more diversified, multifunctional fisheries based economy and ensure
sustainable coastal communities.

Chapter 15 stays on England’s south coast and focuses on sense of place in the
use of heritage and maritime skills in the regeneration of the fishing experience in
Newlyn, west Cornwall. Tim Martindale relates an example of ‘heritage production’
through the story of one man’s attempt to rebuild a sailing lugger—a familiar fea-
ture of the local fishing scene in the nineteenth and early twentieth centuries—with
the intention of establishing a sailing school that would offer not only a taste of an
earlier fishing experience but also provide a means of personal development and the
acquisition of life skills for local youth. A counterpoint to the story is the scepticism
with which the project was received by some in the business community as to its
practical relevance to the fishing industry’s problems.

Moving northwards, Ruth Williams in Chap. 16 examines the impacts of indus-
trial restructuring in north east Scotland on the lives of individuals and households
that depend on fishing. Individual and collective identities formed around the dis-
tinctive nature of fishing and the symbolic values of belonging to a fishing com-
munity are being deconstructed. Visual images of change around the harbour, the
closure of high street shops and decline in social events that once brought fishers
and their families together are potent reminders that the fishing community, once
the dominant influence, is becoming increasingly diluted.

For the final chapter in this section, it is a long haul, both geographically and
culturally, from the urban fishing communities of north east Scotland to the Azores.
In Chap. 17 Alison Neilson et al. provide an insight into how fishers in the Atlan-
tic archipelago of the Azores perceive the sea, paying particular attention to how
Azoreans identify themselves in relationship to the sea, their respect for the sea
as a difficult environment in which to work and how conflicting interpretations of
environmental justice reflect different forms of knowledge construction. Popular
perceptions of environmental responsibility tend to neglect the narratives of those
whose livelihoods are fashioned by a respect for the sea.

The final chapter of the book (Chap. 18) draws together the contributions in the
edited volume by arguing for a more explicit inclusion of social issues if a sustain-
able development paradigm for fisheries is to realised. It suggests that one way of
framing social issues may be through four social/cultural dimensions: institutional,
discourse/knowledge, translation and methodological. This may provide a way of
unpacking social issues and, through interdisciplinary approaches, including social,
environmental and economic issues in fisheries management in a more integrated
way.

1.5 Conclusion

This collection of essays, many of which are based on empirical studies into the
social issues of fisheries management, is testament to the growing interest and de-
mand for evidence on the social and cultural value of marine fisheries. Many of the
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chapters are geographically focused on Europe; the issues they raise and address are
pertinent to fishing communities across the globe.

We set out at the beginning of this chapter to deconstruct the environmental,
social and economic dimensions of fisheries management and to reflect on how
humans are an integrated part of ecosystems. To introduce this edited collection, we
have considered the issue of sustainability and its relationship to fisheries manage-
ment, outlining the problem of a lack of consideration of social issues in fisheries
policy. Social Issues in Sustainable Fisheries Management makes the argument for
explicit recognition and incorporation of social and cultural objectives in fisheries
policy. It provides evidence to illustrate the benefits of integrating local fishing
communities into decision-making and adopting co-management approaches, as
well as integrating local ecological knowledge with scientific evidence and captur-
ing the broader cultural values that exist in fishing communities.
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Chapter 2
Finding Solutions: Resilience Theory
and Europe’s Small-scale Fisheries

David Symes
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2.1 Introduction

The failings of conventional fisheries management are by now all too familiar, yet
the search for real solutions appears to be making relatively little headway. In the
case of the European Union’s Common Fisheries Policy (CFP), for all the promises
of fundamental change that launched the 2012 reform process, the outcomes are but
pale shadows of the ambitions highlighted in the Green Paper (EC 2009). Why? The
underlying reasons are becoming increasingly clear: institutional inertia that owes
much to the rigid legal framework of the EU constraining the scope for reform of
the decision making system; a lack of political will for fundamental institutional
change, with some member states seemingly unwilling to risk the wider European
project over an issue as insignificant as sustainable fisheries; and a lack of credible
alternatives to the current approach. All of this points to a real difficulty in breaking
away from a path dependent course of action that had characterised earlier attempts
at reforming the CFP (Gezelius and Raakjaer 2008). There may also be a more basic
issue, namely that those who control the destiny of the CFP have failed to grasp the
true nature of the problems that beset fisheries and marine environmental policy and
the dangers implicit in continuing to follow the well-trodden path.

Against the background of this somewhat fatalistic and perhaps simplistic analy-
sis, significant progress has been made in the conceptualisation of sustainable fish-
eries management. Over the past decade the social sciences have been active in
the quest for alternatives to the often dysfunctional systems of management that
have characterised modern industrial fisheries. Their research has taken a number
of different directions offering, for example, a more developed understanding of the
nature of fisheries/marine environmental issues that render them difficult to contain
within a simple notion of ‘management’; alternative models of decision making; or
a bold new paradigm for the stewardship of natural resources. As a result several
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new concepts have entered the discourse on fisheries policy where ‘governance’ is
now often preferred to ‘management’ and where ‘participatory decision making’ is
regarded as the norm and ‘regionalisation’ is becoming part of the received wisdom
of sustainable fisheries. To a degree, however, such developments may be cosmet-
ic—part of a ‘progressive’ jargon that attempts to mask a largely unreconstructed
view of how fisheries should be handled.

The aim of this chapter is to test the waters of the CFP to gauge how far al-
ternative solutions to managing the complex issues of small-scale fisheries might
be feasible. First three complementary developments in the conceptualisation of
fisheries and their management are examined, focusing on the design of the gov-
erning system. Then the current governing systems at EU and member state levels
are dissected to assess how far they are capable of accommodating the alternative
approach. The analysis suggests that the existing management frameworks are be-
coming increasingly inhospitable to fundamental change, and the conclusion briefly
considers the implications both for the future of small-scale fisheries and for the
viability of alternative solutions in general.

2.2 Key Developments in Theory and Practice
of Fisheries Policy

2.2.1 Reformulating the Nature of Problem Solving
in Fisheries

Fisheries—especially when considered in the context of marine ecosystem sustain-
ability—are commonly faced with problems which are difficult to define and sepa-
rate from other wider issues and, therefore, difficult to effect permanent solutions.
The term ‘wicked problem’ used to describe such situations was first coined nearly
40 years ago by Rittel and Webber (1973) in relation to planning theory and prac-
tice. As Jentoft and Chuenpagdee (2009) have argued, this is particularly relevant
to fisheries where coastal ecosystems are typically diverse, complex and dynamic
and where it is not always clear from a fisheries perspective what the problems are,
what their underlying causes might be and how far the outcomes of management
solutions may be unexpected and potentially perverse.

At a time when the major issues relating to fisheries management were consid-
ered to be essentially biological and concerned largely with population dynamics, it
may have appeared possible to get away with linear projections and technical fixes
(TACs and quota; mesh size regulations etc). These, however, tended to unravel as a
consequence of uncertainties in the science of stock assessment relating to the mea-
surement, processing and modelling of the data. Bio-economic modelling may have
further compounded the problem by ascribing an unrealistic measure of certainty to
human behaviour. As most social scientists will appreciate, many of the problems
relating to fisheries and their management are unique in time and space and their
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solutions, involving judgement and choice, are likely to be contested. Defining the
issues to be tackled is itself a wicked problem. Problem definition, goal formulation
and solution finding are all likely to be challenged and the conflicts that arise both
within and outwith the governing system may never be fully resolved. Stakehold-
ers, often with widely differing perceptions of the problems and their solutions,
form part not only of the system to be governed but also, through participative
governance, the governing system itself. Though constant consultation, negotiation
and reframing of the issues may help to reconcile some of the differences, most
policy decisions will ultimately be based on political choice rather than scientific
reasoning.

The lessons that follow from this analysis are that little progress will be made
towards the goal of sustainable fisheries while we continue to adopt a simple, re-
ductionist and instrumental approach, applying expert knowledge in the form of
technical fixes delivered in a top-down, command and control system of decision
making. Addressing wicked problems requires greater subtlety mediated through a
broad governance approach rather than recourse to the much narrower managerial
toolbox. Governing functions must be developed; local knowledge and experience
(both ecological and socio-cultural) should be blended with formal evidence from
both the natural and social sciences; and stakeholders need to be fully engaged in
the governing process through communicative action. Some of these lessons may
have already been learned, but so far the only evidence is to be found in the rhetoric
of policy proposals rather than in practical solutions.

2.2.2 Improving the Governance of Fisheries

The seeds of interactive governance were being sown in the 1980s with the shift
from state control to neoliberal and more inclusive systems of governance follow-
ing the realisation that the state was unable to cope with increasingly complex soci-
etal problems (Rhodes 1996; Chuenpagdee 2011). Jentoft and Chuenpagdee (2009)
acknowledge the important contribution of Kooiman et al. (2005) in developing the
theme of governance and, in particular, elaborating the notion of interactive gover-
nance as a core component in tackling the wicked problems of fisheries and coastal
governance. Kooiman et al.’s Fish for Life: Interactive Governance for Fisheries
was the culmination of several years’ involvement in articulating the concept of
governance and, more specifically, a major collaborative social science project initi-
ated in 2001.

Governance is viewed as a task shared by public and private actors alike, with the
boundaries between the public and private domains becoming increasingly blurred.
At the heart of interactive governance is the recognition of three distinct ‘orders of
governance’: first order tasks involve the identification of everyday problems and
are, therefore, closely akin to what we recognise as management; second order re-
sponsibilities are largely concerned with institutional arrangements; and third order
or meta-governance functions involve elaborating the values, principles and criteria
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that guide policy making. According to Kooiman et al. (2005) too much attention
has in the past been paid to the end stages of decision making and the means of
delivering fisheries policy (first and second order functions) and too little was given
to refining the values and principles on which rational decision making should be
based.

Kooiman et al. (2005) started from the assumption that existing forms of policy
making are too reliant on narrowly defined, static policy communities with limited
knowledge applied to simple world models that are no longer fit for the purpose of
governing diverse, complex and dynamic ecological and social systems. They argue
for a broadening of the policy community and an open, interactive decision-making
process capable of integrating a wide range of views. Built on ideas of inclusivity of
representation, interactive learning and partnership building, interactive governance
remains rooted in the principles of rationality, efficiency and performance (in terms
of effectiveness, legitimacy and moral responsibility) which must be consistently
applied often in the face of hard choices.

Scale is an important consideration both in terms of the efficacy of the govern-
ing system and also the complementarity of interactions between different levels
of governance (supranational, national, regional and local). Interactive governance
is expected to be most effective at the local level when dealing with smaller, less
complex systems-to-be-governed, compared to the larger regional or national scales
where not only are the issues more complex but the range and number of actors is
also much greater. However, where decision making is too narrowly structured in
terms of the definition of the problem and the range of stakeholders involved, the so-
lutions are less likely to favour resilience of the overall system (Chuenpagdee 2011).

What is missing from Kooiman et al.’s thesis is a detailed route map for the
implementation of interactive governance, although a much slimmer companion
volume (Bavinck et al. 2005) does offer a practitioner’s guide for use in small-
scale, Third World fisheries. So far, the application of interactive governance has
been mainly confined to providing an ‘analytical lens’ for judging the efficacy of
governance arrangements for small-scale MPAs in developing countries (Chuen-
pagdee 2011). It would appear, however, that the EU’s Green Paper (2009) has at
least internalised one important lesson in its insistence that in a reformed CFP the
Commission’s own role should focus on meta-governance functions rather than the
micro-management of EU fisheries.

2.2.3 A New Paradigm for Natural Resource Management

Whereas Jentoft and Chuenpagdee (2009) and Kooiman et al. (2005) were looking
to effect changes within the institutional set up for modern fisheries governance—
albeit radical changes to the ways in which we formulate fisheries problems and
reach decisions concerning their solutions—Berkes (2010a) is in essence seeking
to replace the existing management approach with a new paradigm for the steward-
ship of natural resources. There are close parallels between Berkes’ most recent
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exposition of resilience theory and notions of wicked problems and interactive
governance discussed above, notably in the underlying critique of fisheries man-
agement and the need to forge robust partnerships between stakeholders and those
responsible for governing the use of natural resources.

Resilience theory is certainly not a new idea. Its origins can be traced back to
Holling’s (1973) definition of resilience as the capacity of an ecological system
to absorb disturbance and reorganise while undergoing change. During the 1970s
and 80s there was a major shift from a ‘balance of nature’ to a ‘dynamic ecosys-
tem’ paradigm based on increased understanding of their diversity, complexity and
uncertainty. In coastal fisheries uncertainty is endemic to the ecological and social
systems involved. The integration of ecosystem and social system perspectives on
resilience owes much to Berkes and Folke (1998), Adger (2000) and Berkes et al.
(2003). The value of the most recent intervention (Berkes 2010a) lies in the advo-
cacy of resilience as the basis for a fundamental reconceptualisation of resource
management that can provide a good fit for recent thinking on “property rights,
participation, interactions of institutions at multiple levels and experimentation in
adaptive management and interactive governance” (p. 13).

Berkes’ view of resilience is prefaced by a trenchant critique of conventional no-
tions of natural resources and their management. Criticisms are directed towards the
commodification of nature and its domination by a management élite using posi-
tivist and reductionist science in pursuit of false certainties and spuriously simple
technical solutions, the consequent disempowerment of local communities and the
erosion of local control over resource use. Conventional management approaches
tend to reduce the inherent diversity that characterises the ecological and social
systems associated with coastal fisheries, thus damaging the systems’ resilience,
making them more susceptible to crisis and less able to recover and self organise in
response to natural perturbation (Berkes 2010a). More specifically, Adger (2000)
alleges that specialisation and privatisation—two hallmarks of modern manage-
ment—will reduce the social cohesion through which individuals and social groups
adapt to environmental and economic change.

Despite theoretical advances emphasising the intrinsic uncertainties of marine
ecosystems, recent developments in EU fishing policy (revival of MSY, long term
management plans such as the cod recovery plan) suggest that outmoded equilibri-
um-based ecosystem models and mechanistic approaches to management still hold
sway. Ultimately, these could prove dangerously counterproductive, reducing both
the natural variability of the ecosystem and the ability of fishers to come to terms
with uncertainty through flexible fishing patterns.

As the basis of a new paradigm for fisheries management, resilience theory en-
visages interlinked ecological and social systems responding to uncertainty, thresh-
old effects and change through adaptive behaviour rather than abortive attempts by
management to arrest or divert the course of change. The management goals are,
therefore, framed not in terms of stabilising yields (MSY) and maximising eco-
nomic revenues but focused more on building the resilience of the ecological and
social systems and maintaining the flexibility of fishing operations in an increasing-
ly uncertain world. While resilience is an inherent property of natural ecosystems
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(and pre-industrial society), it is essentially a learned skill in modern societies. It
relies on the accumulation and sharing of local ecological knowledge, collective
experience, participatory forms of institutional learning and a willingness to keep
open the option of innovative response in pursuit of adaptive forms of management.

2.2.4 Evaluation

None of the three key concepts discussed above—wicked problems, interactive
governance and resilience theory—are examples of radical new thinking. They
each represent a stepwise progression of much earlier innovations developed in
different fields. More importantly, they represent a convergence of ideas stemming
from a philosophical aversion to the styles of fisheries governance that have un-
wittingly contributed to the largely unsustainable state of the world’s developed
fisheries and now threaten the future status of fisheries in the developing countries.
Together they regard fisheries not as a self-contained policy area but one that is
closely bound up with marine environmental conservation, on the one hand, and so-
cial/community sustainability, on the other. Reformulation of fisheries as a wicked
problem and the application of resilience theory to its solution could help to recon-
figure the notion of precautionarity and give substance to the ecosystem approach
to fisheries management, much celebrated in policy rhetoric but still lacking in real
achievement.

All three concepts come together to acknowledge the interdependence of ecolog-
ical, economic and social systems, call for adaptive rather than prescriptive forms
of problem solving that are tailor made to the conditions of the given fishery, place
emphasis on the incorporation of stakeholders as full partners in the decision mak-
ing process, and look to all these attributes to enrich institutional learning. There
is, however, a sense in which the new approaches may run the risk of putting too
much emphasis on the local (specific) nature of fisheries problems at the expense of
their generality and universality. We must be careful, therefore, not to overindulge
a localist perspective. On the contrary, we must remain fully alert to the importance
of scale and the need for coherence both vertically across different scales of gover-
nance and horizontally between neighbouring administrative areas.

In sum, the three concepts begin to outline a refreshingly different framework for
thinking about fisheries and offer a serious challenge to more conventional views
about their management. The question that the second half of the chapter addresses
is whether such a framework can deliver practical benefits particularly in a com-
plex, highly structured system of governance like the EU. Berkes (2010b) acknowl-
edges that the most likely setting for a resilience based approach is ‘small-scale,
community-based fisheries’ in developing countries. How far this setting can be
extended to include the small-scale coastal fisheries of Europe is a moot point. Thus
far, the alternative framework remains only an outline and the three concepts are
essentially philosophical contributions to the debates on fisheries governance. As
‘works in progress’ they have still to evolve into operational forms, though we can
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Table 2.1 The alternative framework for small-scale fisheries management

Objectives

Structures and process

Regulatory approach

secure the resilience of local
social and ecological systems

maintain broad range of
fishing opportunities

generate flexible, adap-

tive responses to changing
economic and environmental
conditions

local, stakeholder led
organisations

integrated action re eco-
logical and social systems

— guided by precautionary,
ecosystem based approach —
informed by scientific advice
incorporating local ecological
knowledge

open and transparent interac-
tive dialogue among all stake-
holders to define problems and

based on principles of ‘paramet-
ric management’ (Wilson and
Kleban) and reliant on shared
experience and understanding of
fish stock behaviour in the local
ecosystem

flexible use of ‘technical conser-
vation measures’ (MLS; spatial/
temporal closure of grounds; gear
regulations etc.)

avoidance of measures that limit
flexibility of fishing operations

scope solutions (e.g. ‘privatised’ catch quota;

effort limits)

begin to sketch out the basic requirements of the governing systems for small-scale
fisheries based on the studies by Jentoft and Chuenpagdee (2009), Kooiman et al.
(2005) and Berkes (2010a). The results presented in Table 2.1 may seem a far cry
from the systems of management that characterise the CFP but perhaps not all that
far removed from the surviving elements of local fisheries management still to be
found in parts of the EU.

2.3 Small-scale Coastal Fisheries

2.3.1 Problems of Definition

The wicked nature of the problems associated with managing coastal fisheries de-
rives from the diversity of coastal ecosystems, the complexity of the economic and
social circumstances of their exploitation, and the often intricate relationships link-
ing the ecological and social systems. It is compounded by the difficulty of defin-
ing what we mean by coastal fisheries and further exacerbated by the paucity of
reliable information at all levels as to their size, structure and social significance.
The problem of definition begins with the choice of either structural or spatial pa-
rameters—that is whether we attempt to define coastal fisheries on the basis of scale
of enterprise, using the surrogate of vessel size (length, tonnage or engine power) or
their location using distance from the shore (3, 6 or 12 nautical miles). The choice of
parameter is likely to influence the style of management—whether coastal fisheries
are managed as a subset of the fishing industry as a whole, or as a separate socio-
ecological entity. Difficulties can arise where governments attempt to combine the
two approaches as in the UK (see below).



30 D. Symes

However and wherever the boundary is drawn, a significant number of enter-
prises will be found to exhibit characteristics more in keeping with those on the
other side of the line, as in the case of the ‘super under 10 m’ vessels in the UK fleet
with fishing capacities well in excess of that normally associated with small-scale
fisheries. Still further complications may arise over the inclusion or exclusion of
recreational fisheries and different forms of mariculture, including the traditional
cultivation and harvesting of inter- and sub-tidal shellfish beds and the more recent
finfish farming. The latter is scarcely consonant with the popular image of ‘small-
scale enterprises’ but important in the context of ecosystem effects.

Even without these complications, the bewildering economic, social and cultural
diversity of small-scale fisheries may prove difficult to accommodate in an equita-
ble system of management at the local scale. In the absence of reliable information
as to the true nature of small-scale fisheries, there is a danger of being lulled into
accepting a stereotype of polyvalent artisanal fisheries, combining several seasonal
activities, deploying a variety of métiers (usually but not invariably static gears),
engaging in small-scale commodity production and conditioned by distinctive life
mode—when, in fact, the truth is often very different. There is also a tendency rath-
er unwisely to present an image of small-scale fisheries as inherently eco-friendly,
predicated as a function of vessel size and static gears in limiting habitat damage
and, together with short trip distance, generating a modest carbon footprint. This
view usually ignores the cumulative impact of large numbers of small vessels oper-
ating in a limited space.

Even more dangerous from a management perspective is to ascribe a set of eco-
nomic drivers very different from those associated with large-scale fishing enter-
prises—to assume, in fact, that small-scale fisheries are the antithesis of so-called
industrial fisheries. Most artisanal fisheries are integrated into the market economy
either exploiting local opportunities or seeking wider niche markets for their high
quality fresh fish and shellfish. True, there is a correlation between coastal fisheries
and a small-scale, family based enterprise structure. But within that simple asser-
tion there lurks a wide range of business objectives, personal aspirations, levels of
technological sophistication, market awareness, participation rates (full-time, part-
time, seasonal and occasional) and survival strategies. One self-evident truth is that
small-scale fisheries tend to be dispersed among very large numbers of independent
enterprises often lacking effective economic and political organisation and, there-
fore, exerting little political influence within the industry as a whole and playing a
diminishing role in wider community politics.

2.3.2 Small-scale Fisheries and the Common Fisheries Policy

Practically everywhere one looks small-scale fisheries dominate the size structure
of the world’s fisheries. This is certainly true in the EU where around 83 % of the
85,000 strong fishing fleet is made up of vessels under 12 m overall length, but
they account for only 10% of gross tonnage and 35 % of aggregate engine power
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(EC 2010a). Their contribution to overall landing value and to employment in the
fisheries sector is more difficult to calculate, due to the paucity of comparable data
and varying rates of participation. They are certainly significant at regional and lo-
cal levels where in many of the remoter fisheries dependent areas the small-scale
sector contributes an important source of local employment.

The European Commission’s approach to small-scale fisheries is ambivalent.
The CFP scarcely provides a sympathetic framework for the deliberation of wicked
problems or for the successful incubation of resilience thinking. Not only is the
EU’s fishing zone far too large for effective governability, but the governing sys-
tem enshrined in the CFP comes close to the archetypal centralised, command and
control model reliant on a positivist and reductionist science and mediated by a
management élite that Berkes (2010a) found inimical to the stewardship of natural
resources—and ‘a far cry’ from the kind of thinking that resilience implies (Berkes
2010Db, p. 55). In practice the CFP neatly sidesteps the issue of small-scale fisheries
through a derogation from the 1982 regulation governing the conduct of the CFP
that granted exclusive use of inshore waters (0—6 nm) to the coastal state’s fish-
ing industry. This allowed member states to assume much of the responsibility for
management.

From an EU perspective, small-scale fisheries are viewed as a social rather than
economic issue, associated more with the sustainability of coastal communities in
the remoter parts of the EU’s peripheral regions than with the overall performance
in the fisheries sector. As Gallizioli (Chap. 3) makes clear the CFP is not seen as an
instrument of social policy. Thus the CFP has made few direct concessions to the
small-scale sector in providing protection from the effects of structural and geo-
graphical concentration in the commercial fishing industry. To an extent social is-
sues are addressed through financial support from the European Fisheries Fund’s
Axis IV programme for improving the sustainability of coastal (and inland) areas
with significant levels of fisheries employment through community led action (see
Budzich-Tabor, Chap. 10). This involves a territorial rather than sectoral approach
to sustainable development. Support is channeled through ‘fisheries local action
groups’ (FLAGs) charged with devising and overseeing a strategy for strengthening
the economic resilience and competitiveness of the local fishing industry through
cooperation, partnership building and exploiting new niches in the marine ecosys-
tem and local economy'.

Somewhat surprisingly, the Commission chose to raise the issue of small-scale
fisheries in the context of the 2012 reform of the CFP. In its Green Paper (EC 2009)
the Commission raised the possibility of establishing differentiated management
regimes for large-scale and small-scale sectors of Europe’s fishing fleets, predicated
on what might appear to be a false dichotomy. The suggestion was again linked to

! By the end of 2011 there were well over 200 FLAGs established across virtually all of the EU’s
coastal member states, with a particularly strong concentration in the Baltic states. Projects quali-
fying for financial support from the European Fisheries Fund were designed to strengthen the
competitiveness of the fishing industry through adding value to local production, improving local
marketing capability, diversifying fishing activities and increasing the integration of fisheries with
other sectors of the local economy — notably tourism — inter alia.
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the small-scale sector’s “role in the social fabric and the cultural identity of the EU’s
coastal regions” (p. 14). Whereas the approach to managing the large-scale sec-
tor would have capacity reduction and economic efficiency as its central concerns
using market based incentives (tradable fishing rights) to achieve these aims, the
approach to small-scale fisheries management would be predicated on undefined
social objectives, allocating non-tradable fishing rights to be used individually or
through collective management schemes. Moreover, public funding would be avail-
able “to help the small-scale segment adapt to changing conditions in the wake of
CFP reform” (p. 14)?. The Commission’s view was that decisions concerning the
small-scale sector should be taken as close as possible to the communities them-
selves—thus opening up the possibility of community-led management in which
the seeds of resilience thinking might take root.

The notion of differentiated management regimes met with a mixed response
in the consulting process that followed (EC 2010b). Although some member states
lent support to the idea, there was a more widespread feeling that the choice of man-
agement system was best left to individual member states. No reference was made
to the idea of differentiated management in the proposals laid before the Council
of Ministers and the European Parliament in 2011 (EC 2011a). Repeated warnings
were made of the need for “specific measures to help manage small-scale coastal
fleets” (EC 2011a, p. 3) both as a general principle and as a caveat to the mandatory
introduction of tradable fishing concessions as the principal instrument for manag-
ing overall fishing capacity and promoting a profitable industry. Privatisation of
fishing rights has to be seen as an unfriendly act in the context of small-scale fisher-
ies (Hojrup 2011). It places limits on flexibility and adaptive behaviour and only
those with capital or borrowing power can invest in the market for additional fishing
rights. Moreover it limits the scope for future actions to transform the management
system. Despite the adoption of notional time limits to such schemes, systems of
privatised use rights acquire a permanence of their own, creating powerful vested
interests and making it difficult for governments to afford the costs of compensating
those who have invested heavily in the market for fishing rights.

Despite an initial commitment to fundamental reform, including a major redis-
tribution of responsibilities between the European institutions on the one hand and
the regions and member states on the other, the outcome of the reform process sug-
gests a further strengthening of the present management framework (see Table 2.2).
Few concessions have been made to the original ideas of regionalising the CFP

2 Although proposals for the new Maritime and Fisheries Fund, 20142020 (EC 2011b) place
renewed emphasis on integrated territorial development to reverse the decline of fisheries depen-
dent communities, attention is also paid to the role of small-scale coastal fleets. In a sector where
the majority of businesses are micro-enterprises with limited access to funding, special measures
attracting higher levels of grant aid are proposed to support professional advice on business and
marketing strategies and innovative development. Priority will be given to collective approaches
building on existing social capital and permitting the attainment of critical mass for investment.
The new fund will, for the first time, recognise the role of spouses in family fishing businesses
through support for training and skill acquisition in fields of entrepreneurship and business man-
agement.
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Table 2.2 The basic framework for managing the Common Fisheries Policy

Objectives Structure and process Regulatory approach
sustainable fisheries centralised decision making long-term management plans
(MSY) (Commission; Council; European  for commercial species

Parli t
efficient, profitable and arliament) output (TACs/quota) and

competitive fishing sector species based stock conservation input (days at sea) restrictions,
informed by formal scientific advice supplemented by technical
(ICES) conservation measures (MLS;

. closures; gear regulations)
limited engagement of

stakeholders in management (POs)  transferrable fishing
and advisory bodies (AC; RACs) concessions

(Symes 2012), delegating responsibility to member states and extending the partici-
pation of the industry in the management process. Indeed, with recommendations
for the mandatory adoption of transferable use rights for all vessels over 12 m and
for those under 12 m deploying towed gear, the CFP has deepened its attachment
to a conventional, productivist view of management. This may be appropriate for
industrial, offshore fisheries (though results may suggest otherwise) but it is ques-
tionable in the context of small-scale fisheries and inimical to the cultivation of a
resilience approach.

2.3.3 Small-scale Fisheries in the UK

In order to gain deeper insight into the nature of management systems that address
Europe’s coastal fisheries, it is necessary to turn to the member states. Yet even at
this level it is difficult to identify examples of local management systems dedi-
cated to dealing with the conditions of small-scale fisheries (Symes and Phillipson
2001). Exceptions can be found in the prud’hommies of southern France (Fran-
goudes 2001) and the Spanish cofradia (Alegret 1998), both survivors of very much
older systems, supplemented in France by the more recent hierarchical network
of comités de péches linking national, regional and local tiers of the administra-
tion. Throughout much of Europe, however, responsibility for coastal fisheries lies
firmly in the hands of national administrations.

The UK offers something of a microcosm of the wider European situation, for the
devolved administrations in Scotland, Wales and Northern Ireland have followed
different pathways in the management of inshore waters (Phillipson and Symes
2010), providing a striking contrast between the devolved approach in England and
Wales and the more centralised system in Scotland. In part this reflects differences
in the overall importance of the inshore waters and the significance of the shell-
fish sector. As Table 2.3 suggests, shellfish production (excluding Nephrops) and
the small-scale sector are more prominent in England and Wales, compared with
either Scotland or Northern Ireland. The ensuing analysis focuses primarily on the
evolving situation in England with its long established, locally devolved system of
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Table 2.3 Relative importance of shellfish landings and under 10 m vessels in UK, by country of
administration, 2008 . (Source: UK Sea Fisheries Statistics, 2008: Tables 3.2 and 2.2 (Defra 2009)

England  Wales  Scotland N.Ireland UK

Landings by value £m

Total landings 130.8 19.9 343.7 28.2 517.8
of which shellfish (excl. Nephrops) 68.0 15.5 56.1 32 142.8
% 52 78 16 14 28
Fishing fleet

All vessels 3200 470 2213 204 6087
of which 10 m and under 2635 436 1505 147 4723
% 82 93 68 72 78

inshore management with the potential to incorporate a resilience-based approach
but where ongoing changes could have the effect of closing the door to more adap-
tive forms of management in future.

2.3.4 Inshore Fisheries Management

In Scotland, where the political economy of fisheries has long been dominated by
the more mobile offshore sector, responsibility for managing inshore waters (0—
12 nm) has remained in the hands of the devolved administration in Edinburgh.
Although wide powers were granted under the Inshore Fishing (Scotland) Act,
1984, actions were confined mainly to resolving local gear use conflicts with
little evidence of measures to protect inshore stocks. Pressures for fundamental
change to this reactive approach, involving more direct stakeholder involvement
at local level (Symes & Ridgway 2003), resulted in proposals for 12 Inshore
Fishing Groups (IFGs) responsible for developing local management plans, with
an initial tranche of six pilot groups in 2009. IFGs fall short of the ideal for local
integrated management in several respects. First, their executive committees are
confined to commercial fishing interests; access to scientific and nature conser-
vation expertise is provided through supporting advisory committees. Second-
ly, the composition of the executive committees sometimes favours non-local,
nomadic fleet interests at the expense of local static gear fishermen. Finally,
responsibility for implementing the management plans remains with Marine
Scotland. The decision in 2012 to reduce the total number of IFGs to six, largely
on financial and administrative grounds, further weakens their claim to reflect
local management aspirations. Only in rare instances where local fishermen have
succeeded in establishing a Regulating Order—as in the Shetland Islands—can
it truly be said that a system of local inshore management has been implemented
in Scotland.

By contrast, in England and Wales a governing system of devolved local manage-
ment for inshore waters has been in place for well over a century. A network of Sea
Fisheries Committees (SFCs) responsible for managing inshore fisheries, initially
out to 3 nm but later extended to 6 nm, began to emerge after 1888. The resulting



2 Finding Solutions: Resilience Theory and Europe’s Small-scale Fisheries 35

12 Sea Fisheries Districts varied greatly in size, complexity and budgetary strength
from the genuinely local to regional scale districts embracing as many as a dozen
local authorities. Membership of the committees was divided equally between lo-
cal authority councillors, representing the funding bodies, and stakeholders drawn
largely from local commercial fishing interests. SFCs were tolerably well equipped
with statutory powers for managing the fisheries, including both local byelaws and
Regulating and Several Orders? (Symes 2002). One of the more remarkable features
was their independent enforcement capability with a complement of land based and
seagoing fishery officers and at least one vessel at their disposal.

There were, however, some significant limitations to their management func-
tions, most notably the lack of emergency powers and an inability to cap fishing ef-
fort in the shellfisheries. As local regulation was subject to approval by the fisheries
departments in London or Cardiff, changes in management were slow and the pace
of adapting to changing conditions was reduced. The biggest challenge to SFCs
came in the late 1990s with the added requirement of having to demonstrate that
inshore fishing activities were conducted in an environmentally responsible man-
ner. Although membership of the committees was extended to include local nature
conservation interests, no additional resources or powers were made available. Only
a handful of larger SFCs were able to employ their own scientific staff to carry out
regular surveys of essential habitats in the inshore waters.

Pressure for reform of a system of inshore management that had remained sub-
stantially unaltered for almost 40 years came from within the SFCs, from indepen-
dent observers (Symes 2002) and eventually from a government enquiry (Defra
2004). A new system of Inshore Fisheries and Conservation Authorities (IFCAs) en-
tered into force in April 2011, which in some respects bore an uncanny resemblance
to the one that preceded it (Phillipson and Symes 2010). Their geographical struc-
ture was little altered, except for Wales and North West England*. But there were
significant changes including a redefinition of their remit in respect of both marine
nature conservation and fisheries management; an extension of their powers; im-
proved funding arrangements; and a shift in the balance of membership for the new
authorities. This last change is seen by some in the industry as the most alarming:
representation of the local authorities has been reduced and the seats allocated to
local and national conservation interests increased at the expense of commercial

3 Byelaws were used to limit the size of vessels operating within the district, regulate the design,
size and number of towed gears deployed, effect local closures and vary national regulations gov-
erning minimum landing sizes to suit local circumstances, inter alia. Under the Sea Fisheries
(Shellfish) Act, 1967, Regulating and Several Orders provided scope for more detailed manage-
ment of shellfish beds, with Several Orders enabling division and allocation of beds to individual
fishermen for the purpose of cultivation (restocking) and harvesting.

4 The only significant change to the geography of inshore management came about as a result of
the devolved Welsh administration’s decision to unify arrangements in Wales and bring responsi-
bility for inshore fisheries management ‘in house’, necessitating the amalgamation of districts in
north west England. Elsewhere, the UK government decided against major rationalisation, prefer-
ring to maintain the identity of the previous SFCs and so retain established links within the local
fishing industry.
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fishing interests, leaving it open to speculation as to whether the underlying aims of
IFCAs lie in the domain of fisheries or conservation management.

Through their very functions, structures and processes, IFCAs (like their SFC
antecedents) appear well able to accommodate a resilience-based approach to in-
shore management. Indeed, many within those organisations would already claim
to be implementing something very close to that approach. They are now geared to
tackle local ecological and fisheries issues in a more integrated way. Their broad
stakeholder base allows them to incorporate local ecological knowledge alongside
more conventional forms of scientific advice in their decision making. And a genu-
ine attempt at ecosystem-based fisheries management designed to suit local circum-
stances is now possible. What is required is for their actions to confirm the guiding
principles of resilience thinking in coping with uncertainty through flexible and
adaptive forms of management that will underpin the sustainability of local ecosys-
tems and local inshore fisheries.

2.3.5 Sectoral Management

The future of small-scale fisheries, however, does not depend solely on the man-
agement of inshore waters. 70 % of under 10 m vessel earnings are derived from
non-quota species—mainly from shellfisheries within the 0—6 nm zone—but a sig-
nificant minority of under 10 m vessels rely on landings of high value demersal fish
subject to regulation under the CFP and managed through the UK’s quota manage-
ment system (QMS). The UK government is anxious to merge existing arrange-
ments for quota management® into a unified system for all segments of the fleet
built on a wealth-based approach that seeks to maximise the economic value of the
UK’s resource allocation through tradable fishing rights. The intersection of local
(IFCA) and national (sectoral) management regimes casts doubt over the future
direction of small-scale fisheries management in England.

After decades of inactivity, the opening decades of the 21st century have seen
two initiatives for reforming the small-scale sector in England. Under the Sus-
tainable Access for Inshore Fisheries (SAIF) initiative launched in 2009, a sec-
tor-led advisory group presented two contrasting options (SAIF 2010a, b). One
involved the segregation of the small-scale sector, granting under 10 m vessels
exclusive fishing rights within the 0—6 nm zone and extending the functions of
IFCAs to include managing their quota entitlements. Despite doubts about the

5 Under current arrangements, the UK’s QMS is divided into three separate schemes: (a) The so-
called sectoral quota scheme for vessels over 10 metre that are members of producer organisations
(POs), in which the PO is responsible for managing the quota allocations of its member vessels,
including quota swaps with other POs. An informal system of individual transferable quota is
permitted within this scheme. Over 90 % of UK quota is handled through sectoral quota manage-
ment; (b) The quota allocations adhering to non-sector over 10 metre vessels (i.e. those outwith
membership of a PO), managed by the relevant fisheries department; (c) Under 10 metre vessels
that fish from a separate quota pool, managed by the fisheries department, usually on a monthly or
bi-monthly catch limit basis.
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ability of [FCAs, as currently constituted, to undertake this additional role, there
was qualified support for this approach from within the small-scale sector. By
contrast, the alternative strategy that found favour with the fisheries department
and the National Federation of Fishermen’s Organisations, lay in integrating the
small-scale sector within a unified QMS with the owners of under 10 metre ves-
sels opting either to join existing Producer Organisations (POs) or community
quota groups (CQGs).

The government’s own consultation on reforming the QMS in England (Defra
2011a) closely followed SAIF’s second option. Seeking to remove the arbitrary
division between under and over 10 metre vessels and dispense with government’s
direct involvement in quota management, the proposals confirmed the intention
to establish a single QMS allocating individual transferable quota (ITQ) to those
under 10 m vessels electing to join a PO and transferring the remaining under 10 m
quota pool to establish CQGs®. Further proposals with implications for the small-
scale sector included plans to exclude vessels that were either inactive or failed to
take up their complement of fishing opportunities in order to extinguish the threats
from dormant or latent fishing capacity. Rather more disturbing were suggestions
to extend the QMS to include lobster and brown crab, key species for the small-
scale sector.

One problem remains: the results of the consultation (Defra 2011b), based on a
small uncontrolled sample, were inconclusive. There is considerable divergence of
opinion across the industry as a whole, and within the small-scale sector, as to the
most appropriate form(s) of managing small-scale fisheries. Implementation of the
government’s proposals will, therefore, have to await the results from piloting alter-
native solutions, including CQGs, incorporation within existing POs and a separate
PO for under 10 m vessels.

Overall, the government’s proposals and, to a degree, the small-scale sector’s
broad complicity, seem likely to usher in a radically different approach to that pro-
jected by the arrangements for managing inshore waters (see Table 2.4). The gov-
ernment is intent on rolling out a system of ITQ across the English fleet that will see
the small-scale sector more deeply embedded in a system of management that has
maximising the economic value of the UK’s fishery resources as its core principle
and individual tradable fishing rights as the indispensable mechanism. Its propos-
als will tie up most of the fishing opportunities available to the under 10s and so
remove what remains of the flexibility of choice of fishing patterns, survival and de-
velopment strategies that hitherto have underpinned the sustainability of the sector.
The changes are also intended to commercialise and professionalise the small-scale

% One of the complications in reforming the QMS is the serious imbalance between existing capac-
ity and quota allocations within the under 10 metre fleet, brought to light as a result of the Regis-
tration of Buyers and Sellers legislation introduced in 2007. Previously no formal records of the
landings of under 10 metre vessels were available. The government has indicated its willingness to
redistribute 3 % of the overall English demersal quota to help restructure the under 10 metre fleet
as part of the proposals to create a unified QMS. Part of this would be allocated to vessels seeking
membership of POs; the balance would be used to enhance the allocation of quota to establish the
CQGs.
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Table 2.4 Proposed framework for managing small-scale fisheries in England

Objectives Structures and process Regulatory approach
a) Inshore management local stakeholder led organisa- use of byelaws and Regulating
* ensure exploitation of tions (IFCAs) incorporating and Several Orders to provide
inshore fisheries conducted LAs, commercial and recre- effort restrictions and technical
in a sustainable manner ational fisheries and local and conservation measures
* balance achievement national conservation interests

of economic and social
benefits with protection of
environment

b) Sectoral Management market led initiatives Individual transferable quota

» wealth based approach to . (except for CQGs) with ‘one

ensure maximum value is unified QMS way’ value to prevent acquisi-
extracted from available quota managed through POs ~ tion of under 10 m quota allo-
fishing opportunities or community quota groups cations by over 10 m vessels

(CQGs)

sector by limiting the scope for part-time, seasonal and occasional participation in
the fishery. They run counter to the interests of the small-scale sector and to the
basic precepts of resilience thinking.

2.4 Conclusions

Despite the intellectual advances in our understanding of sustainable fisheries man-
agement outlined at the outset of the chapter, a gap clearly persists between theory
and practice as evident from the ensuing analysis of European and UK small-scale
fisheries management. The gap cannot be explained simply by reference to the long
lead time in translating innovative theoretical designs into robust operational prac-
tice. In European fisheries management the problem appears to go much deeper: it
relates, in part, to the intrinsic characteristics of the European political system and
the difficulties in overcoming institutional inertia and the resistance of vested inter-
ests that have profited under the old regime.

The CFP is in the grip of incremental, path-dependent policy development
where past decisions greatly influence the costs associated with future options. It
becomes progressively more expensive—politically, organisationally and finan-
cially—and therefore more difficult to alter course. In the case of the CFP, path
dependency is reinforced by a faith in positivist science to model social and natu-
ral causal choices, a belief in the ability of the state to manage these causal choices
for the common good (Gezelius and Raakjaer 2008) and a shared commitment
to output controls (TACs and quota) as the preferred means of delivering policy.
Early attempts at reforming the CFP chose to accept these constraints. By contrast,
the more ambitious 2012 reform agenda that sought to modify the centralised de-
cision making system faced implacable legal challenges aimed at preserving the
status quo (Symes 2012).
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It was never very likely that the EU’s Common Fisheries Policy would provide a
fertile environment in which to cultivate the seeds of a resilience-based approach to
stewardship of fishery resources. Its highly centralised and bureaucratic structures,
allied to a strong neoliberal ethic, are inimical to a style of management grounded
in the idea of fisheries and coastal governance as wicked problems, reliant on find-
ing solutions through the adaptive behaviours of ecological and social systems and
based on interactive learning and collaborative decision making. Instead the CFP
seems more likely to continue its quest for sustainable fisheries through the ratio-
nales of science, managerialism and the market, ignoring the internal contradictions
that inhibit the fishermen’s ability to harvest the fishing opportunities fully and
efficiently. The principles of non-discrimination and relative stability, allied to a
seemingly inflexible decision-making system embedded in the European Treaties,
leave little room for experimentation at the local level.

It might, therefore, seem more reasonable to assume that alternative forms of
fisheries management which address issues at the local scale and in ways that suit
local conditions would flourish in circumstances where the coastal state can exert
more control over policy formulation, as in the case of inshore fisheries. Evidence
from the UK, however, fails to lend unequivocal support for this argument. Small-
scale fisheries that in the past have benefited in some degree from neglect by central
government now find themselves being drawn ever more deeply into a mainstream,
path dependent policy framework and the mélange of bureaucratic controls. Sys-
tems of local management that approximate to a resilience-based approach are be-
ing challenged by proposals to incorporate under 10 m vessels within universal
systems of sectoral management that will increasingly expose them to the risks of
privatisation. These risks are made all the more real by the absence of a unified re-
sponse from the small-scale sector as a consequence of its highly diverse structures
and aspirations.

Resilience theory is unlikely to form the template for managing the highly de-
veloped, industrial fisheries found throughout much of Europe. Nevertheless, its
further elaboration and dissemination can serve two very useful functions in the
European context. First, it can act as a mirror to reflect some of the cruder imperfec-
tions of the current approach where respect for the underlying ecological and social
systems has been degraded. Secondly, it can buttress the argument that in sensitive
coastal environments fisheries management must learn to cope with uncertainty
and respond to turbulence by ensuring the continued flexibility and adaptability of
small-scale, inshore fisheries.
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Chapter 3

From Boom and Bust to Local Stewardship:
A Governance Benchmark for Celtic Sea
Fisheries Management
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Keywords Fisheries governance ¢ Governance benchmarking ¢ Fisheries
co-management ¢ Ecosystem approach to fisheries management ¢ Celtic Sea Herring

3.1 Introduction

In 2004 six fishing vessels participated in the Celtic Sea herring fishery and the
spawning stock biomass (SSB) was estimated to be 29.000 t. This was very close to
the lowest SSB on record, when the stock had previously collapsed and was closed
for five years from 1977 to 1982. The stock in 2004 was predominantly composed
of 1 and 2-year-old fish and the overall feeling within the management advisory
forum was that another complete closure of the fishery was a strong possibility. The
total first sale value of the fishery was approximately € 250,000. This was a serious
decline for a fishery which in earlier years was targeted by over 100 vessels and
seasonally employed over 1500 people in processing factories alone (Molloy 2006).

Fast-forwarding to 2012, we find that the stock has made an excellent recovery
back to historically high levels. The total allowable catch (TAC) has increased by
over 300% in four years but is constrained by highly precautionary fishing mortal-
ity rules prescribed under the recovery plan jointly developed and agreed by scien-
tists and industry through the management advisory forum. Approximately 72 Irish
vessels ranging in size from 10 to 45 m currently participate in the fishery. Over
this period the local management forum has persisted and matured and attitudinal
changes with regard to long-term decisions and trade-offs between markets and
sustainable management are apparent.

This successful stock recovery presents an obvious contrast with the majority of
European fisheries over the same period. This chapter, while focusing on the Celtic
Sea herring fishery, utilises a governance benchmarking exercise to compare three
Irish fisheries with differing success levels in stock recovery and varying governance
profiles. First, the following section presents a general introduction to the Celtic
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Sea herring fishery and its management history. This is followed by a governance
benchmarking assessment of the fishery and two others for comparative purposes.
Next is an analysis of how the local management forum, the Celtic Sea Herring
Management Advisory Committee, has impacted on governance and the outlook for
implementation of an ecosystem approach; and finally there are some conclusions on
what can be learned from the successes and problems encountered in the governance
of this fishery and the usefulness of the governance benchmarking approach.

3.2 The Fishery and its Management

The Celtic Sea herring fishery is a single species pelagic fishery predominantly tar-
geted by Irish fishing vessels off the South coast of Ireland in International Council
for the Exploration of the Sea (ICES) areas VIIj, VIIg and the southern part of VIla
(Fig. 3.1). The fishery is predominantly an inshore one and is conducted by a di-
verse fleet of vessels ranging from under 10 m multi-purpose inshore vessels up to
modern 50 m pelagic vessels equipped with refrigerated seawater tanks. It has tradi-
tionally been a very important fishery for both the fleet and processing sectors in the
south of Ireland although landings in the last 10 years have been well below their
previous peaks and the length of the fishing season has also significantly decreased.

The fishery has in recent years been exploited almost entirely by Ireland with
small reported catches by other nations. The only other significant players involved
in the fishery are Dutch vessels and Dutch owned vessels registered in France and
Germany. It is essentially a single species fishery.

The history of the fishery over the past 50 years has been one of an alternating
boom and bust cycle (see Fig. 3.2). The TAC in 2010 was increased by 70 % over
the 2009 figure and in 2011 increased by a further 30 %. In 2011 the rebuilding plan
achieved its aim of maintaining SSB above the precautionary biomass level, B, for
the third consecutive year, and the parameters of a long term management plan have
been agreed and await ratification by the European Commission. Discussions have
focused on the optimal balance between fishing mortality (F), stock biomass (SSB),
total catch (TAC) and constraints on annual TAC fluctuations all of which are aimed
at minimising the risk of stock collapse. Under the current management regime the
fishing mortality rate is at its lowest estimated level in the past 50 years.

3.2.1 Current Management Institutions and Approaches

In 2001 the ICES advice for the Celtic Sea herring stock recommended a cut from the
previous year’s TAC of 20,000 t to a precautionary level of 6,000 t for 2002. This was
mainly based on a poor age profile for the stock which showed an over dependence
on juvenile fish. Although eventually the scientific advice for the stock was amended
and the TAC was set at 13,000 t, stakeholders in the fishery were concerned enough to
establish a Celtic Sea Herring Management Advisory Committee (CSHMAC) in 2001.
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Fig. 3.1 ICES areas in Irish waters and Celtic Sea and Aran fishing grounds

The committee consists of representatives of fishermen, processors, scientists and con-
trol authorities. The Committee was established with the overarching goal of sustaining
annual catches of 20,000 t and to rebuild the stock if necessary to achieve this. Another
strong objective was to improve the partnership between industry and scientists.
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In 2005 the Committee was officially recognised as an advisory committee by the
Irish fisheries minister and tasked with providing advice to the minister and man-
agers from the fisheries department. Although officially only advisory, following
ministerial recognition the committee has found that more of its advice has been
accepted and the partnership between industry and science has strengthened. In this
sense the management of the fishery could be considered to represent an informal
version of co-management.

One of the most significant measures taken was the closure for several years be-
tween 2002 and 2006 of a large area off Dunmore East known as the Dunmore Box
(Fig. 3.1) where herring spawning took place and where fishing effort had previously
been concentrated. This was aimed at reducing catches of small first time spawning
herring. However, despite this initiative the TAC continued to decline so in 2007 a re-
building plan was developed by the CSHMAC in conjunction with scientists from the
Marine Institute. The rebuilding plan set a very low fishing mortality level, allowed for
a small-scale fishery with a guaranteed quota allocation and strengthened the annual
closure of the spawning area. In 2011 the stock was deemed to have recovered and
from 2012 a long term management plan (LTMP) will replace it. The LTMP also sets a
very low fishing mortality level (well below the fishing mortality estimated to achieve
maximum sustainable yield, F, ) and retains the closure of the spawning area.

Another significant development in the fishery within the past decade has been
the strengthening of control and enforcement in both legislative and operational
terms. These changes have been driven mainly by the introduction of the pelagic
weighing regulations and the establishment of an independent fisheries control
agency. These factors have increased confidence in the precision of the scientific as-
sessment and the Marine Institute in their most recently published advice state that
“under the current management regime the quality of the catch data has improved”
(Marine Institute 2011).

3.3 Governance Benchmarking

Grafton et al. (2007) describe “ineffective and inappropriate governance” as the
number one cause of negative marine ecosystem outcomes. This is certainly echoed
in the top five failings of the CFP identified in the European Commissions Green
Paper (2009) which were all governance related. Grafton et al. suggest that a gov-
ernance benchmarking exercise can identify underlying causes of unsustainable
fishing and steps towards implementing an ecosystem approach. The idea and pro-
cess is similar to governance profiling described in Juda and Hennessey (2001) and
the governance baseline approach outlined by Olsen et al. (2009). The governance
benchmarking assessment evaluates how current governance arrangements may im-
pact on the implementation of an ecosystem approach in the Celtic Sea herring and
uses two other fisheries, Aran Ground Nephrops and Celtic Sea mixed demersal
fisheries, for comparative purposes.

The Nephrops fishery on the Aran Grounds in Area VIIb is a well-established fish-
ery that has been exploited since the mid-1970s but has been exclusively an Irish
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fishery since around 1988. Currently there are 12 large whitefish vessels (> 15 m) and
another 8 smaller, weather dependent vessels in the fleet. The majority of these vessels
fish from the port of Rossaveal on the west coast of Ireland. Landings of Nephrops
from the Aran Grounds in recent years have been around 700-900 t. Currently a single
TAC is applied to the overall Area VII Nephrops fishery, which includes stocks in
the Irish Sea, Porcupine Bank, SW Ireland and the Celtic Sea in addition to the Aran
Grounds. Despite the use of a variety of technical measures the gear used is still large-
ly unselective for the target species, Nephrops, as well as the most common by-catch
species such as haddock and hake. There is a single target species for the fishery; it
operates in a well-defined inshore area and the participating vessels predominantly
land into one port and through one co-operative. The major problem in the fishery is
discarding of fish and small Nephrops, which have been observed as being high.

The mixed demersal fishery in the Celtic Sea area (centred on ICES Areas VIIg
and VIL) is a highly diverse fishery targeting mainly cod, haddock and whiting,
involving a large number of vessels from Ireland, France, the UK and Belgium,
ranging in size from 10 to 40 m and fishing with a variety of gears including otter
trawls, beam trawls, gillnets and Scottish seines. Currently, the fishery is managed
by TACs and quotas. In addition there is a seasonal closure during cod spawning of
three ICES statistical rectangles in Areas VIIg and VIIf that has been in place since
2005 as well as a range of gear-based technical measures. Discarding is believed to
be considerable for all species driven infer alia by restrictive TACs and poor gear
selectivity. The current scientific advice for the major whitefish stocks in this area
is uncertain. In comparison to the Celtic Sea herring and Aran Nephrops fisheries,
this is much more problematic with governance arrangements complicated by the
mix of target species, fleets, gears and national management structures. There are
emerging positive examples of co-operation across fleets in the fishery. The sea-
sonal closure currently in place is the result of a transnational industry initiative
and there are active discussions between industry and scientists, facilitated through
the North Western Waters Regional Advisory Council NWWRAC) in developing a
long term management plan for whitefish in the area.

The criteria used for governance benchmarking are derived from a number of
sources. The primary source is the five key governance principles identified from
the literature by Grafton et al. (2007): accountability, authority and responsibility;
transparency; incentives; risk assessment and management; and adaptability. These
are supplemented with the principles of the Ecosystem Approach to Fisheries Man-
agement (EAFM) and marine management summarised from a number of the most
commonly cited and relevant policy documents and journal papers (see Table 3.1).
The criteria are also inclusive of the principles used in a European Commission
White Paper on Good Governance including: participation, openness, accountabil-
ity, coherence and effectiveness (EC 2001). These five principles are also contained
in Art. 2 of the current CFP regulation (EC 2371/2002) and the European Commis-
sion Green Paper on CFP Reform (2009). Juda’s (1999) interpretation of integration
included integration between natural and social sciences as a desirable step towards
including multi-disciplinary perspectives and this facet is incorporated in the bench-
marking criteria. Table 3.2 lists the criteria used and summarises the benchmarking
scores for each of the three fisheries.
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Table 3.2 Results of the governance benchmarking assessment

Category Criteria Benchmark Score*
Celtic Sea Aran- Celtic Sea
Herring ~ Nephrops De-mersal
Objectives Are there clear strategic objectives? 1 1 1
Are there clear operational objectives? 2 1 1
Has a long-term management plan been 3 0 1
agreed and implemented?
Responsibility  Is there accountability for decisions and 2 2 2
outcomes?
Are there clearly defined roles and 2 1 1
responsibilities?
Are independent management assess- 2 2 2
ments used?
Are social performance indicators used? 0 0 0
Are economic performance indicators 1 1 1
used?
Are ecosystem performance indicators 1 1 1
used?
Transparency  Is the decision-making process transpar- 0 0 0
ent to non-participants?
Is the research process collaborative? 3 2 3
Participation Is there a formal or informal co-manage- 3 1 1
ment process?
Are a broad spectrum of stakeholders 2 1 1
involved in management?
Incentives Are there incentives to avoid by catch & 2 0 1
habitat damage?
Is a rights-based-management system 0 0 0
used?
Is there strong enforcement of the rules? 4 3 3
Adaptive Is in-season adjustment to management 1 0 0
Management possible?
Is there a real-time closure option 2 1 1
Is fishers tacit knowledge utilized? 2 2
Integration Is there an integrated institutional 1 1 1
framework?
Is there integration between natural and 2 1 1

social sciences?
*Benchmark scores: 4-Governance element fully in place; 3-Governance element mostly satisfied, but not yet fully

operationalized; 2-Governance element partially satisfied, but further development is required; /-Governance element
is not satisfied, but steps towards its development are in place; 0-Governance element missing in the fishery

For the purpose of summarising and communicating the results of the gover-
nance benchmarking exercise a five-point grading system used by Grafton et al
(2007) is employed as it provides a simple visual indication of the degree to which
the criteria have been operationalised. In order to facilitate score comparison across
the case study fisheries a numeric notation is used to indicate performance rather
than the alphabetic one used by Grafton et al.
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The governance benchmarking results are based on 20 interviews with a range of
participants in the management of the assessed fisheries. The interviewees included
two inshore fishermen, four fishermen operating traditional “dry-hold”! vessels,
three skippers of larger refrigerated sea water vessels, two representatives of fish-
ermen’s organisations, two scientists responsible for the assessment of the stocks,
two managers of fish processing plants, two salesmen for fisheries cooperatives, a
fisheries protection officer, a director of a responsible fishing certification scheme
and a director of a marine environmental NGO. The benchmarking is also based on
observations made while attending approximately 60 meetings of CSHMAC and on
my own experiences of working within Irish fisheries governance as both an em-
ployee of a fishermen’s representative organisation and afterwards as an observer.

3.3.1 Discussion of Benchmarking Results by Category

3.3.1.1 Objectives

Clear and prioritised management objectives are essential to developing and mea-
suring the success of management plans (Pascoe et al. 2009). The current CFP ob-
jectives are cursory and extremely high level (Symes 2009) and accordingly offer
very little to guide strategic planning at the fishery level. Although the CFP speci-
fies that it should satisfy environmental, social and economic objectives the Euro-
pean Commission itself criticises the lack of priority setting between objectives and
the fact that “There are no clear indicators and yardsticks that could provide more
concrete guidance or to help measure policy achievements” (EC 2009).

It is obviously difficult to see how operational objectives can be set in the absence
of higher level strategic ones and accordingly this criteria scores poorly. In the Celtic
Sea herring fishery there has been an indigenous attempt to set long-term objectives
firstly through the recovery plan and now through the agreed long term management
plan (LTMP). However these objectives are narrowly focused on biological or stock
targets and the long term plan does not have any formal status as it has not at the
time of writing been assessed by STECF. The fact that the CSHMAC is advisory
rather than a statutory management forum with limited ability to make some signifi-
cant decisions also makes it difficult to give a higher grade to this criterion.

The drafting of long-term management plans has been incentivised by a ruling
from the European Commission (EC 2011), which prescribes a highly precautionary
TAC setting in the absence of an LTMP. The use of LTMPs should have an addition-
al benefit of reducing the level of political horse trading at December council meet-
ings. Of the three fisheries assessed here only Celtic Sea herring has a locally agreed
LTMP. The NWWRAC is currently developing a LTMP for Celtic Sea demersal

! “Dry-hold” vessels store their herring catches in the traditional way, mixed with ice in lockers or
compartments in the fish hold. Their numbers have decreased rapidly over the past 10 years due to
increasing completion from vessels which can store their fish for longer in refrigerated sea water
(RSW) tanks.
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fisheries but it is still a draft and has not yet been subjected to any scientific as-
sessment. To date there have been no attempts to develop a management plan for
the Aran Nephrops fishery. The Irish Marine Institute Stock Book for 2011 makes
the following recommendation: “There are no explicit management objectives or a
management plan for Nephrops stocks in VII. FSS recommends that management
objectives be established and that management plans be developed with stakehold-
ers and implemented for fisheries catching Nephrops” (Marine Institute 2011).

The difficulty with not having clear policy objectives is illustrated in a recent re-
view of management arrangements for Irish herring fisheries, instigated in 2011 by
the Irish fisheries minister at the request of some industry representatives unhappy
with existing arrangements. Written submissions from all interested parties were
sought and a Ministerial proposal was produced in response. Due, in particular to
objections to the proposed restriction on future access to the fishery, a public meet-
ing to discuss the issues was organised in January 2012. In terms of consultation
the process was fair, all interested parties were given two opportunities to make
written submissions and one to air their views at a public meeting. However, the
problem remains that the Minister’s criteria on which to base his decision are es-
sentially arbitrary. There is no national policy on allocation of fisheries quotas in
general nor on pelagic fisheries specifically. However, there is an ad hoc process of
limiting access to pelagic fisheries underway. To date restricted access regimes for
mackerel, horse mackerel, blue whiting, boarfish and herring have been established
but in each case the allocation criteria has varied. Concerns about the basis for the
Minister’s decision are evident in the fact that at least one fishermen’s organisation
submitted a request to the Minister asking that he include, with his final decision,
an explanation for the criteria used.

3.3.1.2 Responsibility

Interviews with participants in the governance system indicate that they generally
feel that their roles are reasonably well defined but that accountability is very poorly
structured which results in the ‘blame game’ being regularly played out between
various governance parties. This is symptomatic of a poorly structured governance
system, which is mirrored at national and European level. The creation of advisory
bodies such as CSHMAC and the RACs at both levels does little to improve ac-
countability as an advisory group can easily disown negative outcomes by provision
of examples of their advice being ignored and their ignorance of the criteria used to
make the final decision. Furthermore, an advisory committee usually has influence
only on certain aspects of the management process. In terms of Schlager and Os-
trom’s (1992) hierarchy of decision-making, advisory committees operate mainly
at the operational level, partly at the collective choice level but critically not at the
constitutional level where the most fundamental decisions are taken.

On independent management assessment the fisheries score more highly. ICES
evaluate scientific aspects of management, particularly with respect to precaution
and periodically ICES Working Groups will nominate a problematic stock for a full
audit. STECF also assess technical and economic aspects of management decisions
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and plans. However, there is no mandatory requirement, such as exists in the US
under the Magnusson-Stevens Act, for a full management strategy evaluation.

The use of indicators with which to monitor the success of management plans is
a definite problem area. At present biological or stock indicators are used compre-
hensively but from a governance perspective broader reference points and indica-
tors are essential elements. However, this relates to the issue of clear objectives:
without explicit social, economic and ecosystem objectives the use of indicators is
rather pointless, except perhaps to produce a data set to act as a baseline to inform
the assessment of success relative to some future objective. The use of ecosystem
performance indicators should increase rapidly as a range of ecological data is now
required under the Data Collection Framework, the Marine Strategy Framework
Directive, the Habitats Directive and the Water Framework Directive.

The absence of social indicators reflects the fact that social objectives have been
dealt with in an equivocal fashion in European fisheries governance (Symes and
Phillipson 2009). Repeated references to issues such as “providing a fair standard
of living for those who depend on fishing activities” in the basic CFP regulation
(Council of European Ministers 2002) are not backed up with any explicit objec-
tives or operational targets. This problem originated in early CFP negotiations
where France and Italy had tried in 1960 and again in 1992 to have social objectives
included in the CFP, specifically to have funding allocated to alleviate unemploy-
ment arising from shrinking fishing fleets but these attempts were unsuccessful due
to concerns about increasing the Community budget (Holden and Garrod 1996).

3.3.1.3 Transparency

There is a highly opaque decision-making process in each of these three fisheries. A
member of the general public would have extreme difficulty in getting information
on how operational or strategic decisions were made. Whether management meet-
ings are occurring at local, national or European level, very few of the negotiations
are subject to public scrutiny. CSHMAC has recently developed an action plan to
address this issue as it was raised during the assessment process for Marine Stew-
ardship Council (MSC) certification.

The collaborative research process scores are better as there is a long-standing
relationship between scientists and CSHMAC and improving levels of collabora-
tive scientific initiatives in relation to Celtic Sea demersal fisheries. Some conflict
with industry has set back attempts to build a science-industry partnership in the
Aran Nephrops fishery but there has been a project attempting to utilise the knowl-
edge of fishers participating in the fishery.

3.3.1.4 Participation
Participation of stakeholders in management is a key principle of the ecosystem ap-

proach, second only to the maintenance of ecosystem structure and function in terms
of citation frequency in the EAFM literature. The 2001 EU White Paper on gover-
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nance (EC 2001) lists participation as one of its five key components and states that
“The quality, relevance and effectiveness of EU policies depend on ensuring wide
participation throughout the policy chain—from conception to implementation.”

Dubbink and van Vliet (1996) describe three governance levels, the macro-level
of state and inter-state bureaucracy, the meso-level of civil and private organisations
and the micro-level of individuals. The co-management and interactive governance
perspectives emphasise that good governance requires a greater input from the
meso- and micro- levels. Grafton et al., in their paper on governance benchmarking,
also alludes to the same issue when describing the challenge of connecting higher-
level ecological goals with day-to-day management decisions as the missing link in
fisheries governance (Grafton et al. 2007).

Typologies of both participation (Arnstein 1969; Pretty 1995) and co-manage-
ment (Sen and Raakjaer Nielsen 1996; Carlsson and Berkes 2005) have been de-
veloped, all of which loosely range from hierarchical, manipulative or non-partic-
ipatory modes at one end through various degrees of consultation through to full
delegation of power or self-mobilisation at the other end. If we accept the definition
of co-management as “the sharing of power and responsibility between the govern-
ment and local resource users” (Berkes et al. 1991) then none of the three fisher-
ies exhibit what would strictly be classified as a formal co-management structure.
However, in all but name, which denotes an advisory role, CSHMAC can be consid-
ered as an informal co-management process as the majority of its recommendations
are implemented across many aspects of management.

Aran Nephrops and Celtic Sea demersal fisheries are more typical of the general
Irish fisheries management framework in that they do not have a dedicated manage-
ment forum and are centrally managed at a departmental level and as part of the
NWWRAC sub-committee structures. As these fora are advisory or consultative
the degree of sharing of rights and responsibilities is quite low and thus cannot be
classed according to Berkes et al.’s definition as co-management.

In terms of breadth of stakeholder participation Irish fisheries management is
quite restrictive being limited largely to representatives of state institutions (depart-
ment officials, scientists and the state fisheries development board) and the fisheries
organisations. The NWWRAC stakeholder profile is more inclusive with one third
of membership being open to interested parties from outside the fishing industry.
This division of power within the RAC structures has been criticised as creating
an imbalance of power particularly for minority interests with less resources than
well-funded fisheries organisations (Lutchman et al. 2009; Long 2010). The coun-
ter position to this has been described as the participation paradox: “the greater the
number of actors, the smaller the role each plays, and the lesser the importance of
traditional sectors” (Suarez de Vivero et al. 2008).

CSHMAC has recently increased the diversity of stakeholders with the invitation
of an environmental NGO, representatives of the fisheries control agency and social
scientists to attend meetings on a regular basis. The MSC certification process has
incentivised, through recommendations on governance of the fishery, the formalisa-
tion of these expanded stakeholder arrangements.
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3.3.1.5 Incentives

Economists have emphasised the importance of understanding the role incentives
play in fisheries management for many years (Clark and Munro 1975; Hatcher 1997;
Hatcher and Gordon 2005). In the past 20 years that emphasis has been expanded
to accommodate complex systems theory and in particular the need to embed in-
centives within an ecosystem approach (Hanna 1998; Hilborn et al. 2005; Grafton
et al. 2006; Charles 2006). Rights-based management has been identified as a key
enabling factor for positive economic outcomes in common pool resource manage-
ment contexts (Ostrom 1990; Grimur Valdimarsson and Metzner 2005; Bromley
2008; Costello et al. 2008).

However, the emphasis on incentives and rights-based mechanisms has not sig-
nificantly penetrated the governance regime of the three Irish fisheries assessed
here with the exception of the control regime. Unsurprisingly this produces a feel-
ing among industry that the governance regime is all stick and no carrot. In all three
fisheries there are significant disincentives for conservation actions due to the fact
that all three fisheries are in either full or partial open access regimes.

In relation to avoiding bycatch and habitat damage the incentives again are all
top-down which fishermen often perceive as a negative. The designation of Special
Areas of Conservation under the Habitats Directive, in contrast to the closure of
spawning boxes for herring and cod in the Celtic Sea, have not received much fish-
ing industry support. This may be due to their permanent nature, dissatisfaction with
the designation process or simply because they do not have a perceived benefit for
their target species.

A recent announcement by the Fisheries Minister whereby additional quota will
be given to fishermen using nets with an approved escape device for young fish in
the Celtic Sea demersal fishery indicates a change in attitude towards the use of
incentives to avoid bycatch.

It remains to be seen whether environmental certification can act as a strong
driver of change in terms of incentives to avoid environmental damage. CSHMAC
has asked, as part of the certification process, to develop an environmental impact
plan by the MSC process auditors and this plan will address issues such as cetacean
bycatch, the use of observers, protection of gravel spawning beds and other envi-
ronmental impacts from the fishery.

3.3.1.6 Adaptive Management

Examples of ‘active’ adaptive management are few due, at least in part, to prac-
tical difficulties in designing management measures as experiments and also in
attributing outcomes to measures adopted (Defeo et al. 2007; Walters 2007). Nev-
ertheless, it is widely cited as being a crucial element of an ecosystem approach
(Walters 1997; Olsson 2006; Armitage et al. 2009). ‘Passive’ adaptive manage-
ment, which places a different emphasis on the learning aspect of the manage-
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ment process and does not require multiple simultaneous management strategy
experiments, is probably a more pragmatic option. It incorporates the idea of
addressing uncertainty through learning by doing, and is explicitly iterative. It is
sometimes disparagingly described as ad hoc management but in fact adaptive
management follows a planned and deliberate sequence of monitoring, assess-
ment and design.

Aspects of adaptive management are being implemented in these fisheries: there
is a trend towards increased use of real-time measures and fishermen’s knowl-
edge. However, there are some serious challenges to the application of adaptive
management in the three fisheries. These include a persistent desire for stability,
predictability and certainty by all stakeholders. Additionally, the explicit use of
alternative management strategies, evaluation of their consequences and scenarios
aimed at addressing uncertainty will require a change of mind-set and additional
flexibility which does not necessarily fit with the current development of LTMPs.
Such a planned and experimental approach more than likely requires an institu-
tional maturity, which would have to be preceded by a period of co-management
capacity building.

3.3.1.7 Integration

Poor scores on integration within the institutional framework are unsurprising giv-
en the disintegrated marine governance structures existing at Irish and European
level currently. Despite the fact that there is now an Integrated Maritime Policy
(EC 2007) and a Marine Strategy Framework Directive (European Council and
Parliament 2008) both of which cover multiple industrial sectors the degree to
which fisheries policy will be integrated particularly within the IMP framework is
debatable (Juda 2007; van Hoof and van Tatenhove 2009; Rétz et al. 2010; Wake-
field 2010).

At an Irish level the degree of disintegration is a concern. There is an inter-
departmental co-ordination committee comprising the assistant secretaries of at
least five different departments with marine responsibilities. There is some evi-
dence of a move to improve this as a consultation that aims to develop an integrated
Irish marine policy.

Juda (1999) states that “social scientists also have an essential role to play in
the governance process since ecosystem-based governance addresses human behav-
ior”. In comparison, particularly with Nordic countries such as Norway and Den-
mark, Irish fisheries research and governance have not until recently included any
significant role for social science or economics so integration between natural and
social sciences has been almost non-existent. Moves to redress this are being made
and current Irish research programmes include investigations of governance aspects
of the ecosystem approach, the economics and socio-economics of Irish fisheries,
and the collation and use of fishermen’s tacit knowledge.
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3.4 The Role of the Local Management Forum & EAFM
Implementation

Three basic modes of fisheries governance have been described (Gray 2005; Symes
2006): top-down or hierarchical governance; self-governance which involves de-
volution of responsibility to the individual level; and co-governance involving a
partnership between the state and user groups.

Few world fisheries systems correspond exactly with these ideal alternatives
but instead contain elements of each to a greater or lesser degree. The governance
benchmarking exercise has shown that overall Irish fisheries governance can be
classified as a hierarchical or top-down system but one that shows a slight trend
towards increasing incorporation of co-governance elements. Although the Minister
and civil servants consult on the majority of issues with the fishing industry and the
number of fora where such consultations take place has been increasing, stakehold-
er representatives are limited to an advisory role. Executive authority in all cases
still rests exclusively with the Minister and his department officials.

A hierarchical system if it functions well is not necessarily negative. However,
in the case of Irish fisheries the effectiveness of the hierarchical structure is com-
promised both by weak national policy making capacity and by serious legitimacy
problems with the CFP. The first issue, that of weak national policy-making capac-
ity, is well illustrated by the lack of a management framework for Irish inshore
shellfish fisheries. Given that 73 % of vessels on the Irish fleet register are under
12 m, it is evident that good governance arrangements for the sector should be a
priority. The most tangible fisheries recommendation in a recent Irish Department
of Agriculture policy statement, Harvest 2020, is that “the implementation of a spe-
cific Inshore Fisheries Management framework should proceed as speedily as pos-
sible” (Department of Agriculture 2010). The fact that 40 years after Ireland entered
a common European fisheries system it still lacks a management framework for the
main fisheries sector within its exclusive competence is more of an indictment of its
past governance regime than a laudable objective for the future.

The second issue with the hierarchical governance regime, that of the legitimacy
of the CFP, is summarised in the report on a comprehensive Irish fisheries strategy
review conducted in 2006, which concluded that the principal cause of conflict
in Irish fisheries was the fact that “the EU Common Fisheries Policy, which the
State is required to implement, is universally unpopular with the fishing industry”
(Cawley et al. 2006). This legitimacy problem creates significant challenges for
centralised policymaking and governability (Jentoft 2000; Chuenpagdee and Jentoft
2009), which strengthen the case for some further devolution or regionalisation.

Specifically in relation to the ecosystem approach the lack of policy direction
at national level is compounded by shortcomings in the CFP. Under Art. 2.1 of the
2002 CFP (EC 2371/2002) there is a commitment made to the “progressive imple-
mentation of an ecosystem based approach to fisheries management”. However,
the lack of any definition of strategy, goals or indicators for implementation of an
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EAFM within the 2002 CFP has been widely criticised (Sissenwine and Symes
2007; Lutchman et al. 2009; Symes 2009). The Commission itself has criticised its
own progress on the ecosystem approach in the CFP Green Paper (EC 2009) where
they find that “while direct references are made to adopting a precautionary and an
ecosystem approach .... there are no clear indicators and yardsticks that could pro-
vide more concrete guidance or to help measure policy achievements”. Simply put,
there are no extant European or Irish fisheries policy drivers towards implementa-
tion of the ecosystem approach. This is a definite barrier to the implementation of an
ecosystem approach as it constrains the capacity for change at lower levels.

The governance benchmarking exercise examines how these policy issues are
manifested in three Irish fisheries. In general the fisheries do not score particularly
highly but Celtic Sea herring does perform better overall. In terms of an average
grade across all the criteria examined, the Celtic Sea herring fishery scores 2, in-
dicating that governance elements are partially satisfied but further development is
required. The other two fisheries, Aran Nephrops and Celtic Sea mixed demersal, do
less well with an average score of 1, which indicates that governance elements are
not satisfied, but steps towards their development are in place. The most significant
differences between the fisheries were in relation to the existence of a long-term
management plan and also the degree of management participation. In the case of
Celtic Sea herring these two factors are intrinsically linked, as the presence of a
dedicated management forum over a number of years created a platform for a strong
industry-science partnership, which in turn facilitated the development of a long-
term management plan.

In total, on 10 out of 21 criteria Celtic Sea herring scored better than either of
the other two fisheries. Not all of these improved scores can be attributed to the
presence of a co-management process; for instance, a higher score for control and
enforcement reflects the fact that regulations governing pelagic fisheries are better
defined and more prescriptive than for demersal fisheries. However, in the catego-
ries of operational objectives, accountability, broad stakeholder involvement, incen-
tives to avoid bycatch and habitat damage, adaptive management and integration,
much of the drive to improve these aspects has come through CSHMAC. It is a
strongly held belief among those interviewed that both governance performance
and biological stock status for Celtic Sea herring would be closer to those for the
other two fisheries in the absence of a longstanding management forum.

3.5 Conclusions

Chuenpagdee and Jentoft, and others within the interactive governance school of
thought, caution against approaching governance as a set of idealised performance
indicators which are attainable within any system (Kooiman 2005; Chuenpagdee
and Jentoft 2007). They advocate an examination of governability, which involves
a detailed assessment of the interactions between the governing system and the
system to be governed. This gives a more realistic measure of the capacity of a
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Table 3.3 Building blocks and obstacles in moving towards an ecosystem approach in Irish
fisheries

Building opportunities

Collaborative research initiatives

Increasingly effective control and enforcement

Example of some co-management success with Celtic Sea Herring

Top-down drivers towards development of Long Term Management Plans

Changing incentives and greater industry assumption of responsibility under MSC or other
certification schemes

Increasing use of ecosystem indicators required under EU legislation

Obstacles

Opaque management process and decision-making criteria

Lack of clear strategic and operational objectives

Underuse particularly of social and also economic indicators

Participation is purely consultative for most fisheries and stakeholder field is narrow

Underuse of ‘positive’ incentives such as rights based management and incentives to minimise
environmental impacts

Absence of an integrated framework

Adaptive management would require both a general mind-set and institutional change

given social-ecological system to attain good, but reachable, rather than ideal, but
unattainable, governance goals. The governability approach recognises that many
natural resource management processes are inherently political, are influenced by
variable human and financial resource availability and that many governance per-
formance indicators are contestable. This is evidenced in the on-going debate about
the benefits of participation in resource management and whether a greatly expand-
ed pool of participants enhances or inhibits the management process (Dubbink and
van Vliet 1996; Mikalsen and Jentoft 2003; Suarez de Vivero et al. 2008). The real-
ity is that the right level of participation, devolution, transparency etc., depends on
the individual case and detailed contextual understanding is required to ensure good
governance outcomes.

However, a governance benchmarking exercise is very useful as an intermedi-
ate or scene-setting stage for more detailed analysis (Adrianto et al. 2005). In this
chapter an attempt has been made to put the crude mechanistic benchmarking scores
into context with the history of the fishery and its management. To summarise the
findings from this assessment Table 3.3 lists the significant building blocks and
obstacles towards the implementation of fisheries ecosystem plans in the context of
the fisheries assessed.

These opportunities and obstacles highlight the need for stronger policies which
both facilitate and incentivise local management actions and which ensure that wid-
er societal concerns are addressed within local management fora. CSHMAC has
shown that local management initiatives can autonomously improve governance
structures and, in the process, promote stock recovery and ameliorate conflict.
However, when left to their own devices, and without strong policy direction, is-
sues which may not rank highly on the priority list of the fishing and processing
industries (for example, non-commercial food-web elements or the necessity for
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transparency and inclusiveness in decision-making) will inevitably not be reflected
in management actions. Additionally, despite the informal co-management status
that advisory committees may attain, their ability to address higher level decisions
is limited. Accordingly, issues such as the setting of high-level objectives, the use of
social and economic indicators, institutional integration and resolution of property
rights issues lie outside their control and depend on policy makers at both the Euro-
pean and national levels to improve their performance.

This has implications for management of coastal fisheries in the wider European
context. Coastal fisheries do not exist in a governance and biological vacuum; ac-
tions taken and stock levels are influenced by a complex web of interactions across
varying ecological and institutional scales. Ideally, a form of multi-level gover-
nance is required. Multi-level governance has been defined as “the sharing of poli-
cy-making competencies in a system of negotiation between nested governments at
several tiers (supranational, national, regional and local) on the one hand and pri-
vate actors (e.g. NGOs, producers, consumers and citizens) on the other” (van Hoof
et al. 2012). This multi-level governance would be informed by strategic policy
directives aimed at ensuring that high-level sustainability objectives are achieved.
At the local fishery level tailored and collaborative decision-making aimed at the
long-term would be possible through a local management forum. Crucially, there
should be one or more intermediate levels, such as the Regional Advisory Councils
(RACs), where issues such as interactions between fleets from different member
states and the possibility of scaling up responses to locally successful management
initiatives would be discussed. While such a governance system would not be a
panacea for all fisheries management problems, it would certainly address some of
the prominent obstacles to implementation of an ecosystem approach.
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The Social Dimensions of the Common Fisheries
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4.1 Introduction

The third reform of the Common Fisheries Policy (CFP) offers an opportunity to re-
flect on the achievement of fundamental objectives of the policy that, as the European
Regulation R.2371/2002 reminds us', are threefold: to ensure sustainable economic,
environmental and social conditions for the sector. In the 2009 Green Paper (EC
2009), the Commission highlighted the shortcomings of the current CFP and gave an
indication of possible solutions by tackling, in particular, the environmental and eco-
nomic aspects. The proposals for the reform of the CFP confirmed those orientations?.

This chapter will not comment further on the current reform, but will rather aim
to give a retrospective view on what has been done through the CFP with regard
to one of its fundamental objectives: the social dimension. I intend to focus on ini-
tiatives that aim at helping those in the fishing industry, and fishing communities
more broadly. Given its specificities, the analysis will be restricted to the harvesting
sector, thereby excluding the other sectors, which traditionally make up the fisher-
ies sector (processing and marketing of fish products, aquaculture and other related

I All legal texts referred to in this chapter are the European Union’s R(egulations), Dir(ectives) or
Dec(isions).

2 EUROPEAN COMMISSION (EC), COM(2011) 416, 417, 424, 425. Also the Communi-
cation EC, COM(2011) 804 (European Maritime and Fisheries Fund: EMFF), as amended by
COM(2013)245, is a part of the reform package.
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activities). It is, however, important to bear in mind that for every person employed
in the harvesting sector at least three additional jobs are created in related economic
activities (FAO 2010).

The goal of this short analysis is to consider what has been accomplished by the
CFP over more than 30 years of the policy’s existence and to seek to provide an
assessment of its achievements regarding the socio-economic conditions of fishers.

4.2 The Legal Framework

The aims of the European Community (now the European Union, or EU) are those
defined in the Treaty of Rome, and in the Acts that have subsequently amended it.
The Treaty of Rome particularly emphasised farmers and the Common Agricultural
Policy (CAP) was designed to ensure the optimum utilisation of labour and a fair
standard of living for the agricultural community by increasing the individual earn-
ings of those engaged in agriculture. This objective of the CAP remains and is still
stated with identical wording today, in Article 39 of the consolidated version of
the Treaty on the Functioning of the EU (TFEU), also know as the Lisbon Treaty
(EU 2010). The only difference from the original provisions of the 1957 Treaty,
albeit very significant in the present context, is that the term “agricultural shall be
understood as also referring to fisheries”.

Farmers (and fishermen formerly under the CAP in the 1970s, and subsequently
under the CFP) are a category of professionals to whom the Treaty pays particular
attention. Indeed, the Lisbon Treaty underlined the mission entrusted to the EU
of establishing a ‘social market economy, aiming at full employment and social
progress’ (Article 3.3) (Schmitt 2010). It is important to, therefore, examine what
measures have been taken to provide support for farmers and fishers in order to
fulfill the objectives laid down in the Treaty. It is important to note that such special
treatment should also be extended to the communities to which these persons be-
long, that is to the social fabric, comprising people sharing the same values and way
of living who reside in a specific area.

4.3 The Problems of Definition

In order to assess the measures adopted in favour of fishers and the fishing commu-
nity, it is first important to provide some definitions. In the CFP (as in other legisla-
tion, for example the recent International Labour Organization (ILO) Convention
concerning work in the fishing sector), ‘fishers’ refers generically to all persons
engaged in a professional occupation on board any fishing vessel used for commer-
cial exploitation of fisheries resources. The definition is thus derived from having
a professional activity on board a fishing vessel, rather than on a precise activity.
In general, there are no specific requirements regarding a minimum percentage of
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income derived from fishing as a test of eligibility for EU funding though fishing
should be seen to be the main source of income. Indeed, under the European Fish-
eries Fund (R.1198/2006) the pursuit of multiple jobs is actually encouraged. This
definition, therefore, covers a rather broad range of jobs and so not only encompass-
es those workers on board vessels which are actually engaged in the capture of wild
fish, but also workers carrying out related and auxiliary activities providing they
perform such activities on board a vessel equipped for fishing. Duties and wages
may differ, but the qualification of ‘fisher’ is extended to workers who do not actu-
ally harvest fish. The scope will be even broader under the new European Maritime
and Fisheries Fund (EMFF), as fishermen may be charged with activities concerned
the protection of the marine environment or the collection of waste. The reverse is
also generally true in that harvesting fish along the shoreline does not qualify the
worker as a ‘fisher’. This may result in adverse consequences for some categories
of worker who harvest living marine resources. In order to tackle this shortcoming,
the new proposal extends the definition to persons professionally harvesting marine
organism without a vessel®.

Nor is the definition of a ‘fishing community’ straightforward. It remains un-
specified, although it is generally understood to include, besides fishers and their
families, all those living in an area where fishing activity, and those activities re-
lated to fisheries, have a particular economic, social, cultural and historical value.
Due to economic development, such communities may have evolved over time, to
the point where they lose their original features so that the activity of catching fish
becomes essentially an historical reference (EC 2011f). A useful example of this
wider definition may be found in the Magnuson-Stevens Fishery Conservation and
Management Act, which states that “(T)he term ‘fishing community’ means a com-
munity which is substantially dependent on or substantially engaged in the harvest
or processing of fishery resources to meet social and economic needs, and includes
fishing vessel owners, operators, and crew and United States fish processors that are
based in such community.”.

The intention that these communities should be given special treatment, has
been restated several times in EU legislation, starting with Council Resolution of
3 November 1976 (the ‘Hague Resolution’) whereby "The Council recognizes ...
there are regions in the Community ... where the local communities are particularly
dependent upon fishing and the industries allied thereto. ... in applying the CFP, ac-
count should also be taken of the vital needs of these fishing communities"4. Some
years later, in its Resolution of 30 May 1980, on the Common Fisheries Policy, the
Council referred to a community ‘dependent upon fishing’ and stated that the CFP
should ensure “fair distribution of catches having regard, most particularly, to tradi-
tional fishing activities, to the special needs of regions where the local populations

are particularly dependent upon fishing and the industries allied thereto”.’

3 Subject to Member State recognition (Art. 3.2 (6), COM(2011)804).
4 EC, Official Journal of the European Union (OJ) C 105/1981, p. 1.
S EC, 0J C 158/1980, p. 2
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It is, however, not easy to define precise indicators for measuring a degree of
dependency on fishing activities and related industries of a community or region. In
fact, a real dependency on fishing activity, meaning the dependency of a community
on the wealth generated from the quantity and value of catches landed at a port and
processed in factories located a short distance from that port, is difficult to calculate.
Nowadays, the question of dependency is even more debatable, as the contribution
of the harvesting sector to local economies in Europe is very limited, save for a few
exceptions of small coastal municipalities located in rather isolated, less developed
areas, that have been unable to reconvert their economy.

In fact, specific indicators have never been set by the European law and the qual-
ification as a fisheries area is left to each Member State. However, it is commonly
accepted that the concept of dependency on fishing activity includes aspects other
than the landing and processing of catches, so as to comprise also the history of
the community, its tradition, culture, urban landscape and social fabric. If a stricter
definition were to be adopted whereby a fishing community only exists where the
fishery sector constituted the mainstay of the local economy, so that a drastic reduc-
tion in the harvesting activity would impact on the whole local economy causing its
decline (Love 2010), this would only apply to a very few areas in EU 27. As statisti-
cal analyses show, out of 128 NUTS-2 coastal regions in the EU®, less than twenty
have a significant ratio of dependency on the fisheries sector (EP 2007).

Legislation also uses the term of ‘fisheries area’, that, in this context, means a
location where fishers live, not where they operate. Finally, the term ‘region’ does
not necessarily refer to an administrative entity recognised as such under national
law and may encompass more than one administrative entity.

4.4 Evolution of Employment in EU Marine Fisheries

It is a notoriously difficult task to calculate the number of active fishermen across
the EU. In fact, because of disparate methodologies employed by individual Mem-
ber States, there are no accurate statistics on the number of persons working as
professional fishers in the EU. By using figures published by the European Com-
mission, it was estimated that some 300,000 full- and part-time fishermen could
have benefitted from EU financial intervention in 1990 when the EU comprised 15
Member States only but some 150,000 in 2008 (with 27 Member States) (EC 2006).
After having increased during the 1970s and 80s, the employment in marine capture
fisheries has more than halved over the last 20 years. Clearly, statistics do not cover
the situation of informal work relationships in fisheries, which are not unusual in
this sector. Although on a world scale, the number of fishers has increased over the
same period, the steady decline in the number of those employed in the European
harvesting sector, should not come as a surprise, since this is the natural trend of
economic development that promotes a shift towards secondary and tertiary sectors.

¢ NUTS—Nomenclature of territorial unit for statistics (R.1059/2003).
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The decrease in the number of professional fishers is attributable to the reduction
of the number of the vessels, a consequence of the technological development and
the depletion of fishing stocks. In addition, fishing, and other traditional maritime
occupations, is become less attractive. They are seen today as unrewarding, dan-
gerous and not family friendly. The EU is seeking to counter this negative trend
through specific measures aimed at restoring the reputation of these occupations.
Some of these measures are considered in the Integrated Maritime Policy, launched
in 2007 (EC 2007).

4.5 Measures Intended to Benefit Fishers
and Their Communities

This aspect—the central one in this chapter—concerns the measures the EU has
put in place in order to fulfill the mission assigned to it by the Treaty, in support-
ing fishermen and their communities. Initiatives in the fisheries sector have been
taken since the 1970s, when changes to the Law of the Sea and vested interests of
some EU Member States triggered legislation regarding fish products and fisher-
ies production structures, under the Chapter of the Treaty of Rome devoted to
agriculture.

Given the overall perspective of this volume in focusing primarily on social
issues, the measures under consideration relate principally to the allocation of
fishing rights and the financial support for improving living standards. Although
legislation designed to improve the health and safety conditions on board fishing
vessels or working conditions is pertinent, their goals are fundamentally differ-
ent to those pursued by Article 39 of the TFEU, which refers to a fair standard of
living and, therefore, mainly to economic conditions. Despite the fact that these
aspects are now critical in the attempt to attract the younger generation into this
traditional activity, the goals of improving health and safety conditions are not
specific to fishermen, as they concern every category of worker and will not be
treated here.

The analysis will consider only the transfer to Member States of Community fi-
nancial resources earmarked for the achievement of objectives of a socio-economic
nature. Furthermore, this analysis will be confined to aspects directly concerning
people. Aid granted for production or processing infrastructure (vessels, ports, fac-
tories), which comprise the bulk of the EU contributions until now, lies outside the
scope of this analysis. The forthcoming European Maritime and Fisheries Fund,
scheduled to come into operation in 2014 relating to the provisions of the revised
CFP, is expected to alter the order of priorities, as compared to the actions finan-
cially supported under current legislation.

The allocation of fishing quotas (or, in general, the so-called fishing opportuni-
ties) to the individual fisher or to producer organisations are, of course, of great
importance. However, the system is built in such a way that the recipients are the
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Member States and not distinct coastal regions (Wakefield 2009). Only Member
States are entitled to distribute quotas to operators according to national law, politi-
cal goals and practices. No coastal community can claim exclusive rights to stocks
found in the waters adjacent to its coastline, although restrictions may apply to ac-
cess by the fleets of other states’. Further, the criteria for establishing the quantities
that can be allocated are mainly based on a rational exploitation of the available
resources as recommended by scientific advice, rather than on considerations of a
social nature. Finally, although quotas obviously have an economic value, there is
no public money at issue.

4.6 Financial Support from the EU

Even when support for fleet adjustment, the underpinning of the marketing and
processing sectors, promotion of aquaculture and costs associated with fishing in
third country waters are included, the amounts earmarked in the EU budget for the
fisheries sector have never been massive when compared to other sectors of the
economy. However, they may appear in a very different light when the total amount
is set against the number of professional fishers in the EU.

EU financial support within the CFP was never designed to create new jobs in the
harvesting sector. Its purpose is primarily to facilitate the restructuring of the sector
as a consequence of the excessive fishing capacity and the depletion of stocks. The
goal of EU intervention over the last 25 years has been to achieve a balance between
fishing capacity and available resources as the prerequisite for a profitable indus-
try. The changes in the characteristics of the EU fleet as a result of technological
progress and environmental concerns, have clearly had an impact on the number of
jobs on board vessels and on the professional qualifications of crew members (EC
2002). On the other hand, the downtrend in the economic performance of fishing
businesses has had an unfavourable impact on the revenues of fishermen and on the
retention of workers in the sector. If stocks were exploited at maximum sustainable
yield, the catching industry would be profitable, fishermen would obtain higher
revenues and many more jobs would be created (World Bank & FAO 2009; NEF
2012). This is precisely the aim of the current CFP’s reform.

Until now, EU measures have been designed, above all, to cushion the blow of
the social consequences of the decline of fishing activity, whether the inactivity be
a consequence of a conservation measure or the poor economic results of a fishing
business. However, as the new reforms suggest, a different approach has been cho-
sen and many of the earlier measures are to be discontinued because of perceived
ineffectiveness. This change in policy comes at a time when unemployment rates in
Europe are historically high.

7 R2371/2002, Art. 17.
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4.7 From Special Initiatives to Structural Funds for Fisheries

In 1971, Community funding from the agricultural budget was made available to
the fisheries sector in order to develop a fishing sector which was in need of mod-
ernisation in the context of the European economy as a whole. When, during the
1980s, it became apparent that fishing capacity needed to be reduced, special mea-
sures were devised for scrapping vessels or limiting their activity. A premium was
granted to vessel owners in exchange for a temporary or permanent reduction of
production capacity. The amount was calculated on the basis of vessel tonnage and
the number of ‘laid-up’ days. It was only in 1995, that measures of a truly socio-
economic nature were introduced to aid those workers whose main occupation was
as fishers on board operational sea-going fishing vessels®.

For fishing vessel owners, the premium was an incentive to keep idle a produc-
tion tool so as to reduce pressure on resources. For crew members, the measure
was compensation for a situation where the employee is denied access to social
welfare payments. We should also remember the widespread situation of share fish-
ermen, who likewise may lack protection under national social security schemes in
the event of cessation or insolvency of a fishing business’. The aid is particularly
justified because these workers are exposed to the risk of not being able to find
other jobs in the same region in which they live, as job opportunities for their skills
are generally scarce. The measure was also an attempt to retain within the sector
‘dynamic and skilled’ workers'?. Such compensation payments entail no additional
costs for businesses that are often struggling for their own economic survival.

The situation of inactivity of vessels due to conservation measures has been ex-
tended to include the stoppage of activity following the termination of, or a de-
lay in, the renewal of fisheries agreements with third countries!!, the compulsory
abandonment of traditional fishing techniques imposed by a new law and, more
recently, for a limited period, to the temporary cessation of fishing activities due to
economic crises induced by the abrupt increase of fuel prices in 2008. Under this
more generous scheme, part of the ‘basic salary’ of fishers employed on a vessel
admitted into the scheme is charged to the relevant public authorities'?. In addition
to these indemnities, legislation has also provided an incentive to fishers to take
early retirement, through a contribution to the pension fund. These measures have
been extended under the framework of the Financial Instrument for Fisheries Guid-
ance (FIFG)" (2000-2006) and the European Fisheries Fund (EFF)'* (2007-2013).
A further extension of these socio-economic measures under the provisions of the
next EMFF is not envisaged by the Commission’s proposal.

8 R.2719/95.

9 See Dir.2008/94 and EC, COM(2007)591, Reassessing the regulatory social framework for more
and better seafaring jobs in the EU.

10 R.2468/98, recital 11.
1 Dec.95/451.

12 R.744/2008.

13 R.1263/1999.

14 R.1198/2006.
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In short, the measures currently available with the aim of ensuring an income for
individual fishermen are: the compensation to fishers and owners of fishing vessels
for the inactivity of their vessels, and aid granted to workers due to their departure
from the fishing sector, including early retirement. Other types of aid are also gath-
ered together under the umbrella of ‘socio-economic measures’. They concern the
enhancement of skills, within or outside the fishery sector, or facilitating the start-
up of an entrepreneurial activity for a young fisher, though these are not necessarily
specific to the fishing sector.

4.8 Assessment of the Socio-Economic Measures

Socio-economic measures, as they have been labelled in the legal acts, remained
fundamentally unchanged during the two periods of financial programming for
structural interventions from 1994 to 2006 (for further details see Suris-Regueiro
et al. 2011"%). Ex-post assessments of these schemes show that only compensa-
tion for temporary cessation of fishing activity as a fisher has had a significant
effect, in terms of the members involved and the amounts disbursed. Conversely,
actions aimed at the early retirement of those over 55 years, and the departure of
workers from the sector, have been barely utilised. While the first scheme is well
received, as it allows some flexibility to businesses, the latter actions are most
probably unattractive when compared with existing labour market conditions and
the public social schemes in force. In fact, the decrease of jobs in the harvesting
sector is due essentially to the number of vessels removed from fleet registers and
only partly replaced by new entries (usually more efficient and larger units). The
data available does not allow calculation of ratios between jobs lost and tonnage
or KWs withdrawn.

Conversely, it is has been shown that, during the period under consideration,
public aid has created jobs in the aquaculture or processing, marketing or related
sectors (ports, shipyards, financial institutions, administration etc.), which have off-
set the reduction in the number of jobs in the fisheries sector. However, it is not pos-
sible to trace those fishers that have left the harvesting industry to take up jobs else-
where in the fishing sector. The scarcity of information available on the attendance
of fishers on retraining courses, financed essentially by an unspecific Fund, as it is
the European Social Fund, makes it difficult to assess the numbers of workers who,
after retraining, remain within the fisheries sector but with a different occupation.

What is clear is that it is the small-scale sector that has been the most adversely
affected by a reduction of fishing activity on grounds of resource conserva-
tion measures, or the need to improve the economic performance of the sector.
Communities that are heavily dependent on fishing and where fishers are unable to

156 See also: EC, Evaluation ex post des programmes de I’'TFOP pour la période 1994-1999, 2004;
EC, Ex-post evaluation of the Financial Instrument for Fisheries Guidance (FIFG 2000-2006),
2010; EC, Interim evaluation on establishing EU financial measures for the implementation of the
CFP and in the area of the Law of the sea, 2007-2013, 2010.
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find other professional occupations in the local area or alternative sources of income
(e.g. social welfare payments) face the risk of irreversible decline if they do not
embark on diversification of their local labour markets.

4.9 From Harvesting Activity to the Coastal Community

In 1994, the Commission adopted a specific Community initiative for the fisheries
sector, known as PESCA'®, in order to assist coastal regions facing loss of revenue
due to the poor economic performance of the fishing industry. At that time, busi-
nesses were already struggling with limited catches and increasing costs induced,
inter alia, by new rules on health and safety conditions on board vessels and stricter
hygiene requirements for fish products in order to comply with standards in the
single market.

250 millions Ecus were made available over the period 1994-1999 to regions
deemed to be dependent on fisheries because of their relatively high employment
rates in the sector and the added value of fish products within the local economy.
The long list of regions eligible for such aid was created by the EU Member States.
The initiative mirrored that concerning the rural world, known as LEADER (Li-
ason Entre Actions pour le Development de I’Economie Rurale), operating from
1991 to 2006, and subsequently integrated into the current framework for rural de-
velopment. The methodology involving a bottom-up approach, as well as the aim
of facilitating the diversification of the activities, are identical. Although the two
schemes—LEADER and PESCA—may have overlapped in some coastal regions,
projects financed under LEADER did not include the fish harvesting sector.

The PESCA initiative was an attempt to redress a situation where, due to declin-
ing fish stocks, poor economic yields, new consumer habits or new patterns of trade,
either the available employment opportunities were insufficient or the revenues gen-
erated were unattractive. In order to revitalise the local economies, the communities
needed to become less dependent on the harvesting activity. In so doing, fisheries
policy introduced elements of regional policy now referred to ‘territorial cohesion’!’,
by supporting projects for economic development not directly related to the fishing
industry as in pesca-tourism, gastronomic tours, leisure activities, museums of the
fishing history, craft goods. In particular, fish workers could benefit from training
and vocational education with a view to finding jobs outside the fishing sector.

The same objective of promoting sustainable development and an improvement
in the quality of life in coastal areas with a significant, though declining, fishing
activity, prompted the revival in 2007, of PESCA-like initiatives, supported by
the EFF, to be carried out under the initiative of Fisheries Local Action Groups
(FLAGS). It should be noted that in this framework, fishers and harvesting industry
are no longer seen as the drivers of economic development in a fisheries area.

16.0J C 180/94, p. 1.
17 Art. 174 TFEU.
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Nowadays, themes like technical innovation, networking, food quality, environ-
mental protection, waste management, energy saving and alternative energy, are
more popular. It is expected that some 300 such groups will be established under
the current programme (see Chap. 11). Some € 567 million has been set aside for
the sustainable development of fisheries regions across the EU, which corresponds
to 13 % of the EFF budget. It is too early to evaluate this measure, which has raised
a lot of interest and will surely be extended in the future. It should be kept in mind,
however, that these projects, because of their content, have only a limited impact on
the economy and cannot on their own overturn a situation of decline in the sector.
Hundreds of such initiatives of this kind cannot fundamentally change the situation
for those municipalities, amongst the 6,600 located on the European coast, where
fishers are suffering severely from poor economic performance of the fishing indus-
try. Such initiatives should, therefore, be considered no more than a complement to
the local economy. However, what is of particular importance is the possible spill-
over of innovation, good practice and the transfer of know-how which may trigger
new dynamics in areas facing similar difficulties. This is made possible particularly
through the network that underpins the FLAGs.

It is in this wider context, that the contribution of women to the fishing industry
and to the fishing community has been recognised and attracted EU financial sup-
port with pilot projects launched as early as the late 1990s'3. It is well known that the
presence of women on board fishing vessels is a rare occurrence, and, therefore, they
generally do not qualify as fish workers. Yet, they contribute to fish production, not
only as shellfish gatherers, but women play an important role in the processing and
marketing of fish products (see Chaps. 12, 13 and 14). Furthermore, their involve-
ment, often unnoticed, in activities within a family run business is crucial. The en-
titlement of spouses of self-employed workers to benefit from the general system for
social protection is a long-awaited and deserved recognition of their contribution'.

As this territorial-based approach is now the favoured avenue for the economic de-
velopment of coastal areas, such initiatives seem certain to be extended under the new
general framework for EU support from 2014 onwards and is currently under discus-
sion in the Council of Ministers and in the European Parliament. In the new context,
the need to insert coastal development into the wider Integrated Maritime Policy and
the specific investments including maritime spatial planning, as well as the attain-
ment of the targets fixed by the Europe 2020 Strategy?’, will be taken into account.

4.10 Governance

Over the period under analysis, financial allocations earmarked for implementing
measures of a socio-economic nature have largely been underutilised. One of the
reasons cited for the poor performance is the difficulty for those most likely to

18 See OJ C 216/97, p. 31.
1 Dir.2010/41.
20 EC, COM(2010)2020.
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benefit to voice their concerns when the measures are being elaborated. With regard
to governance in the fisheries sector, important steps have been made in recent years
and particularly since the 2002 reform of the CFP when Regional Advisory Coun-
cils (RACs) were introduced. It is, therefore, useful to recall the opportunities avail-
able to economic operators, workers and NGOs to make their voices heard when
new measures are being prepared in Brussels. Consultation is an essential feature in
the production of EU law and embedded in the Lisbon Treaty.

In the law-making process, apart from the possibility of engaging directly in pub-
lic consultations, interested parties may be represented through several different or-
ganisations including the longstanding Advisory Committee on Fisheries and Aqua-
culture (ACFA)?! established in 1971 and the Sectoral Social Dialogue Committee
(SSDC) for marine fisheries in 19742, Two other committees are of relevance: one is
tasked with the implementation of the programme established in the context of the EU
structural fund for fisheries, the Monitoring Committees appointed for each Member
State in a local partnership approach, and the other the Regional Advisory Councils
(RAC:) created for each of five regional seas together with Councils representing the
distant water and pelagic fisheries?’. The RACs are entitled to submit recommenda-
tions and suggestions to the Commission and Member States, and to contribute to the
achievement of sustainable economic, environmental and social conditions.

Due to its very composition, the RAC has a key role in representing the interests
of the components of a fishing community in a multinational set-up. Those entitled
to RAC membership includes vessel owners, small-scale fishers, employed fishers,
producer organisations, processors, traders and other market organisations, wom-
en’s networks, environmental organisations, aquaculture producers, consumers and
recreational or sport fishers. Given their wide ranging stakeholder membership,
RAC: are today probably the most powerful instrument for expressing stakeholder
views currently in the hands of the fishing community (Long 2010). It is up to
RAGC:s, possibly with enhanced competences and administrative capacity, to interact
with other actors with an interest in coastal zone management. Their effectiveness
could be enhanced by stronger producer organisations and other influential social
partners. Should the RAC be deemed inadequate to represent the fishing sector in
the coastal management process, as recommended by the FAO’s Code of Conduct
for ‘responsible fishing’, and endorsed by the EU, changes can be made?*.

4.11 Conclusions

At the outset of the CFP in 1968, a document relating to the anticipated social pil-
lar in the set of proposals elaborated by the Commission was not finally tabled. It
was deemed that strengthening production and marketing structures would be more

2! Established by Dec.71/128, revised in 1999.
22 Established by Dec.74/441, revised in 1998.
2 Dec 2004/585.

2 See EC, COM(2011)425, Art. 54.
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effective in sustaining fishing-dependent communities. However, measures to al-
leviate the emerging difficulties introduced in the late 1980s—and largely still in
force today—have failed to secure a stable and sufficient income for fishers or the
improvement of living conditions in fishing communities in parts of the EU. It is
true that, where requirements for health and safety and improved working condi-
tions have been complied with, significant improvements have taken place as a
result of new legislation and related financial support. But a mechanism specifically
designed to guarantee a stable and adequate income for all professional fish work-
ers has never been achieved, in marked contrast to what has been done for farmers
through the provisions of the EU Treaty. Clearly the two EU policies are quite dif-
ferently implemented (Wakefield 2009).

This analysis has referred neither to measures adopted for improving the skills
of fish workers, nor to actions focusing on the small-scale/artisanal fisheries and
may in this respect be seen as incomplete. In fact, notwithstanding Article 41 of
the TFEU which refers to measures in the spheres of vocational training within the
CAP, other sectors of EU intervention are perhaps better suited than the CFP for
dealing with programmes for vocational training or retraining of fishers. Measures
relating to small-scale fisheries do exist as exemptions from certain regulations that
apply to larger vessels and in higher rates of financial assistance than those which
apply to larger vessels. However, in the absence of rules that can link a specific
segment of the fishing fleet to a given coastal community, it cannot be argued that
a special regime designed to sustain the revenues of small-scale fishers has been
developed (see also Symes and Phillipson 2009). After three decades of the CFP,
the EU fleet is composed of fewer, but larger and more powerful vessels, which
employ less crew on board. What is more, fish workers are less and less connected
to coastal communities partly due to the increasing numbers of non-EU nationals
working on board EU fishing vessels. It can be argued that this trend owes more
to uneven levels of economic development across Europe and beyond than to the
direct effects of the CFP.

In summary, save for a few exceptions, the EU harvesting sector remains eco-
nomically fragile and requires further restructuring. Studies carried out on the ex-
post evaluation of the socio-economic measures, for the period 1994-2011, show
that the amounts earmarked in the EU budget have generally been underutilised.
At this stage a more detailed analysis is not possible as data collection is ongoing
and for several initiatives only aggregate data are available. Only the compensation
for temporary cessation of fishing activity appears to have been a qualified success
with relatively large numbers of workers from a relatively small number of Member
States benefitting from the financial provisions. Support for scrapping vessels could
also qualify as a socio-economic measure to the extent that the vast majority of ves-
sel owners in the small-scale fleet work on board their vessels; significantly, how-
ever, a number of national decommissioning schemes have specifically excluded
vessels under 10 or 12 m.

When compared to other fishing nations, the EU’s harvesting sector is today
generally worse off than at the outset of the CFP, despite extensive modernisation.
Competition for the use of the same marine areas from other growing European
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economic sectors (DG MARE 2012), and the constraints, imposed by the goal of
good environmental status in the marine environment?, make the future of Europe’s
fishing industry uncertain. The fishing industry will have a prosperous future only if
it becomes part of an otherwise flourishing coastal community. Genuine fisheries-
dependent communities are the exception. Dependency is more and more ‘virtual’
rather than ‘real’. Today the image of being a fishing community has a value ex-
ceeding that of the landed catches (Brookfield et al. 2005). The future of coastal
fishing communities depends more on economic development of the marine and
maritime economy, than on the size of the harvesting sectors.
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Chapter 5

The Unfulfilled Promise of Integrated
Management: How Policy Discourses Operate
in Annapolis Basin, Canada

Kate Bigney Wilner

Keywords Discourse analysis ¢ Policy discourse ¢ Fisheries policy ¢ Coastal
communities ¢ Critical political ecology

5.1 Introduction

In the Canadian context, the principles of integrated management (IM) are “ecosys-
tem-based management, sustainable development, the precautionary approach, con-
servation, shared responsibility, flexibility and inclusiveness” (DFO 2002). Barriers
to implementing the Oceans Act include coordinating inter-departmental change
in a siloed environment and making sense of terms such as ‘sustainable develop-
ment’ and ‘shared responsibility’ in a heavily industrialised nation characterised by
a turn towards market-based environmental governance. An additional barrier is the
soured relationship between certain government and community actors as a result of
developments like the collapse of groundfish stocks in the 1980s and 1990s and the
implementation of aboriginal rights with regard to natural resources. The text of the
Oceans Act champions sustainable coastal communities and coastal economies, yet,
to date, post-Oceans Act changes in marine and coastal governance that are evident
have had few meaningful improvements in resource sustainability or on the lives of
those living in coastal communities.

Discourses, as a combination of words and action, structure political struggles
and, when powerful, capture debates. For instance, the ‘tragedy of the commons’ is
one of the most well-known and powerful discourses in fisheries and oceans gov-
ernance, informing widely applied solutions to the fisheries ‘tragedy’ like privati-
zation of access in the form of individual transferable quotas. This discourse still
structures thought and practice of fisheries management, while the language of inte-
grated management also reveals underlying assumptions in particular about coastal
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communities. This chapter examines discourses around, and the implementation of,
integrated management in Canada’s Bay of Fundy on the Atlantic coast. The con-
text for this question is the resistance of a group of community research partners'
to the term ‘integrated management’. The project, called the Coastal CURA, was
designed to support coastal communities as they engage with new models for in-
tegrated management. While integrated management appeared to answer certain
critiques of current government practice, such as fragmentation, opacity, exclusive
science, short-term time horizons and anti-democratic consultation processes, and
even to resemble models of resource management that the community partners
practice and promote, community partners resisted the terminology of integrated
management.

This analysis of integrated management thus examines the underlying posi-
tions, epistemologies and assumptions behind the Canadian government’s vision
of integrated management, as compared with community critiques and visions of
integrated management. These visions differ in imagining what sustainable com-
munities look like and who ought to be involved in ensuring community sustain-
ability. Which visions are captured in policy and in practice is in no small part due
to power relations within communities and between communities and government
resource managers. How different actors talk about problems and solutions both
reflects and reinforces those power relations. A critical look at what discourses ex-
ist, how they are used and with what effects is one step in illuminating the power
relations that help or hinder coastal community involvement in discussions which
shape their futures.

This chapter has three components. First, the relationship between integrated
management and community is explored. Next, a conceptual framework connect-
ing political ecology, geography and policy studies is developed to focus attention
on questions of space, power and discourse in integrated governance of coastal and
marine space and resources. Third, this framework is applied to policy discourses
around integrated management in the Annapolis Basin in Nova Scotia, Canada, to
describe existing discourses and to demonstrate how their use privileges certain
actors. The framework helps illustrate how the lack of attention to power relations
in the shift to governance structures like integrated management further disempow-
ered a coastal community in their attempts to wrest a measure of control over their
livelihoods. The actors in this case study include clam harvesters, coastal NGOs,
municipal, provincial and federal government departments and agencies and many
others. A sustainable coastal community can and should include all of these actors,
and integrated management can be a way to achieve this inclusion. Attention to the
discursive power struggles in the Annapolis Basin provides one explanation for the
failure of integrated management.

! Part of a Community-University Research Alliance funded by the Canadian Social Sciences and
Humanities Research Council. For more information see www.coastalcura.ca.
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5.2 Integrated Management?

Integrated management (IM) as a governance term typically refers to managing
all human activity with an impact on marine or coastal ecosystems, such as tour-
ism, shipping, oil and gas, recreation, industrial, residential, agricultural, energy
production as well as fishing, by bringing representatives from those industries,
and coastal citizens, called stakeholders, together with the state to coordinate man-
agement within a given area. Some of these are new industries, while some, like
fishing, are usually long established. This, in principle, could alleviate stakeholder
conflict and address the cumulative impact of traditional and new activities (Cicin-
Sain and Knecht 1998). Other definitions of integrated management focus on citi-
zen engagement in negotiating public policy (Bastien-Daigle et al. 2008), and/or
scaling between local, regional and national levels of governance (GESAMP 1996).
Most critiques of integrated management take its founding premises for granted and
relate its challenges to ‘implementation problems’ (ICES 2007) inherent in ‘scaling
up’ local initiatives to global problems (Agardy 2005), or to multiple governmen-
tal jurisdictional issues, including the rights of indigenous governments (Ricketts
and Harrison 2007). However, the creation of new areas of management author-
ity involves developing new governance bodies for that space, which creates new
relationships within the territory, and defines what activities are permissible and
not permitted. This involves creating, sustaining or altering power relations (Zim-
merer 2006). The next section first outlines thinking on governance, then turns to
how geographic thinking about space and scale are useful in attending to the oft-
neglected political issues that exist in integrated management.

5.2.1 Integrated Management as Governance

The state—or the formal, elected, sovereign, centralised government—is no longer
the single, or even the central, entity responsible for governance. Rather informal,
decentralised and collective decision making structures are being recognised as
sources of political power (Rhodes 1996). Integrated management thus acknowl-
edges that the coasts and oceans are an arena valued by and requiring the input of all
coastal stakeholders. The study of politics and policy now must consider the roles
of state and of non-state actors and their interactions in, for example, new venues
for stakeholder deliberation involving state and non-state actors, from private in-
terests, to non-government civil society and environmental organisations, research-
ers and aboriginal groups (Griffin 2010). This is especially so because in practice,
the promise of citizen engagement in the switch to governance has produced “a
fuzzy terrain ..., somewhere in-between, but articulating with, state and market,

2 Tuse the term IM to represent integrated coastal and oceans management (ICOM) and integrated
coastal zone management (ICZM). This chapter focuses on the human (rather than natural scien-
tific) aspects of integrated management.
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but irreducible to either; a terrain that was neither state nor private, yet expressing a
diverse set of social activities and infused with all manner of social power relations,
tensions, conflict and social struggles” (Swyngedouw 2005, p. 1996). Hajer and
Wagenaar (2003) warn that these participatory spaces can exist in an ‘institutional
void’ where there are few pre-given rules, which can bring loosened notions of re-
sponsibility, authority and accountability. This preponderance of uncodified space
opens up terrain for conflict over access to decision-making and access to resources.
As opposed to encoded democratic rules (when they are followed), “inclusion or
exclusion, legitimacy ... representation ... accountability of [participatory] groups
or individuals often take place in non-transparent ad hoc and context-dependent
ways” (Swyngedouw 2005, p. 1999). For example, Griffin (2010) shows how re-
gional fisheries bodies are places where powerful actors can maintain, manipulate
and increase their power over less powerful actors within the governance regime.
Alternately, market forces can dominate: competing with representation and demo-
cratic principles are “equally strong processes at work pointing in the direction of a
greater autocratic governmentality ... i.e. the democratic character of the political
sphere is increasingly eroded by the encroaching imposition of market forces that
set the ‘rules of the game’” (Swyngedouw 2005, p. 1993). Government can also
carry on as usual: Griffin (2010) finds from her study of the European Union that
because regional committees are only intended to provide advice to the commission
who makes policy, there is little evidence that stakeholders actually influence fish-
ery decisions as a result. Decentralisation can allow the state to maintain its control
over decision making, leaving intact the status quo (Griffin 2010).

This is, in part, because interactions within stakeholder bodies, between stake-
holders and governments or stakeholders and experts are characterised by unequal
power relationships: “to deny the existence of power struggles in a participato-
ry approach like IM is unrealistic” (Bastien-Daigle et al. 2008, p. 120). Jentoft
called the lack of attention to power relationships in fisheries management sur-
prising (2007). A different facet of power is evidenced in governance arrange-
ments characterised by decentralisation and “pluralisation of power and decision-
making centres” (Abrahamsen 2004, p. 1459). This facet of power is not based on
coercion, but on regulating the self: it “works through systems of knowledge and
discursive practices to provide the meanings, norms, values and identities that not
only constrain actors, but also constitute them” (Abrahamsen 2004, p. 1459). In
this way integrated management is related to other neoliberal forms of governance,
characterised by decentralisation, which establish a way in which the “conduct
of conduct” is worked on at sites at a distance, literally and figuratively, from
the state (Digeser 1992; Abrahamsen 2004). Technologies specific to integrated
management include the use and alternation of space and scalar relations, such as
through maps, as well as new governance institutions, and the supporting policies
and programming that accompany legislative changes.

These technologies form the basis for new kinds of knowledge “that make some
kinds of actions seem naturally more appropriate than others as an invaluable aid
to the process of government” (Agrawal 2005, p. 224). These produce altered envi-
ronmental subjectivities, i.e. how people think of the environment and their position
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within it. These changes resonate with Jentoft’s assertion that management tools
and systems “express a political position on relations of power, conflict and social
justice” by distributing power and altering power relations (Jentoft 2007, p. 428).
For instance, “management systems change the very perception of what it means to
be a fisher, such that management systems are now considered a fact of life”” (Jentoft
2007, p. 428). Fishing communities, clam harvesters, even government employees
are formed by the technologies and practices of government. So for example, small-
scale fishing may be considered deviant under integrated management, and those
pursuing that livelihood would be encouraged through practices of integrated man-
agement to regulate themselves back into the modern economy.

5.2.2 Joined up or Multi-level Governance

Like other forms of “joined up” or decentralised governance, integrated manage-
ment proposes a change in scalar relationships and responsibilities, moving local
actors ‘up’ to larger arenas and national or transnational ones, e.g. shipping ‘down’
to engage with smaller scales. “Spatial regulation regimes are also social regula-
tion regimes” that “reflect economic and political interests of proponents rather
than some natural state in nature or society” (Nichols 1999, p. 390). For instance,
Mansfield (2005) calls the declaration of the 200 mile exclusive economic zone
an exercise of sovereignty—“asserting the ocean as national space”—therefore, a
dimension of scalar politics (p. 469). Another example is the dominance of the
global scale as an explanatory agent. The global scale has been naturalised as the
place where certain environmental problems exist, such as climate change, or the
fisheries crisis. This “serves to disembody the causes and consequences of such
problems, and their construction as such, from practices and politics taking place at
a multitude of sites and scales of governance” (Bulkeley 2005, p. 883). As a result,
“there is little consideration of the possibilities that the governance of global en-
vironmental issues might emanate from the ‘bottom up’”’ (Bulkeley 2005, p. 883).
Preoccupation with the process and study of globalization also runs the risk of re-
moving the state from critical attention in generating or ameliorating these global
problems (Mansfield 2005).

5.2.3 Participation and community

Participation—who participates and how—is another central thread in definitions
of integrated management. Bastien-Daigle et al. (2008) envision integrated man-
agement as a collaborative negotiation of public policy for sustainable develop-
ment: “IM’s objective is to instigate a voluntary collaborative process where actors
negotiate public policies based on multi-criteria and participatory decision-making
process ... This consultative, negotiative and cooperative forum will inform on
the consequences of human activities, limit environmental degradation and build
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consensus on how sustainable development should be achieved” (p. 97). By this
definition, the ideal of regional actors negotiating public policy in a cooperative
forum draws heavily from notions of community engagement as, in principle,
these actors have an ongoing role in determining what and how activities are pur-
sued in a given area, in relation to overarching ideas about what regional sustain-
able development looks like. In addition to the risk of generating an institutional
void characterised by uneven power relations, or of the state redefining its power
through decentralised governance, as discussed above, these definitions call at-
tention to the need to consider how community is absorbed into thinking about
integrated management.

In natural resource management thinking and practice, communities have been
represented as small in scale and conservation oriented (but see Smith and Wish-
nie 2000; Li 2002) or community is erased from fisheries and oceans management
altogether and replaced by the individual rational actor, as understood through the
‘tragedy of the commons’ model (Hardin 1968). Communities are often seen as the
site of impact (Olson 2005) and the smallest scale in the hierarchical nest (Bulkeley
2005). Yet, critical geographers and activists reject this notion, as “localities or lo-
cal practices can constitute multi-scalar system operating across scales’ (Bulkeley
2005, p. 897). Bulkeley calls our attention to these networks, as does Escobar: “peo-
ple are not only ‘local’; we are all indissolubly linked to both local and extralocal
places through what might be called networks” (Escobar 2001, p. 44). In response to
Hardin (1968) anthropologists and others provided illustrations of small scale, long-
enduring institutions for managing access to and allocation of common property
resources (see, for example, McCay 1995; Feeny et al. 1990; Ostrom 1990). Com-
munities are thus more complex than perceived in fisheries and integrated manage-
ment policy which represents them as small scale, lacking agency, land-based and
needing integration into the market economy.

This review has touched on the human dimensions of dominant approaches to
marine and coastal governance. Reorganisation of spatial and scalar relations are at
the heart of integrated approaches; the case study of the Annapolis Basin explores
how power relationships are negotiated in uncodified spaces, how scalar politics
are employed to capture power or exclude livelihoods, and how scale can also be
used for resistance. Integrated management is part of a shift away from state control
to decentralised governance; but is that process complete in the Annapolis Basin?
And how does the Canadian government maintain power at a distance, under these
new arrangements? Whose knowledge dominates this shift? Finally, the concept
of community has been edged out of modern marine and coastal governance. New
governance can work by instilling a sense of responsibility and citizenship on indi-
vidual and collectives of fishermen. The neocommunitarian argument in support of
devolved governance can further marginalise and lock communities into prescribed
notions of conflict (excluding access) and conservation. How are different visions
of community included or excluded from integrated management processes in the
Annapolis Basin? This chapter next details how a discursive approach to policy
helps to address these questions.
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5.3 Interdisciplinary Discourse Analysis

Jentoft argues that “we need to understand how power is expressed in fisheries and
coastal management discourse—how management institutions frame, legalize and
validate discourse—who argues what, from what positions of power and with what
impact?” (2007, p. 433). Discursive, or narrative, forms of policy analysis aim to
identify dominant policy narratives and uncover how policy narratives developed,
by placing them in a broader social-political-economic framework. This type of
analysis sets out to “identify the grounds for contentions that arise from theoretical
assumptions, conceptual orientations, methodological commitments, disciplinary
practices, and rhetorical approaches closely intertwined in policy disputes” (Fischer
2003, p. 14). Discursive approaches encourage a more democratic policy analysis
by examining in particular the dominant perspectives that typically go unchallenged
and by engaging communities that are often excluded (Fischer 2003).

To examine these processes in light of changes to marine and coastal governance,
the next section considers how policy discourses are used by different actors to
frame social/policy problems, to shape the range of possible solutions, and to permit
or constrain participation of people and forms of knowledge in the policy process.

Dominant discourses close down “reference to questions they cannot address”,
specifically political-economic questions, or those “that might cast doubt upon the
completeness of their diagnoses or the feasibility of their solutions” (Li 2007, p. 11).
Among opportunities for resistance, like scale framing, or discursive deliberation
(Dryzek 2001; Parkins and Mitchell 2005), are switch points, or “conditions under
which expert discourse is punctured by a challenge it cannot contain; moments
where the targets of expert schemes reveal, in word or deed, their own critical analy-
sis of the problems that confront them” (Li 2007, p. 11). In light of these proposals,
the next section also asks whether alternative discourses are successful in altering
the distribution of discursive power by opening switch points.

5.3.1 Methods

The texts for policy analysis are written policy documents and the like (authored
texts) but also what policy makers do (constructed texts) (Yanow 2000). The insti-
tutional context in which things are said co-determines what can be said meaning-
fully (Hajer 1997). Therefore, data for the discourse analysis consist of policy texts
relevant to fisheries and oceans governance in Canada, such as the Oceans Action
Plan (DFO 2005) and Integrated Management Policy (DFO 2002), 45 interviews
conducted in 2008-2010 with 36 key informants from Canadian government and
community-based organisations in the Maritime region, and participant observa-
tion in multiple meetings over the study period. The discourse analysis consisted
of organising and analysing this textual data. Using Atlas ti. (designed by Scien-
tific Software Development), codes were developed based on a line of text, an
individual word, or a part of an image in a document. Memos about codes track
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emerging connections and theoretical insight about the codes (Braun and Clarke
2006). Models called networks illustrate linkages between codes and code fami-
lies. In Atlas ti.’s network building tool, the researcher specifies the relationships
between codes, to help uncover underlying ideas and assumptions connecting the
policy vocabularies. In this way, the conceptual and theoretical frameworks guide
coding and model development while codes, themes and patterns are simultane-
ously allowed to emerge from the data. These network diagrams were then used as
the basis for describing the discourses found in the case study. Following Terdviin-
en (2010), Venn diagrams were used to represent discourses to signal the terms
(drawn from codes) that make up each discourse, as well as to highlight where
discourses overlap.

5.4 Application: Annapolis Basin, Nova Scotia, Canada

In the Bay of Fundy’s Annapolis Basin, changes to the Canadian national shellfish
sanitation programme protocol led to the closure to clam digging of much of the
basin’s beaches during the summer of 2008. Previously, harvest rights to several
of the basin’s most productive clam beaches were transitioned from one year leas-
es to ten year leases, all held by the same leaseholder. These two events dramati-
cally diminished access of independent clam harvesters to the clam resource. This
case centres around attempts to collaboratively address issues in the Annapolis
Basin’s clam fishery, which hinge on different perceptions of the problems and
of possible solutions, including the role of integrated management, and different
relative powers of discourses used to negotiate solutions. The data presented here
illuminate how terms like health and food safety, conservation and restoration,
privatisation, and integration have affected policy and programme implementa-
tion, thereby altering conditions of access for one group of harvesters in the An-
napolis Basin.

The main positions in this case study are articulated along the lines of three
discourses. Food safety is used by government to ensure compliance with export
agreements, therefore to preserve the export-oriented clam industry and its trade
relationships. The food safety discourse taps into fears about risk of human illness,
and achieves discursive dominance by presenting risk as objective, and manageable
in certain prescribed ways. The second is a variant of the tragedy of the community
concerned with clamming as a last resort, and property rights as a way to achieve
stewardship, used to promote sole ownership of access rights. Finally, the discourse
of moral economies is used by clam harvesters and their advocates to try to ensure
access rights and to restore a livelihoods-centred approach to the clam industry.
Certain individuals within, and policy documents produced by, the government
of Nova Scotia also participate in this discourse; despite this, the subsistence and
moral economies discourse is the least powerful of the three in the context of the
Annapolis Basin.
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Fig. 5.1 The Bay of Fundy. (Chmura 2001)

5.4.1 Context

The Bay of Fundy is intersected by two provincial jurisdictions (New Brunswick
and Nova Scotia) and one international border (Canada/US) (See Fig. 5.1). Due to
a confluence of geomorphic features, the Bay of Fundy has one of the highest tidal
ranges in the world, up to 15 m in the upper reaches. The Bay of Fundy is home to
a host of both rich and highly exploited marine and coastal ecosystems, and fisher-
ies range from handline and herring weirs to industrial vessels in excess of 20 m.
Current development concerns also include tidal energy, liquid natural gas explora-
tion and production, marine tourism, international shipping and finfish and bivalve
aquaculture, to name a few. The first peoples to inhabit the area were Mi’kmagq,
Maliseet and Passamaquoddy peoples, followed by French and British colonists,
and later American loyalists. Community-based natural resource management took
early root in the bay in the form of fishing cooperatives, such as the herring market-
ing cooperative, and today community groundfish quotas remain, albeit in a small
segment of an otherwise quasi-privatised fleet (Bigney 2005; Kearney 2005). The
bay is also the site of multiple large and small scale integrated management initia-
tives, both formal such as Atlantic Coastal Action Program (ACAP) sites in New
Brunswick (NB) and Nova Scotia (NS), and informal, as described below. While the
Bay of Fundy is not currently a Large Ocean Management Area (LOMA), Fisheries
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Fig. 5.2 Clam harvesting in
the Annapolis Basin. (Sul-
livan 2007)

and Oceans Canada (DFO) (Oceans Branch) had in 2009 assigned a staff member to
explore how integrated management might be formally implemented in the region.

The Annapolis Basin is fed by the Annapolis, Bear and Moose Rivers, and mea-
sures approximately 24 km (south west to north east) by 6 km (south east to north
west). The basin is bisected by the Digby-Annapolis county line with the two sig-
nificant population centres, the towns of Digby (population 2,311) and of Annapolis
Royal (population 411) in each county, respectively. While communities in the basin
and along the Annapolis river, such as Granville Ferry, Bridgetown and Middleton,
formerly boasted prosperous ship building industries, these diminished in impor-
tance and were definitively brought to a close by the construction of the Annapolis
causeway in the 1960s. The region had close ties through trade and tourism with
the Eastern Seaboard of the US and tourism remains a key industry. The provincial
government is responsible for aquaculture, due to a Memorandum of Understanding
with the federal government, which is formally responsible for activities at the high
water mark and above.

5.4.2 Soft Shelled Clam

The soft shelled clam (Mya arenaria) has been harvested in the Bay of Fundy by
First Nations people for thousands of years, as evidenced by shell middens found
near aboriginal settlements (BoFEP 2003). Harvest is demanding and physically
challenging work (Fig. 5.2). The harvest was plentiful and unregulated until a two
inch size limit was established in the 1940s. The tidal barrage built in the 1960s
is widely blamed for altering sediment flow and blanketing clam beaches. Never-
theless, after the tidal station was built, the clam industry’s heyday resumed with
processing plants opening through the 1970s. Soft shelled clams are susceptible to
contamination, whether in the form of faecal matter from sewage, agricultural run-
off, or other sources. Shellfish from contaminated waters are able to be processed
via depuration, in which clean sea water is used to flush the contaminated animal.
Faecal contamination first closed some of the basin’s beaches in 1973 and at the
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time, an economic analysis was conducted to determine whether a depuration plant
would be feasible. The first depuration facility was opened in 1991/92 and today
there remains one depuration plant in the area.

In 1993, the first licences were required to harvest clams, and shellfish harvest-
ing areas were designated in 1996. Today there are 279 clam harvesting licences
in harvest area I, which includes the Annapolis basin, fewer than one hundred of
which are being used to harvest clams. The Area II Clam Harvesters’ Association
(A2CA) represents clam harvesters on local industry-government groups like the
Southwest NS Soft-Shell Clam Advisory Committee, and the NS Shellfish Working
Group.

5.4.3 Beach Leases

In 1997, the depuration company was granted ten year licences to sites in nearby
St. Mary’s Bay (where quahog, or cherry stone clam, Mercenaria mercenaria, are
harvested) and to most of the beaches in the Annapolis Basin that are closed to
public, or non-depuration, clam harvesting. These licences were granted as part
of a Memorandum of Understanding (MOU) between the NS DFA and the DFO
that turned yearly DFO depuration licences into ten year aquaculture licences.® To
secure these ten-year leases, the depuration company agreed to collaboratively fund
research into the clam stocks.* The leaseholder was also granted the first right of
refusal for beaches that would be subsequently closed to harvest and was delegated
responsibility for water quality testing. Formerly a government responsibility, this
also meant that previously accessible water quality data is now protected under
Canadian privacy legislation.

The licences were granted without any apparent consultation, contrary to the re-
quirements of fisheries and aquaculture legislation. Regional Aquaculture Develop-
ment Advisory Committees (RADACSs) are meant to work with communities on site
selection, but none was formed in this case. It was only when community groups
such as the MRC (Marine Resource Centre) heard of the proposal that public meet-
ings were called. First Nations were not consulted about the leases, which, accord-
ing to Frank Muese, then-Chief of Bear River First Nation, is in violation of their
treaty rights’. Other locals also reacted vehemently. Other concerns included the
length of the lease, first right of refusal, and that decisions about who can harvest
clams now rest with the company.

3 While aquaculture licences are typically 25 m from the mean low water level, the provincial
Minister may issue licences up to the high water mark (Wiber and Bull 2009).

4 This resulted in a 3-year project funded at almost CANS$ 200,000 in federal funding (Wiber and
Bull 2009).

5 All 13 Chiefs and Councils supported the letter. In it, Muese argued that the DFO must consult
with the First Nations due to treaty rights including land title. The letter outlines the details of this
process.
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The rhetoric used to justify the length and security of the leases was that of stew-
ardship, job security, security of business investment, and of particular interest,
food safety. A DFO representative “confirmed that depuration licences are issued to
a company to ensure a higher level of public safety and to maintain accountability
and continuity.”® Regulators argued the licences were simply ‘migrating’ from
one year federal fisheries licences to provincial aquaculture licences for identi-
cal parcels of contaminated land, and that increased landings at the leaseholder’s
depuration beaches were a sign of good stewardship. DFO representatives also
argued that the ten-year length was essential for long term planning into a costly
venture and were, therefore, granted out of “fairness and assurance to the business
community.”” One interview participant described the several year-long process
of acquiring the leases, which included the refusal of several reluctant Ministers,
until one finally assented and the leases were granted. This Ministerial reluctance
complicates claims about leases leading to stewardship, durable investment, and
food security.

During the 2008 clamming season, only two beaches remained open to pub-
lic clamming, meaning that most if not all licensed clam harvesters would harvest
closed beaches for the leaseholder. The leaseholder’s labour practices were a central
topic of discussion during many interviews. The leaseholder is said to set lower
prices than other buyers, which some feel forces pressure on open beaches (Wiber
and Bull 2009). According to several interview participants, the company requires
clam diggers to have harvested 2,500 kg from open beaches before they are em-
ployed for the season. One harvester complained that clams are sorted and weighed
by the company, not in the presence of diggers. Clam diggers remain technically
self-employed, yet the leaseholder controls the distribution of fishing licences. A
clam harvester of more than 30 years was cited as saying, “you are telling me, as an
independent self-employed clam licence holder that I have to dig for one company
and one company alone in order to make living.”®

Finally, there is a widespread belief that though the leaseholder is meant to be
reseeding soft shelled clam (and indeed, the company’s licences are for aquaculture,
rather than for harvest and depuration of closed beaches), the company is not. The
leaseholder’s data for cherry stone clams in adjacent Saint Mary’s Bay—landings
and results of bacteriological testing of meat—have not been released due to data
privacy. When asked for evidence of reseeding, or other signs of stewardship (as
opposed to simple harvest), federal and provincial officials said they relied primar-
ily on the landed value as an indicator of stewardship undertaken under this lease.
According the MRC, “landed value could just as easily be an indicator of increased
effort, as any kind of stewardship.”® Many interview participants reflected that

¢ http://www.novanewsnow.com/article-72579-Stakeholders-question-10year-aquacultureleases,
p- 2.

7 Meeting minutes, Yarmouth NS, January 30 2007, recorded by DFO.
8 Press release, MRC, April 2008.

9 Press release, MRC, April 2008. See Wiber and Bull (2009) for more on research into quahog
population dynamics post-privatisation in St. Mary’s bay.
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the long term nature of the leases actually removed incentives for environmental
remediation or restoration: Digby-Annapolis politician, Harold Theriault, is quoted
to have said that the proposed changes could remove any incentive to eliminate
contamination on the beaches.

5.4.4 Wastewater Treatment and Food Safety

In the summer of 2008, beaches were closed for the better part of the summer (128
of 251 possible days) due to successive failures of the Digby town waste water
treatment plant (WWTP). In this case, food safety, a well-known and well-justified
concern with respect to seafood, was again cited as the rationale for increased clo-
sures of clam beaches to harvesting.

Canada exports most of its shellfish to the United States and since 1948 has
agreed to harmonise its approach to ‘sanitary practices’. This relationship allows the
US Food and Drug Administration (FDA) to audit its suppliers of seafood. In 2004,
the Canadian Shellfish Sanitation Program (CSSP, a joint programme administered
by the Canadian Food Inspection Agency, Environment Canada and Fisheries and
Oceans Canada) was audited by the US FDA and found to be lacking. The audit
results were released in 2005, and the 2008 clam season saw the closure of multiple
beaches for much of the season. Country-specific audit results are not available, nor
is the Canadian response. It can be surmised that waste water treatment plant provi-
sions and the overall risk management programmes were deficient. The intervening
years presumably saw the Canadian regulators prepare their response to the FDA
audit; indeed, a WWTP addition to the CSSP programme was officially added in
March 2009, a few months before the FDA was due to revisit the Annapolis-Digby
area. As part of these additions, a new risk based Hazard Analysis and Critical Con-
trol Points (HACCP) process was also put into place!?, in addition to area-specific
management plans.

The CSSP revisions make no mention of an FDA audit or of export requirements
in general; but a CSSP notice says that “it is critical that effective response measures
are put in place to prevent affected shellfish from reaching domestic and interna-
tional markets.”!" According to the CSSP 2009 Business plan, “any misalignment
of Canadian inspection systems with international demands and standards could
increase the risks associated with trade related delays and diminished market access
for the Canadian agri-food industry” (CFIA n.d) These documents convey a mes-
sage of concern about trade relationships first, while later messaging prioritise food
safety. Depuration is also cited as a way to ensure food safety.

10 The new approach adopted by the US FDA and required of its suppliers controls risk by iden-
tifying and managing ‘critical control points’, which is a shift from test-based (for some patho-
gen at some point in the system) or command and control to a mostly process-based assessment
(Unnevehr and Jensen 1999).

" Ibid
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5.4.5 Institutional Improvisation: WWTP Meetings

Clam harvesters, processors, First Nations representatives, and local government of-
ficials were angered when beaches were closed after WWTP failures. Many saw the
post-rainfall closures as the result of American interference, and questioned why the
WWTP in Digby was targeted when rainfall amounts had not been excessive and no
structural change to the plant itself could be readily identified. No explanation about
the FDA audit and subsequent changes to the CSSP was offered. In fact, regulators
insisted the new response to the WWTP failures were internally driven. The Marine
Resource Centre convened an ad hoc group of all parties with responsibility for or
an interest in the clam fishery. The meetings were public and due to the urgency of
the situation drew many clam harvesters, citizens, local politicians and media.

The conservation harvest plan was presented at these meetings and contained
several changes. As these changes had already been implemented, the meetings
were informational rather than consultative. Some reclassification of beaches post-
overflow events meant that access to both open and closed beaches was altered. The
new CHP presented changes to the terminology and to the boundaries of the areas.
The changed harvest areas were presented, along with the previous harvest areas,
as part of the new CHP. The scales, colouring and shading of the two maps (pre and
post changes) were different, so that the maps were difficult to compare, and the
slight changes in terminology also appeared to be confusing.

No data were presented in the CHP or at the meetings in support of the seven
day closure period. One interview participant speculated that earlier testing would
be prohibitively expensive. A CFIA representative insisted that such decisions were
“based on science”; DFO representatives at the meeting made reference to hydro-
logical studies, hypotheses and parameters, though these terms were not explained
and no data were ever presented. Meanwhile non-government interview partici-
pants argued that the basin flushes every two to three days, which led them to ques-
tion the scientific rationale for the seven day closure altogether.

Other than the timing of the closures, and the mandatory seven day closure post
WWTP failure, controversies included: (i) the lack of willingness of Environment
Canada to share results from water quality testing; (ii)) communication of closures
(one processor reported having heard of a recent closure on the radio); (iii) consulta-
tion around the development of the CHP (there had been none before the meeting)
and; (iv) compensation for lost wages.

5.5 Discourses Operating in the Annapolis Basin

The allocation of clam leases and the closure of beaches are part of different
yet inter-related policy processes. In both situations, key discourses are used, sub-
tly or openly, as part of a process of altering power relations to grant one party
increased access to and control of natural resource governance. These discourses
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Fig. 5.3 Venn diagram displaying key components, relationships between the areas of overlap of
dominant and counter-discourses identified in the Annapolis Basin case study

are represented in Fig. 5.3. The first is a variant of the economic prosperity dis-
course that is concerned with food safety. The second is a variant of the tragedy of
the community concerned with clamming as a last resort, and property rights as a
way to achieve stewardship. Finally, the discourse of moral economies is used by
clam harvesters and their advocates to try to ensure access rights and to restore a
livelihoods-centred approach to the clam industry.

5.5.1 Food Safety Discourse

The food safety discourse construes clams as risky, and prioritises consumer and
trade relationships. Within this discourse, data are corporately owned or govern-
ment controlled. Combined with changes to the CHP, poor labour relations and
differential access to capital and other resources serve to maintain or even nar-
row access to clam grounds. The shellfish sanitation programme sees globalisation,
health and changing markets as interrelated risks, and the switch to HACCP as the
best way to address those risks. Depuration and risk management are both modern
solutions. Food safety as a way to look at risk justifies withholding data and keeping
harvesters out of clam beaches and of policy mechanisms. Food safety also allows
the problem to be rendered technical by attribution to the WWTP, which removes a
multi-stakeholder approach from the list of possible solutions.

This discourse hinges on an approach to risk that treats risk as real, objective and
measurable. The new approach adopted by the US FDA and required of its suppli-
ers controls risk from a command and control to a mostly process-based assessment
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(Unnevehr and Jensen 1999). Both process and command and control approaches
consider clams to be risky objects. Other risks include scarce resources, globalisa-
tion, loss of markets and public relations.

The rationale for the shift to HACCP was not explained by the Canadian regula-
tors to the clam harvesters and their supporters, nor is there space within this dis-
course for other perspectives of risk. For example, harvesters and some managers
asked were not clear on what was specifically unsafe about the previous system of
inspections. Yet, the previous command and control system itself was inaccessible
to clam harvesters as it was based on science in which they did not participate and
data to which they did not have access to. Indeed, little epidemiological evidence
of illness is presented in the policy documents, which seems at odds with the heavy
focus on food safety and risk to public health. This is not to suggest that food-based
illness does not exist, but rather that those illnesses are taken for granted rather
than evidenced in the policy documents. In addition, control of raw data ensured
the government and depuration company could maintain control of the narrative
told through data interpretation. The power of the risk and food safety discourse is
to make itself so dominant as to be unassailable when the clam harvest is, to para-
phrase, made to be about safety, by decision-makers insisting on risk and science.

Omissions were central to this discourse, namely the role of the US FDA and the
absence of water quality data. These omissions became central when other discourse
coalitions focused their attention on them. Those espousing the risk discourse were
then forced to explain these absences, in particular the missing data, explanations
which were unsatisfying because clam harvesters and their allies suspected they
were covers for the ‘real” explanations—that the US FDA standards were in fact the
real drivers for change and not new test results.

Data collection and dissemination nearly became switch points (Li 2007). But
privacy laws protecting the private company along with the dominance of the sci-
entific knowledge paradigm combined to make that point of entry impossible. The
debate was shut down and became technical instead of political (Li 2007). The
clammers and their allies were not able to harness their discursive power to rephrase
the debate.

5.5.2 Tragedy of the Community Discourse

The government CSSP programme is confusing even to those involved and many
meetings featured frustration at the perception of unwillingness of government
participants to take responsibilities by statements such as “I’m not Environment”
(meaning in this case an employee of the Province’s Department of the Environ-
ment) or “I don’t have the test results”. The CSSP programme may function within
government (though as internal documents indicate, there are coordination and
leadership problems) but as a liaison to harvesters, communication and integration
failed. The programme complexities and risk orientation (as well as a paucity of
resources) served to reinforce a lack of integration and maintain solutions at the
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technical level. Internally, DFO Fisheries and Oceans branches were also at odds
with regard to the Annapolis basin, one perceived to be working “in the weeds” on
practical day-to-day matters of fisheries management (Fisheries) and one at “thirty
thousand feet” of the policy world (Oceans).

The motivation for the depuration company to assist in ameliorating the condi-
tions of the Annapolis Basin beaches is questionable when the leaseholder’s profit
depends on beaches being closed. With the number of open beaches declining, com-
bined with difficult labour practices, clam diggers are squeezed into working for a
company that many of them resent. In response to the suggestion that the depurator
had a monopolistic control over the industry, government officials argued that an-
other group could invest in a depuration facility and also apply for the leases. While
regulators claim that any application for a depuration licence will be considered, ac-
cording to Wiber and Bull (2009), “closed beaches are a resource ... only for those
with the capital to invest in depuration plants and other infrastructure that meet
federal inspection guidelines for accessing, transporting, processing and marketing
clams from contaminated areas” (p. 160). In fact, interview participants stated that
the clam harvesters did not want to enter the depuration industry, nor did they wish
to consider an aquaculture licence as neither conforms with their values, and due to
concerns that they would lose the lease to the current depurator. By granting exclu-
sive access to closed clam harvest beaches, the federal and provincial governments
altered power relations such that harvesters are forced to work for an employer that
has little apparent incentive to remediate a polluted ecosystem. It is unclear how
overall food safety standards are improved without this long-term incentive. In ad-
dition to an apparent lack of interest in reseeding or other programmes that might
ameliorate the clam stocks, the company does not facilitate clam harvesters to do
this work independently by, for example, providing spat or under-sized clams.

As is highlighted by Wiber and Bull (2009), aquaculture is associated with
progress, while clam digging with low-technology manual labour; this helps to
“privilege a corporate actor over pre-existing resource users” (p. 160). In the policy
imagination, communities can be construed as less integrated in the market or less
industrialised, distant both geographically and temporally. Further, in a northern
context, community can be seen by the dominant paradigm as part of culture and,
therefore, not intrinsic to the economy or the policy sector (Olson 2005; St Martin
2006). In this way, resource-based communities can be construed as under-devel-
oped and policy interventions are designed to increase modernisation (aquaculture,
integration with markets and professional specialisation). In this case the depuration
company is the more modern of the local players, with capacity to navigate complex
regulatory environments and engage in the political system. Enacted through meet-
ing dynamics and in discussions around poverty, crime, migration and requests for
compensation, the clamming community is constructed and understood to be less
modern than other players, and less sophisticated, and possessing less agency in
negotiating policy change. While the clam industry was encouraged to adopt the
“industry restructuring” perspective in order to gain favour for their proposals, this
shift was either insufficient by itself, in light of the dominance of other discourses,
or was insufficiently completed, maintaining too much of the social and moral
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economies discourse. Here, integrated management alters scalar relationships and
practices within government: the scalar politics related to complicated jurisdictional
issues at the coast allowed questions of responsibility and authority to either drive
action or excuse inaction.

5.5.3 Social and Moral Economies Discourse

Finally the subsistence and moral economies discourse connects place, ecology
and people through the concepts of restoration, subsistence and livelihoods. From
within this discourse come video, song and concepts like Nutukulimk—a Mi’kmaq
concept for the connection of people and the natural world that includes rights,
responsibilities, inter-generational equity, sustainability and spirituality'>—as alter-
native ways to communicate and think about natural resource management. This
discourse also links scales, defying the perception that communities operate only
locally. Within this discourse, there can be a strategic benefit of opting out of gov-
ernance processes, in particular when integrated management or multi-stakeholder
processes are seen as a way to neutralise community practices and resistance by
bringing parties together on an unequal playing field. Integrated management is,
however, recognised as an essential part of coastal development planning and strat-
egy. Certain policies and branches of government make use of this discourse, name-
ly within the NS government, such as the community development strategy and the
NS Voluntary Planning Agency. The clam harvesters and their advocates attempted
to expand this discourse, or to ‘hitch on’ to the dominant discourses (Hajer 2003,
p- 107) by including ‘industry restructuring’ as one of their goals.

This discourse is expressed by clam harvesters and their supporters (local NGOs
such as the MRC) at meetings and other public fora; one poignant expression is
through the songs of clam harvester Terry Wilkinson who sings of poverty that ac-
companies the hard physical labour of clam harvesting: “Pocket fashion dictates
Frenchy’s'? Clothes, cause a poor man’s life the only one I've known/ With cal-
loused hands and the sweat upon my brow, I work the salty water earthen plow.”!4
Prosperity is a reward from “salt water earth” for demanding physical labour. His
identity as a fisherman is tied to working for himself: “Much more than a lifestyle
to me/I stand in the life that is free”'> These lyrics display a tension between pride

12" According to the website of the Unama’ki Institute of Natural Resources, in Cape Breton,
Nova Scotia, “Netukulimk is the use of the natural bounty provided by the Creator for the self-
support and well-being of the individual and the community. Netukulimk is achieving adequate
standards of community nutrition and economic well-being without jeopardizing the integrity,
diversity, or productivity of our environment. As Mi’kmaq we have an inherent right to access and
use our resources and we have have a responsibility to use those resources in a sustainable way.
The Mi’kmaq way of resource management includes a spiritual element that ties together people,
plants, animals, and the environment.” Accessible at http://www.uinr.ca/2009/01/netukulimk/

13 A regional chain of second hand clothing stores.
14 From T. Wilkinson, “Blue Fishin’”.
15 From T. Wilkinson, “Clear Waters”.
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in one’s livelihood, including sharing in a family occupation, and relative power-
lessness that can accompany being poorly compensated for one’s labour. Still, clam
harvesting is portrayed as a choice, and importantly, as a fishery, albeit unique, but
linked with the traditions and some of the privilege of more powerful fishing actors.
Dignified employment (conceived of as decently compensated and independent)
connects people to the natural system and forges a sense of place.

Within this discourse, communities are tied to use of and connection with a spe-
cific place. They are connected to nearby communities, those in other provinces and
nationally and also internationally through the work of community leaders who rep-
resent their communities at fora such as the World Forum of Fisher Peoples. This
counter-discourse construes place as multi-scale and as essential to livelihood. While
regulators up-scale or down-scale problems, rendering them accidental as opposed to
systemic, to justify a limited state response, local actors up-scale by connecting to state
policies or actions, to insist on state responsibility, thus intervention (Harrison 20006).

Participants operating within this discourse are suspicious of ‘integrated man-
agement’ and with many other government interventions. They either participate in
integrated management strategically, due to fear of being left out of a discussion that
will impact them, instead of commitment to the process, or choose to opt out alto-
gether. If and when clam harvesters do participate in integrated management fora,
including the ad hoc meetings in the Annapolis Basin, the tools they use, including
video and song, and the language they use do not correspond to what is expected
in the settings of integrated management. Torgerson (2003) relates similar find-
ings from the MacKenzie Valley pipeline public process. There, aboriginal people,
invited to testify, “did so in a way that was not limited to rational argument, but
included their own stories, poetry and songs. These bore witness to an experience
of the north not as a frontier to conquer, but as a loved place shaping the lives and
identities of people who called it home” (Torgerson 2003, p. 119).

Government agencies and departments do have policies that draw on features of
this discourse. The Canadian Food Inspection Agency (CFIA) for its part recognises
“that traditional industries such as agriculture and forestry have long been anchors
of our nation’s economic, environmental and social well-being. The vigour of these
industries depends, in part, on the health and sustainability of the resource base on
which these industries rely.”(CFIA n.d) The Nova Scotia government has also writ-
ten policies, which if enacted more thoroughly would enable citizen participation.
Yet, this discourse is not heard, in part because there is no space for it, and it in part
because those using it seem to speak another language. This results in fishers’ prac-
tical knowledge, and the connection between policy interventions like privatising
access and poverty, being ignored. In coastal and marine governance, certain spaces
and scales are categorised, or framed, as capitalist and part of the modern economy
while others are excluded (St Martin 2001, 2005). So for example, pre-existing
management regimes are displaced: “socially important non-modern livelihoods
(e.g. artisanal fishing) may be regulated out of existence to create space for state
and internationally sponsored projects such as aquaculture development” (Nichols
1999, p. 390). The more modern partner is favoured, and the less modern clam har-
vest is construed as needing to restructure itself.
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5.6 Conclusion

It is clear that competing models of integrated management operate in the Annapo-
lis Basin. The model represented in the counter discourse is driven by concerns
over conditions of access to and health of the clam resources, preservation of local
livelihoods and indigenous rights. This model is open to multiple participants, to
shifting institutional structures, and to dialogue between harvesters, regulators, the
broader local and international communities. The principles of integrated manage-
ment espoused in the Oceans Act would appear to be embodied in this process,
which would also support coastal communities as they struggle to sustain their ways
of life. Yet, in this case, the more powerful actors, via dominant discourses, frame
the problems in the clam harvest as technical rather than political. Knowledge rel-
evant to solve these problems comes from experts and scientists and is about risk,
while relevant problem-solving tools and technologies include Hazard Analysis and
Critical Control Point (HACCP) audits, conservation harvest plans and adversarial
meetings. Food safety also scaled the discussion away from being a local problem
with local solutions, albeit in a clandestine manner, as the international context of
clam exports to the United States was downplayed by decision-makers yet under-
stood by all to be the critical one. Within the state scale, despite the inter-department
and agency CSSP, blame was shifted due to the complexity of regulation surround-
ing shellfish harvest, further undermining integrated solutions. Dominant discours-
es also help form identities or subjectivities for clam harvesters, oriented around
poverty and migration (Agrawal 2005). These notions are taken up by clam harvest-
ers as well, albeit in different discursive ways. Ultimately, the dominant discourses
determine that the modern, industrial fishery is the depuration fishery with secure
property rights, orderly business model, control of its workforce, and addresses risk
in a way that is responsive to the dominant discourse and institutional needs. Fish-
ers and the broader community are expected to benefit from employment, though
fishers dispute the dignity of that employment.

Integrated management, while proposing to encompass a host of approaches that
hold promise for community empowerment and sustainability, is vulnerable. The
communities in the Coastal Community-University Research Alliance knew this,
which in part explains their resistance to the language of the policy. The literature
on integrated management as a governance concept hints at power dynamics behind
these vulnerabilities, such as the possibility of creating an institutional void if new
stakeholder bodies are not constructed with attention to the power relations between
those in charge and those at the receiving end of policy changes, and the danger
of flattening scalar relationships without attending to how certain livelihoods and
communities become vulnerable in this new context. As the case study presented
here demonstrates, instead of advancing collaborative management of a fishery
essential for the sustainability of community livelihoods, institutional improvisa-
tion for integrated management was undermined by long-established relationships
whereby government rather than governance dominates.
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Chapter 6
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6.1 Introduction

In the past decade, the application of stewardship to the work of conservation has
increased dramatically, encompassing a broad spectrum of species, habitats and
landscapes. In Canada alone, there are numerous public policy applications and
more than 1,000 groups and nongovernmental organisations involved in steward-
ship (Wolthausen et al. 2010). While the term ‘stewardship’ possesses no commonly
accepted definition (Roach et al. 20006), in the context of nature conservation, stew-
ardship means, simply, people caring for the earth. It encompasses both an ethic
and action, similar to the philosophy and practical management described by the
American ecologist Aldo Leopold during the first half of the 20th century (Leopold
1949). It is based upon the recognition of shared responsibility for the care and
management of natural capital-the resources of water, land, air and biodiversity,
and the benefits they provide. The goal is to conserve, protect or restore those re-
sources and their environmental, social and economic values for future generations
(Mitchell and Brown 1999; Roach et al. 2006; Wolthausen et al. 2010). Usually
the care is directed locally, where the impact is more meaningful, but its reach can
extend to global environmental issues. Some conservation leaders apply steward-
ship to a broader landscape/seascape approach in which people care for the natural,
cultural and historic heritage of their local environment (Brown et al. 2005). Since
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stewardship concerns both ethic and action, it carries two broad objectives: to cul-
tivate in people a sense of responsibility and to engage them in the management of
resources. Government programmes often view stewardship as a partnership ar-
rangement with organisations and individuals who have the potential to impact the
conservation outcome.

The theoretical basis for stewardship’s application in the secular world of con-
servation is somewhat vague (Worrell and Appleby 2000), with researchers lacking
consensus over whether its focus should be on encouraging specific conservation
behaviours, through techniques such as social marketing (McKenzie-Mohr 2011),
or cultivating a stewardship ethic, through appropriate education and engagement
(Jacobson 1995; Martin and James 2005). Although both approaches have proven
effective at achieving an increase in environmental behaviours (see Monroe 2003
for an overview), few documented studies have demonstrated a cause-and-effect
relationship between stewardship programmes and the ultimate goal of species re-
covery, in part due to the complexity of the issues, the lengthy time required and
the short-term timetables of many funding programmes (Kapos et al. 2008). Mean-
while, many practitioners are faced with selecting strategies and designing activities
without knowledge of which ones work best. While programme planning ought to
draw on relevant scientific and local ecological knowledge, very often the impetus
depends on such factors as legislated mandates, financial resources, familiarity with
conventional delivery mechanisms, and the need for quick turnaround of measur-
able results.

Although some stewardship programmes are implemented through regulation,
the majority in nature conservation operate through voluntary means. Authentic
stewardship should not be motivated by the threat of punitive measures (Roach
et al. 2006; McLaren et al. 2008) but by intrinsic incentives such as personal eth-
ics, social norms, genuine interest or empowerment, which may be more enduring
and possibly transferable to other resources or ecosystems (Blanchard and Monroe
1990; Martin and James 2005). In the stewardship of marine resources, often it is
important to understand the incentives of fish harvesters, since their actions are key
to the recovery of several marine species at risk (Richardson et al. 2005).

Stewardship is centred around positive relationship between the species, re-
source or habitat, and the caregiver. The starting point should be to unleash and
encourage the positive values people may already possess about nature, rather than
force the immediate adoption of new ones (Blanchard 2000). However, it is difficult
to foster positive relationship with a species if people are being forced to alter their
behaviour without convincing knowledge of how they and the species may benefit
from the change. It is especially difficult if they fear that helping the species may
cause them personal harm or interfere with their livelihood. In such cases it may
be necessary to spend more time understanding the audience. In the stewardship of
marine species, it is often fish harvesters who are most directly affected. For them,
positive relationship relies upon several things, not the least of which include: trust
in the science that declared the species threatened, respect for local knowledge and
values, consultation, targeted goals and timetables for recovery, consistent release
of information about progress being made, and appreciation for their contributions.
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The case involving three species of wolffish in Newfoundland and Labrador wa-
ters demonstrates stewardship’s effectiveness in encouraging conservation behav-
iours aimed at reducing mortality of at-risk species. The case also reveals the impor-
tance of cultivating a stewardship ethic as a potentially enduring strategy indepen-
dent of regulation. The need for building a trustworthy partnership relationship with
the primary stakeholder group cannot be overstated—one which is built upon shared
objectives for ecological sustainability as well as cultural and economic values.

The knowledge, opinions and actions of fish harvesters in the province of New-
foundland and Labrador, Canada, was the subject of a five-year study from 2004 to
2008 by the nonprofit organisation, Intervale, and of research in 2009 by a graduate
student at Memorial University of Newfoundland. We conducted semi-structured
interviews with active harvesters to uncover local ecological knowledge about
wolffish and opinions about their management, specifically relating to new regula-
tions affecting wolffish bycatch. We used that information to inform our approach
to stewardship and to create a baseline from which to track changes in harvesters
over a five-year period.

With funding from Canada’s Habitat Stewardship Program for Species at Risk,
the Intervale team was required to follow the recommended actions of a wolffish
recovery strategy pertaining to stewardship: promoting safe handling and live re-
lease of wolffish, educating resource users in identification and biology of wolffish,
raising awareness about the importance of new laws that promote species recovery,
and enhancing consultative activities (Kulka et al. 2008). The graduate student re-
search was funded by the Community-University Research for Recovery Alliance
(CURRA) at Memorial University of Newfoundland. CURRA, of which Intervale
is a partner, is a five-year research programme designed to help communities and
organisations along Newfoundland’s west coast develop strategies for the recovery
of fish stocks and fishing communities.

6.2 COSEWIC, the Species at Risk Act, and the Status
of Wollffish in Canadian Waters

The Committee on the Status of Endangered Wildlife in Canada (COSEWIC) was
created in 1977 with the mandate to designate the conservation status of indigenous
wildlife species at risk in Canada (Shank 1999; Freedman et al. 2001). Based on
status reports that are prepared for species, COSEWIC may designate species as ex-
tinct or extirpated, endangered, threatened or special concern. The term threatened
refers to a species likely to become endangered if nothing is done to reverse the fac-
tors leading to its extirpation or extinction; the term special concern refers to a spe-
cies that may become a threatened or endangered species because of a combination
of biological characteristics and identified threats (SARA 2009). The COSEWIC
has no legal authority and there are no regulatory consequences associated with its
listings.
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Canada’s Species at Risk Act (SARA) was enacted in 2002 for the purpose of
preventing wildlife species from becoming extinct; to provide for recovery of spe-
cies that are extirpated, endangered, or threatened as a result of human activity;
and to manage species of special concern to prevent them from becoming at risk.
Sections 10 and 11 of the Act specifically address stewardship (SARA 2009). For a
species to be listed under Schedule 1 of the Act, it must be recommended by COSE-
WIC and approved by the federal minister of authority. Before the federal govern-
ment makes a final decision on the status of a recommended species, the species
status report is given to stakeholders and posted on the SARA public registry for
consultation (Bourdages and Labelle 2003). For marine species, this may include
consultations with fish harvesters and possibly an examination of both scientific
and local ecological knowledge.

Three species of wolffish (Family Anarhichadidae), northern Anarhichas
denticulatus, spotted A. minor, and Atlantic A. lupus, are demersal fish that inhabit
the Atlantic and Arctic oceans. Their distribution in the northwestern Atlantic in-
cludes much of the coasts of Labrador and insular Newfoundland. The centre of
distribution for the northern and spotted wolffish is the region encompassing the
Labrador Shelf, northeastern Newfoundland and the Grand Banks. The distribu-
tion for Atlantic wolffish is slightly more southern and includes the Gulf of St.
Lawrence, Scotian Shelf, Bay of Fundy and Gulf of Maine (Simpson and Kulka
1998). Wolffish in the northwest Atlantic do not form dense aggregations and do
not exhibit strong migratory behaviour. Collectively they are characterised as ‘low
productivity’ fishes, based on data from studies of Atlantic wolffish in US waters.

In 2001, COSEWIC designated northern and spotted wolffish as threatened
based on declines greater than 90 % over three generations and significant reduc-
tion in distribution. In addition, COSEWIC designated Atlantic wolffish as special
concern, since its numbers had declined at a similar rate over the portion of its range
extending from the Labrador Shelf to northeastern Newfoundland. The trends in
biomass and abundance that had been reported in the status reports were based on
limited scientific data collected between 1978 and 1994 from offshore trawl surveys
taken by the federal Department of Fisheries and Oceans (DFO 2004), covering
the Labrador Shelf to Grand Banks region (Kulka et al. 2008). When the Species
at Risk Act was enacted, northern, spotted and Atlantic wolffish as well as several
terrestrial, aquatic and marine mammal species were grandfathered into the Act,
before consultation was fully incorporated into the listing process (Dawe and Neis
2012). Wolffish became the first marine fish species to be listed under Schedule 1
of the Act.

Fish harvesters in eastern Canada refer to wolffish generally as catfish. Common
names include jelly cat (northern wolffish), spotted catfish or leopard fish (spotted
wolffish) and striped catfish (Atlantic wolffish). Although wolffish in Canadian wa-
ters have never been exploited commercially as a directed fishery, they are caught as
bycatch, i.e. incidental catch, in nearly all fisheries of Newfoundland and Labrador
using a wide variety of gear types. Bycatch occurs especially in directed fisher-
ies for Atlantic cod Gadus morhua, Greenland halibut Reinhardtius hippoglossides,
haddock Meanogrammus aeglefinus and yellowtail flounder Limanda ferruginea.
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The COSEWIC assessment stated that specific threats to wolffish included bycatch
mortality in commercial fisheries and habitat alteration by trawling gear. The strat-
egy emphasised as a high priority working with harvesters and other ocean users
to mitigate harm to wolffish and to promote stewardship initiatives. Recommended
activities included consulting with resource users over gear modifications, promot-
ing quick and safe release of incidentally caught wolffish to the site of capture and
increasing awareness among resource users. The strategy stressed the involvement
and support of the resource user community as critical to the success of wolffish
recovery (Kulka et al. 2008).

Mandatory release of northern and spotted wolffish was instituted in Newfound-
land and Labrador through a licence amendment. Harvesters were issued an Inci-
dental Harm Permit, in accordance with subsection 83 (4) of SARA, which allowed
for wolffish incidental catch. Techniques for live release were developed through
onboard observations and in consultation with harvesters, after which they were
promoted in professional training courses and conveyed through information ma-
terials by Fisheries and Oceans Canada (DFO). Due to Atlantic wolffish status as
special concern, live release of that species, although not required, was recom-
mended as a voluntary measure and at the discretion of the DFO regions (Simpson
and Kulka 2002; DFO 2004; Kulka et al. 2008).

6.3 Methods

6.3.1 Stewardship Survey and Dockside Dialogue

A team from Intervale conducted a face-to-face survey of fish harvesters each year
during a five-year period, 2004-2008. The purpose of the survey was to gather
information on three general topics: (1) harvester encounters with wolffish; (2) har-
vester knowledge, opinions and actions regarding wolffish, wolffish listings and the
SARA regulations; and (3) progress with the implementation of recovery actions.
A total of 329 harvesters were interviewed independently and the yearly sample
size varied as follows:79 (2004), 76 (2005), 74 (2006), 56 (2007) and 44 (2008).
Harvesters interviewed represented a wide range of fisheries, vessel sizes, and gear
types, the majority of which were inshore fleets targetting cod, crab, lobster and hal-
ibut with vessels 65 feet (20 m) or less in length. In conjunction with the interviews,
the team engaged an additional 255 harvesters in what Intervale termed ‘dockside
dialogue’, aimed at promoting consultation and stewardship in marine species at
risk, for a total of 584 harvesters overall.

Our sampling strategy and geographic coverage consisted of intercepting har-
vesters at their vessels in ports from the north coast of Labrador to the southeast
coast of insular Newfoundland (Fig. 6.1). In a total of 101 ports, we interviewed
harvesters who were actively fishing waters of NAFO regions 2H, 2J, 3K, 3L, 3Ps,
3Pn and 4R. Because fishing quotas and season durations varied from year to year,
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Fig. 6.1 The study area, including coastal communities where interviews were conducted

we achieved our targeted sample size by returning to some of the busier ports in
multiple years.

Following a brief introduction, we requested consent for an interview with the
skipper or a senior member of crew. Non-response bias was not an issue, as nearly
all consented to the interview. The interview duration was 10-20 min and was fol-
lowed by a post-interview dockside dialogue with additional crew members lasting
between 5 and 30 min. The purpose of this post-interview dialogue was to gain
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further insight into social issues affecting recovery of species at risk and to encour-
age stewardship actions. During this dialogue, we offered harvesters information
materials such as identification charts and we expressed our appreciation for their
cooperation in the recommended recovery actions.

6.3.2 In-depth Interviews

In 2009, semi-structured face-to-face interviews were conducted with 21 fish har-
vesters along the southwest and west coasts of insular Newfoundland (Fig. 6.1).
In a quiet setting of a home or other location, harvesters were asked open-ended
questions about their fishing history as well as their opinions about conservation,
stewardship and the listing of species. Interviews were recorded and transcribed.

6.4 Results

6.4.1 Stewardship Survey and Dockside Dialogue

All harvesters demonstrated familiarity with wolffish, although descriptions of the
three species overlapped occasionally. Most harvesters referred to the wolffish group
as catfish and used a variety of common names to distinguish the species. For the
five-year period, an average of 89 % of harvesters had either experienced bycatch
of wolffish that same year or knew someone nearby who had. The species encoun-
tered by the highest proportion of harvesters was spotted wolffish (83.4 % average,
all years), followed by northern wolffish (65.6 %, all years) and Atlantic wolffish
(39.2%, all years). The targeted fishery in which wolffish were encountered most
often was Atlantic cod. In 2004, the year in which we recorded the highest number
of wolffish caught as bycatch, we recorded total season estimates of 10,218 fish and
an additional 92,750 Ibs. of wolffish that had been caught among the 79 harvesters
interviewed. Harvesters expressed their bycatch using either measurement.

Harvesters demonstrated a high level of awareness about regulations concerning
wolffish. The proportion that had heard of the Species at Risk Act was 98.5% in
2004 (n=73), 98.6% in 2005 (n=73), 98.5% in 2006 (n=65) and 88.9 % in 2007
(n=56). All respondents knew that northern and spotted wolffish were protected
under SARA and that they were required to release them live and in the place where
they were caught (Table 6.1). In 2004, most harvesters recalled having learned
about the status of wolffish from information distributed by Fisheries and Oceans
Canada (DFO), including identification cards created by Intervale and DFO.

Even though harvesters had heard about SARA and understood the regulations,
they did not agree with the listings for each of the three species of wolffish. In 2004,
96% of harvesters knew of the listings for northern, spotted and Atlantic wolf-
fish but 81.9 % did not agree that northern and spotted wolffish should be listed as
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Table 6.1 Percentage of harvesters that knew the regulations under SARA for northern and spot-
ted wolffish

2004 2005 2006 2007 2008
Knew the regulations 100.0 98.6 100.0 100.0 100.0

Table 6.2 Percentage of harvesters that knew the listing status for northern and spotted wolffish
and percentage of harvesters that did not agree with the listings for wolffish

2004 2005 2006 2007 2008
Knew that northern and spotted 95.6 100.0 98.6 97.8 n/a
wolffish are listed as threatened
Did not agree with listing for north- 81.9 88.7 87.3 64.1 n/a
ern, spotted wolffish
Did not agree with listing for Atlan- 95.5 94.9 91.5 64.1 n/a

tic wolffish

Table 6.3 Percentage of harvesters that stated they release wolffish live

2004 2005 2006 2007 2008
Release wolffish live 93.3 98.5 95.4 96.4 97.3
Release in absence of authority 78.5 77.7 91.5 95.7 n/a

on-site

threatened and 95.5 % did not agree that Atlantic wolffish should be listed as special
concern (Table 6.2). We were concerned that such disconnect between scientific
knowledge, which formed the basis for the assessment of all three species, and the
opinions of harvesters would work against the cultivation of authentic stewardship.
In fact, our fears worsened by 2007, when many harvesters appeared to being re-
signed to the regulations out of what they described as ‘wolffish fatigue’ —a con-
dition reportedly caused by too much attention on relatively unimportant species.
The stewardship programme’s goal of encouraging responsible behaviour, specif-
ically live release of wolffish, seemed to be working. In spite of harvesters disagree-
ing with the listing of wolffish, a high percentage claimed to be complying with the
new regulations, a claim that was verified by Fishery Observers working onboard
approximately one-third of the inshore fleet. The vast majority of harvesters—an
average of 96 % over all five years—stated that they were releasing wolffish live
and in the place where they were caught (Table 6.3). Moreover, after the first few
years, the adoption of the new recovery actions grew in strength, as the percentage of
harvesters that stated they would release wolffish in the absence of an authority fig-
ure such as government fishery officer or onboard Fishery Observer increased from
78.5% in 2004 to 95.7 % in 2007 (Table 6.3). As a further indication of the degree of
compliance with the new regulations, the vast majority believed that other harvest-
ers in their area were releasing wolffish live, with the least harm, in the place where
they were caught (Table 6.4). We recognise the potential for harvesters not to reveal
actions that run counter to the law; nonetheless, we believe that the consistency of
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Table 6.4 Responses to the question of whether harvesters believed that others in their area were
releasing wolffish live

Believed other harvesters in their area were %

releasing wolffish live Yes No Did not know
2004 88.0 4.0 8.0
2005 84.1 5.8 10.1
2006 98.4 1.6 0.0
2007 90.4 3.8 5.8
2008 94.5 0.0 5.5

Table 6.5 Reasons harvesters gave for releasing wolffish live
%

Reasons for releasing 2004 2005 2006 2007
No good to us 10.9 52.9 51.7 76.3
It’s the law 15.1 26.5 20.0 44.7
There is a fine 5.5 2.9 13.3 10.5
Importance to food web 0.0 0.0 10.0 15.8
Might become a commercial resource 1.4 19.1 13.3 2.6
Might become a food fishery 1.4 59 0.0 13.2
Right to live 49.3 14.7 23.3 0.0

response over broad spatial and temporal scales, combined with the relatively non-
threatening nature of the dockside interview, argue in favour of these results.

We heard strong opinions from harvesters who believed wolffish were a ‘nui-
sance’ or ‘destructive’ or that they negatively impacted fisheries, either by eating
bait or by competing for the directed species. Given these opinions and the fact that
most harvesters disagreed with the listings for wolffish, we explored whether their
actions in releasing wolffish were being motivated by a stewardship ethic or some
other influence such as fear of penalties for being noncompliant with the law. From
2004 through 2007 we asked harvesters their reasons for releasing wolffish live. In
2004, the highest percentage of harvesters stated that “they have a right to live,”
which is an indicator of intrinsic value (Table 6.5). However, beginning in 2005, the
emphasis shifted: the highest percentage of response was “they are no good to us”
and the second highest was “it’s the law.” These results suggested that, over time,
harvesters’ actions were being motivated more by the absence of economic incen-
tive and the influence of the law and less so by a stewardship ethic.

6.4.2 In-depth Interviews

The 21 harvesters who participated in the in-depth interviews in 2009 had fished
between 13 and 39 years (mean=28). Eighteen of the 21 harvesters were skippers
of their own boats. Interviews lasted between 23 and 66 min. Interview length was
influenced by the number of years harvesters had been catching wolffish, the size of
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the catches, the number of fisheries in which they participated and the extent of the
discussion evoked by the questions.

Results confirmed that wolffish were caught as bycatch in the major fisheries
of the southwest and west coasts of Newfoundland, the most important of which
were Atlantic cod (90 % of harvesters interviewed) and American lobster Homarus
americanus (95 %). All harvesters interviewed (100 %) reported catches containing
A. lupus and A. minor, 76 % reported catches of A. denticulatus.

All harvesters knew about SARA and that wolffish were listed. Seventy percent
of harvesters found out about the listing through DFO and information materials
that accompanied the mail-out of licences. The other 30 % of harvesters found out
through meetings organised by the Fish, Food, and Allied Workers union and other
meetings. Fifty-seven percent agreed with the listing of northern and spotted wolf-
fish and 43 % were neutral, i.e. had no opinion or did not care. In contrast, 67 % dis-
agreed with the listing for Atlantic wolffish and 33 % were neutral. Further results
from the in-depth interviews are presented in a thesis by Dawe (2010).

6.5 Discussion

Preliminary fieldwork by Blanchard in 2003 revealed that many harvesters worried
about the new regulations under SARA and their possible implications for fisheries.
As prior studies in fishing communities of the Gulf of St. Lawrence had demon-
strated, it is important to consider the local knowledge and opinions of resource us-
ers before introducing conservation initiatives that they do not support (Blanchard
1994, 2005). Intervale launched its dockside dialogue in 2004 in order to better
understand the perspectives of harvesters while, at the same time, encouraging the
recommended recovery actions. Crucial to that dialogue was the ability to listen
intently to harvesters’ complaints and to express appreciation for their efforts in
recovery. Many harvesters told us that they were seldom thanked for their efforts in
general and never for recovery actions targeting wolffish. These findings suggested
the need to build stronger partnership relations involving harvesters.

The prohibitions under SARA involved penalties of up to $50,000 in fines for
causing harm to endangered or threatened species. This served as an effective
‘wake-up’ call to harvesters who previously had been utilising or discarding wolf-
fish caught as bycatch. The federal Department of Fisheries and Oceans, in part-
nership with the FFAW union and other organisations, launched a rapid informa-
tion and training campaign for industry, which focused on what harvesters need to
know about SARA and techniques for live release. Meanwhile, funding that was
made available from the federal government enabled nongovernmental organisa-
tions such as Intervale to develop programmes promoting stewardship. Many infor-
mation materials were produced by DFO and its partners, including identification
cards (Fig. 6.2), instructions in the methods of live release, posters for schools and
public areas, and industry training videos. Results of the stewardship survey sug-
gest that this information and training strategy contributed substantially to increased
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Wolffish, also called catfish, are now protected under
the Species at Risk Act (SARA). Releasing wolffish will

help their populations to recover.

Numbers of all three wolffish species have declined off eastern Canada during the past two decades.
Threats to wolffish include bycatch mortality in commercial fisheries and disturbance to marine habitat.

Northern wolffish )
(wolffish, broadhead wolffish, bull-headed catfish, broad-headed catfish, Arctic wolffish, jelly-cat)

Spotted wolffish )
(catfish, spotted catfish, leopardfish)

-4

Large head relative to body
= Dark spots
= Firm flesh and muscle

Conservation status: Threatened

" Atlantic or striped wolffish |

(catfish, ocean wolffish)

* Large head relative to body

= Vertical stripes

= Firm flesh and muscle

Conservation status: Special Concern

Help determine the distribution and abundance of wolffish. Record all bycatch by

species in log books. For further information, call Fisheries and Oceans Canada:

1-866-266-6603. :
Photos by Carclyn M. Miri

Thank WUI Graphic design by Sébastien Deraspe

Fig. 6.2 A wolffish identification card, produced by Intervale with the support of DFO and other
partners. Approximately 20,000 cards were issued in English, French and Inuktitut and distributed
to harvesters and industry groups in eastern Canada

harvester knowledge and the adoption of new behaviour, i.e. live release of wolf-
fish. However, since the recovery actions had been mandated, the recovery actions
were not voluntary and, therefore, were less likely to be a reflection of authentic
stewardship at work.
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The stewardship survey revealed that even though harvesters were compliant
with regulations for live release, the majority disagreed with the SARA listings
during the early years of 2004-2006. The in-depth interviews showed that har-
vesters in southwestern and western Newfoundland either agreed with or were
neutral about the listings for northern and spotted wolffish. One possible expla-
nation for the results in that specific region of Newfoundland may have been
an actual difference in abundance of wolffish in adjacent waters. We suggest,
however, that by 2009, many harvesters had grown accustomed to the new regu-
lations for northern and spotted wolffish and may have reached a point at which
they simply no longer cared to disagree with the listings. Harvesters did not feel
empowered when it came to decision-making about the recovery and manage-
ment of wolffish.

Of concern to us were statements by harvesters that their actions were motivated
by the need to be compliant with new regulations under the Species at Risk Act,
as well as the fact that wolffish were no longer of economic or utilitarian value to
them, as opposed to being motivated by a stewardship ethic. In contrast, other stud-
ies in fishing communities along the Quebec North Shore had reported beneficial
effects of a similar conservation initiative for seabirds, in which the encourage-
ment of stewardship appealed to the culture’s own ecological or nature-oriented
values (Blanchard 2000). For this reason, in 2007 we launched a more positive ap-
proach to engaging harvesters in wolffish recovery. We developed an educational
tool for the purpose of describing the ecological role of wolffish, thus attempting
to strike a chord with harvesters’ inherent belief in the value of marine ecosystems
and their common passion for the sea. The documentary DVD, Wolffish: A Balance
of Life, featured underwater footage of Atlantic wolffish and described the species’
role as predator of sea urchins, Strongylocentrotus droebachiensis, in helping to
protect kelp beds as vital nursery habitat for fisheries (Fig. 6.3). Harvesters were
the sole spokespersons in the DVD. Their comments revealed both fear and respect
for wolffish while portraying themselves as passionate defenders of the marine eco-
system. Investigations into the video’s effectiveness among harvesters six-months
after viewing revealed noticeable change in that harvesters voluntarily expressed the
ecological value of wolffish and their need for recovery. Other positive outcomes
were confirmed through focus groups with the general public and in nine classroom
presentations.

The importance of introducing stewardship at the start of a conservation initia-
tive cannot be overstated. Because wolffish had been grandfathered into the Species
at Risk Act without consultation, the early stage of the recovery process for wolffish
had passed by the time stewardship was called into play. Therefore it was difficult
to realise some of the broader benefits of stewardship, such as its capacity for build-
ing positive relationships, its attention to the cultural context, the appeal to personal
ethics and social norms, and its empowerment value. The last item is especially
important in fostering a sense of responsibility and ownership for the stewardship
initiative among the stakeholders who are closest to the resource of concern. This is
a key strategy for cultivating sustained stewardship.
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Fig. 6.3 The documentary DVD, Wolffish: A balance of life, produced by Intervale

6.6 Conclusions

The implementation of a recovery strategy for wolffish as called for under Canada’s
Species at Risk Act influenced significantly the actions and awareness of fish har-
vesters in Newfoundland and Labrador, the vast majority of whom interacted direct-
ly with wolffish at sea. Three species of wolffish had been grandfathered into the
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Act without the incorporation of local ecological knowledge and without prior con-
sultation with the fishing industry. The recovery strategy and information campaign
by DFO, in collaboration with the FFAW union and other partnering organisations,
were effective in rapidly disseminating information to harvesters and achieving a
high compliance rate with the SARA regulations, as harvesters quickly adopted the
new actions for releasing wolffish live. Stewardship’s objective of changing the
specific behaviour of a target audience was achieved. The strategy was successful
as a crucial first test of the strength and effectiveness of SARA within the commer-
cial fisheries sector. However, we believe that the strategy could have applied more
effort towards stewardship’s other objective of encouraging an ethic of care and
responsibility. A stronger partnership relationship with harvesters might have been
accomplished by offering more consultation at an early stage, utilising harvesters’
local ecological knowledge and providing harvesters with regular progress reports
on meeting targets for recovery. By encouraging both ethic and action, the strategy
could prove more durable in the long term and potentially lead the way to effective
stewardship of other at-risk species.

Fish harvesters in Newfoundland and Labrador, on the whole, are passionate de-
fenders of the marine ecosystem and possess a practical and well-developed under-
standing of what constitutes good stewardship. While it is not yet known what long
term impact the recovery actions of tens of thousands of harvesters in Newfound-
land and Labrador may be making on the status of wolffish populations in eastern
Canadian waters, the substantial number of wolffish that harvesters are releasing
live each year is a remarkable demonstration of industry collaboration in marine
species recovery.

Stewardship at its core involves a positive, beneficial relationship between the
resource, species or habitat, and the caregiver. It is encouraged by many factors in-
dependent from the use of force. In order for stewardship to work in the recovery of
marine species, ecological values and feelings of responsibility need to be strength-
ened at both the individual and community levels, where personal ethics and social
norms take effect. Educational tools such as the documentary DVD, when used in
conjunction with group dialogue, are proving useful in helping to strengthen those
values.

As stewardship’s potential role in recovery is better realised, it ought to be made
an integral part of the conservation initiative from the very beginning and utilised
throughout the recovery process. Stewardship helps make the work of recovery
meaningful and beneficial to the people most affected by the conservation initiative.
It assists in building partnerships based on trust, common goals and frequent face-
to-face dialogue. It strengthens commitment and empowers stakeholder groups to
play a more active role as partners in conservation action. It appeals to personal
ethics and social norms. Stewardship takes time to build, but it is more sustainable
than alternatives that are ‘quick fix’. We believe that the benefits of stewardship
will be realised more as we move from compliance to stewardship in marine spe-
cies recovery.
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Chapter 7
Building bridges among scientists and fishermen
with participatory action research

Steven Mackinson and Douglas Clyde Kongshej Wilson
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7.1 Introduction

7.1.1 The Challenge of Action Research in European
Fisheries

Among developed countries, the European Union (EU) has made comparatively
little progress in finding and applying solutions to the crisis of sustainability facing
fisheries on a global scale. EU fisheries are managed by an agreement known as the
Common Fisheries Policy (CFP). It is a large and unwieldy attempt to manage fish-
eries that is often more focused on solving political problems around dividing fish
than it is on sustainability (Wilson 2009). It is one of the few policy arenas where
Member States have ceded decision making power to the EU, giving it political
influence beyond that which its economic and environmental importance would
suggest.

With its top-down approach, the CFP is unresponsive to local conditions and
lacks support from both the communities reliant on fish resources for a living, and
other stakeholders interested in the long-term wellbeing of the ecosystem. Fisher-
ies stakeholders in particular view the governance system as top-down controlled,
characterised by a history of negative incentives. At the same time, management
has failed to meet its own resource-related objectives, with many fish stocks being
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in a poor state (ICES 2011). The European Commission itself tells us that 88 % of
EU stocks are being fished beyond agreed targets, and 30 % of these stocks are so
depleted they may not be able to replenish (CEC 2009).

7.1.2 The Need for Participatory Action Research

Despite being perhaps the most science-driven policy arena in Europe, the CFP
suffers, more than comparable fisheries regimes, from a legitimacy crisis focused
on the knowledge base for management decision making (Schwach et al. 2007). It
requires a large and constant stream of scientific advice—around 1,600 pages per
year—just to make its routine administrative decisions (Wilson 2009). This advice
is mainly quantitative assessments of the size of fish stocks from which sustain-
able catches can be derived and these assessments are often highly uncertain. The
foundation of the legitimacy crisis rests with how the science-policy system makes
informed management decisions when it is known (or believed) that the underpin-
ning science is uncertain. Understandably, these questions of legitimacy undermine
credibility of the institutions responsible for assessment and advice.

Box 1. Regional Advisory Councils (RACs) in brief

Under the auspices of the Common Fisheries Policy, RACs were established
by Council Decision (EC) 256/2004 with the intention of increasing the par-
ticipation of those affected by the CFP in the fisheries management decision-
making process. They are the main body for engaging with stakeholders on
issues that directly (fisheries management and research) and indirectly (e.g.
wind farms, aggregate extraction, conservation planning) affect fisheries,
although stakeholders also have the opportunity to provide input indepen-
dent of the RACs. Two thirds of the seats are allotted to the fisheries sector
and one third to other interest groups. Either directly or at the request of the
Commission or a Member State, RACs submit recommendations and sugges-
tions to the Commission on matters relating to fisheries.

The command and control management paradigm of the CFP has meant that until
recently, conditions have not been fertile for catalysing stakeholder-led or coop-
erative research initiatives necessary to rebuild trust and credibility. But things are
changing. Reflection on the failings of the CFP have led to a tangible change in at-
titude, both in the policy and the scientific arena, with particular momentum being
gained since the inception of the Regional Advisory Councils (RACs)(see Box 1)
in 2003. Conditioned by this backdrop, efforts to bring together the knowledge and
know-how of scientists and fishermen in Europe are finding more favour.

Fisheries management is a science-policy arena in which interested lay peo-
ple have a great deal of experience-based knowledge (EBK) to supplement the
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research-based knowledge (RBK) of scientists. Over the past 20 years an extensive
literature on the importance and usefulness of EBK in management has arisen (see,
for example, Felt 1994; Palsson 1995; Mackinson & Nottestad 1998; Neis & Felt;
2001). Fishermens’ EBK may include detailed and long term information on fish
behaviour, patterns in distribution and abundance, knowledge of habitats, responses
to environment and more (Pederson & Hall-Arber 1999; Mackinson 2001). Many
believe that it should be further incorporated in management (Grafton & Silva-Ech-
enique 1997) to increase the credibility of information (Pinkerton 1989), provide
additional indices for stock assessments (Rochet et al. 2008), increase knowledge
about poorly understood species, and suggest novel hypotheses (Neis & Felt 2001).
Indeed, research seeking to integrate the experiences of stakeholders in the knowl-
edge base for management is a rapidly developing field (Bergmann et al. 2004;Mur-
ray et al. 2006; Hoefnagel et al. 2006; Ommer et al. 2007; Shackeroff & Campbell
2007; Prigent et al. 2008; Moreno-Baez et al. 2010; Feinholtz 2011). One common
driver is using cooperative research funding as an indirect mechanism for financial
support to fishermen needing to make drastic cuts in catches (Johnson 2007).The
objectives can include legitimate and equitable management, cost-efficient research,
and more efficient enforcement due to higher legitimacy among stakeholders.

The incorporation of EBK in management is not easy. Enabling stakeholder par-
ticipation in research at the European level requires connection and alignment of
European management policies, research policies, structure of the funding system
and funding instruments. This does not usually occur. When combined with stake-
holders’ limited capacity for engagement, real or perceived barriers may prevent
them from collaborating (Mackinson et al. 2010). Moreover, several studies have
shown high variation among fishers’ own observations (Felt 1994; Wilson et al.
2006) making direct use of EBK in management decision making difficult. Part
of the difficulty lies in the fact that fishermen tend to view the resource on smaller
scales than managers and as much more complex systems than stock assessment
models can capture (Berkes 1993; Pinkerton 1989). Differences in perception of
resources can arise simply as a consequence of the alternative ‘windows’ that fish-
ermen and scientists use to view the resource (Mackinson & van der Kooij 2006).
Many fishermen are also reluctant to share knowledge, fearful that it might be used
as a rationale for reducing fishing opportunities (Pederson & Hall-Arber 1999).

As Palsson (1995) has argued, the metaphor of knowledge as a sort of mental
script or ‘container’ is not accurate. Fishermens’ knowledge is part of their over-
all fishing skill and the knowledge that underlies a skill is intuitive and not easily
articulated or even necessarily understood well by the scientist. To make knowl-
edge useful for management requires taking this tacit knowledge out of the local
context in which it is embedded and creating more explicit, discursive knowledge
(Wilson 2003). This transformation is more than just the translation and transcrip-
tion (Latour 1987) of the EBK. As Holm (2003) emphasises, it is also a process of
‘purification’ in which many kinds of beliefs, speculations, hopes and exaggerations
are stripped from the EBK, transforming it in to a discourse that can ‘hold its own’
in scientific debates. Agrawal (1995) argues that this process can change the EBK
so much that it becomes unrecognisable to the resource users. Hence, the intention
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of empowering fishermen and other resource users by mobilising their experience-
based knowledge can actually disempower them, as their knowledge is removed
from its context, transformed, alienated or even distorted (Maurstad 2001).

Well-designed participatory action research (PAR)' is one strategy that has been
shown to be effective in addressing these complex issues of knowledge, partici-
pation and management decision making (Reid & Hartley 2006; Johnson & van
Densen 2007). What we mean by ‘well designed’ will be discussed in detail below,
but it boils down to an ongoing interchange based on genuine respect for partici-
pants’ perspectives and contributions. PAR creates not just a set of new knowledge,
but a social network of learning; the action research aspect then seeks to link this
network to the decision processes of marine management.

There is a broad literature on PAR and, for the most part, the academic lessons
about experiences in PAR cut across disciplines and have many similarities that
can be used to help design and develop successful approaches. Recent studies have
shown that PAR in fisheries can be a learning platform (Leeuwis & Pyburn 2002)
that can produce useful science-policy ‘boundary objects’ for getting to grips with
complex issues like the ecosystem approach to fisheries management. Following
Cash et al. (2002), boundary objects are knowledge products produced jointly by
scientists and others in a policy arena that exhibit high legitimacy and policy sa-
liency as well as scientific credibility. Boundary objects in fisheries management
include, for example ‘the precautionary approach’, ‘sustainable fishing’, ‘long term
management plans’, ‘ecosystem approach’, ‘Good Environmental Status’, ‘maxi-
mum sustainable yield’ and ‘biodiversity’, but they can also include more specific
products such as indicators, models and action plans as long as they have been
jointly produced. These objects enable communication and collaboration across a
wide diversity of actor groups, while still maintaining local interpretation of their
meaning to each of the actor groups. The importance of such concepts increases
when the shared meanings become stronger compared to the local interpretations.
Joint production of such ‘boundary objects’ can help steer the relationship between
science, managers and fishermen away from the impasses that have been common
in the past (Johnson & van Densen 2007; Reid & Hartly 2006). Within the vast
science-policy machine of the CFP, PAR remains marginal, but it is growing in
frequency and creating stories that give new ways of talking about effective reform
that provide common ground among divergent interests.

Embracing these challenges has been the stimulus for the GAP programme
(Bridging the gap between science and stakeholders: phase 1- common ground,
www.gapl.eu), where participatory action research is at the heart of efforts to dem-
onstrate how by combining their knowledge and know-how, fishermen and scien-
tists can make a difference to achieve sustainable fisheries.

! ‘Participatory action research’is a type of collaborative or cooperative research, and thus about
processes as well as scientific outcomes. It involves stakeholders and scientists working (and
learning) together in the planning and delivery of research. The common aim is to improve the
knowledge base and quality of scientific information for management advice and legislation.
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7.1.3  Casting the Net Wider

While the focus of this chapter is mainly on the interaction among scientists and
fishermen, it is not our intention to suggest that the scope of participatory action re-
search should be restricted to this group of stakeholders alone. In general, two types
of stakeholders have the most influence on the management of fisheries and the
marine environment. The first type we refer to as fisheries stakeholders—individu-
als and organisations representing direct interests in fisheries, including fishermen,
shore side businesses/workers, crew or fishing-reliant families and communities.
The second type are environmental non-governmental organisations (ENGOs), and
other citizens whose interest and concern is with the wellbeing of the marine envi-
ronment (and dependent fisheries).

While fishermen have a reputation for having a very independent mind set (see,
for example, Creative Research Ltd 2009), the fact that they have to share a com-
mon resource means that they derive a number of benefits from being members
of fishermens’ organisations. Such organisations or associations link the catching
sector with processors, marketers, distributors and management in a structured way
(Jentoft & Davis 1993; Nielsen et al. 2004). Within Europe, all Member States
have national fishermens’ associations that have local representatives, and there
are many other regional and community-based associations with various levels of
formality and organisation. Working with the fishing industry almost always means
working with and through these kinds of organisations. At a higher level, they are
represented on the RACs. Lessons learned from around the world about the sustain-
able management of common pool resources, such as fisheries, are that the support
and participation of those whose livelihoods are made by exploiting the resource is
critical to its success (Ostrom 1990). Obvious tensions arising from the tradeoffs
between the desire for short-term economic benefits and long-term societal well-
being require that participation is balanced by various interests. Tapping into the
potential of PAR to help establish a sustainable future for EU fisheries requires
balancing these tensions.

ENGOs have played an increasingly important role in the management of fisher-
ies in the last two decades, lobbying to place fisheries within the context of broader
environmental considerations. While the fishing industry places high importance on
maintaining sustainable fish stocks, they are under constant short-term economic
pressure and often lobby for exploitation levels based on the most optimistic re-
source assessments. It was not until the 1980s when ENGOs began their own lob-
bying campaigns that industry lobbying began to be balanced and pressure began
to build for a more precautionary approach. This role for ENGOs has now become
institutionalised in several forms, most critically in Europe with permanent ENGO
seats on the RACs. A problem with this institutionalisation is that responsibility
has been placed on the ENGOs to maintain and use their limited funds to play this
balancing role and there is a serious question regarding the sustainability of this
approach. The role of ENGOs in PAR in fisheries is similar to their role overall,
their participation is not as intensely active as that of the industry, but their help in
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formulating questions and reviewing results is critical for maintaining the saliency
and legitimacy of results.

7.2 Learning by Doing

7.2.1 The Gap Programme: Bridging the Gap Between
Scientists, Stakeholders and Policy Makers

Phase 1 of GAP (GAP1) was a cooperative planning process funded by the EU’s 7th
Framework Programme. Its goal was to prepare for a series of PAR efforts by: a)
bringing scientists, fisheries organisations, ENGOs and managers together to plan
specific PAR case studies focused on issues of shared concern; and, b) designing
GAP2, a much larger project that would carry out and monitor the actual PAR ef-
forts and promote a deeper, systematic engagement among fishermen and scientists
at the European level. GAP1 consisted of partners in 11 countries, working on re-
gional case studies that focused on addressing science and sustainability issues in
the marine environment. These are the PAR studies that are now being undertaken
in GAP2 (www.gap2.cu). The future of the GAP programme depends to a large
extent on the outcomes of phase 2, but the initial programme laid the conceptual
foundation for establishing structures and processes that enable a systematic en-
gagement of stakeholders in research and the governance of EU fisheries. Most of
this chapter focuses on what was learned during GAP1 through a ‘Good Practice’
workshop, joint planning of PAR case studies, and a sociological study (Jacobsen
et al. 2011) of the process of initiating participatory research.

GAP1 understood participation in research (i.e. PAR) and participation in man-
agement decision making in the following way. While there are common features of
the two processes, and the persons involved may be the same, the key distinguishing
feature in PAR is that there is an attempt to discuss and reduce the influence of any
policy agenda associated with research. Participatory research aims at improving
the knowledge and evidence for informed management decision-making. Paradoxi-
cally, the way to achieve this, we found, was to link the research to questions rel-
evant to management policy so that the issues on the table and incentive to engage
were clear to everyone.

GAPI involved workshops at both the European and individual case study level.
Research plans were developed at the case study level and then reflections on these
experiences were made in European level workshops where fishermen, fisheries
scientists and ENGOs were in attendance. Examples of the eleven case studies for
PAR planning include: the behaviour and migration of brown crabs in the United
Kingdom; the behaviour and spatial population dynamics of the spider crab (Majas-
quinado) in Spain; evaluating management objectives for spring spawning herring
in the Skagerrak, Kattegat and Western Baltic in Denmark; identifying essential
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habitat for demersal fish in the Northern Adriatic Sea in Italy; and, investigating the
implications of the proposed 25 nm Maltese fisheries management zone in Malta.

A sociological study consisting of interviews with participants and other par-
ties interested in the relevant fisheries was carried out in three of the case studies.
In Marsaxlokk, Malta, fishermen perceive that trawling efforts should increase in
the fishery management zone. Scientists propose to share knowledge, perspectives
and survey data with them so that they may jointly consider the effectiveness of
the management regime of the demersal trawl fishery. In Lake Vittern, Sweden,
scientists, regional stakeholders and a fisheries co-management initiative are start-
ing to work together on developing selective gear for whitefish fishing. In South
Devon in England, fishermen and scientists are sharing knowledge on the behaviour
and migration of brown crab, and using it to assess the sustainability of the crab
fishery. The case studies were visited by an anthropologist, whose aim was to fol-
low the sociological aspects of the participatory process. Using an open-question
qualitative approach, 19 interviews were undertaken, 11 with fishermen and 8 with
scientists. As reflections of the PAR process, it was through these interviews that
we hoped to learn to do better. The interviews were transcribed and analysed us-
ing a grounded theory approach (Glaser and Strauss 1967) and this analysis was
subsequently supplemented by feedback from other GAP1 cases at special plenary
session meetings(see Jacobsen et al. 2011, for full details).

7.2.2  Understanding Incentives

Our experiences highlight that where research involves outcomes targeted to ben-
efit society as a whole, these must still translate into tangible benefits for the par-
ticipants, since this is the basis of their individual incentive to participate. Because
of the differences among stakeholders, it is important to clearly identify the ben-
efits and who might be expected to receive them. During GAP1, we held a ‘Good
Practice” workshop where different stakeholders (fishermen, ENGOs, scientists)
described their experiences of PAR and discussed differences in incentives and ben-
efits (Box 2). We found that there is a diversity of incentives among stakeholders
and many of these are shared. Generally speaking though, incentives for fishermen
tend to focus on both short-term and long-term interests in the factors that influence
the success of fisheries. Incentives for scientists and ENGOs are more aligned with
the generation and accessibility of knowledge, the shift in attitudes and behaviours
that this brings about and the long-term benefits that society receives from sustain-
able resource use.

This learning was a valuable aid to establishing the PAR case studies and was
used to establish a good practice guide and code of conduct for cooperative re-
search (see Mackinson et al. 2008; Mackinson & Neville 2009). However, although
a Good Practice Guide and general rules of thumb can be a useful starting point for
PAR, they should not be thought of as a recipe. Specific planning of PAR requires
much more detailed understanding of the incentives for individuals to get involved.
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The question that runs through everyone’s mind is “What’s in it for me?”, so it is
important to make an effort to understand this.

To foster exchange of knowledge and know-how among scientists and fisher-
men, we sought to focus on research issues that were less likely to get subsumed
by political/sectoral arguments relating to management. However, we found that
the incentive to engage was strong when the research questions were clearly linked
to management policy issues. The sociological study identified mainly benefits for
fishermen. Among these was that through their involvement they obtain more own-
ership of the project and that this ownership translates into greater confidence in
the results. They stated that their involvement in PAR would also help clarify the
reasons behind a management rule when it originates from the research. Less intui-
tive was the benefit identified by some fishermen that engaging in PAR allows them
to clear their name when they are wrongly accused of damaging the resource or its
habitat.

Box 2. Incentives and benefits of participatory research

Being recognised and valued

* An opportunity to express opinions.

» An opportunity to get a better reputation.

» Improving relationships with other stakeholders.

Improving sustainability

* Greater compliance with management decisions as fishermen have a feel-
ing of ownership over the data provided to decision makers.

* Longer-term agreements can be reached due to improved communication,
trust and respect between fisheries’ stakeholders, researchers and decision
makers.

* Development of co-management arrangements catalysed by successful
and mature participatory research processes.

Making better use of available information

* Identification of research priorities of direct relevance to resource
management.

* Research that is more focused on finding solutions that lead to more sus-
tainable management of the marine environment.

* Including fishermen’s knowledge for improving research design and data
accuracy

* More efficient use of available knowledge by partnering with existing
activities.

Improving knowledge and understanding

* Improved knowledge and understanding of issues of common concern.
+ Catalyst for new ideas and innovative research methods.

» Co-education of fisheries stakeholders and researchers.
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» Changing perceptions and attitudes.

* Builds trust between fishermen and public research institutions.

* Mutual respect gained through shared understanding of challenges, expec-
tations and views.

» Fosters long-term shifts in attitudes, helping to engage wider society

The sociological study also explored reasons why fishermen and scientists may not
want to be involved in PAR. Three reasons well known in the literature were also
recognised in GAP1: fishermen do not have time to do extra tasks; they have nega-
tive opinions about research projects; and they are afraid the results will be used
against them. Two new reasons were also identified: fishermen have other priori-
ties and there are areas that some fishermen would prefer not to be examined in
research. From the scientists’ perspective, the extra time that participatory research
takes was the most common reason for not wanting to be involved in participatory
research. A particularly de-motivating situation experienced by scientists was when
fishermen agree to participate and then do not show up at meetings.

On many occasions, we learned firsthand that it is not so much what is written
about PAR that counts, but how attitudes and decisions change as a result of engage-
ment. By its nature the value of action research is in the doing.

7.2.3 Recognising and Respecting Differences

Planning PAR requires not only recognition of individual differences, but also how
these can be embedded in different social and cultural contexts. These can be subtle
issues to understand, but go a long way in preventing many small but potentially
significant problems. In GAP1 we found differences that related to alternative belief
systems, and different professional and cultural aspects relating to ways of working
(Box 3).

Box 3. What needs to be understood and taken into account when
working with each other?

About fishermen About researchers

Way of life

Love of the sea Love of the sea

Fishing is a way of life Driven by curiosity and academic moti-vation

Livelihood — money is important, but not Not all motivated by academic ‘fame’
all financially motivated

Want to be involved, feel use-ful/ Want to be involved, feel use-ful/important
important
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About fishermen About researchers
Not just short-term vision (but some do) Try to provide knowledge produced for better
stewardship
Education and authority
Education levels variable May lack skills for collaborative work
Scientists can be perceived as the May need
‘authority’ because of links to gov-
ernment and policy
Perceptions of fish stocks and sustainability
Embedded in experience and obser- Based on scientific understanding of mecha-
vations of how fish stocks and envi- nisms that influence population dynamics

ronments change
Assessment of sustainability deter-mined Assessment of sustainability mainly guided by
mainly by their experience of changes scientific surveys and output from models,

over time, catching pat-terns. Less for which scientists are more trusting. Views
likely to believe models. Views of of other scientists also very influential.
other fishermen also very influential. Agree on sustainability as the key goal for

Agree on sustainability as the key goal  all stakeholders
for all stakeholders

Ways of working
Time rhythms (tide and seasons) guide ~ Constrained by available time of research ves-
work patterns but unpredicta-ble sels and weather

weather can lead to changes in plans at
short notice

Need to fish efficiently as possible to Need to design surveys that provide robust
maximise income scientific information

Some of the fundamental elements necessary for establishing common ground for
participatory research among fishermen and scientists are neatly captured in state-
ments made during the workshop:

Message from the fishermen

“The hardest thing for scientists is to explain to fishermen the long term benefits”.... “it’s
important to learn about ways of working with fishermen and how to convince them of
the value of science in helping them to conserve the resource”.... “they need to respect
traditional/experienced-based knowledge and see that it can be used in a systematic way
valuable to science”.... “Scientists should welcome fishermen to science events and come
and talk with fishermen.”

Message from the scientists

“Stakeholders need to respect the research process and results, even if it does not meet
their expectations or provide the certainty they hoped for”.... “they need to understand that
it may not change anything from a political point of view”... “On a practical note, fisher-
men need to try to welcome scientists on board their vessels, talk with them to understand
the reasons for scientific sampling and appreciate the difficulties and time required for
research.”
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Fig. 12.1 Initiating collaborative research. (See Mackinson et al. 2008 for detailed version)

7.2.4 Balancing People, Process and Delivery

The practical aspects of developing participatory research should follow a logical
sequence (Fig. 12.1) similar to that in any well-managed project. To be effective,
we learned that (i) the cooperative process needs to be actively managed to work
towards outcomes that make a real difference to informing management/ policy;
and (ii) establishing and maintaining the participatory processes is arguably the
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most important aspect in ensuring successful delivery of the project. This means
paying special attention to the consideration of people’s roles and their behaviours.

While the project deliberately emphasised the importance of understanding, re-
specting and giving equal weight to different views and knowledge, we found that
it was not necessary that all activities should involve everyone. Excessive and inap-
propriate involvement at times leads to poor focus and procrastination. It empha-
sised the importance of including the right people in the right actions at a time when
they can have a real influence over the process. In general, we believe that decid-
ing who to involve and when to involve them should be determined by their roles
given the specific situational needs of the research. However, because it is difficult
to know this clearly in advance, and because PAR is about getting involved, this
aspect is very much part of an adaptive process. By this we mean a PAR planning
process that is flexible so as to adapt to the particular individuals involved and how
they work together to overcome problems. A good example here is the decision not
to involve the GAP1 coordinator in regional meetings as originally intended. When
we understood more clearly the specificities and interpersonal dynamics of the case
study meetings, it was clear that the coordinators involvement might interrupt the
natural flow of dialogue, by either requiring the meeting to be held in English (or
translated) and because the coordinator would be an outsider. The benefit of being
flexible in planning PAR studies is that it provides the opportunity for emergent
leadership.

It is well known that getting the ‘right people’ together is a key ingredient in suc-
cessful PAR. Experiences of PAR discussed by workshop participants tell that the
‘right people’ are tuned to working with and learning from others, having personal
attributes that enable them to catalyse trust. Within a mix of participants, three types
of attributes emerge as being important: ‘facilitators’—that are able to listen and
ask appropriate questions which help achieve understanding and respect for the
knowledge and views of others; ‘enablers’—who tend to work to enable effective
participation by helping prevent or overcome seemingly insurmountable barriers;
and ‘leaders’—who motivate and inspire others toward a common goal.

The sociological study revealed that where fishermen were working with scien-
tists prior to GAP1, fishermen were performing one or more of three roles: provid-
ing research platforms, acting as data collectors and providing ideas. While some
fishermen liked to maintain such roles, others wished to have stronger involvement
in generating research hypotheses, planning, data analysis (rarely) and as provid-
ers of suggestions to management. Some scientists found it challenging to broaden
their view on the roles that fishermen might undertake in research. From a practical
point of view there was a clear message that finding ways of working together had
to ensure that it did not interfere with the daily activities of the fishermen.

Careful consideration was given to the planning of the regional and European
workshops. For regional meetings, we adopted a directive yet sympathetic ap-
proach, whereby the local lead scientists were responsible for initiating engagement
and making plans for meetings. Informal meetings held at times most convenient to
fishermen and in their mother tongues were found to lead to greatest participation.
In contrast, European workshops were led by the coordinator and held in English.
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Building a personal, yet informal approach, plans for the workshops were commu-
nicated to stakeholders directly by the project coordinator. Early on we found that
encouraging participation of non-scientists required us to spell out clearly the pur-
pose, expectations and anticipated outcomes. For fishermen, where a day’s meet-
ing would mean a day’s lost earnings, the offer of financial support was important
in their decision whether to attend. Striving to ensure a 50:50 science-stakeholder
balance among participants helped set the tone for the meeting, with participants
expecting that activities would be focused on building partnerships and developing
opportunities for shared learning. Because of possible tensions among some of the
stakeholders, a facilitator was employed to help design and run the meeting in a
neutral environment. Through a series of engaging activities, workshop participants
discussed issues and how best to share knowledge and know-how towards achiev-
ing a common aim.

Much of what has been discussed already can be broadly described as the need
to get the communication right; a centre stage issue in PAR. The sociological study
revealed some specific insights in helping fishermen and scientists to get it right.
The importance of one-on-one contact and using the native language of fishermen
in communications was emphasised by all interviewees. Among other suggestions,
the use of videos instead of written material was a common suggestion for improv-
ing communication. A preferred place for meetings with fishermen was on their ves-
sels, or over lunch. Conversations at the fish market or requests to attend meetings
were not always welcomed, and meetings when the weather conditions were good
for fishing were welcomed even less. Scientists providing feedback were important
for maintaining a good research environment:“[...] we offer the fishermen lots of
rewards but ultimately, what they would like are some results or some information
about the tags that they returned [...] they are interested in the knowledge”.

Some of the key tactics that worked well in GAP1 are shown in Box 4.

Box 4. Top Tactics

Face to face is best: Throughout GAP1, emphasis was placed on face-to-face
meetings, giving the opportunity to openly discuss expectation, fears, ideas
and to resolve any concerns. This helped develop depth in understanding,
which was beneficial because it enabled individuals to learn how best to help
themselves.

Saying it with meaning: In several cases, initial reluctance of stakehold-
ers to participate was overcome by making sure that written material was pro-
duced in their native language, even in cases where English was widely used.
This demonstrated the genuine effort to connect with those whose involve-
ment was paramount.

A comfortable ‘atmosphere’: Regional meetings were kept ‘informal’
using local language, and avoiding unnecessarily involving others for the
tokenism of inclusivity.

Scientists and fishermen on board: When asked about what makes for
productive cooperation, fishermen and scientists both suggested that scien-
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tists should go out on fishing vessels more. Both agreed that this leads to
closer relationships and more productive interactions. However, some fish-
ermen told us that they were not completely comfortable with that kind of
exposure to outsiders and that they have reservations about inexperienced
people on board.

7.2.5 Barriers and Recurring Dilemmas in PAR

Our experience from GAP1 and other work is that enabling stakeholder participa-
tion in fisheries research at the European level can be challenging. Some of the
possible constraints that either make it difficult, or provide insufficient incentives
for both stakeholders and scientists to get involved in participatory research on fish-
eries and the marine environment are elaborated below. During GAP1, overcoming
such issues required that sufficient opportunity was given for the fears, motives and
expectations of fisheries’ stakeholders and scientists to be discussed openly.

Research policies focused on developing the science required to underpin the
CFP has rarely involved collaborative research with stakeholders. Until very recent-
ly, research policies have not connected well with aspirations of the Commission
to improve the basis of decision-making on the CFP by increasing participation of
stakeholders. Even now steps in this direction are tentative both because informa-
tion derived from the small geographical arecas on which PAR is most meaningful
are often insufficient to answer the questions the Commission needs answering and
because of a reasonable fear of being seen favouring a commercial stakeholder.

Communication among the sections of DG Research and DG Mare that facili-
tates research on governance and science of fisheries and the marine environment
could be improved. The structure of the EU Framework system for tendering for
research projects is daunting for scientists experienced with the system, let alone
stakeholders who may not be. For the most part, stakeholders simply do not have
the capacity to instigate and lead proposals. Rarely are they official project part-
ners. Funding for cooperative research processes is difficult to obtain, but needed
for developing the capacity to engage. The newer programmes funding science and
society linkages—such as the one that funded GAP1 and GAP2—are an important
advance, but even these programmes tend to not fund a great deal of collaborate
research as such.

Reluctance of stakeholders to participate in research can be a more significant
problem when everything is going well in the fisheries and the corresponding po-
litical will diminishes. In times of hardship, innovation and collaboration become
essential, with fishermen seeking improvements in economic performance/efficien-
cy that might arise directly through development of new methods or as a result of
management action based on outcomes of the research.

Reluctance of scientists to work with fishermen. As noted previously in the dis-
cussion on incentives, scientists too may be reluctant to collaborate. In our discus-
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sions with scientists it emerged that apublication-based reward system may deter
scientists from getting involved. Two reasons for this were cited (i) the length of
time it takes to yield publications from collaborative research, (ii) being put off
by resistance to publications by those who consider PAR to be ‘soft/second class
science’.

Our sociological investigation named five ongoing dilemmas in PAR for which

there are no clear answers or solutions, but which nevertheless require attention and
sensitivity. These are sets of issues that remain difficult to resolve even with a great
deal of good will. These five dilemmas are summarised from Jacobsen et al. (2011):

1.

Should research-management links be emphasised or deemphasised? Fishermen
often hope that research results will lead to a modification of regulations while
scientists need their research to be useful for management. However, fishermen
are also concerned that data may used to reduce fishing opportunities, while
scientists may be trusted more if they are seen as distant from the management
process.

. How close and frequent should scientist/fishermen/manager interactions be?

One goal of participatory action research is to have fishermen, scientists, and
managers discussing the basis of regulations before they are implemented. Each
of the three cases that were examined was different in this regard and each one
had showed problems of its own. In one, there was almost no contact and the
fishermen were very dissatisfied. In another fishermen were asked for input but
saw no results emerging from that input. In the last case the fishermen found
their discussions of management to be satisfactory in terms of substance, but
found that they took up a great deal of their time.

. How widely should the data gathered in collaborative research be shared? Can

information collected by one project be shared among different scientists? Fish-
ermen do not like to be asked the same questions by different scientists, but,
sharing information too widely can lead to information being shared without the
fishermen’s consent.

. How to handle differences in work demands? Both fishermen and scientists are

busy professionals. However working conditions for fishermen can be consid-
erably different to scientists’ operating procedures for research. Fishermen are
pressed for both time and the desire to be part of a project that has its premises in
another working culture.

. How to communicate across professional cultures. Scientists want to dissemi-

nate information to fishermen quickly and clearly and fishermen advise them to
‘do it on our terms’. The direct presentation of the material, however, requires
making use of local communication channels such as the fisheries association.
If they rely on the association to communicate in their place this can result in
unclear messages attributed to scientists.
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7.3 Summary and Conclusions

Research seeking to integrate the experiences of stakeholders in the knowledge base
for management is a rapidly developing field. GAP1 made apparent the disparity
between the political desire to actively engage a broad range of stakeholders and
the practical means by which to achieve it (Mackinson et al. 2010). It challenged
the barriers and promoted ideas to better enable the participation of stakeholders in
research.

One thing that emerges from the lessons of GAP1 is the multiplicity of the roles
that stakeholders can play. ENGOs can provide not just a perspective that balances
that of the industry; they provide skills that facilitate the development and accep-
tance of a useful knowledge base in many different ways. Fisheries stakeholders can
do much more than just lobby for fishing interests, they can mobilise the support
needed for change.

Box 5. Project 50 %2

Project 50 % funded by Defra, UK is a recent example where an innovative
partnership between scientists and Devon beam trawlermen was set up with
the aim to help to protect fish stocks by reducing the amount of juvenile fish
discarded overboard by over 50 %. Time was spent to understand clearly fish-
ermen’s motivations, concerns and incentives for change. Together, fishermen
and scientists identified barriers to reducing discards and identified measures
to overcome them. Social marketing approaches were used to help motivate
behavioural change by enhancing fishermen’s innovation and responsibil-
ity. Fishermen and scientists contributed to modified net designs; they were
inspired and motivated to participate as the measures were not imposed by the
government. The benefits to the fishermen alone were remarkable: fewer dis-
cards meaningless work for crew, improved catch quality, reduced drag and
lower fuel costs. In addition, the participation of the fishermen in the devel-
opment of the modified fishing nets has had significant benefits for the sus-
tainability of fish stocks, the environment, and therefore society as a whole.
The fishermen’s involvement was entirely voluntary and no charter payments,
additional quota or extra days at sea were given, demonstrating how partici-
pation by stakeholders can lead to more cost-efficient research.

2 (http://www.cefas.defra.gov.uk/our-science/fisheries-information/discards-and-fishing-
gear-technology/project-50.aspx).

GAP1 also reinforced the understanding that a lot of PAR is about social behav-
ioural change. When participatory processes are appropriately implemented, there
are significant benefits for the environment, fish stocks, stakeholders and society.
These benefits arise when people find the right incentive for choosing to change
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their attitudes and behaviours. Project 50% (see Box 5) is widely recognised as
a great European example of the power of PAR in motivating behavioural change
towards achieving sustainable fishing outcomes. But one example is not enough to
bring about the required stimulusto change the institutional behaviour and struc-
tures required for lasting change. The CFP is a large, sluggish system and so far the
various attempts at making it more participatory have been marginal. This includes
the RACs, which while making a great deal of progress, are highly constrained,
including having strong limits on both access to and participation in research. Re-
forms continue and scommitments from the Commission to move towards greater
regionalisation and industry participation are hopeful (CEC 2012, CION 2012).
For many reasons outlined above, PAR has the potential for making an important
contribution to the struggle for a more responsive, adaptive and sustainable Euro-
pean fisheries system. The shared experiences in GAP1 have shaped 13 PAR case
studies now being carried out across Europe through GAP2. These PAR case stud-
ies and efforts facilitating a more systematic engagement of stakeholders is lending
impetus to this change. Paradoxically, the success of PAR in making a recognisable
difference to management hinges upon the creation of a governance structure where
stakeholders have a central role in linking research with policy outcomes.
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Chapter 8

Ghost Boats and Human Freight: The Social
Wellbeing Impacts of the Salmon Ban on Lough
Foyle’s Fishing Communities

Easkey Britton

Keywords Social wellbeing ¢ Coastal livelihoods ¢ Inshore fisheries ¢ Atlantic
salmon ¢ Lough Foyle ¢ Drift net ban * Fisheries management

8.1 Introduction

This chapter analyses the social wellbeing impacts of changing access to fish in a
specific context. Its focus is the conflict between EU-endorsed fisheries policy with
a pro-conservation rationale and sustaining local livelihoods and cultural heritage.
Lough Foyle was one of the last bodies of water to be influenced by the EU Habitats
Directive! through the imposition of a moratorium on the commercial at-sea driftnet
fishery at the end of 2006 and restrictions on estuarine driftnetting. Implementa-
tion was delayed in response to a request by the Irish government to allow more
time to adapt to the proposed closure. The reasons for the closure were biological,
concerned with protecting and restoring salmon stocks following a decline in wild
North Atlantic Salmon stocks and a decline of Irish Atlantic salmon (Salmo salar.
L.) stocks of more than two thirds in the past 30 years (Brennan and Rodwell 2008).
There is a general lack of understanding of the impacts of fisheries conservation
policy from a user-perspective within EU fisheries management and according to
Jentoft (2000, p. 143): “User’s interpretations on issues such as rationality, equity
and fairness pertaining to fisheries management are rarely investigated (...) either
prior or after the design and implementation.” The majority of studies of Lough
Foyle fisheries are biological. To date there has been no published assessment of
social impacts following closure of the fishery in 2010.

This chapter explores how the wellbeing of individual resource users and their
community are affected by reduced access to fish through a multi-dimensional

! Council Directive 92/43/EEC on the Conservation of Natural Habitats and Wild Flora and Fauna.
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social wellbeing lens. A number of articles have recently highlighted how the need
for a more holistic and multidisciplinary approach to fisheries managment can be
addressed through a social wellbeing approach (McGregor 2009; Coulthard et al.
2011; Coulthard 2012a; Britton and Coulthard 2013). They advocate the applica-
tion of a three-dimensional wellbeing framework (cf. Gough and McGregor 2007),
which considers both objective and subjective aspects of wellbeing from a person-
centered perspective. A social conception of wellbeing attempts to bring together
resources, relations and subjective reflections on life satisfaction, that is, the mate-
rial, relational and cognitive dimensions of wellbeing (McGregor 2007). This ap-
proach broadens the scope of analysis emphasising the importance of engaging with
the meanings that people have in their lives, their ‘goals and aspirations’, recognis-
ing that wellbeing is pursued through relationships with others (Gough and Mc-
Gregor 2007). As the social wellbeing approach allows for a more ‘local view’ it can
help identify management indicators that resonate with local contexts (WeD 2008).
Armitage et al. (2012) also use a social conception of wellbeing for its promise in
dynamically linking human interests and ecological systems, adding ‘environment’
to the definition of social wellbeing viz a state of being with others and the natu-
ral environment which arises where human needs are met, where individuals and
groups can act meaningfully to pursue their goals, and where they are satisfied with
their way of life (adapted from McGregor 2008).

Salmon has been fished for millenia on the island of Ireland and has become
an important cultural identifier. The maritime culture and heritage of the island of
Ireland has been greatly influenced and shaped by this species celebrated in leg-
ends, folk songs and the distinct ecological knowledge of those who pursue them
(Gregory 1994). There is a strong sense of identity, place and belonging associated
with the salmon driftnet fishery (Carraher 2006). The Foyle fishery provides a good
micro-context for examining the social wellbeing impacts of a policy instrument at
an individual and community level.

8.2 Lough Foyle and the Lost Salmon Fishery

Lough Foyle, covering about 186 km?, is a shallow estuarine sea lough straddling
the border of County Donegal in the Republic of Ireland (ROI) and Northern Ireland
(NI) (Fig. 8.1). Three main freshwater rivers flow into it and there is a diversity of
important coastal habitats and species. The main fishing ports, Greencastle (2,174
inhabitants) and Moville (807 inhabitants), are located in County Donegal.

8.2.1 Fishing Fleet

Lough Foyle has supported fisheries for hundreds of years, predominantly for
oysters, mussels and salmon. Greencastle in particular is highly dependent on its
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Fig. 8.1 An overview of coastal commercial salmon fisheries and rivers where angling takes place
in the Foyle catchment area and the location of the main case study sites. It should be noted that
the extent of the commercial fishery (netting) reflects the position in 2006. (Adapted from: DCAL
2008)

fisheries with 56 % of employment directly related to fisheries (e.g. catching, pro-
cessing, ancillary) (CEFAS 2007). Ranked 8th among Irish fishing ports, in 2002,
it was the major whitefish port for the region. However, the fishing fleet is in de-
cline with a 64% decrease in the number of fishing vessels from 2003 to 2006
(CEFAS 2007), and this trend is continuing. The majority of the 40 or so vessels
are small-scale ‘half-deckers’, under 10 m in length, though a number of these are
inactive. The decline has been variously attributed to fuel price rises (Tingley 2006;
Abernethy et al. 2010), decommissioning (White 2005), declining salmon stocks
(NASCO 2008; Loughs Agency 2009) and regulation aimed at limiting fishing ef-
fort and conserving stocks, which has encouraged diversification into shellfisher-
ies, particularly farmed mussels with an estimated 14 mussel dredgers fishing the
Lough. An important native oyster fishery supports about 20-30 boats. Conflicts
have arisen between fishers and local management authorities with a recent move to
formalise control of shellfisheries following increasing effort in the mussel fishery
and perceived threats of over-exploitation of the native oyster stock (Allen 2010).
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8.2.2 The ‘Lost’ Traditional Salmon Fishery

Salmon drift netting carried out by small-scale fishers during June and July? was
an important seasonal source of income (NASCO 2008). Access to the traditional
fishery had been maintained informally for centuries in Ireland, legitimising ter-
ritoriality, access rights and traditional institutions the loss of which may further af-
fect the social wellbeing of the community. The fishery was targeted by young and
old, encouraging the intergenerational transfer of knowledge and skills as well as
providing a source of social interaction for elderly members of the community who
would otherwise have remained isolated in a rural area and wholly dependent on
farming. Since 2002 access has been managed by the local governing body (Loughs
Agency), which introduced a shorter season and reduced quota. In 2007, the Agency
prohibited driftnetting seaward of Lough Foyle and achieved a reduction of 84 %
in the drift net fishery within the Lough (Loughs Agency 2009b). As conservation
limits were being met within the catchment, a small number (N=18) of drift net
licences were retained after the initial ban inside the Lough was imposed. Measures
to restrict the commercial fishery in the Republic of Ireland in 2007 complemented
the above approach in Lough Foyle and provided a precautionary response to stock
status around the island of Ireland (4d Hoc Review Group 2008). Following evi-
dence of continuing decline in the stock the remaining licences were not renewed in
2010 and no commercial fishing has taken place since.

There was widespread belief amongst commercial drift netters that the ban was
unjust, in part due to the continuation of angling licences after the drift-net ban
(Carraher 2006). In 2007, 365 salmon rod licences were issued for the Foyle area,
whereas the number of commercial fishing licences fell to 18 (NASCO 2008). The
estimated number of salmon caught by rods actually rose while net caught salmon
dramatically declined following the initial 2007 ban. In 2009, the last year of the
commercial drift net fishery, a total of 1,937 salmon were caught and, in 2010, an
estimated 4,730 salmon were caught by anglers (DCAL 2012). The ban failed to
have a positive impact on salmon stocks and in 2012 Foyle salmon stocks were de-
clared to be ‘in serious decline’ by the Agency (BBC 2012). A system of catch and
release was introduced for anglers in 2011 (DCAL 2012).

8.2.3 Policy and Management

The government is choking them with regulations to squeeze them out (small-scale fish-
ers)...It’s death by 1000 cuts. (L.Foyle ‘gatekeeper’)

As the above implies, the relationship between government and local fishers is a
strained one. There has been a long history of management by different agencies

2 Shortened from a May-August season.
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in the Lough, which has been made difficult due to the cross-border nature of its
location. Since at least the 17" century the Foyle salmon fishery has been at the
centre of political conflict over ownership of maritime resources along Ireland and
Northern Ireland’s border (Healy 1913; Kennedy 2000). Following the Partition of
Ireland in 1921, the dispute over the maritime border and legal jurisdiction of the
Lough began between the UK and Ireland (Kennedy 2000), which continues to this
day. The lack of regulatory control led to a rise in illegal fishing of salmon. Poach-
ing became a ‘Robin Hood’ pursuit for rural Irish to assert their traditional rights
and antagonise British rule (J.Hamilton, pers.comm.). Following the outbreak of
World War IT in 1939 the price of salmon soared, further encouraging illegal fishing
(Hansard 1995). Viewed as ‘lawbreakers and poachers’ by the British government
the ‘poachers’ claimed they were legally entitled to fish under licences issued by
the Republic of Ireland. In response to the increasing need to regulate the natural
resources of the Lough, the Irish and UK governments set-up the Foyle Fisheries
Commission in 1952, one of the very first cross border bodies to be established, to
manage and protect the fisheries in the Foyle area and regulate the salmon fishery
in particular. In 1998, the Commission became the Loughs Agency, following the
Good Friday/Belfast Agreement. The Loughs Agency now manage the fisheries of
the Foyle however, political ownership has still not been resolved.

As well as the ban on salmon drift netting, regulations aimed at the recovery of
cod stocks resulting in the closure of fishing areas north-west of Ireland in 2008
(ICES areas Vla and VII) were considered ‘the final nail in the coffin’ for many lo-
cal fishers. These closures have had a significant impact on fishing behaviour and
geographical mobility of the fleet with bigger whitefish and pelagic trawlers fishing
further away from home for longer periods. However, small boats (under 10 m) are
not able to travel the distance to escape the closure and are forced to stay and fish
significantly reduced days at sea.

8.2.4 Socio-economic Factors

Evidence of the importance attached to local fisheries is provided in a letter from
the Donegal Salmon and Inshore Fishermen’s Association (Doherty 2006) to the
Irish government, stating that direct revenue from fishing and the ancillary employ-
ment it provides acted as an important buffer in hard economic times and helped
to keep the basic social and economic fabric of the coastal region intact. County
Donegal has some of the highest levels of unemployment and dependency on com-
mercial fishing in Ireland and is one of the poorest regions in terms of economic
output (Morrissey and O’Donoghue 2012). The safety-net or welfare function of
fisheries has been cited as grounds for greater investment in fisheries, however, the
steps necessary to achieve this have yet to be outlined by government.
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8.3 Methodology

In order to understand how closure of the Foyle drift net fishery in 2010 has im-
pacted on the wellbeing of fishers and their families, semi-structured interviews
were conducted with a sample of recent participants. Initial reluctance to being
interviewed can be explained by the failure of previous investigations to exert any
positive effects on the conduct of the fishery. Key contacts, or gatekeepers, and
the use of a snowballing technique provided access to a sufficiently wide range of
respondents. Interview questions covered views on the important aspects of salmon
fishing, perceptions for decline and closure, perceived impacts of the ban and aspi-
rations for the future. A mix of other qualitative research methods complimented the
interviews such informal interviews and participant observation at local harbours
and events such as the annual Greencastle Regatta and blessing of the fleet.

The resulting sample was small (z=14) and skewed in favour of those based in
Co. Donegal (12) but provided a broad range of age groups (25-68 with a mean age
of 48) and a mix of licence holders (8) and crew members (6)—this is important
given the different entitlements to compensation. The majority (10) had finished
school at the age of 15 or 16, with only one continuing into third level education.
At the time of the interview, 11 were still engaged in fishing (5 full-time and 6
part-time): all but one were operating inshore mainly for shellfish—the exception
being engaged full-time in the offshore pelagic sector. The three part-time fishers
supplemented their fishing incomes with shore-based activities including the Rural
Social Scheme (see below), trade or tourism.

The aim of the study is to understand how the drift net salmon fishery was valued
from the perspective of the resource users and how the impact of the ban on the in-
dividual, family and community, were perceived. Campbell and Cattermoul (2008,
p. 41) note that “the path of policies from intended to actual impacts travel through
a set of contextual filters”, resulting in differing outcomes across sub-sectors and
from place to place. Within social wellbeing literature there is a strong emphasis
on the importance of context and how people’s perceptions of wellbeing differs
depending on their cultural, social and economic settings (White and Ellison 2006;
McGregor 2007; White 2011). This has implications for EU fisheries policy with its
top-down approach and ‘one size fits all” management, which fails to take account
of local realities and has consistently failed to meet its own objectives (Jensen 1999;
Symes and Phillipson 2009). By focusing on a broad range of social relationships,
competing interests in fisheries, such as the mismatch between policy and local
realities are highlighted. As a result, this can generate conflict, which undermines
existing policy regimes (Coulthard et al. 2011).

Figure 8.2 illustrates the pathway of a policy instrument through a set of contex-
tual filters. This framework is built around the concept of social wellbeing, which
situates the individual within the wider social structures of household, community
and society that shape how wellbeing is pursued and achieved (McGregor 2007,
Coulthard et al. 2011). It allows for the complexity of the local to be better account-
ed for and seeks to bridge micro-level, local scales with macro-level global scales.
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8.3.1 Material Wellbeing Impacts: Why Compensation Will
Never be Enough

In 2007, in response to the EU drift-net ban, a nation-wide hardship package worth
€ 25 million and funded by the EU was proposed by the Irish Government as com-
pensation for individuals exiting the salmon drift-net fishery. Those eligible for
compensation were licence holders only (Collins et al. 2006), with some forced
out (licence-holders seaward the Lough) and others offered a voluntary buy-out
(licence-holders within the Lough). A report by the Independent Salmon Group
(Collins et al. 20006) stated that although the commercial salmon fishery may be
locally important it made little significant economic contribution. The report failed
to account for the lack of alternative employment opportunities in a rural, isolated
area, especially at a time of economic recession and the safety net function of the
fishery. The following comment from a participant in this study illustrates how the
commercial salmon fishing acted as a safety net, or seasonal buffer, providing a
cash flow in the community and, at times, a great source of wealth:
When the fishing was good it definitely would have accounted for 50-60% of annual

income. A young lad aged 22, was able to build a house after three salmon seasons. (Ex-
drifter and former fisher)
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The salmon fishery also instilled individual characteristics for business success
from an early age:

I was skipper of the salmonboat when I was 15 years of age, the average age of drifters then
was 17. The salmonfishing gave you a taste for running your own business from an early
age. It gave me responsibility, accountability. It was a stepping stone for a lot of young lads.
(Ex-drifter and mussel fisher)

As well as direct seasonal income generation for individual fishers and their fami-
lies there was evidence of value for the wider economy. The salmon fishery cre-
ated what Jentoft (2000) describes as a ‘domino effect’ or a multiplier effect (Béné
2006):

Even if it wasn’t a lot of money it was money being generated and circulated in the area and
that all has a knock-on effect. (Ex-drifter and offshore fisher).

Béné (20006) critiques socio-economic analysis that focuses only on household in-
come contribution, arguing that it misses the role income plays in other areas of
life. The extra income from salmon fishing acted as a ‘needs satisfier’ (see Gar-
taula 2011), enabling people in local fishing society to fulfill their needs by, for
example, achieving a good education or building a good house. Béné (20006) gives
the example of the important role even low level supplementary income can play
in supporting household needs, if it is generated at a crucial time of year when a
household needs cash in order to purchase other household inputs. One respondent
described how, due to the unpredictable nature of fishing, it was not possible to bud-
get for a whole year so that, “A housewife of a fisherman, once she got this (salmon)
money she went and bought everything in the first week—the school clothes for the
wee’ans, food, everything.” Cavanagh (2010) also reported similar findings where
‘drifters’ were able to pay their bills and debts only, ‘after the salmon’.

When asked what they felt were the greatest impacts of the ban for their com-
munities, responses from ex-drifters were overwhelmingly negative but also high-
lighted how impacts were felt differently, with people having differing capacities to
cope with the change:

Full-time fishermen are at other things now, other fisheries...For others it was a transition
phase and they’ve moved on to other things, jobs outside the industry. And there are those
who are in long-term unemployment with no options. (Ex-drifter and mussel fisher)

Evidence of decline was clearly visible during the former salmon season. On land-
ing day there was little or no activity and it was difficult to find any active fishers
during what would typically have been the busiest day of the week at the harbour,
as this ex-drifter emphasised:

If you drive over Greencastle Harbour there’s 40-50 boats and they’re tied up idle because
there’s no salmon, there’s nothing to do. It wiped them out. It’s like ghosts. It’s kinda like a
museum. (Ex-drifter and former fisher)

All respondents perceived the 2007 buy-out scheme as unfair. It failed to meet the
needs of their household such as providing sufficient start-up capital for re-invest-
ment in another fishery, or for alternative enterprises like aquaculture, which is a
rapidly growing, highly profitable industry but dominated by foreign companies.



8 Ghost Boats and Human Freight: 151

Another issue was the creation of ‘winners and losers’ caused by the failure to rec-
ognise the contribution of crew members to the fishery, or family members, with
only the licence holder receiving compensation. One respondent felt that the salmon
fishery was a community asset and did not belong to individuals:

The compensation wasn’t adequate. The money went to individuals when it’s a community
asset. It wasn’t a gift for the fishermen to give or the policy-makers to take. (Ex-drifter and
former fisher)

The buy-out scheme was aimed at permanently removing fishing effort with no op-
portunity of return if the fishery ever improved in the future, which meant the loss
of a traditional way of life, family heritage and all the knowledge and experience
that went with the fishery:

You had to hand in your net and you had to sign that you would never ever fish salmon
again. So even if a change of government or something brought salmon back I couldn’t
because I have that signed. (Ex-drifter and inshore fisher)

The importance of small-scale fisheries for maintaining the social as well as eco-
nomic fabric of coastal communities globally has been well documented in the lit-
erature (Binkley 2000, 2002; Allison and Ellis 2001; McGoodwin 2001; van Ginkel
2007; Jentoft and Eide 2011; Chuenpagdee 2011). According to a whitefish skipper,
during Ireland’s previous economic recession in the 1980s, fishing acted as a buffer,
creating job opportunities in an area where little other opportunity for employment
existed: ‘I’m old enough to remember the last recession [early 1980s]. When we
came out of school the only ones that were making any money were from fishing.
This was a thriving place.” McClanahan et al. (2009, p. 43) state that “change and
the existence of options are part of the resilience of households and many coastal
resource users.” However, Coulthard (2012b) argues that where ‘the existence of
options’ are lacking or undesirable household resilience can be affected. Today, the
Inishowen peninsula still lacks any major development and following the combined
collapse of the local construction industry and fisheries, as this quote illustrates,
there is a lack of alternative employment opportunities:

Well, there’s no Microsoft around here. There’s no multi-nationals. That’s what the govern-
ment got wrong, they don’t understand it. If you let the fishing go in the fishing communi-
ties—let them have it—it builds up like. (Ex-drifter and part-time fisher)

For those not able to continue fishing the alternatives are often either unemploy-
ment or leave to find work elsewhere. The following example highlights the impact
of the loss of salmon, a source of upward mobility for youth in a small coastal com-
munity, and the emigration of youth:

I have 5 children, 4 in New York and one in Scotland, 3 sons and 2 daughters. They’d still
be here if the fishing was good but they’ll never be back. There’s nothing here to keep
them. The salmon used to be a great way to get the kids into fishing. Human freight that’s
all we’ve got here now. I sent my children away as human freight. That’s the main export
now, emigration. (Ex-drifter and farmer)

The buy-out scheme failed to assess costs other than monetary value, such as
the loss of cultural heritage and the human right to have a job of one’s choosing,
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recognised in the FAO Code of Conduct for Responsible Fisheries (1995, article
6.18) as the ‘right to a secure and just livelihood’. However, there is some social
support for those who are not able to maintain an adequate living from fishing. The
Rural Social Scheme (RSS) is a LEADER funded initiative aimed at low income
farmers and fishers who rely on welfare payments. It provides additional income
support through employment in community programmes whilst still allowing fish-
ers the flexibility to fish part-time. However, up-take of fishers (n=4) has been very
low compared to farmers (n=26). This is possibly due to the fact that the scheme is
aimed at boat owners only, who must also be licence holders and in receipt of means
tested social support. Therefore, crew members cannot participate and the scheme
is now closed to new applicants as the total number of participants is limited to 30.
A lack of willingness, and not just access to the grants, may be another reason for
the low uptake. Farmers are more used to applying for and receiving grants as this
is quite common in agriculture, whereas fishers are more independent and therefore
may be less willing to accept grants (Pita et al. 2010). Social injustice and inequali-
ties can exist and be reinforced by policy change within fishing communities, such
as the failure to recognise access rights for crew, increasing vulnerability of some
households. Intergenerational loss in families with a long history of fishing was also
identified by respondents:

It’s sad for the area. I have a young fella and he’ll never know what it is to catch a salmon
and to me that’s morally wrong. But...that’s the way they left it. That’s how it is. The pow-
ers that be. (Ex-drifter and mussel fisher)

It is this sense of powerlessness and relationship with the ‘powers that be’ that the
chapter turns to next.

8.3.2 Relational Wellbeing Impacts of the Ban

Even more than employment and supplementary income generation, it was the in-
tangible or ‘invisible values’ (see Turner et al. 2008) that were identified as most
important, in particular ‘the buzz’ and ‘good social life’ generated during the height
of the salmon season:

It was more important as a means for social interaction, the glue, social fabric. (Ex-drifter
and former fisher)

Respondents went so far as to make connections between youth employment in the
salmon fishery and reduced anti-social behavior:

Mostly summer jobs for young lads. It gave them income and made them tired! You could
be working from 4am to 9pm, so you’re only fit to fall into your bed at the end of the day. It
cut down on vandalism and things like that. And a lot used the money for 3rd level educa-
tion to get degrees who were mostly from working-class families. It was a great enabler.
(Ex-drifter and mussel fisher)

When asked what was most important about the salmon fishery, an ex-drifter re-
plied that it wasn’t the money, but communication. He said it was, ‘four men stand-
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ing on a boat, talking to each other, sharing information and local news (...) even a
form of ‘neighbourhood watch.’ That traditional system of communication has been
lost. As a result, men have ‘gone back into themselves’ (N.Gallgher, pers. comm.
representative from a local ‘men’s shed’ project, see below).

A key factor determining how people respond to a particular policy instrument
is the degree to which they perceive it as legitimate. Several authors emphasise that
compliance is determined by perceived legitimacy (Jentoft 2000b; Raakjaer Nielsen
and Mathiesen 2003; Coulthard 2012b). Abernethy (2010, p. 35) states that “fail-
ure of further restrictions of effort controls undermines the science underpinning
management and gives weight to fishers’ arguments of lack of legitimacy of regula-
tions.” Confusion and conflict is rife among stakeholders within the Lough and the
management of its natural resources. It was evident that the policy implementation
process began without an understanding of what Chuenpagdee and Jentoft (2007)
call ‘step zero’ for fisheries management. ‘Step zero’ is the pre-implementation
stage that requires an understanding of the local context including the relations be-
tween those who favour or oppose implementation of the policy, to aid in evaluating
the likelihood of success.

Fishermen were given no chance to discuss the decision, consider the implications, and
absolutely no consultation. (Ex-drifter and oyster fisher)

The right to be involved in decision making is referred to in the Code of Conduct for
Responsible Fisheries (FAO 1995). However, as the above statement highlights, this
is not always the reality. Furthermore, Chuenpagdee and Jentoft (2007) argue that
the process of implementation of policies, not just the outcomes, must be consid-
ered. The top-down nature of the ban, under EU legislation and with Member States
facing fines for failure to implement, prevented the establishment of forums where
diverse opinions could be expressed and where a process for integrating the needs
of the resource users and the ecosystem could be developed (McClanahan et al.
2009). It also removed responsibility for the natural resource and instilled a sense
of disempowerment amongst those at the most local levels (Bavinck and Jentoft
2011). Fishers and communities were deprived of the opportunity to be involved
in a decision making process to determine the how and why of resource allocation
(see also Smith et al. 2003). This relationship between government and fishers was
highlighted by Britton and Coulthard (2013) as the greatest influence (power over)
on fishing behaviour but also the greatest source of dissatisfaction for fishers.

They can’t figure it out but they blamed us. (Ex-drifter)

This observation illustrates a ‘sticky issue’ for governance of the fishery, suggest-
ing that the decision making process and policy implementation is grounded in
uncertain and poorly communicated evidence. This lack of acknowledgement of
uncertainty in science as an issue for governance is well documented in the lit-
erature (Majone 1989; Sweeting and Polunin 2005). Differing reasons for decline
highlighted contestation over the extent and cause of decline. Management and me-
dia reports (NASCO 2008; BBC 2012) highlighted an over dependence on ‘expert’
driven decision making with a lack of appreciation for complexity. Often decisions
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were based on evidence from a single scientific discipline. Fishers felt blamed for
the decline of salmon (Donegal News, 28 February 2012) and, except for coverage
in local newspapers voicing fishermen’s concerns, fishing families had to cope with
the negative public perception of their way of life. The NI Department for Culture
Arts and Leisure (DCAL) stated concern that fishers’ were unfairly stigmatised:
“We are disturbed that salmon netsmen are being portrayed to DCAL officials and
the media as a major factor in the current shortage of fish” (NI Assembly 2012,
p-9).

A review of recent newspaper articles highlights the continuing conflict between
fishers and management with serious implications for governance of the Lough.
In 2006, after the ban was first announced a headline in the local newspaper read,
““We’ll Defy the Salmon Ban” - angry driftnet fishermen’ (Cullen 2006). Fishers
adopt different strategies to cope with change and these strategies reflect different
forms of agency (see Coulthard 2012b). In response to feeling ‘left out’ of decision
making, there was a growing sense of political agency (see Lister 2004) following
the ban, with fishermen ‘getting organised’ and establishing and mobilising fish-
er organisations (e.g. the Donegal Salmon and Inshore Fishermen’s Association).
However, as the following comment illustrates, fishers felt marginalised against
the powerful lobby and strong financial base of the angling associations, “Every-
body blamed us because we’re the smallest. There was only 114 of us whereas
maybe 1000s of anglers.” There was also evidence of another expression of political
agency, ‘getting back at’ (Lister 2004; Coulthard 2012b), or rule breaking by fish-
ermen who felt frustrated that their voices were not being heard and that the rules
lacked legitimacy and impinged on their rights (Irish Times, 15 February 2011,
Derry Journal, 25 January 2011, 27 September 2012). More recently, media reports
have begun to agree with the fishermen, criticising management and the failure of
the ban to protect salmon stocks (BBC 2012).

A lack of voice or, rather, the ability to be heard and influence decisions, can
erode willingness or ability to participate. Lister (2004) states that to act politically,
one first requires a sense of personal agency or a ‘belief that one can act’, and, as the
following quote illustrates, when this belief is eroded people feel disempowered:

I was a fishing rep for the Foyle Fisheries Commission (former Loughs Agency). And the

same issues 20 years later are still not being addressed. It’s so futile no matter what effort
you put into it. So I left. (Ex-drifter and mussel fisher)

A lack of participation in the decision making process and the isolated nature of the
rural fishing community led to feelings of betrayal and mistrust and a high level
of tension between those to be ‘managed’ and the ‘managers’ (see Marshall 2007).

8.3.3 Subjective Wellbeing Impacts: Cultural Identity and ‘the
Salmonof Knowledge’

There was a lack of consideration for potential social and cultural impacts of the
ban for fishers and their communities in the impact report by Collins et al. (2006),
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with only one reference to non-economic values, despite the North Atlantic Salm-
on Conservation Organisation (NASCO) outlining guidelines for the integration
of socio-economic factors into any salmon management plan. The NASCO Socio-
Economic Working Group (2008, p. 3) highlighted major gaps in available infor-
mation, particularly with regard to non-consumptive uses and existence of values
stating that, “The complex and very hard to quantify values of subsistence fisheries
to dependent communities were also lacking.” It was these subjective values that
emerged most strongly when respondents were asked what was important about the
salmon drift-net fishery:

It was part of society, part of culture. It was tradition here for many hundreds of years, it’s
not just a case of one generation gone, everyone’s out. (Ex-drfiter and offshore fisher)

Coppens (2011) identified individual experience, family tradition and other fisher-
men as the main sources of knowledge transfer amongst fishers in her study in Bel-
gium. Similar to Coppens, frequent comments from respondents highlighted that
inter-generational knowledge sharing was one of the more valued, and threatened,
aspects of salmon fishing:

I’m 25 now but my father’s in his late 60s but after his generation there’ll be half the knowl-

edge. I’'m young—1I’d be one of the youngest—and after me, nobody knows about salmon.
It’s all just from a tourist perspective. (Ex-drifter and inshore fisher)

Ex-drifters emphasised the ‘added-value’ of the fishery. Contrary to the popular
economic rationalisation or rent maximisation theory (World Bank and FAO 2011),
for respondents, it was more than a source of material or economic wellbeing. Salm-
on fishing offered greater challenge and excitement than other types of fishing or
work, it was simply ‘fishing for enjoyment’:
It’s not even the part of fishing for profit—it was fishing for enjoyment [...] drifting for
salmon is nets, it’s different. You had to know the coast. You had to know the rocks. You

had to know the tides. And in another 10 years time nobody will know the coast as well as a
salmon man did. You’ve lost all the information too. (Ex-drifter and ‘pot’ fisher)

This emphasis on knowledge is interesting given the mythology that surrounds the
salmon, in particular the ‘salmon of knowledge’ or braddan feasa, a famous creature
in Irish mythology said to possess all the knowledge of the world. The first person
to taste it would gain this wisdom from the salmon (see Gregory 1994). The cultural
significance of salmon has implications for the outcomes of the ban. It is clear that
personal, subjective values permeate every dimension of wellbeing. For example,
White (2009) argues that material wants are nested in cultural values and Appadurai
(2004) notes that aspirations are embedded in culture and shaped through social
interaction.

In 2010, the remaining licence holders (n=18) did not have their licences re-
newed, nor did they receive any compensation. These were the last of the drifters
and this marked the final closure of the drift-net salmon fishery in Lough Foyle.
Fishers’ described the loss, in a local newspaper (Derry Journal, 18 June 2010), as
heart-breaking, experiencing mental and psychological impacts as well as financial.
Studies of the consequences of job loss or income decline in other primary sectors
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(e.g. farming and forestry) highlight the major negative impacts on individual and
family health and decreases in social wellbeing. As Smith et al. (2003) highlight,
this is especially the case when producers feel blamed for environmental destruc-
tion and betrayed by the government. The loss of these ‘invisible values’ (Turner
et al. 2008) such as self-worth and social cohesion, particularly for older members
of the fishery, is captured in the following:

I think the greatest loss, which is something people don’t realise, and that’s the psychologi-

cal or mental effect. For the older people it was the only thing they did (within the com-

munity). It gave them a sense of value and self-worth. A real interest in life (for those few

months). Life is work, rest and play and it gave them the work so they could enjoy the rest
and play. (Ex-drifter and mussel fisher)

8.3.4 Unintended Ecosystem Impacts

The initial aim of the ban was a temporary conservation measure to prevent further
decline and to help restore salmon stocks in the Foyle. Although the ecological
impact of the ban could not be fully assessed for 4 years (the typical lifecycle of the
Atlantic salmon), an EU report on the salmon management plan for the area stated
that it anticipated “compliance with conservation limits in UK-NI rivers will reflect
an improvement in 2007 and thereafter” (2008, p. 15).

Reasons for decline identified by ex-drifters highlight close social-ecological in-
teractions and linkages, which were poorly considered in the implementation of the
ban. Similar to Brennan and Rodwell’s (2008) study on sustainable management of
wild Irish Atlantic salmon with various stakeholders, a combination of factors were
identified by Lough Foyle fishers including the impact of seal predation, pollution,
fish farms, overfishing offshore and in rivers (angling) and climate change. Despite
some differing opinions as to the cause of decline the over-riding consensus was
that drifters were not the primary cause. Evidence from the international Salmon at
Sea (SALSEA) research programme suggest that the current phase of low survival
may be due, in part, to changing sea conditions, such as surface temperature and the
availability of food organisms, as a result of climate change. What is clear is that
salmon are failing to return from the sea to the Foyle system.

There can be unintended knock-on effects for the natural resource arising from
environmental policy such as the issue of over capacity in the inshore sector (Tin-
gley 2006; Béné 2006). Despite this growing trend, effort displacement is poorly
considered or documented (Degnbol and McCay 2006). In the case of the Foyle drift
net ban pressure may have increased on the marine environment as fishing fami-
lies remained in fishing but targeted specific species, such as mussels. A majority
continued to fish full-time or part-time and three respondents remained highly de-
pendent on fishing. Traditionally, in the inshore sector, a diversity of species could
be targeted during the summer season (e.g. dogfish, salmon, skates), but following
successive EU legislation banning the targeted capture of these species, the remain-
ing effort has been concentrated almost entirely in the potting and shellfish sectors:
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“The result[of the ban] was displacement with increased pressure on potting [...]
everything is under severe strain” (ex-drifter and oyster fisher). Small, local inshore
vessels are limited in their range and space is limited with competition and conflict
over the best areas to fish increasing. These stocks would traditionally have had a
seven week rest during the salmon season, now there is no informal rest period.
Several respondents mentioned there was evidence of declining biodiversity, “I re-
member my grandfather fishing for mackerel, cod, pollock and even herring and
haddock. I haven’t seen a haddock for years” (ex-drifter, seasonal inshore fisher). A
possible unintended consequence of the ban (combined with the promotion of selec-
tive fishing through a restrictive licensing that reduced the ability to switch between
fisheries and/or gears) is a decline in ecosystem biodiversity as well as increased
vulnerability of fishers (see Garcia 2011).

8.4 Future Aspirations

This section explores responses to the question; what are your hopes for the future
and what would have to happen that would help you realise these aspirations? It
seeks not only to identify aspirations but also explore how people plan to fulfill
these aspirations. Appadurai’s (2004, p. 63) discussion of the ‘capacity to aspire’
relates to Albert Hirshman’s concept of ‘voice’ and ‘exit’, the decision to voice
dissatisfaction and desire for change or the capacity to leave an unsatisfactory situ-
ation for opportunity elsewhere. This of course, raises the question of power. Ibra-
him (2011) argues that poverty, in the broadest sense (not just material, but social
and cultural) is associated with the failure of aspirations, as well as powerlessness
and vulnerability. People may not have the power to change their position, lacking
the capacity to exit or an adequate platform to give voice to their aspirations but
that does not mean they don’t have aspirations. Appadurai (2004) highlights the
importance of understanding differences in capacity to aspire using the concept of
the ‘horizon of aspiration’ to illustrate; the closer the horizon the more concerned
it is with short-term strategies and more immediate needs or day-to-day survival.
A more ‘expansive horizon’ is concerned with longer-term visions for the future.

As referred to in the previous section, ‘capacity to aspire’ is a cultural capacity,
ideas for the future as well as ideas about the past are embedded in culture (Appa-
durai 2004). Béné (2006, p. 35) states that culture is also important at an individual,
as well as collective level, for identity creation, sense of self-esteem and belonging.
As Kurien (2011, p. 326) notes, identity creation or, ‘how one defines oneself, how
one sees oneself, has a strong impact on the making and working of governance ar-
rangements.’ Lough Foyle drifters’ identity is connected to their past, to a traditional
‘heritage’ fishery perceived as their ‘historical right’ to fish, passed down through
generations for centuries. Their identity is also influenced by the dynamic geo-
political seascape, situated in a politically contentious border region.
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Table 8.1 Most frequent® aspirations for the future mentioned by respondents (N=14)

Aspiration

Pathway to aspiration

Ecological

Better research and understanding of the state

of the Lough’s ecosystem, in particular the
need to assess the impact of the increasing
seal population

A broadening of knowledge sources is neces-
sary with the involvement of fishers’ knowl-
edge as local experts e.g. fisheries-science
partnerships (see Johannes et al. (2000);
CEFAS (2012))

Improve capacity to sustain coastal livelihoods
(see Allison et al. (2009)) e.g. supplement
fisheries income with seasonal tourism
activities

Greater regionalisation of fisheries manage-
ment; putting local resources ‘back in the
hands of the people.’

Stewardship, encouraged through local
ownership and in-depth knowledge of local
ecosystems

Improved mechanisms for inclusive participa-
tion and co-management. Better sharing of
knowledge and understanding amongst all
stakeholders

2 Responses from qualitative interviews were grouped under these 4 main themes; some respon-
dents gave more than one ‘aspiration.’

A return of the salmon, healthy ecosystems

Material
Sustainable livelihoods, Support for the most
vulnerable (e.g. crew, youth, older fishers)

Relational
Successful management, improved participation

Good governance; Creation of ‘common
ground’, an essential component of ‘good
governance’ (Kooiman and Bavinck (2005))

The most frequently mentioned aspirations identified in Table 8.1. highlight
an expansive, longer-term vision for the future of fishing society in Lough Foyle,
with opportunities as well as problems. According to Bavinck and Jentoft (2011)
understanding how the future is imagined is essential for good governance of fisher-
ies. The four aspirational ‘themes’ for the future overlap and are interrelated such as
the relationship between ‘healthy ecosystem and sustaining livelihoods’. The idea
expressed by one respondent that, ‘fish are the rock in the foundation’ points to a
shared value or common ground and possible starting point for governance. Re-
spondents recognised not just socio-economic needs but also a sense of ownership,
and a need for more ecosystem-based thinking that considers the system as a whole.
The responses highlight the importance of taking local conditions into account, a
point which has been stressed in the literature for some time now (Doeringer et al.
1986; Pollnac et al. 2001; Wilen 2004; Pita et al. 2010), combined with the effect of
wider economic factors. Furthermore, the need to broaden the knowledge base for
fisheries management, including local fisher knowledge was emphasised by respon-
dents, similar to what Raakjeer and Hegland (2012) refer to as moving knowledge
‘down and out’.



8 Ghost Boats and Human Freight: 159

8.5 Conclusion

The findings have highlighted the unequal impacts felt by individuals within fishing
communities and between different groups of resource users (e.g. drifters and an-
glers) and the need to identify those who are most vulnerable (e.g. crew members).
Improving capacity for multi-livelihood strategies may be another way to reduce
vulnerability, such as supplementing income from fishing with seasonal income
from tourism, and having the flexibility to switch between occupations seasonally
which would require changes to current licensing legislation.

Improved mechansims for co-management (Jentoft 2000a; McClanahan and
Cinner 2012) and the process of how (and why) are very important (Jentoft 2007).
Given the current lack of participation and the contentious political process, it is
perhaps unsurprising that there is a great deal of stress and anger directed at the
decision to ban salmon drift-netting. In this context of distrust between resource us-
ers and resource managers, identifying who the stakeholders are and what level of
power and influence they have will need careful consideration for any co-manage-
ment arrangement and greater regionalisation of fisheries (Jentoft 2000a; Raakjeer
and Hegland 2012). Small-scale fishers are frequently marginalised from decision
making processes as a result of their generally low level of representation and lack
of membership in producer organisations. In line with recommendations for the re-
form of the CFP, greater regionalisation is a desired way forward and was strongly
emphasised by respondents in their image of the future:

Every country should have control of their own waters. In every county every area should
have an organisation running it answerable to the main office in Dublin. Different species,
different fish, different everything over a 400 mile area. The same law can’t work in both.
We’re getting one law from Europe that suits France and Spain and we’ve to go by that law.
So we have to have it regional. (Ex-drifter and part-time inshore fisher

However, one respondent cautioned against the promotion of ‘community-based’
management:

You have to be careful what you mean by community? Who is the community? How do
you decide that?(...) And what about the fella from Islay [Scotland] who has a small boat
but fast and powerful engine and can zoom over here and fish in a couple of hours? (Young
inshore fisher, north coast)

It is clear that localising is not always a good thing and can be double edged, espe-
cially given the cross border context. The above respondent argued that manage-
ment could become too piece meal as opposed to the equally unsuccessful ‘one
size fits all” approach of the CFP, and instead suggested, ‘what’s needed is a middle
way.” Gasalla (2011, p. 187) also emphasises ‘the shared way’ where, “the state
would have fundamental responsibility to ensure that access to resources is fair and
equitable, local communities would also have a commitment to sustainable use and
protection of marine and fisheries resources.” Small-scale fisheries, however, are
diverse, and consideration for who does what, such as people who fish seasonally,
as well as full-time, family members involved in the business and the numerous
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multiplier effects (Béné 2006) is important when deciding who to involve, and how.
A multi-stakeholder approach, and ‘independently faciliated workshops’ between
scientific, fishing and policy groups is advocated by Brennan and Rodwell (2008,
p- 1079) as a way to help overcome “entrenched value judgements and deep-seated
emotions” by ‘actively listening’ and learning from the views of others instead of
the current one-way flow of information. Their study suggests that a major area
of common ground between stakeholders is the desire to see the return of salmon,
a key aspiration identified in this study also (Table 8.1). However, four years on
from Brennan and Rodwell’s study little has been achieved in developing a more
constructive co-management of wild Irish Atlantic Salmon stocks and time is run-
ning out for what is left of remaining stocks. This sense of urgency may hinder
the patience and time that is needed to develop successful co-management. It is
argued that a social wellbeing approach goes some way to discerning ‘who wants
what and why’, which is a major issue for governance (Chuenpagdee and Jentoft
2007)—what resources people have (material wellbeing), how their aspirations are
negotiated and communicated with others (relational wellbeing) and how cultural
values, etc. underpin these actions (subjective wellbeing).

Given the loss and unlikely return of the salmon fishery in the near future, there
is a very poor platform for small-scale fisheries because of mistakes already made.
A possible way to address these ‘hard choices’ may lie in exploring new ways of
how qualities attached to the fishing way of life (e.g. social cohesion and communi-
cation) can be harnessed to embrace change, and not just put into resisting change.
These could be new ways of ‘doing’ that integrate old ways of ‘being;. For example,
the success of ‘men’s sheds’ in the fishing port of Killybegs, also in Co. Donegal
(member of men’s shed pers. comm. 26 November 2012; Marine Times August
2012), a community-based initiative that brings men together from the community
(from fishing and non-fishing backgrounds) to learn new skills or apply existing
skills to traditional maritime crafts such as boat building, as well as building on the
succes of other community-based initatives such as the Rural Social Scheme.

The combined need for macro-economic policies and fine-tuned policies at the
local level is necessary and strongly associated with empowerment (Bavinck and
Jentoft 2011). Trimble and Johnson (2012, p. 2) argue that “governance processes
in fisheries should engage artisanal fishers in ways that are sensitive to material,
relational and subjective considerations.” In Lough Foyle, as in Trimble and John-
son’s (2012, p. 2) example from South American fisheries, fisheries management
has failed to implement policies that consider all of these factors together which has
resulted in a “legacy of mistrust and scepticism among (artisanal) fishers.” This was
evident by fishers’ response to the salmon ban that they will not willingly hang up
their nets in return for compensation that does not meet their needs. A key lesson
is the likelihood of failure where policies ignore local realities. A social wellbeing
approach can better take account of the wider social benefits and impacts, aiding
assessment of the planning and implementation of various policy tools, as well as
the outcomes.
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Chapter 9
Fisheries Diversification: A Case Study
of French and English Fishers in the Channel

Richard Morgan, Marie Lesueur and Laura-Mars Henichart

Keywords Fisheries diversification ¢ Pluriactivity ¢ Analytic Hierarchy Process
* Channel fishery ¢ European Fisheries Fund

9.1 Introduction

The marine fisheries of Europe have witnessed considerable change over the last
forty years—characterised by changing access agreements, the overfishing and
depletion of key fish stocks, rising operating costs, and the introduction of manage-
ment measures aimed at restricting fishing effort and output. The fishing industry
has restructured accordingly through a process of modernisation and rationalisa-
tion of the catching sector (Symes 2000), leading to significant concentration and
contraction of the European fishing fleet (Brookfield et al. 2005, p. 57). Despite the
limited contribution that fishing makes to Gross Domestic Product (GDP) at the
European and national level, the impact of these developments may be significant;
particularly where fishing remains a significant component of regional/local econo-
mies, and among independent fishers who find themselves unable to compete with
large-scale fishing operations (Brookfield et al. 2005, p. 58).

One response by fishers to these difficulties is to diversify their income source
into other activities. The inherent uncertainty associated with harvesting a wild re-
source means that fishers have long practised horizontal diversification with re-
spect to the species targeted and methods used—responding to variables such as
season, species distribution and market price. This is particularly prevalent among
the Channel inshore fleet where vessels engage in a range of fishing activities and

R. Morgan (D<)

Centre for the Economics and Management of Aquatic Resources,
Portsmouth Business School, University of Portsmouth, Portsmouth, UK
e-mail: richard.morgan@myport.ac.uk

M. Lesueur - L.-M. Henichart
Fisheries and Aquaculture Sciences Centre, Agrocampus Ouest, Rennes, France
e-mail: marie.lesueur@agrocampus-ouest.fr

L.-M. Henichart
e-mail: laura-mars@hotmail.fr

J. Urquhart et al. (eds.), Social Issues in Sustainable Fisheries Management, 165
MARE Publication Series 9, DOI 10.1007/978-94-007-7911-2 9,
© Springer Science+Business Media Dordrecht 2014



166 R. Morgan et al.

gears throughout the year (Ulrich et al. 2002, p. 381). However, in recent years
fishers have found such opportunities restricted by administrative and economic
constraints. Thus, it has been argued that diversification of the employment base
and the creation of alternative opportunities is necessary to tackle declining em-
ployment and low incomes within the industry (Whitmarsh 1998; Symes 2000).

While evidence may be found of European fishers diversifying into non-fishing
related activities (e.g. Pettersen 2000; Salmi 2005), opportunities for such pluriac-
tivity will be subject to a range of economic and social factors. It is important to
note that while fishers are highly skilled in the work they undertake, few of these
skills are directly transferable to onshore occupations. Additionally, the notion that
many fishers view their profession as a ‘way of life’ presents a further deterrent to
pursuing employment outside of this industry. In response to such constraints, fish-
ers may adopt an alternative approach of diversifying into activities that maintain a
link with fishing. This form of ‘fisheries diversification’ has a number of potential
benefits. In many cases fishers can exploit their skills, knowledge and social net-
works gained through fishing, without the requirement of retraining. Furthermore,
undertaking these activities in addition to fishing may enable fishers to increase
or stabilise incomes, and reduce the risk associated with their primary occupation.
Significantly, the contribution of diversification to the sustainable development of
fisheries areas is recognised within Axis 4 of the European Fisheries Fund (EFF)
(2007-2013) which provides structural assistance to the fisheries sector. In addition
to the promotion of multiple employment and job creation outside the fisheries sec-
tor, financial support is available under Axis 4 for adding value to fisheries prod-
ucts; supporting fisheries and tourism related infrastructure; promoting eco-tour-
ism; and enhancing the natural and architectural heritage of fisheries areas (Council
Regulation (EC) No 1198/2006). A comprehensive discussion of Axis 4 is provided
by Budzich-Szukala in Chap. 10.

Anecdotal evidence reveals that diversification of the fishing business typically
occurs in one of two directions: horizontal diversification into new products and/
or markets at the same stage of the production process; or vertical integration into
preceding (upstream) or succeeding (downstream) stages of production. Examples
include the supply of new or differentiated seafood products to the market (horizon-
tal), and diversification into direct selling (downstream vertical). However, despite
its policy relevance and potential contribution to the sustainability of European fish-
eries, the body of literature on this subject remains relatively limited.

A number of studies in the Channel and adjacent waters provide some indication
of the different types of activities being practised and the constraints that fishers
face in their adoption. The implementation of product quality schemes as a response
to the recession in the French fishing industry during the early 1990s is examined
by Charles et al. (2003), who found that the use of labels to specify line-caught sea
bass in Brittany did generate price increases in favour of fishers. However, the level
of support among fishers for such schemes was influenced by a number of factors
including boat size; place of sale; and perceptions of cost effectiveness—including
the potential threat posed by free-riders. Attitudes of fishers towards diversification
into the provision of tourist boat trips was explored by Alban and Boncoeur (2004)
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in their study of the Iroise Sea in Western Brittany. Around one-quarter (27 %) of
surveyed fishers expressed potential interest in chartering their vessels for recre-
ational purposes; although interest was greater among respondents aged under 30,
and those with vessels of less than 10 m in length. In addition to financial viabil-
ity, the authors identify French administrative and fiscal rules as key constraints
upon diversification, together with the existence of a “difference of culture between
fishing and tourism” (2004, p. 197). A more recent study of diversification among
Breton fishers identified a range of activities currently being practised, including
tourism; ecological activities; and adding value to products (Merrien et al. 2008).
Interestingly, nearly three-quarters (72 %) of respondents believed that fishing busi-
nesses would adopt a diversification strategy in the future, although consistent with
previous findings, a number of obstacles to diversification are cited. These include
technical and regulatory constraints associated with using vessels for non-fishing
purposes; hesitancy among fishers to take risks; and lack of time (Henichart et al.
2010).

The practice of fishers diversifying into activities that complement their prin-
cipal role of fishing is comparable with the concept of multifunctional agriculture
that emerged from academic and policy discourses during the early 1990s (Wilson
2007). In recognition of the existence of multiple interpretation of multifunctional-
ity, the Organisation for Economic Co-operation and Development (OECD 2001,
p- 7) provide a working definition acknowledging “the existence of multiple com-
modity and non-commodity outputs that are jointly produced by agriculture”; some
of which exhibit the characteristics of externalities or public goods “with the result
that markets for these goods do not exist or function poorly”. A notable shift towards
the provision of non-commodity outputs was evident from the late 1980s following
EC reforms to tackle overproduction through the Common Agricultural Policy. The
subsequent introduction of grant funding schemes facilitated the widespread devel-
opment of on-farm diversification activities, including visitor accommodation and
retail. In comparison with the fisheries sector, the body of literature on this subject
is comprehensive, and despite some inherent differences remains relevant to the
study of fisheries diversification. Of particular interest is the notion that diversifica-
tion is subject to a range of factors working ‘externally’ and ‘internally’ to the farm
household (Ilbery et al. 1997). As such, the decision to diversify extends beyond
financial viability to include the personality and commitment of the farmer (Ilbery
1991); household composition (Halliday 1989; Walford 2001); and the anticipated
loss of identity and socio-cultural rewards (Burton 2004). Such findings support
the work conducted within fisheries that indicates that diversification is subject to
multiple constraints encompassing economic, social and administrative factors.

In light of the above observations, the aim of this chapter is to develop an initial
understanding of fisheries diversification activities in the Channel using a combi-
nation of primary and secondary data sources. In the first instance, an inventory
is compiled to examine the nature and extent of existing activities. Survey data
is then analysed to identify the opinions of fisheries stakeholders with respect to
the opportunities, motives, and likelihood of French and English fishers diversify-
ing. Through the application of the Analytic Hierarchy Process, it is possible to
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determine the relative importance that stakeholders attribute to different types of
constraints faced by fishers when diversifying.

First, though, we need to determine how we define ‘diversification’ for the pur-
poses of this chapter. Economic theory dictates that diversification can take a range
of forms and directions. A firm may diversify into new (related or unrelated) prod-
uct areas or different geographical markets (Andreosso and Jacobson 2005); either
at the same stage of production (i.e. horizontal diversification), or into preceding
(upstream) or succeeding (downstream) stages of the production process (i.e. verti-
cal integration). Given that the focus of this research is upon complementary activi-
ties that maintain a link with fishing, it was necessary to agree a specific definition
of fisheries diversification prior to data collection. A decision was taken to adopt the
definition provided by Merrien et al. (2008, p. 11) in their study of Breton fishers:
“Complementary activities to production, in link with the product, the profession or
the business that fishers practice to have an additional income but also to promote
products, profession or territory.”

This definition is based upon three key attributes: firstly, that fishers undertake
such activities in addition to fishing; secondly, that these activities are directly or
indirectly related to fishing; and thirdly that they may be practised for reasons other
than immediate financial gain. On this basis, the practice of fishers diversifying
their fishing activity with respect to species and/or gear type does not constitute
fisheries diversification. Similarly, the adoption of pluriactive working strategies
involving non-fishing related employment is not included in this definition.

9.2 Methodology

The study area of this research comprises the Channel fishery—defined by the In-
ternational Council for the Exploration of the Seas (ICES) management areas VIId
(eastern Channel) and VIle (western Channel), but extended to include Channel
ports on the periphery of these areas. Covering an area of approximately 75,000 km?
the Channel contains approximately eighty commercially-caught species of fish,
shellfish (crustaceans and molluscs), and seaweed (Boncoeur et al. 2000, p. 106),
although the majority of landings are dominated by a smaller number of higher-
value fish and shellfish species.

The Channel fishery is exploited predominantly by English and French fish-
ers. Analysis of vessel data reveals that approximately 1,900 vessels are registered
to Channel administrative ports in England, with around 1,600 vessels in France
(MMO 2012; Phélippé et al. 2011). However, it should be noted that not all of these
vessels are active in the fishery, and vessels from ports outside the Channel also
fish within this area. For these reasons, the research population is defined as fishers
operating vessels from Channel ports in France and England—including the Chan-
nel Islands.

Given the limited research that has been conducted on fisheries diversification
in the Channel, a three-year study was funded through the EU INTERREG IVA
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programme. The study consisted of three phases, commencing with an inventory
of activities to establish the nature and extent of diversification among English and
French fishers. This was followed by a survey of stakeholders to explore opinions
regarding opportunities and motives for diversification; the likelihood of fishers di-
versifying into different activities; and the relative influence of different constraints
that fishers face when diversifying. The final phase consisted of a survey of fishers,
incorporating key elements of the stakeholder survey in addition to more specific
questions on diversification behaviour. The chapter details the key findings of the
first two phases of the study.

9.2.1 Inventory of Fisheries Diversification

The aim of the inventory was to develop a general overview of existing fisheries
diversification activities by collecting data on attributes such as type, participation,
location and organisation. This preliminary work enabled a typology of activities to
be defined and provided the general context in which the research was embedded.

The first stage of the inventory involved the examination of secondary data,
consisting primarily of online sources, but including print media, non-academic
publications and television/radio coverage. Given the assumed likelihood that some
secondary data sources may be incomplete and/or inaccurate, it was necessary to
complement these findings with primary data. Primary data was obtained by con-
tacting stakeholders directly by telephone, or in person. For the purposes of this
research a stakeholder was defined as an individual or organisation whose work
involves the management/regulation, representation, or exploitation of the Channel
fishery.

9.2.2 Survey of Stakeholders

Upon completion of the inventory, a survey was conducted to explore stakehold-
ers’ perceptions of existing diversification activities, and identify constraints upon
diversification development in the study area. A questionnaire consisting of two
sections was designed. The first section contained a series of closed-questions, us-
ing rating scales to ascertain strength of opinion with respect to a range of fisheries-
related diversification activities. The second section sought to determine the rela-
tive importance of five key constraint types upon diversification, as identified from
supporting literature and discussions with stakeholders: economic factors; social
factors; lack of information; lack of opportunities; and administrative constraints.
In order to understand the relative priorities that stakeholders attributed to each of
these constraint types, the Analytic Hierarchy Process (AHP) was used.

Developed by Saaty (1977), the AHP technique is a form of multi-criteria deci-
sion analysis that works by presenting respondents with a series of paired attributes
or objectives arranged at opposing ends of a numerical scale. In each case, the
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Fig. 9.1 Example of 9-point pairwise comparison scale

respondent is asked to make a pairwise comparison by selecting the position on the
scale that best represents the importance/preference of one attribute relative to the
other. Typically a 9-point scale is used where 9 represents the extreme importance
of one attribute over the other, and 1 represents equal importance between the two
attributes (Fig. 9.1). One of the advantages of AHP over more traditional techniques
of respondent elicitation is that the use of simple pairwise comparisons reduces
the cognitive burden of prioritising decision-making problems (Himes 2007). Fur-
thermore, given that AHP is not a statistically-based procedure, it is well suited to
interviewing small samples of key stakeholders (Herath 2004).

In both England and France, a sample of stakeholders was identified from those
working within the Channel fishing industry and related sectors. In England, the
zones of jurisdiction of the five regional Inshore Fisheries and Conservation Au-
thorities (IFCAs) covering the Channel were used as broad sampling areas, within
which respondents were drawn from fisheries management; industry representa-
tives; fishers’ representatives; and related organisations (e.g. harbour masters, en-
vironmental organisations). The sub-sample of English fishers’ representatives was
composed of 15 individuals; 11 of whom were active fishers. In France, sampling
was undertaken within the seven maritime districts of Boulogne-sur-Mer, Dieppe,
Fécamp, Le Havre, Cherbourg, Paimpol and Morlaix. Stakeholders were identified
from professional organisations; administrative organisations; local authorities; the
tourism industry; and other organisations with links to the sector. The sub-sample
of professional organisations included 27 fishers’ representatives. In contrast to the
English sample none of these individuals were active fishers, although 8 had previ-
ously worked in this occupation. The questionnaire was administered by face-to-
face interviewing to maximise the response rate and ensure that the AHP component
was clearly understood by respondents. Fieldwork commenced in the summer of
2010, 83 stakeholders were interviewed in France and 38 interviewed in England.

For the survey questions relating to opportunities, motives, and likelihood of
diversification, data was analysed using standard quantitative techniques. Analysis
of AHP data involved two stages: the conversion of individual scores into a pair-
wise comparison matrix; followed by the calculation (and subsequent aggregation)
of normalised priority weights. The output is an overall weighting for each of the
five attributes, which collectively sum to 100 %. Priority weights were calculated
using the eigenvalue method, which also provides a measure of inconsistency of
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individual responses in the form of the consistency ratio (CR) (see Whitmarsh and
Wattage 2006).

9.3 Key Findings

The following section provides an overview of preliminary findings from the two-
phases of data collection outlined in the methodology. Where the inventory pro-
vides a largely descriptive account of diversification, the survey expands upon these
findings by exploring the opportunities, likelihood and motives of diversification,
and the constraints faced by fishers adopting this strategy.

9.3.1 Inventory of Fisheries Diversification

The inventory of fisheries diversification reveals that a range of activities are being
practised on the English and French coastlines. For the purposes of analysis, ac-
tivities are categorised by type under the following headings: marketing initiatives;
vertical integration; leisure and tourism; contract work; and voluntary activities.

Marketing initiatives constitute a form of horizontal diversification whereby
fishers have sought to increase awareness and add value to their products through
the use of initiatives that promote provenance, traceability or sustainability. In Eng-
land, the most widely known of these initiatives is the ecolabel introduced by the
Marine Stewardship Council (MSC), of which seven fisheries were certified at the
time of writing, with a further two undergoing assessment. In France, two saithe
fisheries involving the Channel fleet were certified (Euronor and Scapéche and
Compagnie de Péche de St. Malo saithe) but the location of fishing activity is not
within the Channel. Lobster fishers from Normandy, members of the ‘Comité Ré-
gional des Péches Maritimes de Basse Normandie’ and the Jersey Fishers’ Associa-
tion were certified as sustainable by the MSC in June 2011. In addition to the MSC
scheme, product labelling schemes have been introduced in England by regional
seafood bodies including Seafood Cornwall and South East Seafood. In France,
several labelling schemes exist along the coastline (Roussel et al. 2011). These in-
clude schemes that are specific to regions (Filiére Opale, Normandie Fraicheur Mer,
Bretagne Qualité Mer), and associations that have created specific schemes (e.g.
Association des ligneurs de la pointe Bretagne).

Fishing firms may undertake vertical integration by diversifying upstream into
the building and maintenance of fishing vessels, supply of equipment and bait, and
the provision of training/information services; or downstream into seafood pro-
cessing, wholesale and retail. On the English coastline, examples of upstream in-
tegration were relatively limited and included examples of diversifying into vessel
building and repairs, and the supply of fishing equipment. In contrast, downstream
integration was more common with a number of fishers selling their catch through



172 R. Morgan et al.

mobile and fixed retail units—including stalls and shop premises, and, to a lesser
extent, restaurants. Typically this involves the selling of fresh fish, although ex-
amples were also found of processing/preparing seafood for consumption—particu-
larly shellfish. In France, direct selling by fishers is considerably more prevalent
and represents the most developed form of diversification activity. In some ports,
stands have been built adjacent to the docks which fishers rent for direct selling.

The practice of fishers diversifying into the leisure and tourism sector is well
established in parts of the Channel, with evidence found of both English and French
fishers operating sightseeing trips and recreational angling charters. Sightseeing
trips are typically 1-3 h in duration and provide participants with the opportunity
to view local landmarks and wildlife. In the case of recreational angling, trips are
generally 1-3 h in length targeting mackerel using rods or handlines, or longer trips
of up to 8 h targeting a range of species. In both cases, fishing tackle and tuition
are usually included in the price, thereby appealing to members of the public who
would not consider themselves ‘recreational anglers’. An additional benefit of op-
erating recreational angling charters is the potential for fishers to sell customers’
unwanted catches commercially.

While the majority of leisure and tourism activities are conducted by fishers us-
ing commercial fishing vessels, the practice of taking tourists onboard to observe
fishing activity is notably limited. Only one example was identified in the Chan-
nel—in the case of an English inshore fisher offering tourists the opportunity to
observe pot fishing for crab and lobster. This finding is not altogether unsurprising,
given the safety implications of taking passengers onboard active fishing vessels.

The practice of using fishing vessels for contract work is not uncommon in the
UK, particularly on the east coast of Scotland where fishers undertake guardship
duties for the North Sea oil and gas industries. Fishers can be well suited to these
activities, having the vessels and skills to operate in unfavourable sea conditions,
together with experience of towing equipment. On the English coastline, a num-
ber of examples were found of diversification into contract work for the utilities
sector—including telecommunications, water and renewable energy. Roles include
fishers using their vessels for attendant/guardship duties and working in an advisory
capacity, for example, liaising with other fishers to inform them of the work being
undertaken and its potential impact upon their fishing activity. In France, examples
of contract work for the utilities sector were less prevalent, although fishers have
exploited such opportunities in recent years.

The other main source of contract work for fishers in the Channel is the environ-
mental sector. On the English coastline, a number of examples were found of diver-
sification into activities related to the marine environment—principally chartering
their vessels to environmental organisations for research purposes. The source of
much of this work is the UK Centre for Environment, Fisheries and Aquaculture
Science (Cefas) which employ fishers for surveying through the Fisheries Science
Partnership (FSP). Such contracts are open to tender and advertised in the trade
press. As with other types of contract work, environmental activities can be lucra-
tive, particularly during quiet fishing periods or where fishing activity is constrained
by lack of quota. However, this work is generally sporadic and can be selective with
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respect to the types of vessel required and the duration of contracts. On the French
coastline, fishers participate in local and national research programmes including
initiatives with Ifremer (the French Research Institute for Exploration of the Sea)
and national authority work. Activities identified through the inventory include par-
ticipation in scientific work and surveying; allowing observers onboard vessels;
and various forms of data collection. Other examples of environmental contract
work, particularly the collection of waste at sea, are practised within the framework
of ‘Contrat bleu’. This is a contract between fishers and the French state, which
develops the environmental involvement of fishers beyond regulation and previous
practices. Participants receive indemnity for loss of turnover and incurred costs.

While the majority of diversification activities are undertaken for financial gain,
examples were also found of Channel fishers undertaking activities on a voluntary
basis. In both England and France, fishers participate in local maritime and fishing
festivals to promote the fishing industry and/or individual species of fish or shell-
fish, and to raise money for charitable purposes. Typical activities include demon-
strations of net making, answering questions from the public and allowing tourists
onto moored fishing vessels.

In addition to festivals, English fishers also participate voluntarily in the ‘Fishing
for Litter South West’ project; part of a wider international initiative which aims to
reduce marine litter through the involvement of the fishing industry. At the time of
writing, 86 vessels from 7 ports in the western Channel were participating in this
project. In contrast to waste collection in France under the Contrat bleu framework,
fishers do not receive financial compensation although administrative costs (includ-
ing waste collection and disposal upon return to port) are covered by the project.

9.3.2 Opportunities and Likelihood of Diversification:
Survey of Stakeholders'

English and French stakeholders were asked to identify the existence and extent of
current opportunities for fishers to diversify into a range of activities, using a four-
point scale (many; some; limited; none). A range of opportunities for diversifica-
tion in the Channel fishery were identified, although predictably the extent of these
opportunities was seen to vary by activity type. Combining responses for ‘many
opportunities’ and ‘some opportunities’ reveals the greatest opportunities for Eng-
lish fishers in marketing initiatives (66 %); direct selling (55 %); allowing scientists
onboard the fishing vessel (53 %); and participating in maritime/fishing festivals
(53%). Conversely, the majority of stakeholders identified limited or no opportuni-
ties to diversify at present into contract work for telecommunications companies
(87 %); contract work for energy companies (79 %); or participating in exhibitions/
trade shows (71 %).

Tt is important to stress that the majority of stakeholders interviewed have an exterior view of
the fishing industry, and their ‘reality’ may differ from that of individual fishers. Consequently,
the expressed opinions of stakeholders may not necessarily reflect those of fishers in the Channel.
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In contrast, French stakeholders identified the greatest opportunities in direct
selling on docks (71 %); direct selling at markets (54 %); contract work for energy
companies (46 %); and contract work for environmental organisations (22 %). Lim-
ited or no opportunities were identified for diversification into delivering products
(65%); contract work for environmental organisations (47 %); or collecting litter/
waste at sea (45 %). The perceived opportunities in direct selling may be seen to re-
flect the fact that this activity is historically well-established in France, and is antici-
pated to develop further in response to consumer demand (Henichart and Lesueur
2011). Similarly, the identification of opportunities linked to the environment and
renewable energy may be seen to reflect the higher profile of these sectors. How-
ever, additional discussion with fishers suggests that opportunities are greater in
activities such as waste collection, where their participation is encouraged through
existing policy initiatives.

After revealing their opinions on existing opportunities for different fisheries di-
versification activities, stakeholders were asked to consider the likelihood of fishers
diversifying into different activity types in the future, using a five-point scale (very
likely; likely; neither/nor; not very likely; not at all likely). These results, therefore,
reflect both the existence of current opportunities, and opportunities that are envis-
aged as becoming more prevalent in the future. However, it is important to reiterate
that the opinions of stakeholders may not necessary reflect those of fishers in the
Channel. Combining responses for ‘very likely’ and ‘likely’ reveals the greatest
likelihood of English fishers diversifying into taking scientists onboard the fishing
vessel (71 %); contract work for environmental organisations (61 %); and marketing
initiatives (55 %). Conversely, stakeholders identified diversification into contract
work for telecommunications companies (61 %); participating in exhibitions/trade
shows (53 %); and providing training (47 %) as unlikely in the future.

French stakeholders identified the greatest likelihood of fishers participating
in maritime/fishing festivals (72 %); collecting litter/waste at sea (70%); contract
work for energy companies (63 %); and direct selling at markets (62 %). While the
energy sector is an area where opportunities are clearly present, some respondents
believed that conflicts between companies and fishers may prevent diversification
into these activities. Stakeholders identified delivering products (60 %); leisure/
tourism activities (40%); and contract work for telecommunications companies
(40 %) as the least likely options for diversification in the future.

When asked to identify the main motives for diversification (Table 9.1), the ma-
jority of English stakeholders selected ‘business survival’ (87 %) as the principal
factor; followed by ‘increased profit’ (50 %); and ‘maintaining the traditions of fish-
ing’ (40 %). The dominance of ‘business survival’ as a principal motive was evident
among the responses of fishers’ representatives, with fourteen of the fifteen respon-
dents citing this factor. The main ‘other’ motives cited were ‘maintaining fishing
communities’ (29 %) and ‘improving working conditions’ (11 %).

In France this question was adapted to the national context with different op-
tions, although the importance of business-oriented motives remains consistent.
French stakeholders selected ‘increased profit’ (59 %); ‘business survival® (41 %);
and ‘maintaining the traditions of fishing’ (29 %) as the main motives, although for
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Table 9.1 Key motives for fisheries diversification

Motive England (%) France (%)
(n=38) (n=83)

Business survival 87 41
Increase profit 50 59
Maintain traditions of fishing 40 29
Spread/minimise risk 26 13
Promote the fishing industry 21 5

Reduce environmental pressure 11 13

Other 47 24

Table 9.2 Summary of normalised priority weights for key constraints

Constraint type England (%) France (%)
(n=36) (n=70)

Economic 20 26

Social 14 15

Lack of information 11 12

Lack of opportunities 27 14

Administrative 27 34

French fishers the aim is not to increase profit but rather to maintain profit. The
main ‘other’ motive cited was ‘demand coming from society’ (16 %).

Stakeholders were asked to assess the relative importance of five key constraints
upon the decision of fishers to diversify into related activities: economic factors;
social factors (defined as individual attitudes and preferences); lack of information;
lack of opportunities; and administrative constraints. The number of valid responses
was slightly less than that of the other survey questions due to participants declining
participation for the AHP component.

As noted previously, one of the advantages of analysing data using the eigen-
value method is the generation of a consistency ratio (CR) score for each respon-
dent. The standard practice is to accept responses with a CR score of 10% or less
(Himes 2007), but it was found that the majority of responses among both English
and French stakeholders fell outside this threshold. A number of reasons may be
proposed for inconsistency responses, including lack of understanding; difficulty in
determining the relative importance of different constraints; or respondents simply
being indifferent (Ishizaka et al. 2011). In determining the most appropriate strategy
for dealing with these responses, a decision was taken to include them within the da-
taset on the basis that they represent a stated preference which is arguably valid on
its own terms and thus should be retained (Whitmarsh and Wattage 2006, p. 120).

Comparison of normalised priority weights reveals both similarities and differ-
ences between English and French stakeholders (Table 9.2). Of the five constraint
types, English stakeholders attributed the greatest importance to administrative
constraints (27 %) and lack of opportunities (27 %), followed by economic factors
(20%). Social constraints (14 %) and lack of information (11 %) were considered



176 R. Morgan et al.

relatively less important. French stakeholders also identified the importance of
administrative constraints (34 %) and economic factors (26 %) as barriers to di-
versification. However, in contrast to English stakeholders, lack of opportunities
(14%) was not deemed to be particularly important. French stakeholders attrib-
uted relatively little importance to social constraints (15 %) and lack of information
(12 %)—a finding that retains consistency with English stakeholders.

Analysing AHP results by stakeholder type reveals a number of notable ob-
servations, although caution is advised due to the small number of responses in
some categories. The opinions of fishers’ representatives in the English sample are
largely supportive of the aggregated findings, although slightly greater importance
is attributed to administrative constraints (36 %) than lack of opportunities (24 %).
Fishers’ representatives also attributed relatively little importance to social con-
straints (13 %) and lack of information (7 %). For the French dataset, stakeholders
working within fisheries administration attributed less importance to administra-
tive constraints (24 %) than other stakeholders—an observation that is not entirely
unexpected. Conversely, the importance attributed to administrative constraints
was greatest among stakeholders working within the tourism industry (37 %).

9.4 Discussion

The findings of this study have a number of implications for the development of
fisheries diversification, and its potential contribution to sustainability of fishing
as an occupation. Although financial data was not collected at an individual level
during this phase of research, it is clear that fishers in the Channel are currently
supplementing their fishing income with earnings from a range of complementary
activities. However, these individuals constitute only a minority of those engaged in
fishing. Further examination also reveals that diversification is practised mainly by
inshore fishers, for which a number of explanations may be proposed. It is possible
that inshore fishers are more inclined to consider a strategy of diversification, given
that they typically diversify their fishing methods throughout the fishing season
(Ulrich et al. 2002). As such, these individuals accept flexibility and adaptability as
inherent aspects of their profession. Furthermore, the characteristics of inshore ves-
sels may make them better suited to alternative activities; particularly vessels that
return to port daily and have the available time ashore to develop activities such as
direct selling. For these fishers, diversification is almost invariably practised in ad-
dition to fishing rather than as an alternative to it: fishers may diversify if they have
available time, but they are unlikely to reduce their fishing time to diversify. In this
context, diversification represents a complementary activity rather than an activity
that diminishes fishing effort.

While some of the activities identified are well established, many have devel-
oped more recently in response to changing market conditions. Thus, the practice
of diversification is seen to reflect localised supply and demand—which may con-
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tribute to explaining why fisheries diversification is currently a minority activity.
For example, diversification into tourism/leisure activities is more prominent in
regions that receive large numbers of tourists during the summer months, and more
specifically in ports where demand is not being met by specialised providers. Simi-
larly, while non-fishing contract work is often financially lucrative, opportunities to
diversify into such activities are supply-led and invariably sporadic. For example,
stakeholders reported that opportunities within the telecommunications industry
have become less frequent following the installation of underwater fibre-optic ca-
bles for broadband internet services. In contrast it is possible that new opportuni-
ties will arise on both sides of the Channel with the development of offshore wind
farm zones at Hastings, the Isle of Wight, Le Tréport, Fécamp, Courseulles-sur-Mer
and Saint-Brieuc. However, stakeholders also suggested that the administrative pro-
cess of tendering for such work may represent a potential constraint upon fishers
applying.

The observation that opportunities for diversification may be highly variable
both within, and between, regions is supported by the findings of the survey results.
On the English coastline, the identification of opportunities in marketing and tak-
ing scientists onboard the fishing vessel reflects a growing public awareness of the
marine environment. Consumer demand for traceable and sustainable seafood prod-
ucts has increased in recent years, and the fishing industry has responded with the
introduction of labelling schemes. Similarly, the introduction of the first UK Ma-
rine and Coastal Access Act (2009) represents a shift towards increased protection
and enhancement of the marine environment, which may create new opportunities
for fisheries diversification. In France, the opportunities identified by stakeholders
may similarly be seen to reflect growth areas—particularly with respect to tourism
and leisure through the development of ‘blue-tourism’. A notable distinction is also
observed between the two survey populations with respect to direct selling which is
prevalent on the French coastline but practised less in England. While opportunities
for direct selling are influenced less by geographical constraints than other activity
types, this distinction may be seen to reflect wider cultural differences in the buying
and selling of fresh fish. For example, direct selling at the dockside is a common
and traditional practice in some regions in France (e.g. Nord-Pas-de-Calais, Haute-
Normandie), and supported in some cases through the provision of dedicated selling
areas (e.g. Boulogne-sur-Mer, Le Havre). In contrast, English stakeholders identi-
fied a number of administrative obstacles that deterred fishers from developing this
activity, including restricted public access and health and safety legislation. The ex-
istence of current opportunities and the potential development of growth areas will
clearly influence the likelihood of future diversification in the Channel. Thus, based
on the opinions of stakeholders, it is possible that English fishers will continue to
diversify into science/environmental activities and marketing initiatives; and those
in France will move into tourism, collecting litter/waste at sea, and to a lesser extent
the offshore energy sector—while continuing with the practice of direct selling.

However, it is the influence of different constraints that will ultimately determine
the likelihood of diversifying. The focus that AHP places upon broad constraint
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types represents a limitation with respect to understanding the reasoning behind
individual responses. Nonetheless, the application of this technique provides some
general insight into how stakeholders conceptualise key obstacles to diversification.
The relatively low importance attributed to social constraints suggests that fishers
are not perceived to be averse to diversifying into non-fishing activities. However,
given that many of the activities identified maintain a strong link with the fishing
industry, the potential loss of identity and socio-cultural rewards is arguably less
relevant than diversifying into unrelated onshore employment. With the exception
of lack of opportunities—which was clearly perceived to be a greater constraint
among English fishers, the two survey populations share a number of characteris-
tics. Significantly, both populations identified administrative and economic factors
as major constraints upon diversifying, a finding that supports previous work in the
Channel (e.g. Alban and Boncoeur 2004). Anecdotal evidence collated through the
research process indicates that the main administrative constraints include legisla-
tion and bureaucracy. Examples include the certification required to take non-fish-
ers onboard fishing vessels and the administrative process of tendering for contract
work.

Importantly, the identification of economic constraints highlights the potential
risk associated with diversification as a strategy. The nature and extent of exist-
ing diversification activities suggests that Channel fishers seek to minimise risk by
diversifying into activities where financial outlay is minimised, and the application
of existing knowledge and skills is maximised. The growth of market-based initia-
tives is one such example; many of the labelling initiatives have been developed
by collective bodies that shoulder the financial and administrative costs, thereby
reducing the risks of participation. In contrast, downstream integration into retail-
based activities carries higher risks but may generate greater profits by eliminating
the ‘middleman’, and ensuring reliability of supply. Furthermore, in addition to
financial risks, diversification into downstream sectors requires knowledge, skills,
and time that fishers may lack, or be unwilling to invest.

While this chapter has only outlined preliminary findings with respect to fisher-
ies diversification in the Channel, it is possible to draw a number of parallels with
previous work—within both fisheries and agriculture. Stakeholders attribute impor-
tance to multiple constraints upon diversification, which remains consistent with
the findings of Alban and Boncoeur (2004) and Merrien et al. (2008). Of particular
note is the recurrent theme of administrative or regulatory constraints that restrict
fishers in developing new activities. These constraints may operate at a national, re-
gional, or local level; and can be particularly problematic for new activities that lack
defined ‘regulatory status’. The finding that stakeholders attribute relatively less
importance to social constraints is also noteworthy, by challenging the assertion that
fishers are resistant to undertaking activities that fall outside their perceived role of
catching fish. However, individual stakeholders who attributed greater importance
to this constraint provided a number of justifications for their decision; including
reluctance to adopt alternative working practices, and the perceived loss of identity
that may result from diversifying. These opinions reflect those found in agriculture
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(e.g. Burton 2004) and support the notion that diversification is subject to both ex-
ternal and internal factors (Ilbery et al. 1997).

9.4.1 Implications for Sustainability

Applying the findings of this preliminary research study to understand the con-
tribution of diversification to the sustainability of fisheries is inherently complex;
due in part to the scale and scope of activities in the Channel, and the absence of
data on their financial contribution to fishing businesses. While the intention is to
address the latter with a succeeding phase of research with fishers, it is possible to
draw a number of observations from research conducted to date. The finding that
fisheries diversification is well-established and practised along both English and
French coastlines indicates that its contribution to the sustainability of individual
businesses is not insignificant; although this is clearly dependent upon the type of
activity being practised. The findings of the inventory also suggest that the financial
benefits of diversification are typically greater where fishers display individualis-
tic entrepreneurial behaviour, e.g. contract working or direct selling. However, the
observation that these types of activity are only practised by a minority of fishers is
reflective of the constraints faced in their adoption.

The findings also suggest that the potential contribution of fisheries diversifica-
tion to the sustainability of individual fishing businesses is also greater in the in-
shore sector. As noted previously, the flexibility and adaptability that characterises
both fishers’ behaviour and their vessels may explain the comparative prevalence
of diversification within this sector. However, anecdotal evidence also suggests that
the relative earnings of diversification compared with fishing activity is typically
greater for smaller vessels, thus making it a more attractive prospect.

Despite these observations, the implications of diversification for the wider sus-
tainability of the fishing industry are less clear. If we accept Symes’ (2001) observa-
tion that the contribution of inshore fishing remains important to employment and
wealth creation in the local economy, then strategies such as diversification that
allow fishers to continue fishing can make a positive contribution to sustainability.
It is important to also consider the impact of diversification beyond the level of the
individual fisher. For example, activities such as boat trips, maritime festivals and
product labelling can serve to raise the profile of fishing communities, encouraging
tourism and investment that stimulates wider regional benefits (see Chap. 15 and
16). For such reasons, the wider socioeconomic significance of sustaining fishing
activity at a localised level should not be overlooked.

Through further research it will be possible to improve our understanding of
fisheries diversification, and support fishers adopting this strategy. A key objective
of this forthcoming work will be to examine whether fishers hold alternative per-
ceptions of diversification compared with non-fishing stakeholders. While the find-
ings of this research indicate some differences in opinion between these two groups,
these observations are limited by the small number of active fishers interviewed
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and an absence of data on respondent characteristics. However, it remains impor-
tant to acknowledge that diversification represents just one of a range of strategies
that fishers can adopt in response to difficulties. While fisheries diversification is
anticipated to increase in response to the challenges facing the fishing industry, the
established trend suggests that the majority of fishers will seek to develop solutions
within the catching sector rather than diversifying. As such, the key to sustaining
fishing and fisheries dependent regions may lie in the reform of fisheries policy, or
ultimately in the development of alternative employment prospects as previously
suggested (Whitmarsh 1998; Symes 2000).

9.5 Conclusion

The findings of this study demonstrate that both English and French fishers have
diversified into activities that complement their principal role of fishing. A range of
different activities is currently practised, although their prevalence is determined
largely by geographical opportunities. Furthermore, the majority of these activities
are practised by inshore fishers—which may result from the suitability of their ves-
sels, the nature of fishing they undertake and their attitudes towards diversification.
The scale and scope of diversification in the Channel suggests that the principal
motive for fishers adopting this strategy is one of business survival, rather than
increased profit and growth.

While opportunities to diversify into certain activities are anticipated to increase
in the future, the ultimate feasibility of diversification will be determined by the
existence and influence of a range of different constraints. Given this observation,
it is unlikely that fisheries diversification will provide a wide-scale solution to the
challenges faced by fishers—despite the provision of financial support through
Axis 4 of the EFF (see Chap. 11). Instead, the sustainability of fishing and fisheries
dependent regions may lie elsewhere; in the reform of fisheries policy and the de-
velopment of alternative employment opportunities. Nonetheless, in some parts of
the Channel diversification into fishing-related activities continues to provide fish-
ers with an additional source of income that can offset the impacts of unprofitable
periods of fishing. However, our present knowledge of the financial contribution of
diversification to fishing businesses, communities and regions remains limited. It is
envisaged that further research will seek to address this gap in knowledge, in addi-
tion to generating a greater understanding of fishers’ attitudes towards diversifica-
tion and the obstacles they face in its adoption.
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Chapter 10
Area-based Local Development—A New
Opportunity for European Fisheries Areas

Urszula Budzich-Tabor

Keywords Local development in fisheries area * Axis 4 EFF ¢ Diversifying
fisheries activity * Bottom-up approach ¢ Fisheries Local Action Group (FLAG)

10.1 Area-based Development in the European
Fisheries Fund

The European Fisheries Fund (EFF) provides for a wide range of actions to help
the European fisheries sector meet challenges such as depleted fish stocks, loss of
markets, increasing dependency on imports, as well as rising costs of fuel and other
inputs. Representatives of the fisheries sector have benefited from EFF support, for
instance reducing fishing capacity, modernising boats, investing in aquaculture or
undertaking common activities. However, the impact of the changes goes beyond
the fisheries sector itself, and affects also families of fishermen and the wider com-
munity. This is particularly true in areas that have been traditionally dependent on
fisheries activity as a main source of employment and income.

European policies are, therefore, also targeting those communities which can
no longer rely primarily on the fishing sector. These communities are encouraged
to find their own ways of development, i.e. to apply elements of the so-called
‘area-based’ approach. This approach, also known as the ‘Leader approach’—the
LEADER Community Initiative implemented since the early 1990s' -, has already
proved successful in dealing with problems of many European rural areas, such as

' LEADER stands for (in French) Links between Actions for the Development of the Rural
Economy, and involves a set of characteristics, including a bottom-up, ‘area-based’ (or territorial)
perspective, integrated (as opposed to sectoral) approach, a strong role for the local partnership
between public, private and voluntary sectors and support for mutual learning and cooperation.
See for instance ec.europa.eu/agriculture/rur/leader2.
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the diminishing importance of agriculture, lack of alternative economic activities,
ageing and depopulation of rural communities?.

The application of the ‘area-based’ approach as a solution to structural problems
focused in specific areas (such as rural or fisheries areas) is consistent with the find-
ings of many recent studies, notably by the OECD within the framework of its ‘new
rural paradigm’ (OECD 2006). Based on the analysis of the impact of traditional,
sectoral policies on rural areas, OECD experts argue for the implementation of
place-based rather than sectoral approaches, focused on such issues as transport and
ICT infrastructure, public service provision, valorisation of rural amenities (natural
and cultural) and rural enterprise promotion.

Such an area-based or local development approach requires a combination of
three key elements: area, partnership and strategy (Soto 2004). Thus, support is
provided not to a single sector or group of beneficiaries, but rather to an area as a
whole—provided that it is coherent and that its key stakeholders have formed a part-
nership (involving the public, private and NGO sector), working together to design
a long term development plan, i.e. a local development strategy. The most charac-
teristic element, which distinguishes this approach from other activities carried out
at the local level by local authorities, is the local partnership, which drives forward
the implementation of the area’s strategy. Such a local partnership can be seen as
a form of self-organisation for the management of common assets in the sense of
Ostrom’s seminal work (Ostrom 1990). The positive impact of local partnerships in
rural development has also been demonstrated in a wide-ranging study of Leader-
type partnerships in Europe (see final report of the PRIDE project in Moseley 2003).

On the basis of this experience, starting with the programming period 2007—
2013, a new instrument of support has been put in place in the European Fisheries
Fund, the so-called Axis 4. This Axis focuses on those local communities which are
affected by changes in the fisheries sector, and helps them achieve more sustain-
able growth. There is no EU-wide definition of “fisheries-dependent areas” and
each Member State developed its own approach. In Southern Europe the focus was
mainly on coastal areas (some countries, as France, declared the whole coast eli-
gible, others—as Portugal—pre-selected certain areas®), while in many Northern
countries inland areas with significant concentration of fisheries or aquaculture
(usually measured by percentage of active population employed in the sector) could
also apply for Axis 44

2 This is not to say that all the applications of Leader are equally successful in addressing rural
problems, see for instance Macken-Walsh (2012) for a critical analysis of the Leader method ap-
plied in Western Ireland. As discussed in Sect. 10.4 below, applications of the Leader approach can
vary greatly between countries (and sometimes regions), as Member States try to adapt it to the
national administrative contexts. In the period 2014-2020 the European Commission is preparing
a series of guidance documents to ensure that local communities can benefit from the full applica-
tion of the Leader principles.

3 For instance in the case of Portugal, the preselected areas had to have population density below
120 persons per square km, declining catches and employment in the fisheries sector above 3 %
41In all cases the interested areas had to express interest in participatin in the programme and
submit an application in a competitive call.
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Using the area-based methodology, Axis 4 seeks to enable communities to de-
velop and implement local strategies that take into account the needs of the fisheries
sector as well as the specific challenges and opportunities of their area. Once the
strategy is approved by the programme authorities, local actors can submit project
proposals which are evaluated and selected for funding by the local partnership.
Through Axis 4 support, local partnerships, including strong representation from
the fishing industry, are encouraged to find their own solutions to the economic,
social and environmental problems faced by fisheries communities.

Local strategies developed by these partnerships seek to strengthen and diversify
local economies and to provide alternative or additional sources of income to fisher-
men and their families. Such additional income can come from activities based around
fishing aiming, for instance, to increase the value added of fisheries products, as well
as from other sectors, as diverse as tourism, social services, arts and culture, renew-
able energies, information technologies or environmental stewardship. The key role in
this approach is played by the Fisheries Local Action Group (FLAG), which ensures
community involvement in developing the local strategy, provides local actors with
skills and advice and ensures complementarity of the projects selected for funding.

Out of the 27 EU Member States, 21 have decided to use this approach in their
fisheries communities. In February 2012 there were about 240 Fisheries Local Ac-
tion Groups (FLAGS) in operation, with an additional 59 planned to be set up by
the end of the year. The Member States allocated over € 800 million of total public
funding to this approach. Of this, over € 580 million comes from EFF and the rest
from national co-funding (see Table 10.1).

Several important differences can be noted between Member States. The first is
the importance of Axis 4 in the EFF, as measured by the proportion of EFF fund-
ing allocated to Axis 4 (ranging from 2.6 % in France to 32.5% in Romania), the
number of FLAGs (from 1 FLAG in small countries such as Belgium, Cyprus and
Slovenia, through 20-25 FLAGs in Latvia and Spain, to 36 FLAGs in Italy and 48
in Poland), as well as average budgets per FLAG, varying from under € 1 million in
Lithuania to over € 7 million in Romania. There are examples where FLAGs have
budgets of less than € 100,000 (Latvia, Germany), which raises the question of their
viability. On the other hand, very large FLAGs with budgets of € 15 or even 18 mil-
lion in Poland and Romania may encounter problems with absorption and ability
to deal with the administrative burden. It is interesting to note that countries with
a strong fisheries sector tend to be less interested in this approach than countries
where fisheries are weak or in decline.

Secondly, there is a difference in the speed of implementation, with some Mem-
ber States taking a long time to select their FLAGs and bring them into operation;
this is particularly true of Bulgaria, Romania and Ireland, as well as regionalised
countries such as Italy and UK. At the time of writing (March 2012), out of the
240 FLAGs already in place, only about 150 were fully operational in that they
are selecting and financing local projects. The remaining groups, even if formally
approved, are still at a very early stage of development. This raises the question
whether these late starters will be capable of delivering their strategy objectives by
the end of the programme period.
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Table 10.1 Overview of Axis 4 in EU member states. (Source: Own compilation on the basis of
data received from the European Commission and Member States, spring 2012)

Member Axis 4 Axis 4 No.of  Average No. of projects national
State budget—EFF budgetas  FLAGs  budget per approved by FLAG

contribution  percentage planned FLAG—total February 2012 network

©) of total EFF public contri-

bution (€)

Belgium 2,900,000 72% 1 5,800,000 3 no
Bulgaria 12,001,456 15.0% 6 4,000,000 0 no
Cyprus 1,000,000 5.0% 1 2,000,000 0 no
Denmark 12,461,279 93% 18 2,300,000 302 yes
Estonia 19,281,513 22.8% 8 3,200,000 245 yes
Finland 3,606,000 9.1% 8 1,000,000 207 yes
France 5,699,644 2.6% 11 1,000,000 143 yes
Germany 18,553,519 11.9% 23 1,000,000 50 yes
Greece 33,300,000 16.0% 13 5,000,000 0 no
Ireland 1,500,603 3.5% 6 1,200,000 0 no
Italy 43,420,936 10.9% 36 1,800,000 0 no
Latvia 17,172,786 13.7% 24 1,000,000 228 yes
Lithuania 6,693,770 12.2% 10 900,000 1 yes
Netherlands 4,987,125 10.3% 6 1,700,000 24 no
Poland 234,909,624  32.0% 48 6,500,000 125 yes
Portugal 17,403,406 7.0% 7 3,400,000 45 yes
Romania 75,000,000 32.5% 14 7,100,000 0 no
Slovenia 2,164,029 10.0% 1 3,000,000 0 no
Spain 49,336,048 4.4% 29 2,600,000 188 yes
Sweden 8,199,720 15.0% 14 1,500,000 64 no
UK 11,598,450 8.4% 15 1,000,000 0 no
Total 581,189,508  13.5% 299 3,200,000 1625

Thirdly, information gathered by the FARNET Support Unit from individual
FLAGsS (see FARNET 2012c) shows also that there are significant differences with
respect to the balance between the focus on the fisheries sector and the wider territo-
rial development. Usually FLAGs with lower budgets tend to focus more on fisher-
ies-related activities, while those with more funding look for wider diversification
opportunities, but there are exceptions: for example, in Latvia many FLAGs with
relatively small budgets tend to carry out a wide range of non-fisheries activities.
Some FLAGs use their small budgets for preparatory activities to lever additional
funds from other sources, thus facilitating access to investment funding for the fish-
eries sector (France, Finland).

10.2 The Expectations of an Area-based Approach
in Fisheries

The application of a ‘territorial’ instrument, or the area-based approach, in a ‘sec-
toral’ policy dealing with a single sector (i.e. fisheries) is a relatively innovative
solution which is expected to have a strong impact on the fisheries areas in which



10 Area-based Local Development—A New Opportunity for European ... 187

it is applied. The overall objective of Axis 4, as formulated in the EFF Regulation,
is “to encourage sustainable development and the improvement of the quality of
life in areas with activities in the fisheries sector” (Council Regulation 1198/2006,
Article 4), in particular through adding value to fisheries products, creating jobs to
diversify fisheries areas, and improving the quality of coastal environment (ibid.,
Article 43). However, due to the delays mentioned above, it is still too early to
evaluate to what extent these objectives have been reached. It is thus more ap-
propriate to consider the rationale for applying the Axis 4 approach in terms of the
expectations of public authorities, FLAGs and other stakeholders, trying to see how
local development is expected to contribute to the desired changes in fisheries areas,
and in what way these changes differ from what might have been achieved using
traditional approaches.

The following are among the more common expectations expressed by stake-
holders in their contacts with the FARNET Support Unit:?

1. New solutions to better address local needs. Fisheries areas vary greatly, even
within a single Member State, and so do the needs and opportunities facing the
fisheries communities. To design and implement a meaningful set of actions from
the national or even regional level would be extremely difficult. Local strategies
that take into account the specific characteristics of a given area and its fisher-
ies as well as local knowledge are likely to come up with innovative, long-term
solutions for strengthening the economy and improving quality of life.

2. Achieving synergies. The participatory method of preparing the strategy and
joint decision-making by the local partners means that there is greater chance to
achieve linkages and synergies between projects. In traditional, centralised fund-
ing systems there is a risk of supporting projects without ensuring that they are
coherent with the overall development of the area (e.g. too many hotels with not
enough restaurants, bicycle routes not connected to each other), or can even be
contradictory (e.g. industrial development in a touristically valuable part of the
area). This risk is reduced in the local development approach, where the involve-
ment of partners from different sectors in the preparation and evaluation of pro-
jects is required. The partnership approach can also help to maintain coherence
between projects financed from other sources, and even to lever in additional
funding for projects of strategic importance.

3. Strengthening links between the fisheries sector and the local community. In
many areas, fisheries—especially the catching sector—have relatively few links
even with other members of the sector or with the upstream and downstream
sectors, not to mention other local actors. Axis 4 offers the possibility for joint
activities of fishermen together with other local actors and encourages linkages,
for example, between the catching sector, processing and distribution, including
the small-scale players.

5 Source: author’s analysis on the basis of documentation of FARNET activities, including country
fact-sheets describing priorities for Axis 4 of individual Member States (available at FARNET
Tools b 2012b), as well as internal material such as FLAG focus groups and Managing Authorities
meetings.
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This integration does not happen of its own accord, simply as a result of form-
ing the local partnership and applying for Axis 4 funding; considerable effort
is required to ensure ownership of the strategy by fishermen as well as other
actors. Even in countries where a specific proportion of fisheries representatives
in the FLAG decision-making body is required, it is not always easy to ensure a
genuine involvement of the sector and to build trust between fisheries and non-
fisheries partners. With the introduction of Axis 4, however, this process has
been started in many places.

4. Local ownership. The bottom-up approach of implementing Axis 4 with a locally
developed strategy combined with local decisions on financing projects, as well
as the strong focus on local identity, mean that a wide range of local actors start
to identify with the programme, support it and contribute to it in various ways,
for example, helping identify local assets, proposing new activities and helping
to reach out to those not yet involved. The amount of unpaid, voluntary work by
local leaders in the process of strategy development, identification and encour-
agement to beneficiaries, and even in monitoring and evaluation of results is
often greater than the paid work carried out by the FLAG employees and can be a
significant source of value added in the local development approach. Such local
ownership can also help lever in additional resources.

10.3 Some Examples of Area-based Approach
in Fisheries Areas

According to recent estimates, by February 2012 approximately 1625 projects have
been selected for implementation within Axis 4 (Table 10.1). While the full list
is not available, the FARNET Support Unit monitors examples of good practice
(FARNET 2012d) from those countries where Axis 4 has been fully operational for
some time. It is not easy to develop a common classification of these projects, since
Member States tend to use different typologies of eligible activities. However, a
possible classification involves the following three main thematic categories:

* adding value to fisheries products covering activities such as direct sales and
short supply chains, new fisheries products, support to local fishery and process-
ing businesses, promotion and awareness raising among of fish consumers;

» diversification of fisheries areas including by-products from fishing activities,
tourism, pescatourism, angling, recreation fishing, gastronomy and culinary her-
itage, new activities, products and skills and promotion of the area; and

* environment, society and culture which covers a wide range of activities linked
to the environment and natural resource conservation, as well as promoting the
involvement of women and youth, culture and heritage. This classification is
not clear-cut with many activities falling into more than one category—partly
because of their integrated or multi-sectoral character.
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Fig. 10.1 Edible seaweed
products. Photo courtesy of
Danish small islands FLAG
and Bornholm FLAG

As an indication of the level of interest of fisheries areas in these themes, an analy-
sis of proposals for cooperation projects submitted by FLAGs during transnational
events organised by FARNET in 2010 and 2011 has shown that out of a total of 72
proposals, 17 can be classified as adding value to fisheries products, 25 as diver-
sification of fisheries areas and 30 as environment, society and culture (FARNET
2012a).

10.3.1 New Solutions to Better Address Local Needs

Many projects financed from Axis 4 are based on assets and opportunities that were
identified by the local actors themselves; solutions proposed to address these oppor-
tunities can be very specific and often innovative. It is also possible to implement
complex projects involving several stages, or combining different types of funding,
which could be difficult under traditional methods of support.

One example is the production of edible seaweed (FARNET 2012d), a coop-
erative project between stakeholders of two Danish FLAGs, one on the island of
Bornholm and the other covering several smaller islands (Fig. 10.1). These remote
areas are threatened by depopulation and loss of business opportunities. The grow-
ing popularity of sushi and the development of the New Nordic Cuisine opens up
new possibilities for local entrepreneurs including fishermen. Seaweed production
in Denmark can be of better quality than imported dried seaweeds, and it could help
to broaden the range of products offered locally and lead to increased earnings for
local food producers and restaurants.

The project combines seaweed cultivation with harvesting wild seaweed to de-
velop a range of innovative products, and involves 16 producers coming from a
variety of backgrounds, such as mussel growers, fish farmers, gardeners, as well
as wine, cider, jam and ice-cream producers. It is expected that the project will
result in new products, the creation of at least four new jobs, as well as raising the
profile of the islands and improving their attractiveness to tourists. Thanks to the
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Fig. 10.2 Fisherman
involved in the ‘Fish from the
Boat’ scheme. Photo courtesy
of FLAG Ostseekiiste

well-planned, strategic approach of the local actors, the project combines various
sources of funding, including the Danish Ministry of Food, Agriculture and Fisher-
ies support to pre-project market analysis, Axis 4 funding (€ 84,500) as well as other
national and regional funders.

Another example of a project adapted to the specific local condition is Fish from
the Boat (FARNET 2012d), a project supported by the Ostseekiiste FLAG from
Germany, aiming to address the issue of price fluctuation of fish species such as
cod or flounder, generally sold through wholesalers (Fig. 10.2). The project ena-
bles fishermen to sell part of their catch directly to the final customer, successfully
exploiting the increasing demand for fresh local fish and progress in information
technology. Fishermen can send details of their catch from their boat by SMS to an
interactive website through which customers can see where, when and what fish are
available. Coupled with an information brochure and boards at landing sites, the
project is increasing the amount and value of the direct sale of freshly caught fish
in the region and fostering links between producers and consumers. The website at-
tracts about 21,000 visitors a month, and it is estimated that the economic stability
and survival capacity of the 11 fishing companies involved has been enhanced. The
project cost € 20,000, of which 48 % was provided by the FLAG.

10.3.2 Achieving Synergies

The local development methodology of involving different partners enables syner-
gies between activities that would be difficult to achieve otherwise. Many Axis 4
projects involve cooperation between partners that are not used to working with
each other. This collaborative method also makes it possible to combine different
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sources of funding, where relatively small Axis 4 support enables the local actors to
lever in higher amounts from other funders.

One example is the French FLAG Pays d’Auray in Brittany, which has sup-
ported a project aimed at tackling water pollution (FARNET 2012d)—a significant
problem in the area, partly arising from lack of coordination between the activities
of different local stakeholders and conflicts between farmers and shellfish produc-
ers. The FLAG has supported (with a small grant of € 7,200) the creation of local
groups that bring together fisheries professionals, local authorities and other stake-
holders in order to coordinate attempts to identify and reduce the sources of bacteri-
ological pollution that impact on local shellfish producing areas. The ultimate goal
is to help local authorities develop action plans to deal with the identified pollution,
assigning specific responsibilities by sector. The project started in April 2011 and
has already contributed to a better understanding among the local stakeholders and
a growing consciousness as to the role they can play in identifying and minimising
pollution.

In an even more striking example, activities funded by Axis 4 to develop a fish
handling centre (FARNET 2012d) in Kuusamo through a grant of € 23,250 from
the Kainuu-Koilismaa FLAG (Finland) played a crucial role in levering in a larger
investment from Axis 2 of the EFF and local municipal funds, giving a total of
€ 2,700,000. The fish-handling centre financed in this way combines the needs
of both fishermen and the processing industry under the same roof. Based on the
positive results of the feasibility study funded by Axis 4, cooperation among local
stakeholders (fishermen, fish farmers and fish processors) was established, leading
eventually to a joint venture for the larger project. The logistics centre in Kuusamo
provides new opportunities for local actors to develop their business operations; it
has already contributed to the creation of six new jobs in fisheries companies and
two new jobs in processing.

10.3.3 Strengthening Links Between the Fisheries Sector
and the Local Community

Many activities financed by Axis 4 aim at a broader diversification of the fisheries
area, that is at activities that go beyond the fisheries sector. However, the participa-
tory approach, with a significant proportion of fisheries representatives taking part
in decision-making, makes it possible to develop activities that bring benefit both to
the fishermen or their families and to the wider community. In many instances they
also contribute to strengthening the vertical links within the fish distribution chains.

For instance, in the project ‘Tourism training for fishermen’ (FARNET 2012d),
the Finnish FLAG of Northern and Eastern Lapland has supported an integrated
package of training courses tailormade for fishermen who want to diversify into
tourism. The 20 professional fishermen remaining in the town of Sodankyld were
looking for ways to complement their income by diversifying into tourism, but they
lacked the skills and licences to make this a reality. At their initiative, the local



192 U. Budzich-Tabor

Fig. 10.3 Training of fishermen in tourist skills. Photo courtesy of Northern and Eastern Lapland
FLAG

FLAG organised a group of specialists to develop and deliver a tailormade train-
ing package, including courses and exams in safety issues as well as study visits to
tourism companies, allowing fishermen to establish contacts with tourism operators
and learn from experts in the field. Training in product development, pricing and
customer service (Fig. 10.3) was complemented by personalised study and guid-
ance. A total of seven marketable products have been developed, and the nearest big
tourist resort has started to market winter and summer fishing trips with the local
fishermen. The project cost € 78,000.

The French association ‘Navicule Bleue’, with the support of the Marennes
Oléron FLAG, has developed a number of tools, including training and advice, in
order to enable fishermen injured at sea to be reintegrated into the labour market.
The key elements of the project were ensuring the involvement of beneficiaries as
agents of change and adapting support to the specific abilities of the workers. A
social enterprise, in the form of an adapted workshop (Atelier des Gens de Mer, see
FARNET 2012d), was created, with six full-time-equivalent jobs (Fig. 10.4). The
project cost was € 89,000, used, inter alia, for the purchase of equipment adapted
to the needs of the disabled workers. The workshop provides skilled labour ser-
vices (including net mending, net making, catch sorting, vessel refurbishment etc.)
to customers in the harbour, ensuring an appropriate quality of service while
maintaining communication and awareness-raising among customers. A similar
approach is being applied in another French FLAG (Arcachon) with the aim of
creating 60 full-time jobs.

In the Netherlands, a renovated old building in the heart of the fishing village of
Urk (FLAG Flevoland) will become a multifunctional space centred on a famous
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Fig. 10.4 Adapted workplace for fishermen injured at sea. Photo courtesy of FLAG Marennes
Oléron

local fish restaurant, ‘De Boet’ (FARNET 2012d). The restaurant will be integrated
into a wider tourism package, where customers will be allowed to bring back fish
bought from the local fish auction, learn how to cook it and then enjoy it in the spe-
cial atmosphere of the building, thereby reinforcing the links between the tourism
and fisheries sectors. The project is expected to regenerate Urk’s port area, bring
new revenue and create 4—8 new jobs. The total investment is € 1,700,000, of which
10% was provided by Axis 4.

10.3.4 Local Ownership

While the mode of operation of the FLAGs and types of project financed vary great-
ly between countries, the commitment and enthusiasm of a variety of local actors in
planning and implementing local development projects is probably the most strik-
ing characteristic that most FLAGs have in common.

For instance in the Stockholm Archipelago in Sweden, the activities of the FLAG
are seen first of all as a forum of dialogue (FARNET 2011), where all stakeholders
in fishing—professionals and amateurs, guides, landowners, environmental organi-
sations and local authorities sit around the same table and talk to each other. They
meet each month and discuss joint action, for instance, how best to restore fish
stocks to the area. In this way even relatively small-scale support from the FLAG
can be used to maximise the effect—for instance a contribution of € 9,000 to the
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Fig. 10.4 Supporting local community initiatives. Photo courtesy of FLAG Obra-Warta

participation of 25 fishermen in a fish promotion event, or restoration of wetland
areas at € 5,000 per hectare.

In Poland, the inland FLAG Obra-Warta in the West of the country has started in-
novative activities to ensure the involvement of local communities in Axis 4 (LGR
Obra-Warta 2012): it has invited village groups to submit proposals for animation
and training activities, for which it provides funding of up to approximately € 5,000
(Fig. 10.4). In spite of the small level of FLAG support, the projects have a strong
multiplier effect, due to the voluntary work of local actors and to additional re-
sources levered in from the special village fund. In this way the FLAG is hoping
to get wider community involvement, raise the profile of the fisheries sector and
encourage innovative thinking about Axis 4, hoping eventually for better quality
projects in line with local needs and ideas.

10.4 Conditions for Success

The projects listed above are just a few examples of activities in over 240 fisher-
ies areas across the EU, thanks to the application of the area-based approach. Al-
though most of them are still in the early stages, they indicate the potential that this
approach has to contribute to the sustainable development of EU fisheries areas.
For this potential to be realised, a certain number of conditions must be met. As
pointed out by Martinos (2012), the European model of local development requires
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a balance between local initiatives and external top-down support; therefore appro-
priate conditions must be in place both at the programme level (national or regional)
and at the local (FLAG) level.

At the national level, the primary responsibility of the programme authorities is
to create a delivery framework adapted to the specificity of the area-based approach.
Attempts to apply the same rules and procedures to local development as for stand-
ard, top-down funding schemes may restrict the autonomy of the local partnership
and thus reduce the benefits of the approach. A recent assessment of the LEADER
approach carried out by the European Court of Auditors (ECA 2010) indicates that
in many cases regulations imposed on the local partnerships by national or regional
programme authorities prevent the value added of the area-based approach from
being realised. Thus a distinction should be drawn between the LEADER (or area-
based) concept—setting out the principles of the approach -and LEADER practice,
which can in some cases be considerably different (Budzich-Szukala 2012).

At the local level, the most important role in ensuring that the right conditions
exist to realise the full potential of the area-based approach is played by the FLAG.
This organisation must ensure that the projects selected for funding contribute to the
objectives of the strategy, through providing training and business support to the en-
tities that carry out the projects, including local SMEs and NGOs. The FLAG’s role
towards the local community is even more important: activities aimed at involv-
ing local actors in developing the strategy, and later in decision-making on which
projects are to be supported, can help stimulate their motivation and creativity. The
FLAG is thus responsible for a wide range of activities, from animating local pro-
ject promoters, enlisting support of key stakeholders, to mediating conflicts and
mobilising the wider community.

Another important task of the FLAG is ensuring cooperation between the vari-
ous local actors, for example, between local producers if a local brand is to be cre-
ated; or between providers of accommodation and other tourist attractions to ensure
a coherent package. The cooperation of the local authorities which can implement
projects aiming to develop local tourist infrastructure or promotional activity is also
crucial.

Thus, the application of the area-based approach in fisheries areas requires a
considerable effort of capacity building at all levels to ensure that the potential
benefits of Axis 4 are realised. In particular, capacity building is needed for fisher-
men, local authorities and other community actors, to understand the benefits of
Axis 4 and to get involved in its implementation; for partners and employees of the
FLAG:s, to learn how they can drive the strategy forward and make the best use of
Axis 4 resources; and for the programme authorities, to put in place rules and condi-
tions that are adapted to the partnership approach of Axis 4 and will allow the local
actors the necessary flexibility to innovate.

Recognising the key role of the local partnership in the area-based approach,
much attention is paid to capacity building for the FLAGs. In some Member States
this is assured by the national networks of FLAGs and by the programme manag-
ing authorities. Some form of national FLAG network exists in 10 countries, and
they ensure mutual learning and encourage joint activities. This is complemented
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by activities of the FARNET Support Unit, which also provides various forms of
support and advice to managing authorities and national networks themselves, thus
helping to improve the delivery framework of Axis 4.

The FARNET Support Unit was set up in 2009 to facilitate the implementa-
tion of Axis 4 with the following priority objectives: to build capacity in integrated
territorial development by providing guidance and support to FLAGs as well as
managing authorities; to identify, test and transfer successful responses (promising
and good practices) to the challenges facing fisheries areas; and to create a platform
and a voice for fisheries areas by helping to connect local learning and innovation
to the broader European and national policy debates. The activities of the FARNET
Support Unit, such as organisation of transnational events, promoting exchange be-
tween FLAGs, managing authorities and national networks, publication of guides,
magazines and newsletters, web-based discussion groups focus on the main themes
related to sustainable development of fisheries areas, involving adding value to fish-
eries products, the diversification of fisheries areas, and the enhancement of envi-
ronment, society and culture. The Unit also aims to stimulate exchange between
the FLAGs and other stakeholders across Europe. Recent activities of the FARNET
team include an analysis of the delivery systems of the area-based approach and
their impact on the fisheries areas (FARNET 2012).

In preparation for the next period of EU funding (2014-2020) the European
Commission has published its proposals for the new European Maritime and Fish-
eries Fund. One of the main pillars of this Fund is ‘sustainable development of fish-
eries areas’, which envisages a strengthening of the area-based approach following
on from the positive early experience of Axis 4 EFF. This approach, called in recent
Commission proposals ‘community-led local development’ (CLLD, see for instance
(EC 2012)) will also be applied more widely in other EU funds, and—depending on
Member State decisions—some local partnerships will be able to combine different
sources of funding into a single strategy. In this way, the local development ap-
proach has a chance to be even more widely applied in areas dependent on fisheries.
Further studies will be needed to analyse the potential benefits and risks associated
with this new opportunity for the fisheries communities and to provide a further
insight into the impact of area-based approaches on fisheries areas.
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Chapter 11
Flemish Fishermen’s Wives: Their Lives
and Roles in Fisheries

Katrien Vervaele
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11.1 Introduction

When you find yourself in the Flemish ports walking along the quays and look-
ing at the boats, you will be surprised by the many women’s names you read on
the vessels’ bows. How visible are the names? Yet how invisible are the women
themselves? The fishery is a closed world where few outsiders are allowed, but
the fishermen’s wives themselves prefer to stay anonymous, in the shadow of their
fishermen. However, once you gain their trust, once you get them to talk, a fascinat-
ing and unknown world opens up. This is what happened to the author when she
interviewed 26 women about their lives with fishermen for the book Vissersvrou-
wen (Fisher Wives) in 2009. The youngest was a girl of 18, the girlfriend of a young
fisher. The oldest was a woman of 92 years and widow of a fisher who had dedi-
cated his entire life to the distant water fisheries. It was a very diverse group: wives
of fishermen, vessel owners, company owners and women who sell fish on the
quay. Yet, they had one thing in common: they were all independent, strong women
who ‘can and had to put up with a lot’. Although their stories were personal and
unique, there was much similarity between their stories. Throughout the interviews
the women and their narratives became entwined in a single story—their collective
story of a difficult and changing life.
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11.2 Intangible Maritime Heritage

Interviews were conducted with 26 fishermen’s wives in the Belgian coastal towns
and villages in 2009 for my book Fisher Wives, 26 Lives One Story (2009). From
2009 to 2012 I spoke with many other fishers’ wives and with women working in
the fishery sector, some of whom were interviewed again in the summer of 2012. It
was not easy to find fishermen’s wives who wanted to be interviewed. Many said
that they had ‘nothing to tell’. Others would rather not participate because their
husbands would not agree, yet others no longer wanted to recall stories of the past
because they were afraid to face the pain and sadness once again. But after the first
contacts and the first interviews, there was a snowball effect with responses from
women who wanted to participate.

At first, it was mainly the older women who wanted to talk about the past, about
the time that their husbands were at sea. These interviews yielded interesting and
valuable stories to be preserved as part of our maritime heritage. For a variety of
reasons it proved more difficult to find young women whose husbands were active
fishers. Firstly, most of the young women had jobs and did not want to take time
out for the interview. Secondly, there are not that many young women who are
fishermen’s wives. In the three fishing ports, Zeebrugge, Oostende and Nieuwpoort
together, there are only about 80 active vessels. In total, there are no more than 500
men that are still enrolled as fishers. Some of them have no partner, while some are
still quite young. It is, therefore, not easy to find a fishermen’s wife. Thirdly, some
women were less than happy that their husbands were fishermen and, therefore, did
not want to talk about it. Some were having difficulties in their relationships and
would rather not talk, except for one who spoke openly about her divorce. Fourthly,
younger women tended to live in different areas of the city and maintained little
contact with each other, somewhat at odds with the popular image of the fishing
community. Therefore the ‘snowball effect” experienced while interviewing older
women did not occur with the younger women. A fifth reason came as a surprise:
a few fishermen’s wives that had been interviewed indicated that they did not want
their daughter-in-laws to participate in the study. These mother-in-laws were un-
happy because the young women urged their husbands to stop fishing. The mother-
in-laws were reluctant to make this public. As a result, the majority of the interviews
were with older women, but the results are relevant in the context of oral maritime
heritage.

11.3 Fishing Communities Then and Now

In former times fishing communities were well connected and based on strong fam-
ily ties. Today the fishing communities tend to be much more diffuse and often
non-existent in the sense of a close knit set of social relationships. Women that do
not come from a fishing family do not understand what it means to be married to a
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fisherman. When they look around them, they see little or no examples to refer to.
Previously this would not be the case: there were coastal fishing communities in
Heist, Oostende, Blankenberge and Nieuwpoort where the fishers’ families would
live in the same streets and neighbourhoods. Every port had a typical fishermen’s
quarter. These were quite closed communities in which fishermen’s sons would
marry fishermen’s daughters. In this way traditions and customs were continued.
The daughters looked at their mothers as a role model, as outlined by Daisy:

In the fishery everyone knows each other ... Women who marry a fisherman are always
very welcome in the community.

With the arrival of coastal tourism in the early twentieth century, quite a few girls
came from rural areas to find a job in hotels and restaurants and met young fisher-
men. Gradually the closed communities began to accept these marriages between
fishermen and girls from outside the community. It was not always easy for the
girls to adapt though. Conversely, more girls from fishermen’s families understood
the difficulties of being married to a fisherman, and preferred a man who had a job
ashore.

This is one of the reasons, perhaps the most important one, why these tight and
closed communities no longer exist and the same is true for the fishers’ districts in
the larger coastal towns. Younger wives hardly keep contact with each other but they
do tend to live fairly close to their own family. This way they can get some help from
their mother, and possibly from their sisters, when their husband is at sea, particularly
when they have a job and children to take care of. Support from the family is impor-
tant because the fisherman’s wife spends most of her time alone when her husband
is at sea and this can, at times, result in feelings of loneliness, as expressed by Rita:

Before my son was going to marry, [ told my future daughter-in-law that the best thing to do
would be to live near to her parents, because a fisherman is always away for weeks. I told
my son that he had to accept that, because for a fisherman’s wife it is very important that
she can count on her family. I also suggested that my daughter-in-law kept her job. It was a
wise decision, because she is doing very well, even though he is away sometimes for more
than one month. She understands his love for the sea.

Another reason why the fishing districts no longer exist is that purchasing a prop-
erty on the coast is becoming increasingly expensive, so many fishing families have
moved inland where the price of property is somewhat lower. In fact most fishing
families no longer live on the coast or in port cities but in small villages a few kilo-
metres or further from the coast. This has led to a gradual but complete disintegra-
tion of the fishing communities, particularly for the women and families. However,
the men still meet each other on the quay, in a café or around the fish market.

11.4 Relationships Between Fishermen and Their ‘Girls’

Seventeen-year-old Kimberley found it difficult as the girlfriend of a fishermen and
struggled when he was away at seas for weeks on end (Fig. 11.1):
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Fig. 11.1 Young women \ Ik
find it difficult not seeing
their men for weeks. (Photo:
Katrien Vervaele)

He was studying his last year at the fisherman’s school when I met him. He was going to
complete his studies during the summer holidays and he had the intention to go off fishing
immediately after finishing school. I didn’t really realise how it would be. At first, [ saw him
every day after school, but as soon as he went to sea he would be away for over a month,
sometimes as long as three months. I then realised was it was like to date a fisherman!

Although she could not really relate to any life experience as a fishermen’s wife,
she explained how her friends somehow looked down on her because she was hav-
ing a relationship with a fisherman and how she missed him when he was away,
especially at weekends. She found it hard to go to parties by herself or having to go
to school when he was back home. She found it also very difficult to keep saying
goodbye and she was not sure that she would be able to live this kind of life. The
relationship, therefore, only lasted 18 months and then she broke up with him. The
young man was totally heartbroken and ended up with a severe depression and even
suicidal tendencies. Fortunately, he recovered and joined the crew of his brother
sailing on their father’s boat.

Stories like this are not uncommon and they do not always have a good ending.
Last year, a young man aged 20, jumped overboard and drowned. He ignored the
lifebuoy that the crew threw overboard to save him. The reason was the same: his
sweetheart had left him.

It is a common story in the fishery: young fishers have difficulty in finding
wives. The young women are interested for a while, but when it comes to sharing
their life with a fisherman, things look rather different. Young women are attracted
to the macho image of the young fisherman and the fact that he makes a good living
is a bonus. But living with a fisherman is not so easy. Very few women find this ap-
pealing, especially if they do not come from a fishing family themselves. They have
no knowledge or experience of how to deal with this way of life. But even girls who
come from a fishing family choose not to have this life and it becomes increasingly
difficult for a young fisherman to find a partner. “My father and grandfather were
fisherman”, tells Mary-Lou. “When I was young, I said to myself never to take a
fisherman as husband, but I fell in love. We married and we are already together for
40 years! I didn’t regret, but it wasn’t so easy when he was at sea.”
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Fig. 11.2 Selling shrimps at
the fish market in Oostende.
(Photo: Katrien Vervaele)

11.5 Involvement of Women in Fisheries

At a first glance, the involvement of the fisherman’s wife in the offshore fishing
sector seems of little importance, except when her husband is the owner of the ves-
sel, as running the ship has a large financial impact on the family budget. However,
the involvement of the vessel owner’s wife seems greater nowadays than in earlier
years. Previously it was the vessel owner who arranged everything, joined the crew
on the fishing trips and had a lot of work to do. The woman was seldom or not
involved at all. She would even be, for superstitious reasons, banned from the ship
and, in most cases, from the quay, as Dorine pointed out:

I’ve never been on his boat. Sometimes, when we went out for a walk, I saw his vessel. But
I stayed on the quay and I never got in his boat, because that could bring bad luck! I never
even waved him out when his boat took off. No never. Even that could bring bad luck...

‘No women on board’ is a typical fishermen’s saying that was still respected up
until the 1960s. Gradually, however, women got more involved and also took on
more responsibilities. Nowadays, many women do the accounting and arrange, for
example, the transport of the fish when it is landed in a foreign port or the transport
of the crew when it needs to be relieved. When the ship calls in at a Belgian port,
women are there to inspect the catch and, in some cases, even to help carry the fish
boxes. When the ship is in port, they clean the galley and sleeping areas onboard the
vessel, and wash the kitchen towels and sheets. Some even help out when the ship is
in dry dock for repair or painting works, as indicated by Kelly (Fig. 11.2):

My sister-in-law was more involved with the paperwork of the boat. Myself, I prefer to do
manual work, such as repairing and painting the boat. I painted the bunks with little hearts
and flowers, just a bit of flowerpower and every one had it’s own meaning. There was
one bunk with /ove for my husband, miss you for my brother .... At the very beginning I
also helped unloading, but one time I tore a muscle. To lift up 40 kilos and throw it on the
sorting-machine is not really a woman’s job!

A skippers’ wife will also usually be involved with the vessel and the events on
board, as the skipper is responsible for the ship and the crew. If there is a problem,
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she is likely to be informed earlier than the wife of a crew member. The fact that the
skipper takes great responsibility for the catch makes her feel more involved. Be-
cause the pay is a percentage of the catch, it is in everyone’s interest that the catch is
as large as possible, but it is the skipper’s main responsibility, as suggested by Irene:

It is not just the vessel owners who work under a lot of pressure, but the skippers also do,
because they are responsible for what happens to the vessel. The vessel owners put pressure
on them to catch as much as possible in the shortest possible time, because there is much
at stake, but one can only do his very best in order to catch as much as possible. In fact the
fisher is a hunter and he gives his job 100 %, but the vessel owner keeps him under a lot of
pressure. If anything irregular happens on board, it is often the responsibility of the skipper.

For inshore fisheries, however, things appear to be quite the opposite. Where in
previous times the coastal fishermen’s wives had a much stronger presence, this is
less the case today. This is noticeable both in Nieuwpoort and on the fish market in
Oostende. Formerly, almost all the women selling fish at the market were married
to a skipper who, in most cases, would also be the owner of the ship.

This brings us to the interview with Yvette, the wife of a retired coastal fisher-
man who used to land his catch directly at the fish market in the centre of Oostende.
Every day she would be ready before dawn when the boat arrived to help them
unload the fish and prepare it for the market. She would be involved with selling the
fish and shrimp all morning and on a few occasions she even joined the crew when
a crew member was ill. Yvette did her job with great enthusiasm and enjoyed giving
fish recipes to her customers:

When my husband came in with his boat, I was already standing on the quay in order to help
him unload the fish. We brought the fish up in a big basket. I sorted out the same fish, size
by size in metal sieves. Then we put the sieves on the ground. I wrote the name of the fish
on beer mats, and later on, on white painted boards. I put the price on it with a pencil. Above
the fish I had a sign on which our boat was painted and also my name chez Yette. I dis-
tribute papers with recipes and how to prepare fish and I also give brochures with the most
important events of Oostende. In fact, my stall was also a kind of tourist information office.

Another interviewee, on the other hand, set up a small shop to sell the fresh catch
of fish and shrimp from her husband’s boat. The shop was located in her garage at
first, then later in the fish market of Nieuwpoort, but this practice was later banned.

The daily fresh fish market in Oostende still flourishes, albeit to a lesser extent
than in earlier days. Most of the shop owners are from the fishing community, al-
though they are usually not related to the boat owner. There are a few exceptions:
Dini sells fish from her father’s boat, together with her mother. Although her par-
ents were divorced a few years ago, they have a good working relationship. This
is something that cannot be said about the relationships between the saleswomen
themselves, which reflects the competition and day-to-day struggle for survival—
women against women, shop against shop. Each is very proud of their good quality,
fresh produce and they understand and respect what the fishers have to go through
every night to earn it. Viviane has been here on the quay since her fourteenth birth-
day and now, 30 years later, she is still there:

This is my life. I lost my soul here on the quay, by the boats... I wouldn’t do anything else.
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Fig. 11.3 Accordion women:
fishers’ wives welcome their
men home and a few days
later say goodbye again.
(Photo: Katrien Vervacele)

11.6 Accordion Women

Whether or not the woman is involved in the fishery itself, she has a big role in the
home. She runs most of the household, does the paperwork and many odd jobs and
household chores herself. She is usually a very independent, strong woman who can
deal with the loneliness. It is also very important for her to create a happy, warm
and comfortable home, both for herself and her children, but it is equally important
for the fisherman to know he has a safe home to return to. This can even impact on
his performance and wellbeing on board. A fisherman who has problems at home
cannot function well on the ship and this can affect the whole crew.

Being together as a couple is limited to a week or a few days, but it is very in-
tense. Even after the fisherman departs, the sense of belonging continues while the
fisherman is at sea and the woman ashore. Unfortunately, not all relationships run
so smoothly. Many women find the life of a fisherman’s wife too hard to endure
and ask their husbands to look for a job ashore. Sometimes he will accept this in
order to maintain the relationship, but often with a persistent urge to return to the
sea. However, there are many instances where the relationship breaks down and the
woman leaves her husband. Divorce in the fishery community is commonplace.
Even sadder are the situations where the woman stays with her fisherman because
of financial reasons. Some of these women do lead their own lives and while their
husband is at sea, they may have another partner. But infidelity can occur both ways
and when visiting a foreign port, the husband can have a ‘one-night stand’. It can
be difficult for women to fully trust their husbands. They understand after the toil,
the cold, and working in all weathers, fishermen are looking for some warmth when
having a pint in a pub. But they hope that it remains with drinking pints, as indicated
by Nadine (Fig. 11.3):

A fisherman who is far away from home and goes into a pub and gets a little bit of atten-

tion... much more isn’t needed!
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She is not jealous and she is very understanding:

When they do two journeys and they dock in England and have two days to wait, it is
impossible to wash properly on board. You can’t expect them to sit there two days in the
cold. They go ashore to have a wash and, of course, they go to the pub for a drink or to a
strip-club, sometimes to a brothel. The temptation is often very big there. I understand this
very well. It is normal after being on the sea in frightful conditions, it is absolutely normal
that they long for a bit of tenderness. But that hasn’t anything to do with love, does it?
Somehow you have to accept that a fisherman is a hunter, an adventurer....

The women have to compromise and tolerate a lot. And in this rather passive role of
‘understanding’, they have the important task of making sure that the man knows he
can return to a warm nest and safe haven, as illustrated by Jeanne:

Our men are at sea and our lives exist in waiting. Even when they are back, they are not at
home. They don’t sleep or eat at regular times. First unloading the fish then the maintenance
of the boat... It is always waiting until he comes back. It is not unusual having to fry chips
and prepare a steak in the middle of the night!

Most women do appreciate the combination: the freedom and independence on the
one hand, the joy and happiness of togetherness on the other. Yet they admit that it
is not easy and they need to constantly adapt. There is the pain of saying goodbye
and to adjust to being alone again. The first day is always very difficult, they all say.
For there is not only the fact that they are alone again, there is also the knowledge
that their husband will have to work very hard again, sometimes in very harsh con-
ditions. There is, of course, always danger around the corner, because fishing is and
will forever remain one of the world’s most dangerous jobs.

When the husband comes home, it is the joy of reunion, but also the difficulty to
adjust and adapt to each other. It is a challenge to insert a father figure in the family
structure that has been functioning without him for weeks. And that is why they call
themselves ‘accordion women’ (Fig. 11.3). As Kelly says:

Of course there is a party when he arrives at home. But I notice that it’s a bit too busy for
him the first days. The children want much of the attention. The first couple of days I give
him a little space. The day when he is leaving is also difficult. He is a bit nervous. On depar-
ture day it can also be stressfull. I notice it especially at night while he is sleeping. The first
two days he is very nervous and wakes up several times during the night. After a few days
he is less restless, but after four or five days he has to leave again. We try to make it as cosy
as possible for each other, but three days sometimes can be very short.

When their husband is due home, the women ensure that the house is cleaned,
laundry done, and there are enough supplies in the house, so the time can be fully
dedicated to him. After 3, 4, or 5 weeks of separation, the week together is spent
as intensely as possible. While the woman adjusts her daily rhythm and the family
gets used to the father figure again, it is also the man who must adapt. The free life
at sea among men, and the hard work and little hours of sleep, must be swapped
for the more regular life on land in a structured family setting. His wife will notice
that all too well, if only because of his tossing and turning the first night ashore,
and sometimes his extreme fatigue. She also senses that the day before leaving
again he will become restless and nervous. For, although he is drawn to the sea, his
departure will always be fraught with sadness and some reluctance. This may be
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the case especially if he is a skipper with a lot of responsibility or if he is the vessel
owner, because of financial difficulties such as high fuel oil prices and uncertainty
surrounding the next catch.

However, perhaps even more than her husband, the woman finds it difficult to
deal with the approaching farewell, though she must take care not to show it. She
must stay strong as he leaves, because tears only make it harder. And she knows that
questions like “You’ll surely be back by then” or “Do you know how long you’ll
be staying away?” are better left unsaid. When driving her husband to the quay and
waiting for the departure of the ship, it is certainly not appropriate to show weak-
ness. A quick kiss and a wave, but no signs of emotion as this would embarrass her
husband in front of his fellow fishers.

11.7 Education of the Children

For the women it is a lot easier if they have children, since they take away the sense
of loneliness. In earlier days, this loneliness was easier to bear when the wives were
surrounded by members of the fishing community and living within a tight social
network. The women would support each other, because they were all in this same
situation and they understood each other:

In earlier days it was very normal that you met other women on the streets, at the school-
gate, in the shops. It wasn’t necessary to be close friends, you just met each other and you
chatted. The school gate was the most important meeting point. We were always chatting
about the children, but also often about the men on sea, about the weather, about the fish.
Of course there was also a lot of gossip and we heard the latest news. But most of the time
we spoke about our children.

Fishermen’s women play a very important role in the education of the children.
They are basically on their own with this, and usually do it with good insight and
assign a great deal of importance to this task. This also means that they can be very
strict at times and will administer punishment where necessary. The women will
seldom leave the punishing to her husband as, if she did this, the children would see
their father as the bogeyman. So you will seldom hear a fisherman’s wife say that
‘they will tell dad all about it’, as Viviane explained:

When the children have been naughty, I never told him. No need to be punished when it
already happened. It was too late. When the children did something wrong, you have to
punish them immediately. You have to do it yourself, because if you wait until their father
comes home, then punishment has no more effect!

Where the women in earlier days used to do the parenting alone, currently they
understand how important it is that the father also takes on his role when he comes
home so as to strengthen ties with the children. They will also make sure that they
are not giving them too many treats, which is something that fishermen tend to do
when they come home to see the children. This can often lead to tension between
the parents. Evy has a son of 7 years old:
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When I am alone with him, it’s much easier. When my husband arrives home, he spoils him.
He buys a lot of toys, because he wants to make up for the lost time.

11.8 A Job of Your Own

Unlike previously, a lot of the younger fishermen’s wives choose to have their own
job. This is usually part-time, because they like to take a few days off when their
husbands are at home. Women feel this is important for two reasons. First, there is
the need for financial security. For, although the husbands generally make a good
living from fishing, this is not always the case. There is also the need to build up
some savings, because fishermen often retire early and have little pension compen-
sation. Also, there is always the high risk of an accident to be considered. If the
husband can no longer go to sea it is helpful if the woman is earning and the cou-
ple have some savings. Buying your own house is important for many fishermen’s
wives: they want some security as a counterpoint to the greater insecurity attached
to their husbands’ profession. This was illustrated by Cecile:

Before we bought our boat, we first bought a house. It is a big house with lots of space, very
cosy and full of light. Sometimes I am afraid that things may go wrong and that we will
have to sell our house. Even my husband is afraid. He is often nervous about the financial
situation. He is afraid that he might go bankrupt. If that happens, he will never go on the
quay again, he says.

On the other hand, they often look for a job simply in order to create some extra
social contact and puncture their often lonely lives. However fishermen’s wives
seldom look for a job in the fishing industry itself. They prefer to find work in the
social sector, for example, or as a nurse, but not in fish processing companies. In
fish shops you will rarely find the wife of a fisherman, mainly because it is very
difficult to combine the working hours with childcare:

“Now that the children are in high-school and don’t come home at lunchtime
for a meal, I have gone out to work. It is not that I don’t have work at home, but I
needed to see more people. Nowadays I work part-time for a boat that returns to port
every day from the offshore wind farm to bring staff or supplies. I organise a lot of
things for this boat and that’s my way of living with the sea. My husband supports
me, because he understands that it isn’t easy for me to sit at home waiting.” (Louise)

11.9 Women Working in the Fisheries Sector

As mentioned earlier, where the husband is the vessel owner, his partner will usu-
ally share some of the responsibilities of the fishing experience, especially where
the husband goes to sea on a regular basis. Here the fisher’s wife will tend to have a
lot of input. She may do the bookkeeping and help with the maintenance of equip-
ment; she may arrange the transport of the fish when it is landed in a foreign port.
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Fig. 11.4 Woman selling
shrimps and fish from her
husband’s boat in Oostende.
(Photo: Katrien Vervaele)

She may also arrange for the purchase of new equipment for the vessel, and the
purchase of provisions for the crew. In the case of inshore fisheries, there are some
women who sell fish from their husband’s vessel, although this is mostly limited to
the fish market in Oostende (Fig. 11.4).

Generally speaking, however, looking for women who have jobs in the fisheries
sector is like looking for a needle in a haystack. In previous years there were many
women who peeled shrimp for restaurants and shops, but since this was forbid-
den by European legislation in the 1990s, this practice is now rather dispersed and
small-scale. There are a few women who still peel shrimp at home to earn some ex-
tra money, receiving around €5 per kilo for the peeled shrimp. They use the remain-
ing unpeeled shrimps that are not bought by the Dutch companies for transporting
to Morocco for peeling. But these women are rarely the wives of shrimp fishers.
However, the wife of the owner of the vessel Versluys is involved. Their shrimp
(‘Purus’ shrimp”) is peeled mechanically while she inspects the quality of the peeled
products.

Most of the women are employed in sales. There are fish shops that are run by
couples where one is usually from a fishing family and maintains close links with
the industry. There are also the distribution services to inland towns which is mostly
done with mobile shops which service the village markets. In most cases, the wife
of the shop owner will join her husband, who generally comes from a fishing family.

But at sea you will not find Flemish women. In the course of history, there have
been two cases of women that actually went to sea as crew on their husbands’ ves-
sels. They were small coastal vessels crewed by two people and they would sail
out every evening and back early the following morning. One of these two women
helped her husband in the shrimp fisheries in the 1960s. The other, Carine Ulin,
practised ecological fishing with entangling nets on the 0.369 Attila, a decade ago:
“I worked together with my husband. We were fishing six nights out of seven and
we slept by day. It was a pretty tough job for a woman, but it was what I liked to do.
The fact that I had no children made this possible.” Since then their boat has been
sold because the fishery was no longer yielding enough income.
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In deep-sea fishing, women are simply not accepted. Firstly, because it really is a
man’s world and the wives of fishermen may not appreciate the news that a woman
would be joining the crew. Secondly, the fishing vessels do not meet the necessary
requirements, such as a separate toilet, shower and sleeping area for women. Yet,
during the interviews, there were women who admitted that they would have liked
to become a fisher and almost certainly would have been a ‘fisherman’, ‘if I were a
man.” Each and every one of these were women from real fishing families. Women
who, just like their brothers, fathers and grandfathers, also have the salty sea flow-
ing in their veins.

11.10 Conclusion

Fisheries are commonly thought of as a man’s world. The hard work at sea requires
physical strength and the working conditions on a fishing vessel are seldom women
friendly. However, women and, in particular, fishermen’s wives play a much greater
role in fisheries than is generally known or recognised. This may include anything
from the purchase of equipment for the vessel, the careful keeping of the accounts,
the arrangements for transport of the fish products or the crew that needs to be
relieved, to the selling of the fish, but also the important and multiple roles the
women play in the household and the education of children. The support provided
by fishermen’s wives mostly concerns activities on land, and women’s jobs are
mostly associated with the selling and processing of fish. Yet, they also take on
roles that are crucial and complementary to the work at sea, on the fishing vessels.
Throughout the 26 interviews and conversations with Flemish fishermen’s wives,
this wide diversity of roles and functions that women represent in fisheries has been
described and discussed. The interviews bring out differences between generations
and situations and illustrate very clearly how fishermen’s wives are involved in the
fisheries of this area. Most strikingly, however, is that different women and their
different lives also tell a common story of the independence and strength of women
in fisheries.

Such women may have their counterparts in other parts of Europe and, indeed,
throughout the world. Their roles are vital to maintaining and sustaining the fish-
ing industry and the fishing communities, though their contributions may often be
unrecognised, undervalued and possibly under threat from the values and culture of
modern youth.
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12.1 Introduction

In Europe, fisheries are considered a male activity simply because men make up the
main labour force on fishing vessels. This stereotype has dominated the European
public space despite social scientists’ work highlighting women’s tasks within fish-
eries enterprises and the family. Women’s contributions in fisheries were, and are,
often invisible because their efforts are rarely paid and because women themselves
consider their work as part of their traditional home tasks (Frangoudes 2011). The
desire to modify this common perception started in the mid-1990s when French
fisherwomen! participated in fishers’ movements against the economic crisis faced
by the French fishing industry. This crisis resulted from the combination of two phe-
nomena: catch reductions of several fish stocks (for example, hake, cod, monkfish,)
and the reduction in fish prices (Piriou et al. 1995). Throughout these events women
participated in demonstrations and established survival committees. Their objective

! The definition of the term ‘fisherwomen’ used in this chapter includes all women contributing to
the family fishing enterprise (spouse, mother, sisters, etc.), women involved in fish harvesting and
wives of crew members.
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was to financially assist fishing families in meeting their material needs during the
crisis. During this period, women challenged decision makers on the fisheries situ-
ation and called for the survival of artisanal fisheries.

At the end of this chaotic period, women decided to create their own organisa-
tions to fight for the survival of their fishing communities. Based on the French
model, many associations were established at a local level in other Member States
with scientists, NGOs and even the European Commission supporting projects con-
cerning women'’s contribution to fisheries. At the end of the 1990s and the beginning
of 2000 more and more women’s groups were established. Their action moved from
the defence of the fishing industry, communities and families to claims related to
women’s rights and sustainable fisheries. Women claimed a legal status that recog-
nised their invisible contribution and sought training and education to satisfy their
need to participate in, for example, resource management. Women’s organisations
brought women into the public arena as they became one of the players in the deci-
sion making, not only in matters of women’s rights but also in social issues concern-
ing the fishing industry. In general women’s history is based on transformation and
changes (Fraise 1998) and the history of fisherwomen’s organisation is no different.
This summary of the activities of fisherwomen’s organisations aims to highlight the
main changes and transformations which have occurred during their existence. These
women are concerned not just with change in their own situation, but also with that
of the communities in which they live. It is hoped that the history and background of
these organisations presented here will assist women in creating their own history.

An analysis of the current European fisherwomen’s organisations shows that
they are divided into two main groups: organisations consisting of women con-
tributing to the fisheries enterprise; and organisations consisting of women directly
involved in fish harvesting or in ancillary activities. In some countries women’s
groups are independent and in others they are part of a mainly male organisation.
The differences between these groups and the benefits and constraints of the dif-
fering structures are issues discussed in this chapter. The data used to illustrate the
chapter has arisen from workshops held by the FEMMES programme ‘Women in
fisheries and aquaculture in Europe’? and the European Network AKTEA?,

12.2 First Generation of Fisherwomen’s Associations:
Supporting Fishers, Women and Families

Before the mid-1990s, women’s organisations in fisheries were rare, with only two
cases being documented. The reasons for their establishment were very similar to
those of recent women’s organisations and so it is pertinent to consider them here.
One of the first organisations was established in 1946 in Kristiansund in Norway

2 FEMMES is a thematic network funded by the Quality of Life programme of the European
Union Commission-DG Fish, contract n°Q5TN-2002-5th.

3 The European Network AKTEA regrouped women’s organisations in fisheries and aquaculture
was established in 2006. It is a result of the FEMMES programme.
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and was related to Damegruppen Havlimt (the Shining Sea Women’s Group). This
group campaigned for improvement in the living conditions of fishermen’s families.
One of their main activities was to raise funds to help families of fishermen lost at
sea, those who suffered from illnesses or had died (Nilsen 2004; Nielsen 2004).
Following this example, women from other places in Norway established organisa-
tions with similar objectives in order to help fisher families in times of need. They
were so successful that the Norges Fiskerlag (Norwegian Fishermen’s Association)
decided to regroup all women’s organisations into one organisation. In 1953, the
Norges Fiskerlag Kvinnelag (NFK), Norwegian Fishermen’s Association Women’s
Group, was created at a national level with the aim of supporting the Norwegian
Fishermen’s Association (Nielsen 2004; Nilsen 2004). The active involvement of
the NFK in fundraising resulted in the establishment of the Fiskernes Hjelpefond
(Fishermen’s Aid Fund), a form of health insurance and fund for widows of fisher-
men. This Fund operated until 1970 when the State took over this responsibility.

During the same period that women’s movements in southern countries were
becoming more important, feminist ideas were introduced into the NFK. Women
began to discuss their own situation and demanded to have influence and to be seen
to have influence. In 1983, NFK became an independent organisation, although it
continues today to collaborate with fishermen’s organisations and has the benefit of
observer status within the Norges Fiskerlag. Besides social and welfare activities,
the local women’s groups of the NFK were involved in a large range of activities and
issues, varying from safety at sea campaigns and enterprise development for wom-
en, to fisheries policy issues and defending coastal communities (Nielsen 2004).

In County Cork, in the south of Ireland, Castletownbere is the largest white fish
port in the country, and there has always been a very strong sense of community
there. In 1964, a group of women formed themselves into an association to support
each other when the men were at sea and communications were difficult. When ra-
dio communications improved in the 1980s the women’s group activities decreased.
Their contact was mutually supportive and often social but rarely focused on the
political, managerial or administrative aspect of the fisheries. In the late 1990s, the
group in Castletownbere re-energised themselves and began to realise that there were
indeed political, managerial and administrative agendas within fisheries to be tack-
led. They made contact with other fishing ports and an inaugural meeting of a nation-
al body was held in Enniscorthy in January 2003. The group assumed the name Mna
na Mara, which was the name of a group of women who had first gathered together
in Donegal in 1991 to campaign against the arrest of their salmon fishing spouses.

12.3 Second Generation of Fisherwomen’s Associations:
Diversification of Goals and Strategies

This second generation of fisherwomen’s organisations is characterized by their
diversity, with a wider range of goals, geographical scope and representativeness.
These organizations arose as a response to a range of factors that are analyzed in the



218 K. Frangoudes et al.

following sections. These factors range from responses to crises, working condi-
tions, resource management, formal recognition, etc. This exemplifies the diverse
situations in different European countries, and the variety of roles and tasks wom-
en’s organisations have developed.

12.3.1 Women’s Organisations and the Defence
of Fishing Communities

The second generation of women’s organisations started in the 1990s as a result
of the crisis faced by the fishing industry in Europe (France, Netherlands, United
Kingdom and Ireland). During this period fish prices in France were low and family
income was considerably reduced. The women rallied together for the survival of
their families and their communities, meeting with the authorities to advocate their
cause and organising numerous publicity events. They distributed free fish to the
public to attract attention, collected donations, organised the distribution of food
packages to help fishers’ families who had been without any income for months.
They also negotiated the non-payment of electricity, water and other utility bills with
the respective companies (Esteban 2004). These initiatives resulted in the establish-
ment of various women’s organisations at a local level and eventually these formed
two national federations: Fédération des Femmes et Familles de Marins du Milieu
Maritime (3FM, Federation of Seafarer’s Wives and Families) in 1998, based in the
south-west part of Atlantic coast; and the Fédération Interrégionale des Femmes du
Littoral (FIFEL, Interregional Federation of Women of Littoral) in 1998, based in
Brittany, Normandy and the Mediterranean Sea. These two federations merged into
one national federation in 2003 and established the 2FM (Femmes et Familles de
Marins du Milieu Maritime) (Morin 2004; Esteban 2004).

In the Netherlands, Dutch fisherwomen reacted to two particular fisheries crises
through their national network VinVis (Women in Fisheries Network 2000). The
first was the cod crisis of 2001, instigated by the EU decision to ban fishing in
certain areas of the North Sea as a protective measure to slow stock shrinkage, and
the second, the shrimp crisis of 2003 following the end of the production-regulating
agreement by the Dutch anti-cartel authorities. These crises promoted a real sense
of purpose for the women. Members of VinVis came forward in defence of their
family enterprises and championed the survival of the Dutch fishing community
(Quist 2004).

In the UK, women also formed groups at a local level in response to fisheries
crises, which affected the stability of the fishing community’s income. These organ-
isations were formed initially in the Shetland Islands, in Scotland, and in Northern
Ireland. One such group, Moray Makes Waves (MMW), is a group of local wives
of fishermen formed in January 2003 to support the Scottish fishing industry during
what many regarded as the worst ever crisis the industry had ever endured. Its aim
was to raise public awareness of the abundance of high quality seafood landed by
Scottish vessels in Scotland and to encourage consumers to purchase Scottish-caught
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seafood. The group wanted to protect the fishing heritage of local communities that
had been badly affected by decommissioning. Members of MMW attended dem-
onstrations, travelled to the Scottish Parliament to talk with the Fisheries Minister,
gave evidence at the Scottish Parliament’s Rural Development Committee and or-
ganised a meeting ‘Fishing In Our Community’ attended by members of the public,
fishermen, fishing leaders, Members of Parliament (MPs) and Members of Scottish
Parliament (MSPs). MMW generally sought to raise public awareness of the effect
the decline of the industry was having on their communities and aimed to act in a
constructive and responsible way to keep the plight of fishing communities high on
the political agenda.

In April 2003, the group launched a campaign to promote Scottish fish and pro-
duced a leaflet outlining the difference between the prices fishermen receive for
their catch and those paid by the consumer. They canvassed local supermarkets to
determine whether Scottish vessels caught the fish being sold in their stores. For
those that sold Scottish-caught produce, the MMW created special certificates of
authenticity confirming their support for the Scottish fisheries industry. The cer-
tificate of authenticity campaign caught on and awards were also presented to fish-
mongers and restaurants.

12.3.2 Women’s Role in Managing Natural Resources
and Their Work

Shellfish gathering on foot is an activity carried out on European South Atlantic
coasts. This activity takes place in Spain (Galicia), Portugal (Ria de Aveiro, Al-
garve) and France, but it is only in Galicia that shellfish gatherers have created their
own organisations. In the Algarve, women are involved in shellfish gathering but
they have not established their own organisations since they are members of the
national network of Portuguese women in fisheries ‘Estrela do Mar’.

Groups of professional shellfish gatherers were common in Galicia in the late
1990s. These groups were formed in response to a paucity of resources, the invis-
ibility of their work and as a result of education and training courses offered by the
regional authorities. Shellfish gathering has traditionally been a women’s activity
because it is easily combined with domestic chores and childcare. More than 90 %
of the shellfish gatherers were women, but they were not considered to be profes-
sional workers, received no social security benefits and had no access to profes-
sional fishers’ organisations such as the cofradias (Marugan Pintos 2004).

Historically, access to shellfish beds was free and shellfish gathering was prac-
tised in an informal and unregulated manner. The need to regulate this traditional
fishing activity arose, in the late 1970s, when shellfish stocks were at risk of col-
lapse (Meltzoff 1995, 1996). With the support of the Galician government, women
gatherers of shellfish on foot succeeded in regulating their activity through a licens-
ing system that provided each permit-holder with a quota. Professional training
programmes were organised by the regional authorities to improve mariscadoras
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knowledge and skills. The women’s organisation, with the help of biologists, es-
tablished exploitation plans and succeeded in regulating the market and improving
their incomes. Moreover, the women succeeded in introducing the word marisca-
dora, which is the female form of the Spanish word for shellfisher; thereby gain-
ing dignity, confidence and public status (Marugan Pintos 2004, 2005; Frangoudes
et al. 2008, 2013).

By joining the official male-dominated fishers’ organisations, the cofradias, the
women succeeded in obtaining formal professional recognition and gained access
to decision-making bodies. Members of the mariscadoras now receive benefits un-
der the marine social security system. In 2002, a federation of shellfish women’s
associations was formed with the name Asociacion de Profesionales de Marisqueo
a Pie de Galicia (AREAL). Through this organisation mariscadoras were aiming
to improve working conditions, to add value to their products through labelling, to
promote their products as well as their professional status and to strengthen their
representation on official government bodies. A few years earlier, in 1998, the Aso-
ciacion Galega de Mariscadoras (AGAMAR) was also established. The objectives
of these two organisations are different*. AGAMAR targets individuals, rather than
organisations, and represents people associated with shell fishing throughout the
Galician region of Spain. It seeks to improve the situation of all shellfish gatherers,
both women and men.

The success of the mariscadoras encouraged other women to form their own
organisations. An example of this are the women involved in net mending in Galicia
(rederas). The work of the rederas was very poorly paid with no access to opportuni-
ties that would help them to improve their professional skills and, as a result, many of
them gave up the work. With the support of the Galician authorities, the rederas or-
ganised meetings at the regional level where they discussed their work and their am-
bitions for the future. Out of these discussions arose a regional federation of Galician
Rederas, created in 2004, with the aim of gaining professional recognition and im-
proving working conditions. Through government-sponsored training programmes?
the rederas aimed to improve their skills and to explore new business opportunities.

12.3.3 Improving Safety at Sea and Working Conditions

Issues related to the working conditions of their husbands at sea have also motivated
wives of fishermen to form organisations. Wives of fishermen live in constant fear
of accidents at sea, and in many European countries (Finland, France, Spain and
Ireland) they have undertaken initiatives to improve safety on board vessels and
working conditions at sea.

Finnish fisherwomen, together with Swedish and Norwegian women, were in-
volved in safety at sea campaigns. These associations conducted a study on safety

4 http://www.agamar.es.
5 Projects NEXUS-REDE, PIC- EQUAL, C.E.E.
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regulations and social security benefits (such as accident compensation, pensions
and wage regulations) and presented recommendations for the harmonisation of
fishing policy and regulations to the Nordic Council of Ministers (Talvitie 2004).

In Spain, wives of crew grouped together to combat the bad working conditions
on board industrial fishing vessels and they have negotiated with ship-owners for
collective labour agreements. The Galician crew wives’ association Rosa dos Ventos
(Compass Rose; Galicia 1991) campaigns for the implementation of protection of
labour and social welfare reforms for deep-sea crew members and their families.
This association has been actively involved in lobbying the public authorities for
improved working conditions and safety at sea. As a result of their campaigns they
have succeeded in attracting the attention of policy-makers at a national level and
also at European level. One specific result of their efforts to date is that rescue meth-
ods on board deep-sea fishing vessels have been strengthened (Paredes Soto 2004).

In France, organisations of fisherwomen have participated in safety training pro-
grammes organised by the regional and local fisheries committees and have been
actively involved in safety awareness-raising campaigns for fishermen. In 1999,
members of the association Femmes Entre Terre et Mer (Women Between Land and
Sea) in Brittany undertook a campaign to ensure that all fishermen wear personal
flotation devices (PFDs) while on-board. Unfortunately, a lack of sufficient funds
made it impossible for the association to complete this project with the result that
French fishers continue to work on-board without using the safety equipment that is
available to them (Carriou 2004; Bhouris 2004).

For the Irish fisherwomen, safety at sea and improvement of rescue services
were two important issues of action for members of the Irish association Mna Na
Mara.

12.3.4 Access to Fishing Rights

In some cases, female discrimination and female access to fishing rights have
prompted women to unite to campaign for equal rights between men and women
in fisheries. In Spain, the women of El Palmar, a fishing community near Valencia,
have been fighting, through their association Tyrius, against the local community’s
customary law, which deprives women of hereditary rights. This law precludes fish-
ing rights being inherited by female descendants and denies women any entitlement
to fish in the local lagoon. After years of struggle, the Tyrius association won a
court case against the local fishers’ organisation. The legal decision given in 2003
grants fishing rights to women, although the decision has not been respected by the
male fishing community of El Palmar (Serrano Soler 2004). In 2007, another court
judgement® ruled the practice as being in contravention of the Spanish Constitution’

¢ Sentencia No. 262/07 juicio ordinario No. 610/07, Juzgado de Primera Instancia No. 23 de
Valencia.

7 The Spanish Constitution is the main law in Spain.
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and contrary to the principle of equal opportunities in the workplace. The case of
the Tyrius association is an example of gender discrimination culturally entrenched
in the economic fibre of society.

12.3.5 Formal Recognition

In the process of mobilisation for issues that concerned the survival of their com-
munity, working conditions of their husbands and equal access to fishing rights,
spouses of fishermen have become aware of the need to request formal recognition
of their contribution to the family fishing enterprise.

In France, in 1995, following the fisheries crisis of 1993-94, a new Fishery Law,
concerned with the status of collaborative spouse®, was debated. Spouses of fisher-
men initiated the issue of formal recognition of the woman’s contribution to the
family fishing enterprise. In their view, the legalisation of the Collaborative Spouse
Status (CSS) would not only give women an opportunity to represent their family
enterprise and community in representative bodies but also give them access to
social security. In the agricultural industry, spouses were already entitled to such a
status. Women'’s associations’ lobbied politicians and administrators at the national
level and they obtained the CSS with the Fishery Law of 1997. Although this 1997
Fishery Law was a major break-through for the formal recognition of women’s con-
tribution to the family fishing enterprise, many regard the definition of the status as
too narrow and the conditions too difficult to implement (Ancel 2003). Therefore,
only a small percentage of fishermen’s spouses actually opt for this status (AKTEA
newsletter 2003). Improvement in the legal standing of the CSS was top of the
agenda for the two federations, along with the issues of safety onboard fishing ves-
sels and training for wives of fishermen.

The wives of shellfish farmers worked with the wives of fishermen to obtain the
CSS and they joined forces to create associations. Shellfish farming in France is
predominantly a small-scale family enterprise where the husband and wife work to-
gether. Only a few women are registered as shellfish farmers. The division of labour
is very strict, with men working in the sea and women on the land. Women generally
perform the following tasks: cleaning oysters, boxing shellfish, customer service,
administrative work and various management tasks (Simon-Goulletquer 2000).

Other women’s organisations around Europe have followed the French example
and are requesting formal recognition of their contribution to the family fishing en-
terprise. Dutch wives of fishermen (VinVis) also claimed legal status without success.
Later the Italian and Greek women’s organisations also requested access to CSS but
until now their national authorities have not replied positively to their demands.

In Ireland, in 1994, following two seminars on health and safety issues in the
fishing industry, the wives and partners of fishermen in Greencastle decided to

8 Council Directive 86/613, Article 6, on the application of the principle of equal treatment be-
tween men and women engaged in an activity, including agriculture, in a self-employed capacity
and on the protection of self-employed women during pregnancy and motherhood.
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organise themselves. They formed an association called Inishowen Women of the
Sea. Their primary concern was to bring about change to the social welfare legis-
lation of the day. Much lobbying took place and in January 1997 the Minister of
Social Welfare announced a new scheme which entitled fishermen paid by share
system to be recognised as employees with the resulting social welfare benefits
(however four years later a high court ruling reversed these changes).

12.3.6 Training and Education Needs

The need for greater education and training are other factors that have motivated
spouses of fishermen to become organised. In general, women consider that training
and education would contribute to the overall improvement of their knowledge and
skills, resulting in an enhanced family enterprise.

In most countries, women’s organisations have encouraged their members and
other women in their community to participate in training and educational courses.
These courses have been related not only to their tasks in the family enterprise
(management, communication and marketing), but also to the establishment of
complementary activities that add value to the fishery enterprise and increase their
opportunities in other sectors of the labour market.

French fisherwomen, after the experience of different types of training related
to enterprise management, decided to seek training that provided them with a spe-
cific state-recognised diploma. Training programmes that provide certification with-
out a specific nationally-recognised diploma do not give them access to the wider
labour market. Following a successful experience, conducted in Sables d’Olonnes
from 2004-2005, the 2FM asked the French authorities to add a maritime course to
the existing Certificate of Collaborative Spouse (Brevet de Conjoint Collaborateur
d’Entreprise Artisanale, BCCEA). The introduction of modules, focusing on fisheries
and aquaculture in the curriculum, serves to provide wives of fishermen with access
to an official state diploma that enables them, if need be, to seek employment in other
sectors. Once it is established that this training is associated with an official national
accreditation, it becomes much easier to obtain funding for the training programme.

The case made by French fisherwomen was successful on the 31 December 2007
with the issue of a Ministerial decree and the creation of a diploma called the ‘Cer-
tificate of Collaborative Spouse for Maritime Family Enterprises’ which is equiva-
lent to the high school diploma. Women who opt for Collaborative Spouse Status
and wish to obtain this certificate should have at least two years of previous profes-
sional experience and have the achieved an education level of secondary school.
The programme involves intensive training and preparation, geared specifically for
wives of fishermen, and the diploma is issued following the successful completion
of a written exam’.

° Arrété du 31 décembre 2007 relatif a la délivrance du brevet de collaborateur de chef d’entreprise
artisanale m maritime, J.O. du 8 février 2008.
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Members of the Greek Union of Women in Fisheries, PEGA, have also benefited
from training programmes. The first training course in 2006 focused on fishing
enterprise management and provided some information concerning Europe’s Com-
mon Fisheries Policy (CFP). The second training course in 2007 introduced the
use of computers and the Internet. According to the participants “the training was
a good experience” and they would like to have the opportunity to progress. Both
training courses occurred with the cooperation of the European fisheries structural
funds, PEGA and the district authorities. In Italy, members of the Penelope asso-
ciation, based in Ancona, participated in training on enterprise management. The
Portuguese network also trained its members.

12.4 Sustainable Fisheries and Women’s Organisations

The success of the initiatives put forward by the various fisherwomen’s organisa-
tions has made women aware of their power to influence decision-makers and they
are now becoming involved in policy-making. By studying policy documents and
formulating responses and proposals, organisations of spouses of fishermen are
contributing actively to consultancy meetings and hearings of policy-making bodies
from local levels up to the European Union level. Several women’s organisations
have responded to the Green Paper on fisheries launched by the European Union to
review its Common Fishery Policy (2001-2002). The Dutch VinVis network stud-
ied and discussed the Green Paper and formulated a response suggesting that the
“fishery management problem is not to be solved by technical measures as such.
This can only happen with the genuine support and participation of the fisher com-
munity, including women” (Quist 2002, 2004).

In some countries (ES, FR, FI) women were able to enter the traditionally male-
dominated organisations due to their legal status. The mariscadoras, by obtaining
professional status, not only established their own organisations, but also began to
take part in the management of cofradias and actively participated in sustainable
management of shellfish stocks. The Collaborative Spouse Status offered French
fisherwomen the opportunity to become members of fishermen and shellfish farm-
ers’ organisations. They have also been elected to bank boards and cooperatives. In
France and in Finland, some women have chaired male organisations such as the
Local Fisheries Committee or a trawlers fishers’ organisation.

Following the recommendations of AKTEA network!'?, national or transnational
organisations have joined the Regional Advisory Councils (RACs)!"" and partici-
pated in the decision-making concerning management of the resources, although
their reasons for joining differ. Members of women’s organisations face a key diffi-
culty regarding resource management. They must struggle to avoid the paternalistic
attitude of men towards them concerning this issue. Often men may feel women

102nd AKTEA Conference, Annalong April 2007.
' CE 2004/585/EC, J.0. 3.8.2004.
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do not have the capacity to understand problems related to resource management
because it concerns activity taking place at sea. It is probably for this reason that
male organisations were against women organisations joining the RACs in the seats
dedicated to the fisheries industries (2/3 of the seats). They considered that women
‘stole’ their seats. Only when DG MARE modified the regulation and provided the
option for women’s organisations to accede to the seats of the NGOs and consumer
organisations (1/3) were women allowed to become part of the RAC board. One
organisation member of AKTEA became a member of the board with the agreement
of men because she could be an ally in cases of difficult decisions (Aktea newslet-
ter 2009). By becoming members of the RAC, women strengthened their position
within the decision-making process of resource management. For women involved
in harvesting the situation is different. They need to prove their expertise at harvest-
ing before they can qualify for a position in the decision making process.

The North Sea Women’s Network (NSWN), which joined the North Sea RAC
in 2004, is a member of both the Executive Committee and the General Assembly.
The NSWN has spearheaded a campaign to focus the RAC’s attention on socio-
economic aspects in fisheries. As a result, a socio-economic working group was
established, which the NSWN chairs. The main objective of this working group is
to lobby for the integration of social and economic indicators in the fisheries man-
agement decision-making process. For the Network, management measures have
an economic and social impact at the level of coastal communities, which should
be taken into account before the implementation of the measure. The NSWN views
itself as an advocate of coastal communities on the NSRAC.

Four other women’s organisations became members of RACs: Mna Na Mara
(IE) is a member of the North Western Waters RAC, Estrela do Mar (PT) is a mem-
ber of the South Western Waters, the Scandinavian network is a member of the RAC
of the Baltic Sea and Penelope Association has been a member of Mediterranean
RAC for a year. These organisations do not play the same role within the RAC as
the NSWN, which chairs a working group of its RAC, but they are members of one.

Estrela do Mar decided to participate in their RAC because Portuguese women
considered that they could influence decisions about the management of fisheries
resources, without which fisheries communities cannot survive. The Estrela do Mar
is a member of the RAC working group ‘traditional fisheries’ where the interests of
families and communities linked to these fleets are defended. Women play a more
important role in artisanal fisheries than in industrial fisheries. By participating in
the RAC, members of the Portuguese network contribute to the promotion of small-
scale fisheries’ interests and those of the fishing communities'?. The Penelope As-
sociation participates in the MED RAC targeting the promotion of women’s rights
within the fishing industry and the defence of fishing communities.

The AKTEA network is currently lobbying, at European level, for the legal rec-
ognition of women’s contribution to the fisheries industry and for the integration of
women’s organisations into the fisheries decision-making process. It is hoped that
the actions of national organisations, transnational and trans-European networks

12 Interview with the facilitator of Estrela do Mar, February 2008.
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will increase awareness of women’s contribution to fisheries and lead to legal rec-
ognition of this contribution. In the past, women’s networks and organisations have
contributed to the improvement of safety at sea and to the improvement of work-
ing conditions at sea. Now, they lobby for issues linked to women’s empowerment
and a place at the decision-making table. For these reasons the AKTEA network
and other organisations have participated in the public consultation on the Green
Paper for the reform of CFP. The AKTEA response covered different issues but it
gave greater importance to the issue of resource-based individual rights (individual
quotas or transferable fishing concessions) and on their impact on small-scale fish-
eries, women and communities. For AKTEA, the allocation of individual quotas
(IQs) will considerably impact small-scale fisheries, in which women’s participa-
tion is high, because small businesses are vulnerable to speculation from large busi-
nesses. Therefore, the AKTEA network asked that, in the case of implementation
of an IQ system, the Commission should ensure women are not excluded from the
benefits of the rights attached to the IQ, by including in the legislation the principle
of co-ownership for husband and wife of the quota allocated to each enterprise.
The network also considered that the implementation of an IQ system will impact
fishing communities and it recommended a social study at community level to be
undertaken before its implementation, and that this constitutes the social baseline.'?

12.5 Functioning of Women’s Organisations

This section describes how European fisherwomen organisations are organised into
independent bodies, with women’s groups associated with official male-dominated
organisations in only two countries (the shellfish gatherers in Galicia -Spain- and
the fishers’ wives organisation of Ostrobothnia -Finland-). All the other organisa-
tions are independent of male organisations and, in some cases, have little contact
with them. Women decided to establish independent organisations either because
they had their own projects that were different from men’s organisations or because
the legal framework regulating the male organisations did not allow spouses partici-
pation in these organisations as they were open only to professional fishers.

12.5.1 Independent Organisations

The French fisheries committees provide an example of the constraints of women’s
organisations becoming associated with existing men’s organisations; they did not
open their doors to spouses of fishermen’s groups because it was forbidden by law
(1993). The French fisheries committees are now regrouping fishers and represen-

13 European Network AKTEA: Response to the Green Paper “Reform of the Common Fisheries
Policy, www//fishwomen.org.
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tatives from other activities related to the fisheries industry. Women entitled to the
collaborative spouse status are now allowed to become members of the committees,
but only where the husband gives his seat to his spouse. In this case, it is an indi-
vidual integration and the spouse is representing the family enterprise. In other Eu-
ropean countries similar legal frameworks prevent spouses’ groups from becoming
part of male organisations. This is the case in Italy, where fishers’ organisations are
based on a cooperative system linked to unions and spouses cannot join in because
they are not active fishers. Other reasons for not being part of male organisations
are the lack of organisation or their weakness, as is the case in Greece and Portu-
gal. Women’s organisations from these two countries decided to advocate for the
defence of sustainable fisheries activity and fishing communities as independent
organisations. But both of them maintain strong links with fishers’ (men) organisa-
tions because they consider that the future of the fisheries sector is based on the
collaboration between women and men.

Independent organisations were and still are run on a voluntary basis by fisher-
women. Their scant financial resources are provided by territorial or national au-
thorities and do not permit them to conduct their business as they would like. Many
organisations devote more energy to raising funds to run their organisation than to
implementing their projects and objectives (Laville et al. 1977). Women actively
involved in the organisation contribute financially to the different expenditures re-
lated to their activism. This can only be done by women of financial means and
excludes others. Thus, the democratic functioning of the organisation is challenged
because women having this financial capacity represent the larger boats and they
hold the power within the organisation, whereas women of small-scale fisheries and
crew have less financial capacity and can become marginalised.

Aside from the financial problems, women’s organisations have difficulty in
keeping their membership alive. Only a few members are ready to give time to
voluntary work. In some countries the participation at meetings demands too much
time and not many women can provide it because they need a lot of flexibility and
freedom to juggle the demands of their domestic responsibilities and the fisheries
enterprise. In some cases husbands do not accept the involvement of their wives in
organisations and in the public arena and, in some instances, ask them to stop their
participation in women’s groups. The personal situation of the different leaders in-
dicates that most of them are greatly supported by their husbands. It is clear, though,
that lack of finance and husband’s support are the main obstacles to the ability of
organisations to find active members. Another obstacle is women’s lack of capac-
ity to run organisations in a collective manner, with women more often concerned
with the interests of their own enterprise. To overcome this problem the European
network AKTEA asked for the establishment of training for leaders of organisations
at the European level.

Another point to emerge is the need for women’s organisations to have exter-
nal assistance. The most successful organisations are those that receive help from
people who are not members of fishing families, such as those involved in the
fisheries industry but without a direct interest, such as scientists, social workers,
NGO members. These members may be willing to give their time to build and run
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fisherwomen’s organisation because they believe that it is the only way to obtain
gender equality within this industry. They may become facilitators of organisations
and assist women in defining their objectives and projects and help them conduct
their activities. The organisations that do not benefit from such external support
have greater difficulties and conflicts to overcome.

12.5.2 Women Organisations that are Part
of Fishers’ Organisations

Women’s organisations that are members of fishermen’s organisations have access
to the financial support of male organisations. For example, a Finnish women’s
group integrated with a fishers’ organisation in order to have access to the funds of
this organisation. An employee was hired to help women to reinforce their organ-
isation and to train them. The example of a Norwegian organisation demonstrates
that women did not have any difficulty in accessing the funds of men’s organisation
when they were part of it. In this case, the group left Norges Fiskerlag only when it
had secured funds through the national administration.

In Spain, the mariscadoras became members of the main fishers’ organisation as
soon they got the status of professional fishers. Their professionalisation gave them
access to the services of biologists and training, for example. The mariscadoras
groups gained more power within the fishers’ organisation as soon they sold their
products through auction and started to generate revenue for the whole organisation.
At the beginning, the mariscadoras groups worked mainly for their own interests,
but then they increased their power by taking over the leadership of some cofradias
(Frangoudes et al. 2008, 2013). The modification of their situation within the male
organisation progressed because women showed their capacity to lead and manage
their own organisation and profession. The groups of shellfish gatherers became im-
portant representatives for public authorities and became members of the regional
council of fisheries.

12.6 Conclusion

This overview shows that, in the main, the emergence of fisherwomen’s organisa-
tions resulted from a fisheries crisis with their main aim being the defence of their
fishing communities and their way of life. Through these organisations, the con-
cerns of women have collectively evolved from social issues to more feminist is-
sues, as they sought recognition of their own rights. Through their actions women’s
organisations have become players in the fishing industry and acted to influence
policies linked to the sector. Fisherwomen have become advocates for the social
aspect of fisheries and can play an important role in resource management. It can
be stated that women’s organisations are now in a secure position at all levels and
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take part in the decision making concerned with social aspects of fisheries and more
recently with resources management. Women, by creating their own organisations,
have claimed their own rights. But their organisations are still weak due to lack of
money, capacity to lead, etc. Their 20 years of experience demonstrates that these
organisations have a specific role to play within the fisheries sector but they need
help to be maintained.

The authorities often consider women as more open than men in discussions of
critical issues concerning fisheries. But even after 20 years of activity these impor-
tant institutions are still facing difficulties. It has been outlined in this chapter how
women’s organisations function on a voluntary basis which does not permit them to
build long-term projects. They require the support of authorities to enable them to
more fully contribute to balanced sustainable fisheries policies, but are now recog-
nised as important players in developing sustainable fisheries policies and, as such,
require financial and managerial support. Without this support these organisations
will cease to exist.

The implementation of European policies concerning gender equality opened the
doors to structural funds for women. The current European Fisheries Fund (EFF)
and the future European Maritime and Fisheries Fund give more attention to wom-
en’s initiatives on the enterprise level and on the collective level. On the enterprise
level, women can apply for funds to support their projects in the diversification do-
main (axis 4) and on the collective level for networking (axis 3). In practice only a
few countries give attention to gender equality introduced by the EFF and women’s
initiatives financed by the structural funds are few. This lack of attention forces fish-
erwomen’s organisations to question their role, existence and their acceptance in the
public space. Without adequate support a great number of them will soon disappear
because they cannot act for issues that are not recognised.

The actions to implement the European strategy for equality between women
and men for the period 2010-2015 (COM 2010 491, SEC 2010-1080) also refer to
women in fisheries. One of the proposed actions is the promotion of gender equal-
ity to “support MS [Members States] in promoting gender equality in the EFF pro-
grammes by drawing lessons from the mid-term evaluation” and the creation “of
a pan-European network of women active in the fisheries sector and in coastal re-
gions to improve the visibility of women in this sector and establish a platform for
the exchange of best practices”. Both of these proposed actions were claims made
by the AKTEA network during the consultation process of the European roadmap
of equality. Despite these proposed actions, promised by the European Commis-
sionaire responsible for fisheries during a public hearing at the fisheries commis-
sion of the European Parliament (2010) to establish a European network of fisheries
women at European level, fisherwomen’s organisations are still waiting. This long
wait will have a negative impact not only on the European network AKTEA but also
for national organisations. This chapter aims to contribute to the history of women’s
organisations in fisheries in Europe and to highlight the need for the maintenance of
these organisations. Their presence has contributed to the improvement of women’s
rights within this industry and to an improvement in socially informed European
fisheries policies.
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Chapter 13
Women in English Fisheries: Roles,
Contributions, Barriers and Prospects

Minghua Zhao, Marilyn Tyzack, Rodney Anderson and Estera Onoakpovike

Keywords Gender issues in fisheries * Women and social cohesion « Women’s
contribution to fishing communities in Europe ¢ Social change in EU fisheries
* Women and networking in fisheries

13.1 Introduction

Women throughout the world play a vital role in maintaining and sustaining the fish-
ing industry and the fishing communities (Nadel-Klein and Davis 1998). They are
directly involved in capture, processing, trading, financing or indirectly involved
with various supporting roles in fisheries but many of these roles have been over-
looked and unrecognised or under-recognised in fisheries management and policy
development (Chapman 1987; Weeratunge et al. 2010). Although they are present
at all levels and in all areas of the sector, the role of women in European fisheries
has until recently remained largely unnoticed. They make a significant contribu-
tion to sustaining the fisheries and fishing communities from a variety of roles and
positions, and yet this contribution has not been adequately acknowledged (Fishing
in Europe 2003). This chapter has drawn on a research report from an externally
funded study in 2010 in England. It aims to identify women’s roles in and contribu-
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tions to fisheries, the barriers they have encountered in their daily work and life, and
their prospects for the future.!

13.2 Women in Contemporary Fisheries

There is a fair amount of information about the history of the roles played by wom-
en in fisheries and this makes for interesting reading for those interested with social
change within the industry (Davies 2010). However, social changes have been rapid
and far-reaching in recent years and, therefore, the focus of our literature survey
places on more contemporary material. The discussion in this section is around
two aspects: (1) the key roles identified by scholars and commentators with special
research interest in women in fisheries; (2) the extent of women’s participation in
fisheries at national, regional and global levels.

Fishing, like mining, is considered as a “gendered, quintessentially masculine
and very dangerous industry.” This sector has historically been male dominant, but
women have been found working as fishers on vessels today and in history in many
countries, although always as a small minority (Hall 2004, p. 521).

Most women are seen to primarily work ashore, as traders, processors, and daugh-
ters and wives in fishing families and communities. They contribute significantly to
fisheries through engagement in supporting, trading, processing and other fisheries-
related activities (Frangoudes 2011; Frangoudes and O’Dohertty 2004; Nadel-Klein
2000; Munk-Madsen 1998). Thompson (1985, p. 3), as cited by Yodanis (2000,
p- 286) notes that although on the whole, women do not fish, they “...gain power
and status through the roles that they do within the fishing families and communi-
ties...The masculine image of the industry conceals the reality of an occupation
which, by removing men to sea, makes them peculiarly dependent on the work of
women ashore. And this dependence gives women not only more responsibility, but
also the possibility of more power, both in the home and in the community.”

The role of women is complementary and vital to the endeavours of fishermen
and the fishing industry. Nadel-Klein (2000, p. 366) suggests that this comple-
mentarity of men and women’s roles is responsible for the “...degree of economic
autonomy and considerable domestic power” attributed to women. Hall (2004,
p- 526) supports this concept of “women’s power”, as she mentions that women
were responsible for managing the budgets and family savings, as well as being
consulted during decision-making activities related to fishing equipment, such as
buying boats, making repairs, etc. She also notes, ‘despite the masculine character
of fishing itself, wives played an essential part in their husbands’ craft, so much so,
that they defined themselves by their work in the fishing industry and were in every
way their husbands’ “business partners”. Today, as in the past, women’s income
continues to supplement the family’s earning (Davies 2010).

! The project was supported by grants from the Department for Environment Food and Rural Af-
fairs (DEFRA) UK and the European Commission.



13 Women in English Fisheries: Roles, Contributions, Barriers and Prospects 235

Table 13.1 UK employment ¢

k ) Total Fisheries Fishing Processing Aquaculture
in fisheries by gender and

sub-sectors (2003), compiled Men ;48’237 (1)1’774 g’?z? 2’18664
from data in EC (2010) Women 8,897 7 7
Total 33,534 11,774 18,180 3580

In her study on the role of women in the sustainable development of European
fisheries, Frangoudes (2008, p. 32) notes “(F)ish processing is also an activity un-
dertaken by wives with the objective of adding value to the catch.” Many women
are found in fish processing factories. Here women undertake various tasks, such
as sorting, cutting and scaling. These tasks require a significant amount of skill,
dexterity, complexity and difficulty. However, women are usually not recognised as
skilled workers and their work not identified as skilled work. Davies (2010, p. 189)
explains, “the concept of ‘skill” as applied to work has been shown to be heavily
gender-biased, with only long time served male labourers usually qualifying for the
label of ‘skilled workers’”.

What then is the scale of women’s participation in Fisheries? Searching for a
gender based statistical picture of employment in fisheries and the related activities
is difficult. Data does not exist in most cases. When they exist, they often differ
from one source to another. This has been stressed by all the studies conducted at
the European level (Frangoudes 2008, p. 5). The data presented here are largely
estimates and should be used with caution.

Worldwide, women are found actively engaged in this sector of the economy. A
report published by the UN’s Food and Agricultural Organisation (FAO) in 2009
notes, “(W)omen play an important role both as workers in the fisheries sector and
in ensuring household food security” (p. 26). According to this report, 44 % of the
post-harvest activities in the world are as a result of contributions from women. Of
these women, about 50 % are employed in small scale fisheries and the other 50 %
in inland fisheries (FAO 2009).

In Europe, the World Fish Centre estimates that the participation rate of women
in EU fisheries to be 6 % in marine fishing and 66 % in processing, with a total of
65,646 women employed in these two sectors combined (Rana and Choo 2001).
In 2008, an EU-funded study covering 14 countries in the region found, “97,000
women are active in the fisheries sector, representing 25 % of the total ‘visible’ em-
ployment (no=390,000) in the sector in 2003 (Frangoudes 2008, p. iv). Overall,
“very few women are employed in marine fishing; women tend to be involved in
other activities that are not onboard the vessel” (EC 2010, p. 10).

In the UK, during the same period, about 9,000 women were reported as em-
ployed in fisheries, representing 27 % of the total workforce. A breakdown of this
figure found that all of these women were engaged in fish processing and fish farm-
ing, with none in capture fishing, as shown in Table 13.1.

It is worthwhile noting that women are always missing in official statistical
calculations. One latest example can be found in the figure noting the trend of em-
ployment in the UK in the last 70 years provided by the Marine Management Or-
ganisation (MMO). According to these figures, the face of the workforce has been
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purely male. This is simply because women were not taken into consideration in
data collection and computation.

In England, women have long been involved in fishing, carrying out various
roles. Some of these roles, such as net braiding are discussed by Jeremy Tunstall,
though quite briefly, in his sociological study of the fishermen and their families
and communities in Hull, England (1962). Martin Wilcox, in his historical research
of fishing and fishermen in Britain describes the lives of the English fishermen and
their families during 1500-1815: “(W)hilst the men went to sea, women and chil-
dren repaired nets or baited long-lines, gathered shellfish for bait and sometimes
even sold the catch, hawking it around the neighbouring towns on foot.” These
activities are found continuing well into the twentieth century in the UK (2009,
p- 46). Overall, however, studies on English fisheries tend to be from an historical
approach focusing on fishermen usually with women only in the background or just
mentioned in passing (Robinson 1987; Lummis 1985; Butcher 1982, 1979). There
is inadequate systematic studies on women in contemporary English fisheries and
we, therefore, hope that our research findings presented in this chapter would help
to fill this gap in knowledge.

13.3 Research Methods

Extensive fieldwork was conducted for this research utilising primarily qualitative
methods such as semi-structured interviews, focus groups and first-hand observation.
We focused the fieldwork in two regions in England: the South and South West
and Northern England (Fig. 13.1). The southwest of England is the largest region
in the UK, with a population of 5 million covering 23,828 km?. It has the longest
coastline of England’s regions, totalling 1,130 km. There are very large differences
in prosperity between the eastern parts of the region and the west (ODPM 2004),
with Cornwall, one of our major research sites, as one of only four UK areas that
qualifies for poverty related grants from the European Union (Cornwall Council
2011). Northern England has a population of around 14.5 million covering an area
of 37,331 km? (Russell 2004, p. 15). This area is often referred to as ‘the backbone
of England’. This part of England was formerly dominated by heavy industry and
mineral extraction and processing, also known as the ‘grim up North’ (ibid).

Our researchers were divided into two teams. One conducted fieldwork in the
South and the other the North. Combined, a total of 13 fishing communities were
covered by the study as shown in Table 13.2.

A total of 83 people were interviewed in early 2010. Fifty-four (65%) were
interviewed face to face and 29 (35%) over the telephone. These were made up
of 70 (84 %) women and 13 (16 %) men. They were people from a broad range of
interests in the fisheries, including fisher women, fishermen’s wives and partners,
owners of vessels, skippers and crew, fish processors, shop owners, traders, se-
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Fig. 13.1 Research sites
covered by the project. (Map:
Chris Bellamy)
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Table 13.2 Places covered Area Port cities/towns covered for fieldwork

by the fieldwork in England S and SW England (6)  Newhaven (East Sussex), Poole (Dor-

set), Plymouth (Devon), Exmouth
(Devon), Brixham (Devon), Newlyn
(Cornwall)

Northern England (7)  Whitehaven (Cumbria), Blackpool
(Lancashire), Morecambe Bay
(Lancashire), Amble (Northumber-
land), North Shields (North Tyne-
side), Whitby (Yorkshire), Grimsby
(Lincolnshire)

nior managers (public and private sectors) and public sector equality professionals
(Fig. 13.2).

The International Collective in Support of Fish-workers (ICSF 2012) states
that women play significant roles in all aspects of fisheries. Their roles span re-
production and production. Their reproductive roles are essential for nurturing and
sustaining families and communities; the productive roles of women in fisheries
contribute significantly to household incomes and local economies. Our findings
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Fig. 13.2 Women’s focus group, Newlyn, Cornwall, 4 March 2010. (Photo: Marilyn Tyzack)

confirm the importance of the contribution made by women and the way in which
this contribution is often underestimated in the industry. The rest of the discussion
presents the main findings from the primary data in four sectors: capture, families/
communities, processing and trading. The United Nations, in one of its important
documents on women and sustainable development points out: “(T)he expertise,
knowledge and perspective of women have been overlooked for years and women
are now demanding that their voices be heard” (UN 1997, p. 1). In order that the
voices of those women (and men) who so willingly contributed to our understand-
ing can be heard, we have included extensive quotes from the interviews in our field
research in the rest of the discussion.

13.4 Women in the Catching Sector

As already noted, the number of women in capture fisheries is small. We found six
women who have experiences of working on board fishing vessels or as cockle pick-
ers, scallopers or crabbers. Although this indicates that there are women operating in
the capture sector, they are certainly a small minority. Why don’t women fish then?
Yodanis (2000) asks this question in her well-cited study of rural fishing communities
in Switzerland. Her research enabled her to respond to this, by focusing on the gen-
der construction of women. Women who fish are usually classified as ‘exceptional’.
Even when helping on the boat, women did not expect or request remuneration as
again they perceived this as an extension of their role — to help the man reduce his
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Fig. 13.3 Fisherman and
fisherwoman, Whitehaven,
2010. (Photo: Estera
Onoakpovike)

expenses by using her services, rather than hiring another man to do the job. Interest-
ingly, even though these women helped their husbands by fishing, they classify them-
selves neither as ‘fishermen’, nor their work as ‘fishing’. That title was for the men.
As a result, it is difficult to get rid of occupational segregation within the industry.

We find that women in this sector tend to have close family ties with fishing, es-
pecially inshore fishing. They are usually passionate and proud of their participation
in this traditionally male-dominant sector of the economy. However, they also have
a critical opinion of the harsh work and living conditions, in particular the strong
masculine ship culture on board vessels, and that they have mixed feelings and at-
titudes towards their own identity as fisherwomen (Fig. 13.3).

13.4.1 Family Ties and Passion for Fishing

Women in this cohort usually had family members in inshore fishing. They were
active in both fishing and running the family business. One woman fisher and vessel
owner in Cornwall reported:
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I got into this industry because I met someone who was a fisherman. I used to go out with
the boat because he had a boat. [ went out a few times with them, the crew were all men,
and eventually got the chance of investing some money to buy a boat.

The family link was also the introduction for a cockle picker and cockle trading
business owner: “I have become part of the family business since I was 17 when I
married into the business. [ have been involved in all aspects of our cockle business,
from picking to selling.”

These women’s passion for the job was particularly noticeable. One of the two
female commercial fishers in the southwest, who both held a skipper’s licence, re-
ported: “I knew from a very young age that I never wanted a traditional job in an
office.... I was so lucky that my partner introduced me to fishing. We now fish
as far as France for cod, pollock and bass.” The other woman described how she
worked on a scalloper for seven years: “(I)t was my step-father’s trawler and I
helped build it. I passed my skipper’s ticket. It was such an achievement!” One
interviewee in Newhaven told us about her daughter’s passion for fishing: “(M)y
23 year old daughter loves fishing and has her own boat. She catches mackerel. She
goes out with her dad and her brother and has taken a job as a post-woman in order
to have the time to do what she loves.”

There were also a number of examples of women crewing for their fathers and
husbands/partners. One young woman had been crewing for five and a half years
since she was 13. Although she now runs her own beach-side tea business she con-
tinues to crew and said that she would be getting up at 4 am the next morning to fish
with her father. The number of women who had developed a love for less traditional
roles, either by working full-time as catchers or by continuing to fish with their
fathers or husbands/partners on a part-time basis, points to the importance of family
in the fishing industry.

As members of the fishing crew, women supported the family business in dif-
ferent ways. One, who had been married to a fisherman for 37 years in the south of
England, described how, in the early days, she had collected shellfish and driven the
seven-ton lorry with tons of mussels. Their business has now expanded and all the
shellfish is now exported. Some women talked about actively working alongside
their husbands/partners. One of the participants at the focus group in Poole described
how she had lived with a fisherman for 10 years. As well as supporting her partner
with the bookwork and licensing arrangements, she also fished locally and helped
fix nets and pots. One woman, who was relatively new to the fishing industry, having
recently moved in with her partner, described her work as: “We have two boats—one
scalloper and one for crab meat. He says the crab meat one is mine! I pick the crabs
three mornings a week and do the invoicing—all the paperwork. Lots of paperwork!”
In these examples, women had dual roles of wives/partners and fisherwomen.

13.4.2 Work/living Conditions Aboard

As noted at the beginning of this section, Yodanis (2000) believes that women do not
fish because they do not consider fishing as their sphere and, even when helping on
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the boat, women did not expect to be treated as fishers but as their husband/partners’
helping “hands”. While this may be true, we found that the poor working and living
conditions including the hostility and harassment from a minority of the male crew,
were a primary cause preventing women from participating in fishing production.

The female fishers interviewed reported no experiences of formal training in
fishing. They learned by “doing it” alongside their male relatives on board. But,
we heard about young women in fishing schools and working as trainees on board
vessels. One such school in northern England has recruited both male and female
trainees from across the UK in recent years. The school had been successful in find-
ing work placement opportunities for their female trainees. Unfortunately though,
the shipboard training was not successful. One of the young women left the school
after six months’ shipboard training; the other left abruptly after only two months.
The wives of the skippers, on whose boats the women received their training, were
of the view that “the girls left, because it was too tough at sea.” We did not have the
opportunity to explore these particular cases further, but the experiences of other
female fishers as discussed in the next paragraphs, suggests that the trainees’ depar-
ture could well have been closely linked with the harsh work and living conditions
and an unfriendly male-dominated culture aboard.

Women who worked or wanted to work on fishing vessels experienced difficul-
ties in various ways. First of all, it was always difficult for them to find their first
onboard job. One senior woman fisheries officer shared her experience: “(A)fter do-
ing my marine biology, for two years, I was desperately trying to get on fishing ves-
sels as a volunteer, but with no luck, as they didn’t want girls.” One retired female
skipper and crew member recalled her experience of going to sea: “I put my hair
up in a woolen hat and persuaded an older man who used to take his granddaughter
out, to take me.”

For those women who succeed in working on the fishing vessel, the work and
living conditions can be daunting. The fishing vessel is a confined space, constantly
mobile at sea. It is both the workplace and the living space for fishers. The working
conditions and risks were frequently cited as barriers to women seeking employ-
ment in the industry (Yodanis 2000; Hall 2004). It often means being exposed to
poor and dangerous weather conditions, long and unsocial working hours and the
lack of financial security (‘no fish no pay”). Working at sea was generally perceived
as ‘physically unsuitable for women’ because it demanded a great deal of physical
energy and strength. “It is a hard and soul destroying job. Crabbing is particularly
strenuous” (Fisherman’s wife, Exmouth).

Lack of facilities to accommodate women’s needs was clearly a serious barrier,
for example the use of shared bunks and the toilet arrangements (or lack of them).
One experienced woman fisher in Brixham said:

You had to sleep in the same accommodation provided. Even as you are sleeping you are
listening all the time, I usually had only a couple of hours of sleep...The toilet was a bucket,
if you wanted privacy you would go to the engine room, the men would just pee on the side.

This problem was acknowledged to be an issue among some of the men inter-
viewed. The director of a seafood and fishing training centre in Northern England,
who had many years of fishing experience at sea commented: “The only barriers
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[for women] are working conditions: no toilets, sleeping arrangements...they
[women] don’t really want to take it [a job at sea] because of the lack of facilities
catering to their needs.”

The behaviour of some male shipmates can also have a negative impact on wom-
en fishers. In Plymouth, one woman described her experience as a crew member:
“(T)he pranks they [the male crew members] played on women are not nice. They’d
shit in your boots and then you need to go and wash it out and people are screaming
at you because they are hauling and they need you to do things.” Another women
observed: “(T)hey gave me a lot of abuse. There was back stabbing. I wouldn’t
advise it for any girl.”

Superstition against women remains an issue. One senior female director in
charge of a fishing training school said: “Oh, yes, the idea is still very much alive.
I know the local skippers very well, but I still have to be very careful, especially I
have to avoid touching their boats, because I know they still believe women would
bring bad luck to their boats if allowed aboard.” One female fisheries administrator
in the south west described how many boats had refused to go to sea with female
members of a film crew.

13.4.3 Mixed Views About Women Fishers

There were mixed views as to whether women should be involved in the catching
sector. The difficulties experienced by women who wanted to go to sea were high-
lighted by some participants at a focus group in Newlyn, Cornwall. However, those
women who had worked on boats said it was possible to gain respect. It was gener-
ally agreed that women needed to be ‘twice as good to be taken seriously’.

Many of those interviewed (men and women) commented on the problem of
the ageing workforce and of the difficulty in recruiting young people. When asked
whether attracting more women into the capture sector might be a solution, their
response tended to be couched in pessimistic terms about the future of the industry,
as indicated by one senior fisheries officer: “(A)s the industry is not looking to
expand... there is really no particular interest in getting women more involved [in
the catching sector].”

Some of the men interviewed were firmly of the view that working on board fish-
ing vessels was not for women: “Honestly, I don’t think fishing is women’s job. I
certainly don’t want my women to do it. And, who will look after my kids and house
when I am away?” (Fisheries officer in Northern England). Such remarks indicate
the traditional view of women primarily as carers for the home, children and men.

How do women view themselves? Most of the women interviewed expressed
reluctance when asked if they would like to join the capture sector. This reluctance
was typically associated with their perception of the tough working and living con-
ditions as well as the dangers involved. We could see a linkage between women
not wanting to work on board vessels and their concerns about the decline of the
industry and the lack of future prospects in the capture sector.
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On the other hand, we also found progressive enthusiasm for more female par-
ticipation. One male fisheries officer said passionately: “I don’t think people should
use [lack of] physical strength as an excuse to stop women from going to sea any
more. Fishing vessels nowadays have all the modern gadgets. They don’t need
much strength to operate. Both men and women can do it.” He even challenged the
existing technology and practice in order to accommodate women’s participation:
“Of course the boxes may be too heavy for women. But, they can be redesigned, for
example, from 40 to 20 k, so that women can carry them more easily.”

Despite the many challenges, all the women interviewed in this study who had
been involved on board vessels said that they did not regret their choice. They had
enjoyed working at sea and they felt proud about having done so. They viewed
themselves as ‘strong women’ who had ‘made it’ and they emphasised the impor-
tance of women being sufficiently tough and tenacious to get into and stay in the
industry. At the same time, they also wanted change “to make things easier for other
women who want to go fishing at sea” (Women’s focus group, Newlyn, Cornwall).

13.5 Women in Fishing Families and Communities

Women are important in supporting fishing families and communities. Munk-
Madsen (1998), in her study on the Norwegian fishing quota system, states that
women are “fundamental in sustaining daily life and directly and indirectly sup-
porting fishing activities” (p. 231). Hall (2004, p. 526), in her historical comparative
investigation of women’s roles in mining and fishing communities in Northumber-
land, England, reinforces this argument, asserting that women’s contribution is so
important that “a man could not practise the craft of fishing without a supportive
wife/woman backing him”, as “women’s work is absolutely necessary” for the sur-
vival of the fishing industry and community (Fig. 13.4).

In England, women in fishing towns, as those throughout history and in other
countries, are actively involved in various activities in fisheries and play multiple
roles in families and communities.

13.5.1 Multiple Roles and Contributions

In fishing families, women, in addition to their caring roles as fishermen’s wives/
partners and mothers, fulfill multiple roles as accountants, book keepers, adminis-
trators, crew, cooks, drivers, community organisers, running the home, attending
meetings and so on. Their contribution to households and to the industry is sig-
nificant although many women themselves do not recognise their contribution, as
shown in the following quote from a fisherman’s wife in Grimsby:
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Fig. 13.4 The fishing harbour at Newlyn, Corwall, 2010. (Photo: Marilyn Tyzack)

I don’t work at all. I run the shore side of things such as picking the crew up and driving
them around, doing the shopping, the books and the paperwork, and I also attend meetings
with Producer Organisations.

It is interesting to note that this fisherman’s wife says at the beginning ‘I don’t work
at all’, but then she goes on to outline a whole host of ‘work’ activities that she is
engaged in.

Some women had full time jobs separate from fishing but are also intensively
involved in helping run the business of their male family members. For example,
one was a full-time social worker but supported the business through handling the
licensing arrangements and book keeping. Another was an accountant who also
helped with the book keeping.

The restructuring and other changes in the fishing industry in recent years has
had a significant impact on fishing towns and villages. Many fishing families have
seen deep cuts in their household income. As money from catching and landing
fish has dwindled, many families have sought second incomes. In most cases, these
were from shore-based sectors of the industry, such as processing and trading. It
was evident that many wives and partners have become significant second, or even
first, bread winners in the households. One fisherman’s wife from Grimsby said:
“Money became hard. So, I got a job in the processing factory in order to help my
husband.”

My husband was a fisherman but sold his boat two years ago, because the cost got too high
and we just could not afford it any more. I began to help a few years ago. I made fish cakes
and sold them on the market. At first, I made about £ 200 a month, and now I make about
£ 500 a month, about half of what we need every month. (Wife of an ex-fisherman, Whitby)
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Many of the wives and partners spoke about the difficulties they had in finding jobs.
It was, therefore, necessary for them to start their own businesses. Where the fish-
ing communities are in rural areas, these findings will need to be considered in the
context of the limited nature of opportunities for women in the countryside and the
fact that there are fewer local work choices than those in urban areas (Countryside
Agency 2003). It is interesting to note that while the traditional gender division of
labour remains fundamentally the same, the respective roles of men and women are
changing in fishing families and communities in England. It appears that increas-
ingly more women are becoming the primary bread winners, though still remaining
primary carers in the home. Some of the men are now either unemployed or have
become the secondary bread winner. This change is likely to have implications to
other dimensions of the gender relationship in fishing families and communities in
the long run.

13.5.2 Lack of Recognition

Women make direct and indirect contributions to family incomes and household
and community decision-making, but these contributions are seriously under-
recognized. Many women complained about a lack of recognition and appreciation
of their roles by the government. At a focus group discussion in the south, a woman
said:

Women are not appreciated. It is hard to get yourself appreciated. There is no financial

allowance and we could still be doing the VAT at 5am but still getting up to go to Billings-
gate.” It would be good to have some recognition by the industry.

As already shown, sometimes women themselves were not aware of their own con-
tribution. When asked about her involvement in fishing production, the wife of a
trawler skipper in North Shields said: “I wasn’t involved at all. I only looked after
the house and the kids, cooked for the boat, cleaned the crew’s clothes and drove
them around sometimes”. Interestingly, women’s roles were usually better recog-
nised by their husbands/partners. Nearly all the men interviewed said that they val-
ued the contribution made by their female family members, as highlighted by one
fisherman from Whitby:

Women have a big part in running the business. In the 1950s-60s, my mother and aunts
played a big part in picking mussels to put on the lines as bait. Currently my wife is also
much involved, including decision making, even in aspects such as buying gear and
equipment.

The National Federation of Fishermen’s Organisations (NFFO 2012) confirmed in
the interview with us that the women who are shore-based are often influential
through family involvement.

2 Fish market in east London, the largest inland fish market in the UK.
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13.5.3 Involvement in Decision Making

It was generally felt by most respondents that contributing to government consulta-
tion exercises was mainly the domain of the men. There were examples of strong
women attempting to influence decisions through written challenges, calling for
judicial reviews and joining campaigning groups to challenge Government policy.
However, because of the individualised nature of the industry, these responses were
not widely known. When meetings were held it was mainly the men who attended.
It would appear that there are still only a few instances of women attending in their
own right, unless they are vessel or business owners.

Participants in this study indicated that, among the barriers to greater involve-
ment in decision making, was the strong masculine culture within the fishing in-
dustry. When asked to describe the culture of the industry descriptions such as
‘macho’, ‘out of date’ and ‘complex’ were given, along with ‘competitive’ and
‘insular’. This was reflected in the attitudes of many of the women as well as the
men. During a focus group the comment was made that government consultations
were little more than paper exercises and there was no clear vision for fishing, so
why bother?

Women gave a variety of reasons for not getting involved in aspects of the de-
cision-making processes, including hopelessness, communications not understand-
able, communications not targeted, lack of confidence, feeling unwelcome at meet-
ings, difficulty with time commitments because of child-care responsibilities, and
so on. However, a lack of involvement in the traditional consultation processes does
not mean that women had no interest in the wider concerns around the fishing in-
dustry. In fact, one of the strongest messages from the study was that they all cared
passionately about the future of their industry and their community and they recog-
nised that decisions regarding its future were being made elsewhere. All had very
strong views on the way the industry had been treated by government and Europe
and had feelings of frustration and dissmpowerment as a result. An interest in form-
ing local community groups that had a specific purpose was expressed by a number
of wives/partners, expressed by a fisherman’s wife from Newhaven:

Ideally I would like to see a body of women made up of fishermen’s wives so that when

decisions are made they are consulted as a separate group. We have the NFFO but it is

not well known and yet it is supposed to be our voice. Everyone knows about the CPI, for
example. The NFFO is mainly all men. What about us? Let women be the PR voice!?

Strong evidence indicates that the barriers to participation in the decision-mak-
ing process could be overcome to some extent by engaging women in existing

3 NFFO refers to National Federation of Fishermen’s Organisations. CPI stands for the Centre for
the Promotion of Imports from developing countries, an agency of the Ministry of Foreign Affairs
of the Netherlands, which provides technical support to exporters and BSOs (Business Support
Organisations) in developing countries. One of CI’s support activities is the provision of market
intelligence reports, which contain all the information to keep exporters and staff of BSOs in step
with the very latest developments on the EU market for their specific sector, including fisheries
(www.cbi.eu/marketinfo).
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institutions and organisations in fisheries. Also, the creation of community-based
networking structures would help to overcome many of the difficulties that stem
from isolation and lack of confidence.

Yodanis (2000) identifies the changing role of women in fisheries as they be-
come “political representatives and lobbyists” (p. 281-282). In line with their politi-
cal agenda, these women not only keep their men informed of changes in policies
and regulations, but they also influence the policy making process by communicat-
ing with politicians, attending meeting and hearings in the and “giving testimony
on the strength of the fishing stocks and the potential consequences of proposed
regulations.”

Similar evidence emerged in our study with the English women in fisheries. We
found that some fishermen’s wives are becoming more involved and, driven by
concerns for family and communities, are overcoming some of the barriers identi-
fied above. One boat owner and a fisherman’s wife observed: “I think the skippers’
wives are getting more actively involved in the more political side of it. All the rules
are getting so complex so women are trying to help their husbands.”

In Whitby, a number of wives have recently set up their own organisation called
‘Fishermen’s Families and Friends’. In doing so, their primary objective was to
“help enhance the image of our industry, and to save our community from disap-
pearing.” As a result of this the women have found new roles as networkers or
activists, which could eventually lead to their more direct involvement in decision
making.

13.6 Women in Processing

In her study of women’s role in 14 European countries, Frangoudes (2008) also
included women involved in fish processing. She found that fish processing is an
activity undertaken by wives with the objective of adding value to the catch and
that most of these processing businesses are “small scale family processing units
that begin as small-scale endeavours, often in the family kitchen.” In England, two
processing factories participated in our study but both were much larger enterprises
with one factory having a workforce of about 40 and the other over 400; in both
cases more than half of the workforce were women (Fig. 13.5).

To reduce costs, factories in this sector take two main strategies. Firstly, they
move all or part of the processing activities overseas to countries where the labour
cost is low and the regulation relaxed; secondly, they use increasingly more for-
eign workers, women and men, from Eastern Europe and Asia. Foreign workers
receive lower wages and have fewer rights compared with local workers. The par-
ticipation of different nationalities in production in these factories has complicated
the relationships regarding women’s rights, interests and their part in decision
making.
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Fig. 13.5 Woman proces-
sor at work, Grimsby, 2010.
(Photo: Minghua Zhao)

13.6.1 Women of Local and Foreign Origins

In English fish processing factories, most women are employed as processors, pack-
ers, quality controllers and other operators in the production line, working on three
shifts to support the 24-hour operation of the facility, earning a weekly wage of
around £ 200—£ 250. This cohort consists of two major groups: women locally em-
ployed and women recruited overseas through agencies.

We found that the local women workers tend to be school leavers, who married
early with some as single mothers. Lack of confidence and ambition seemed a shared
feature among these women. When asked about their views on their prospects for
the future, most women in this group said that they would rather continue to do what
they do ‘on the line’ and would expect little change or promotion, as indicated by
one production controller: “Apply for promotion? Oh, no. I would rather stay as I
am. It’s too much responsibility for me.” Their limited education and heavy family
responsibilities are two major blocks to further personal and occupational develop-
ment. Some women, however, expressed a strong wish for education and training.

Foreign workers, women and men, are increasingly employed in processing fac-
tories. According to a senior human resources officer in a processing factory in
Northern England: “(S)even, eight years ago, it was the refugees from Iraq, then it
was the Thais, the Filipinos, and now it is mostly workers from Eastern European
countries: the Poles, the Bulgarians, the Latvians and so on.” Compared with the
local recruits, these women are generally better educated, most holding university
degrees and many with professional employment histories in their home countries.
Financial incentive seems to be the major motivation for them to leave their home
countries and take jobs in the processing sector. One 43-year old woman with 18
years employment history in banking in Poland shared her experiences and views:
“I take this job in the factory not because I love packing fish, but because of money.
I have three children to support back in Poland. Here, the labour is hard, but the
money is better. | work for my children.”
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13.6.2 Involvement in Decision Making

Shop-floor women workers, at the bottom of the factory hierarchy, have little influ-
ence but also demonstrated little interest in policy making. Poor education, lack of
skills, language difficulties (for foreign women) and family responsibilities are the
major obstacles behind their overall lack of confidence, interest and influence.

However, it is worth noting that many of these women, especially those from for-
eign countries, expressed a strong interest in joining a women’s organisation. The
foreign women’s stronger interest in organisation can be explained by two reasons:
first, their perception that the trade union was open only to local workers and not to
foreign workers; secondly and more importantly, they felt isolated in a foreign land,
and hence were eager to seek solidarity and networking

There are women who are supervisors and managers in processing factories, but
they are still in the minority. Despite this, progress is being made and the number of
women supervisors has increased considerably in recent years and more women are
being promoted to managerial positions. The women in these positions have a bet-
ter chance of contributing to decision making in the factory. They were noticeably
more articulate and assertive in expressing their opinions. One quality manager in a
large seafood processing factory said: “I always made sure that my voice is heard,
even though I could see resistance in top managers. I had to use lots of meetings and
paper work to prove my point.” The human resources manager in this factory, also
a women, had played a key role in introducing some important and popular person-
nel management policies, including English language training for foreign workers.
In the small factory, there are women operators, administrators and supervisors,
but decision making seems firmly in the hand of the owner, a man in his 40s with
fishing and trading experience for many years.

13.7 Women in Trading

In her study of women’s careers in Ghanaian canoe fisheries, Over argues that
women play a crucial role as intermediaries in the distribution and exchange of fish
after the processing process (Over 1999). In England, women are largely missing
in the fish market, but they are found taking an active role in fisheries business, as
entrepreneurs and small traders and their contribution is important in this sector
(Fig. 13.6).

13.7.1 Entrepreneurs and Small Traders

There are successful business women engaged in the fish trade. In our interviews,
one woman described how she had been in the industry for 37 years and managed
a large number of beam trawlers. She described how she had been born into the
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Fig. 13.6 Plymouth Trawler Agents Lorry, 2010. (Photo, Marilyn Tyzack)

business started by her great-great grandfather. She was clearly influential both in
her community and through her membership of a wide range of bodies. Another
had returned from a very different career in the United States to start a business in
the industry. She had set up a scallop business three and a half years ago. It now
employs 40 staff in the factory and 60 at sea. A third described how she had helped
set up the Plymouth Trawler Agents (Fig. 13.5), which had been formed by fisher-
men for fishermen out of necessity. The old fish market had not met the required
standards and there was no one available to run it, so this woman, as the wife of a
local fisherman, had taken over that role. Unusually, the interviewee also acted as
an auctioneer in a large fish market in southwest England.

Women traders also run small shops as retailers of fish products. These women
seem to face more challenges. The competition from supermarkets was seen as a
major issue by a number of women traders and shop owners. Supermarkets were
well placed to enjoy the economies of scale and were able to source their fish from
all over the country, or even the world. Small local shops, on the other hand, tend to
be dependent on local landings, which means that the fish they sell are seasonal and
even scarce when landings are low.

Of interest is the range of enterprising activities/businesses that some fisher-
men’s wives/partners have established. This was particularly noticeable in the
Penzance area. Although these were mainly linked to the fishing industry they have
been chiefly set up as separate businesses. A focus group participant described how
her husband had been a fisherman for 40 years: “I always did the book keeping
but then started a business selling our own fish.” Similarly one of the participants
said that she had been married to a fisherman for 20 years. She ‘picked crab’ but
got a grant to establish a business supplying crab meat to local restaurants. Another
bought fish locally and sold it to restaurants throughout the UK. Many of these
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women continued to support their husbands/partners through managing their books
and other business and support related functions.

13.7.2 Missing in Fish Market

In the fish market, where fish is sold and bought, supporting staff are often women,
but women are rarely seen on the market which is a predominately male domain.
In fact, the trading activities are often part of multiple responsibilities among the
women, although largely invisible. One cockle picker and trader said: “I peel and
pot the shrimps, prepare them. I butter them and spice them. I sell them. I do the
book work. I also buy and sell cockles, arrange the transport and deal with custom-
ers in France. I sell cockles and mussels into France.”

One of the barriers to women in this sector is the physical conditions, with the
working hours inconvenient and sometimes irregular. This factor is often more of an
issue with women than men because of women'’s child care and other family respon-
sibilities. One woman with many years experience in the industry said: “I have never
seen any women buyers or auctioneers; not even women standing at the auctions with
the clipboards or even women secretaries at these auctions, because it’s so early in the
morning. 4am-7am latest [preparing the market] and the market usually starts at 6am.”

Women’s lack of training and opportunity to develop skills was also considered
as a factor responsible for the lack of women’s presence in this sector. One (male)
owner of a small processing workshop observed: “the reason women are little in-
volved in the direct sales of fish is due to their lack of experience.... Many of the
men started off as fish porters or barrow boys—very physically demanding jobs,
working their way up to auctioneer.”

13.8 Discussion and Conclusion

The findings of this study would seem to confirm that in England, women are actively
involved in various sectors of the fishing industry and the fishing community. They
work as crew members; they support fishermen as ship-cleaners, cooks, accountants
and book keepers; they sort, cut and package fish in processing factories as shop
floor workers; they buy and sell fish at market as wholesalers and retailers, and much
more. Women fulfill a range of roles from invisible, unrecognised and unpaid sup-
port functions to high profile jobs charged with considerable responsibilities such as
skippers and successful entrepreneurs. The key issue, though, is that women are often
under-represented, unrecognised, underpaid and seem to have limited say in decision
making at various levels. This may well echo the experience elsewhere in Europe
and in other parts of the world (Marthews 1993; Nadel-Klein and Davis 2000). This
study has also documented the trend for increasing employment of women and men
from Eastern Europe and other developing countries in processing factories and the
socio-economic implications of this. It also sheds lights on the changed and still
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changing relationship between man and woman in fishing families resulting from
wives/partners becoming primary bread winners as a response to the crisis of the
declining industry. Further research will be needed to have a thorough investigation
of these issues and their implications to the fishing industry and fishing communities.

Globally and across economic sectors, in spite of the significant progress already
made in empowering women socially, economically and politically, achieving gen-
der equality is recognised as a ‘grindingly slow process’ and barriers still exist,
blocking women from furthering their participation in decision-making processes
at family, community and state levels (Claros and Zahidi 2005). This implies that
women have limited opportunity to influence the decisions that affect their lives and
the decisions made are less likely to represent women’s interests in some general
issues that are of concern to women such as equal pay, employment conditions,
child-care, and so on (Hoare and Gell 2009).

In this study, we found that the issue is complex in respect of women engaged
in fisheries. This is because these women in England, as those in other parts of the
world, are not only engaged as visible and paid workers, but also as ‘invisible’ and
unpaid workers with a wide range of roles and responsibilities. They make sig-
nificant social-economic contributions to sustain the fishing industry and the fish-
ing community, but they are not fairly represented, recognised and they are always
unpaid or underpaid with little say in decision making. This is unfair with negative
social and economic implications for the sustainability of the sector.

What has been particularly noticeable is the passion and concern that women at
all levels have about the future of their industry. This overrides any anxieties or in-
terests in improving their position or status. The masculinity of the sector was men-
tioned by nearly all those interviewed, but this was only perceived in a negative way
by a small minority. Although this may imply that women have merely absorbed the
dominant cultural attitudes, their interest in exploring innovative ways to maintain
the industry and their pride in their contribution to their business suggest otherwise.
What was apparent was an unspoken understanding that the business depends on
them for survival and sustainability. There was also enthusiasm in supporting the
industry through finding new ways of working cooperatively and identifying new
and imaginative ways of using their produce. One of the key features of this inves-
tigation is the passion and enthusiasm shown among many of the women contacted
to establish groups and networks. This reflects the process of organising women
as well as the success and the challenges involved in fisheries in Europe discussed
extensively in Frangoudes’s chapter in this book (see Chap. 13). Although finding
women to attend focus groups was not always easy, primarily because of the short
time period available for the study, we found that as the study became known there
was growing interest. There were examples of women travelling many miles to at-
tend meetings and most said they would welcome being part of a network so long as
it had a specific purpose. Capitalising on the genuine interest in the sustainability of
the industry and hence their families and their livelihoods would seem to be the most
effective way of increasing women’s awareness, involvement and participation.
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Sense of Place and Socio-cultural Values
in Fishing Communities Along the English
Channel
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14.1 Introduction

Coastal communities exist on the littoral boundary between land and sea, with the
influence of the marine environment and its living resources spilling out onto the
land in a range of heterogeneous associations. Marine fishing is often thought of as
a primary industry providing a valuable source of food and jobs for those involved
in the sector. However, marine fisheries also interface a largely hidden undersea
world and a series of ecologic-socio-cultural-economic translations that help drive
the creation of a particular sense of place in coastal towns that is often linked to fish-
ing. Fishing activity is bound up in relational processes, with the act of catching fish
taking place at sea, but resulting in the creation of networks of influence and activity
on land, including fish landing, selling and processing through to the creation of
particular individual and community identities linked to a fishing way of life. The
process of fishing, therefore, creates a range of values that tie people, places and
ecosystems into a network of relational encounters.

This chapter explores the importance of fisheries as a generator of social and
cultural values for coastal communities by reference to a sense of place study in
fishing towns and villages along the English Channel in England and France carried
out as part of the Channel Integrated Approach for Marine Resource Management
(CHARM) III Interreg IVa project. In fisheries management, the idea of community
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has often not been given a high priority in policy development (Jentoft 2000). How-
ever, if a sustainable future for marine fishing is to be realised, people and com-
munities should form a central element of policy making. New perspectives and
methods are needed that make visible the wide range of cultural and social values
that are generated by marine fishing to stakeholders involved in policy making. In
other areas of resource use there are attempts to raise the profile of the community
concept as central to building more sustainable places (Marsden and Hines 2008).
We suggest that sense of place is a useful approach to begin to understand the range
of social and cultural values emerging from the relational process that connects
marine fishing and terrestrial communities and is important in planning for a sus-
tainable future.

Sustainability, however, is a notoriously difficult term to pin down, with many
definitions and typologies that describe its meaning (Williams and Millington 2004).
Agyeman and Evans (2004) define it as follows: “the need to ensure a better quality
of life for all, now and into the future, in a just and equitable manner, whilst living
within the limits of supporting ecosystems” (p. 157). This definition begins with the
idea of quality of life and then casts that in terms of ecosystem limits (Blay-Palmer
2011). This has particular relevance for fisheries where approaches to management
have tended to exclude explicit reference to well-being and focus on understanding
ecosystems through the application of rational/science-centric paradigms to manage
fish stocks and their resulting economic value.

This chapter explores how marine ecology, through the process of marine fish-
ing, drives a series of terrestrial relationships that are woven into material and phe-
nomenological worlds. Using sense of place as an approach, we explore how fish-
ing practice is enrolled into community relationships and discuss how emergent
cultural values contribute to developing a narrative about sustainable communities.
Drawing on ideas of cultural ecosystem services (MEA 2005a; Mace and Bateman
2011) we show how sense of place can be used as an approach to identify a range of
cultural values that are generated by marine fishing. This has applied implications
for fisheries management by making visible relations that might otherwise be hid-
den in studies that focus on ecological and economic dimensions of fisheries man-
agement. The chapter begins by reviewing literature describing the importance of
social and cultural research to marine fisheries management and examining the idea
of sense of place and the importance of this concept for understanding fishing com-
munities. A case example is then presented that details research into sense of place
and fishing and demonstrates the utility in unpacking some of the natural, social and
cultural values of marine fishing. The conclusion draws together the findings of the
case example and describes the future research potential of bringing together ideas
of sense of place and cultural ecosystem services for sustainable marine fisheries
management. The use of non-dualistic conceptual theories to help understand rela-
tional processes resulting from marine fishing is commented on.
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14.2 Social and Cultural Aspects of Fisheries: The Role
of Sense of Place

It is well documented that policy makers have been slow to include social and cul-
tural dimensions as part of the development of fisheries policy (Symes and Phil-
lipson 2009). This is despite increasing evidence of the importance of developing
holistic approaches to fisheries management (Firn Crichton Roberts Ltd 2000; Forst
2009) alongside understanding the importance of people’s ethical values and per-
ceptions (Jacquet 2009). In policy there is increasing recognition of the need to bet-
ter understand the social, cultural and economic impacts of fishing (as, for example,
in the recent proposals for the reform of the European Common Fisheries Policy
(CFP), the European Integrated Maritime Strategy and the European approach to
Integrated Coastal Zone Management). In the UK increasing interest in the social
impacts of fisheries is evidenced by the recent Defra (Department for Environment,
Food and Rural Affairs) project entitled Sustainable Access to Inshore Fisheries
(SAIF) that examined the social impacts of England’s inshore fisheries alongside
economic and environmental impacts. A gap analysis on behalf of Defra identified
the need for enhanced research effort to understand community and social cohesion
in inshore fisheries (eftec 2010).

In Europe, the CFP is a major initiative that has influenced marine fishing since
its inception; however, there are serious concerns as to its efficacy. Despite reform
in 2002, the measures adopted yielded poor results and many fish stocks remain
outside or almost outside safe biological limits with issues concerning poor enforce-
ment of the CFP regulations, discarding, illegal landings, mesh sizes too small to
protect juvenile fish and misallocation of catches (see, for example, EC 2009). A
further major review of the CFP was announced in 2008 to be finalised by the end
of 2012. Although there is recognition that such policy reviews need to be aware of
the social relevance of the regulations they implement, there is little evidence-based
research to inform the decision-making process. As Symes and Phillipson (2009)
argue, policy makers seem to be largely unaware of the social context and relation-
ships that make up fishing communities and the authors go as far as asserting that
EU fisheries policy is largely to blame for many of the problems faced by fishing
communities, as it tends to favour the more economically efficient operation of the
large-scale sector.

The literature on social and cultural impacts of fishing is dispersed in a range of
academic publications (Urquhart et al. 2011). Studies consider the lack of incorpo-
ration of social objectives into fisheries policy (Steelman and Wallace 2001; Symes
2005; Symes and Phillipson 2009) or focus on social impact assessments (Brad-
shaw et al. 2001; Pollnac et al. 2006; McClanahan et al. 2009). Processes of social
representation and organisation of inshore fishing have been captured in more an-
thropological studies (Nadel-Klein and Davis 1988; Nadel-Klein 2000; Symes and
Frangoudes 2001; Williams 2008) where an important element is the emphasis on
fishing as not just an occupation or a means of earning a living (Nuttall 2000; Jacob
et al. 2001; Brookfield et al. 2005). One challenge for fisheries management is how



260 T. G. Acott and J. Urquhart

to capture the range of tangible and intangible cultural values that are associated
with marine fishing. The idea of sense of place provides some methodological and
conceptual possibilities in this area.

Understanding cultural values such as identity, heritage, attachment and social
cohesion is not an easy task. It can be complex to try and unravel the relationships
that people form with places; making them relevant in a policy-making context is
perhaps even harder. However, sense of place is an approach that can help provide
perspectives on community relationships and how people identify with a place. One
of the potential benefits of sense of place is that it draws upon a range of academic
disciplines including psychology, human geography, sociology and anthropology to
understand complex human-environment relationships and, within the field of so-
cial science and human geography, there is an extensive literature on how places are
socially constructed, the role of place in identity and how people become attached
to place (Relph 1976; Tuan 1977; Proshansky et al. 1983; Altman and Low 1992;
Massey and Jess 1995; Holloway and Hubbard 2001; Creswell 2004).

Drawing on phenomenological perspectives, humanistic geographers, such as
Tuan (1974) and Relph (1976), suggest that place attachment or sense of place
relies on the individual and the emotional meanings people associate with a place
and is based on the social relationships and processes that occur in a particular set-
ting. Thus, sense of place entails complex human-environment relationships and, as
Kaltenborn (1998) contends, it is bound up with the meanings attributed to places
interpreted and constructed by people. In his seminal work Relph (1976, p. 6-7)
is particularly concerned with “exploring the various ways in which places mani-
fest themselves in our experience or consciousness of the lived world.” However,
Malpas (2008) states that there is a common tendency to view culture as something
that is additional to and separate from its materiality. As well as human experi-
ence and perception, places are defined by the physical environment (Relph 1976;
Tuan 1977). Indeed, place attachment is related to the bonds that people form with
their environment (Hummon 1992; Low and Altman 1992; Stedman 2003), with a
number of scholars suggesting that physical attributes contribute to place satisfac-
tion (Shumaker and Taylor 1983; Stedman 2003). Eisenhauer et al. (2000) assert
that there is a reciprocal relationship between physical environments and people
in what Crist (2004, p. 12) calls a “cultivation of receptivity” in which humans
can receive meaning from the world through “opening oneself, listening, watching,
being within, letting be, or merging into.” In this sense, social life and culture will
influence place meanings, but the biophysical elements of place are also important.

Stedman (2003) argues that places are co-constructed, drawing on the socially
constructed meanings of humans, but also being influenced by the material reality
of the biophysical world. He suggests that symbolic and value aspects of place are
partially based on some form of material reality. This tension between the material
and the subjective leads Malpas (2008, p. 204) to suggest that “culture and heritage
are always configured in relation to the ‘material’, and that there can be no clear or
sharp distinction between the natural and the non-natural, the tangible and the in-
tangible.” Thus, to understand the cultural values that emerge from marine fisheries
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there needs to be consideration of the inherent interconnectedness of both material
and subjective dimensions. This simple insight into the relational importance of the
material and the subjective begins to open up new possibilities for imagining how
marine fishing exerts influence in terrestrial locations and how sense of place might
be used to capture those relationships.

Although there is perhaps a tendency in popular media not to differentiate be-
tween different types of fishing (e.g. inshore/offshore), fisheries activity can give
rise to a diversity of relational associations and place characters; for instance large
industrial ports to small coves with just a few boats. Sense of place can provide a
conceptual framework for understanding this diversity and how people form attach-
ments to and identify with different environmental settings. These relations give
rise to a range of material and non-material values associated with fisheries. There
is clearly increasing interest in understanding the social and cultural dimensions of
fisheries but it is rare to find the idea of sense of place explicitly used even though
the idea is often implied. For instance, in the run up to the reform of the CFP, EU
Fisheries Commissioner Maria Damanaki stated in a meeting with artisanal and
small-scale fishers that ... small-scale fisheries are very important for the survival
of coastal communities, for their identity, culture, history and way of life”” (ICSF
2010). There seems to be an implicit reference to the idea of sense of place in this
comment even though the concept is not directly addressed. Sense of place can
be used to explore the elements that Commissioner Damanaki mentions alongside
other place-based issues like attachment, identity, dependence and belonging. An
important aspect of sense of place is trying to understand how people value their
environment, and identifying elements of the environment that are important to
them (Schofield and Szymanski 2011).

While fisheries-related studies have not explicitly used sense of place there are
calls for the concept to have a larger role in other areas of natural resource man-
agement. Williams and Stewart (1998) contend that sense of place allows resource
managers to identify and respond to the emotional and spiritual bonds people form
with localities. They suggest that sense of place is a way of integrating people into
the idea of ecosystem management. Indeed, sense of place is now appearing in ar-
eas relating to ecosystem assessment. Church et al. (2011) suggest that a distinctive
sense of place can contribute to a range of human value needs. However, sense of
place can also help to draw out some of the cultural services provided by ecosys-
tems, for instance, cultural identity, heritage values, spiritual services, inspiration,
aesthetic appreciation, recreation and tourism.

The following section presents a case example of marine fishing along the Eng-
lish Channel to illustrate how the concept of sense of place can be a useful approach
for unpacking some of the material/subjective social and cultural values of marine
fishing. Some background to fishing activity and communities in the Channel is
presented first; this is followed by an exploration of how sense of place can be used
to reveal some of the tapestry of social and cultural relations that emerge as a result
of fishing activity.
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14.3 Fishing Communities Along the English Channel

The English Channel separates southern England from northern France and joins
the North Atlantic Ocean to the west and the North Sea to the east. It is approxi-
mately 560 km long and varies in width from 240 km at its widest, to 34 km in the
Strait of Dover. The Channel covers an area of around 75,000 km? and is the world’s
busiest international seaway, used by over 500 commercial vessels per day (BMT
2009). As part of an Interreg [Va project CHARM 111, a study was conducted on the
sense of place of fishing communities along the English Channel in southern Eng-
land and northern France (Acott and Urquhart 2012) (Fig. 14.1). Places were identi-
fied to ensure a broad range of sites in terms of the size of port, location, diversity
of industries, extent and type of fishing activity and tourism (Box 1).

14.4 Sense of Place as Conceptual Framework

To date fisheries-related studies have not explicitly made sustained use of the idea
of sense of place. The present study demonstrates the potential of sense of place to
provide a conceptual approach for understanding the complex multidimensional
human-environment relationships of marine fishing by considering place as an out-
come of tangled material/subjective relations. These relations give rise to a range of
values associated with fisheries including heritage values, spiritual values, identity
values etc. However, for sense of place to be a genuinely useful approach for policy
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Box 1: Case study sites

Case study sites in England were Whitstable (Kent), Hastings (East Sussex),
Brixham (Devon) and a range of sites in Cornwall. Whitstable is a seaside
town and port in northeast Kent well-known for its oysters, which have been
collected here since at least Roman times. Hastings is a town and borough
on the coast of East Sussex and is one of Britain’s oldest fishing ports, with
boats working from the shingle beach in front of the Old Town for over 1,000
years and it was one of the medieval Cinque Ports. Brixham is a small fish-
ing town in Devon, in the south west of England. Fishing and tourism are its
main industries and it has been an important fishing port for centuries and it
was the largest fishing port in the south-west in the Middle Ages. Cornwall
is one of the UK’s most important regions for marine fishing, with fishing
places ranging from the busy fishing port of Newlyn, with around 150 fishing
vessels working out of the harbour, to small fishing coves such as Penberth,
with a handful of small open day boats pulled up on the shore.

In France, the case study sites were Boulogne-sur-mer (Nord-pas-de-Cal-
ais), Fecamp (Upper Normandy), Barfleur & Saint Vaast (Lower Normandy)
and Paimpol (Brittany). Boulogne-sur-mer is a city in the north of France in
the Nord-pas-de-Calais region and is the most important fishing port in France,
with over 7,000 people earning a living in the fisheries sector (in the catch sec-
tor and processing). Over 380,000 t of fish are processed annually in the port’s
fish processing district Capécure, making it Europe’s largest fish processing
centre. Only around 10 % of the fish is landed in Boulogne is from local boats,
the remainder is transported by road from other ports in France and the UK.
Fecamp is a town in the Seine-Maritime department in the Haute-Normandie.
Fishing has been important in Fecamp for centuries, with salt-herrings dating
from the tenth century and smoked herrings from the thirteenth century. Its
recent history centres around the Newfoundland cod fishing throughout the
nineteenth century and up to the 1970s. After the collapse of the cod fishery,
only a small inshore fleet remains and pleasure boats dominate the harbour.
Barfleur is a small harbour town in the Basse-Normandie region of France,
located 25 km east of Cherbourg on the eastern coast of the Cotenin peninsula.
It is home to a small fishing fleet and is an important site for the harvesting of
Barfleur Mussels and oysters, although 700 years ago it was the largest fishing
port in Normandy. Saint-Vaast-la-Hougue is located about 7 miles south of
Barfleur in the Basse-Normandie region of France. Saint-Vaast has extensive
oyster beds, where oysters are cultivated for consumption and renowned for
their high quality. Paimpol is a harbour town in the Cotes-d’ Armor department
in Brittany and is a popular tourist destination and hosts a bi-annual Sea Shanty
festival. The town was important for the Icelandic and Newfoundland cod fish-
ing. Although this extensive fleet has now gone, a small fishing fleet still exists
in Paimpol, and there are also oyster beds.
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makers and practitioners there needs to be a broader consideration of the epistemo-
logical foundation within which such studies are presented. In the UK, and more
broadly, there is increasing interest in understanding the value of ecosystem ser-
vices (Garcia et al. 2003; MEA 2005b; NEA 2011) an important element of which
asks how does the natural environment contribute to cultural value.

The relationship between marine organisms, fishing activity, sense of place
(method) and emerging narratives is depicted in Fig. 14.2. Fishing activity is a driv-
er that translates marine organisms into a range of socio-cultural effects. Sense of
place was used as an approach in our study to view the material/ perceptual dimen-
sion of fishing activity and resulted in a range of outcomes being identified. We
used sense of place as a methodological approach, but also expressed the results
within a narrative framework consistent with this tradition (Fig. 14.2: narrative 1).
In addition to fishing activity being a driver of socio-cultural outcomes, there is a
feedback loop from those outcomes back to the marine organisms and the fishing
activity. If the range of effects spilling out from the fishing activity are not recog-
nised (or valued) that has the potential to modify the fishing effort that will in turn
impact on marine ecology.

A multi-method approach was adopted to explore sense of place in the case study
sites (see Acott and Urquhart 2012) including a desk study of tourism representation
and fishing, scoping visits, photographic surveys of material culture, townscape
assessments and a total of 112 semi-structured interviews conducted with a range
of stakeholders including fishermen, representatives of fishing communities, fisher-
men’s organisations, heritage providers (e.g. museum curators), tourism providers
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(e.g. hotel/restaurant owners, tourism office), and artists and galleries. Participants
were recruited by identifying the key stakeholders in each case study site through a
web-based search, along with snowballing (Babbie 2010), where participants rec-
ommended other potential participants.

14.5 Place Identity and Character

Marine fishing can exert a powerful force in shaping the material environment of
terrestrial communities and the identity of people that live in and around fishing
places. The extent of the impact depends on a range of factors including size of the
community, range of other activities in a location, type of fishing operation, and
the nature of the physical environment. Large population centres have the ability
to dilute the influence of fishing in ways that a small village does not. Similarly, if
there is a range of other activities (e.g. tourist attractions, industrial centres, leisure
facilities etc.) in an area, for instance Boulogne-sur-mer (France), fishing becomes
just one dimension that contributes to place character. However, in a small coastal
village such as Cadgwith in Cornwall (England), fishing is the dominant activity
and forms the heart and soul of the community. In a range of locations fishing plays
an important but different role in the creation of a place. In many cases the central
focus of the town is the harbour and fishing is deeply embedded in the character of
the place. A participant from a small fishing community, Mevagissey commented:

The whole place still revolves around the fishing industry really ... If you think Meva-
gissey you think working fishing harbour (Christine!, fishing community representative,
Mevagissey)

While another from a larger fishing port, Brixham, explained:

It’s Brixham, isn’t it, the fishing industry is Brixham so, you know, it is just part and parcel
of the town (Simon, tourism provider, Brixham)

The material dimension of sense of place includes not just the marine ecosystem
and the coastal landscape but also those objects and buildings created by people.
In fishing communities, the physical objects associated with fishing contribute to
place identity and are markers of identity. These material objects may include fish-
ing boats (Fig. 14.3), nets, pots, street decoration, buildings etc. and the selective
(re)production of these material objects can strongly influence the physical charac-
ter of place. Such objects constitute an important element of the materiality upon
which ideas of sense of place can be constructed and interpreted from an aesthetic
perspective. As an example, there was overwhelming agreement that harbours look
better with fishing boats, rather than other vessels, such as yachts. Participants felt
that fishing boats, especially the smaller inshore boats, have a certain charm that
contributes to the character of a harbour, perhaps reflecting a sense of authenticity
and contemporary working activity.

! The names of participants have been changed throughout to preserve anonymity.
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Fig. 14.3 Beach launched boats on the Stade at Hastings

Another important element shaping the physical character of fishing places is
the abundance of fishing gear (nets, floats, storage boxes etc.). In some places the
fishing gear is stored in racks or crates in order to keep it tidy. In other places gears
are laid out on quaysides or beaches. Arguably the presence of fishing gear adds
authenticity in that contemporary activities of fishermen are contributing and add-
ing to the environment.

They [tourists] love seeing pots and nets on the quayside. (Leon, artist, Barfleur)

It’s like crab pots, every photograph of any Cornish fishing village there’s a crab pot in the
middle of it. (Victor, fisherman, Sennen Cove)

14.6 Authenticity and Fishing Heritage

There were concerns about the authenticity of fishing heritage, with fears of fish-
ing harbours becoming like theme parks if the fishing stopped, with fishermen paid
to mend their nets on the harbour-side, wearing sou’westers and talking to tourists
about the days when they used to fish. Although it might be possible to recreate the
idea of fishing in a staged inauthentic way, this would create a different sense of
place to that being created as part of a contemporary working industry. Part of the
cultural value created by marine fishing is its active and dynamic contribution to
place character.
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Fig. 14.4 Preserved capstan wheel and contemporary fishing boats in Penberth, Cornwall

I mean economically Saint Vaast and Barfleur it’s really, I mean fishing it really contributes
to them and without fishing or without oyster farming it wouldn’t be the same, it wouldn’t
be Saint Vaast anymore. (Nicole, heritage provider, Saint-Vaast)

Without the fishing there is no character in Hastings... It’s just part of the landscape here,
it’s part of what Hastings is, it’s part of it’s cultural identity. (Bob, Fisherman, Hastings)

And there is an attitude here, in Whitstable, we like the mess. We like the noise. We like the
activity, because you can come through here in the middle of winter, on a cold, wet, rainy
day, and there will be activity here. There will be people around, life, activity, people going
about their day to day jobs. (Adam, harbour master, Whitstable)

In addition to sense of place being able to help construct a picture of contemporary
environments, there is also a temporal dimension that is expressed through the idea
of heritage. Heritage is part of the narrative in understanding sustainable community
development and is important for quality of life and providing a sense of belonging
that is central to issues of cultural identity (Tweed and Sutherland 2007). Vileni-
ske (2008) suggests that built heritage plays a role in the creation of local identity,
cultural diversity and social cohesion. In addition to providing part of the fabric of
the built environment, heritage can also contribute to human needs in providing
symbolic meanings. A theme emerged concerning heritage and the importance of
fishing as both a past and contemporary activity. Fishing in the past is memorialised
in the landscape through the buildings (net huts, fish cellars, warehouses etc.) and
infrastructure (e.g. capstan wheels) that remain today (Fig. 14.4). In addition to
these tangible elements of heritage there are intangible aspects, including traditions,
stories, skills, culture and memories.
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Fig. 14.5. Mending nets in Barfleur

Most of the respondents felt it important to preserve this long history and cultural
heritage of fishing:

I think we are interested in activities which form part of who we are and whether it’s fishing
or whether it’s another activity it’s, you know, how does that activity define who people are
and from that point if you think that yes it is important to preserve the cultural history of
an activity, in that case I would say well yes because fishing is part of, it’s all part of that.
(Aimée, heritage provider, Fécamp)

Fishing is part of the heritage of Boulogne, it’s definitely a part of the heritage of the town.
(Pierre, tourism provider, Boulogne)

Having a strong link to the past can help root a community in its locale and give it
a sense of identity and strength to adapt to a changing world. There is a connection
to the past through the skills that have been passed down through generations, skills
that cannot be learnt in a textbook, such as how to get the boats up and down the
beach, how to mend nets (Fig. 14.5) and how to prepare the fish. Boats, gear, knowl-
edge and skills have been passed on from father to son for generations and there is
often a sense of pride in coming from a local fishing family.

Thus, the past often plays an important role in the construction of collective
identities as it can help make sense of and confront future challenges (Dalby and
Mackenzie 1997). This is demonstrated by one participant:

It roots you in something, whether you choose to reject it or embrace it, if you know where
you come from perhaps it gives you more confidence to go on. Perhaps you’ve got more
of a chance to make choices if you know where you come from. (Gemma, borough council
representative, Hastings)
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The way the past is remembered is subject to interpretation and representation. This
might be through the way material objects are displayed and interpreted in a mu-
seum, interpretation boards on the quay, stories that have been passed down or
through the memories of those who were engaged in fishing or fish-related activi-
ties. A number of participants spoke about how it is important not to romanticise
past fishing activity, but that it was often a difficult and dangerous way of life.
The relationship between the heritage of fishing and contemporary practice was
important. It was the time-deepened tradition of fishing that provided a cultural
rootedness, but this was tied into, and not separate from, the contemporary continu-
ation of fishing. In some of the small fishing places, like Cadgwith, there was a clear
concern that if the fishing disappeared the heart would be taken from the communi-
ty. An understanding of heritage is central to a dialogue on sustainable communities
and is closely bound up with the creation of distinctive place characters.

14.7 Art, Fishing and a Sense of Place

The character of a place is subject to many influences, one of which is the objecti-
fication of marine fishing through the activities of artists. As Tuan (1976, p. 267)
comments: “In artworks people’s experiences of life and the world are vividly ob-
jectified.” The coast has long been a source of inspiration and an attraction for art-
ists, due to the particular light and environment.

I like that moment, that sort of in-between moment, of the tide, the fluctuations between
the high tide and low tide and the whole kind of lights and how the light changes, and at
the same time, how the daily life of fishermen changes as well. (Philippe, Artist, Paimpol)

The activity of fishing, fishermen and fishing boats often appear in paintings and
influence other artworks. As a creative resource, marine fishing is incorporated into
the material environment through the actions of sculptors, artists and writers. Ar-
tistic activity is carried out for numerous reasons, including the revenue created by
a lucrative tourism market. People are attracted to iconic images as representations
of places visited. However, relationships between art and marine fishing are more
complex than a single economic dimension might infer. In addition to the ‘creation’
of artworks, the ‘process’ of painting or sculpture is related to the negotiation of
livelihood opportunities and personal reflection.

In one village an art gallery was providing a source of income for a family where
the fisherman had retired from fishing due to ill health. The gallery exhibited a wide
range of ‘art’ products, many associated with marine fishing. A series of paintings,
created by the fisherman, reflected his recollections of what happened to him over
the years while fishing. Another member of the family had learned to sculpt and
was now making models of fishing boats that were for sale in the shop. The gallery
was the locus of relationships that tied together fish, fishing, inspiration, reflection,
skills (painting and sculpture), family relationships and income. The physical pres-
ence of the gallery combined with the production and selling of artworks formed
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a web of relationships, not just for the family involved but also for visitors and
potential customers to the area.

Perhaps one of the most well-known and extensive records of fishing in art is the
Newlyn School of Painters, a colony of artists that lived and painted in and around
southwest Cornwall in the late eighteenth and early nineteenth centuries. Many of
the artists had spent time painting the pastoral lives of people in Brittany in France,
and found a similar source of inspiration in Cornwall in the fishing communities.
They saw a way of life that seemed untouched by the Industrial Revolution and
wanted to capture that on canvas before it disappeared.

14.8 Personal and Community Identity

In addition to exploring the influence of marine fishing on place character, a sense
of place approach allowed feelings of personal and community identity to be ex-
pressed by participants. Being a fisherman gave fishers and fishing families a root-
edness in their community and in the place and provided a ‘marker’ of identity.
For these reasons, fishing is more than a means of earning a living and van Gin-
kel (2001) suggests that fishermen may strive to continue fishing even when it is
no longer economically viable to do so, as it defines their identity as individuals,
households and communities. For example, one inshore fisherman from Cadgwith
spoke of his love for fishing and the way of life it offered:

You’ve got to want to do the job, it’s not a job you do for the money, you wouldn’t do it in

all honesty. You’ve got to love the job, want to do the job and then the money’s secondary

you know. That’s the way I see it.... fishing is a way of life, a completely different way of
life. (Craig, fisherman, Cadgwith)

Fishers’ attachments to fishing also revolved around the harbour or beach as a physi-
cal setting where the fishing activity took place. Harvey (1996) suggests that places
are often seen as the ‘locus of collective memory’ where group identity is created
through the construction of group memories. Harbours and beaches were important
in the construction of both individual and collective identities. Working in a particu-
lar environment and use of that space created a sense of belonging to that environ-
ment. For fishing communities, as in other rural areas, fishing is part of a cultural
process that is collectively constructed and defined. The role of fishing in community
life and social cohesion was seen as important by most of the participants, not just the
fishermen. This was illustrated by one participant, who came from a fishing family:

I mean we got a good community here and we’ve got a nice school, lots and lots of different
things going on in the village. And I think the fishing industry plays a huge important, well,
keeping it all going. (Christine, fishing community, Mevagissey)

These findings support Brookfield et al. (2005, p. 56) who assert that: “the fishing in-
dustry is seen to be the forum through which community bonds, values, knowledge,
language and traditions are established, confirmed and passed on ... For fisheries-
dependent communities, fishing is the glue that holds the community together.”
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Another reported impact on social structure was the perception of an increase
in outsiders moving into communities. Sometimes incomers were seen as diluting
community cohesion, and changing the nature of community structure. Incomers
and local residents may have different attachments to place, as illustrated by one
fisherman from Cornwall. He indicated the potential for conflict between incomers
and locals, with each forming different attachments:

We’ve been fighting for 14 years to try and get a new quay there so we don’t have to put
our fish in mud before it goes into the car to bring it over. But all the residents, most of the
residents because there are very few permanent residents don’t want any development. So
which is really hypocritical in a way because they, a lot of those people have bought houses
in the village because it’s a picturesque fishing village, they don’t want any more fishing
activity. (Phil, fisherman, Cornwall)

However, this response was balanced by other views that saw the importance of
incomers, particularly linked to tourism, as vital for economic revenue.

Fishermen often referred to the physical environment, to the sea, the weather,
tides and the coastal landscape. Their identities were co-constructed through a
combination of knowledge and relationships to the sea/land-scape together with
their individual perspectives, experiences and relationships within the community.
The occupational identity of fishers was also mediated by their daily engagement
with the natural environment. Although conversations were not necessarily framed
around religion and spirituality there was clearly a connection being made with the
sea that was deeply emotional and bonding:

It’s for the love of the work of the job and the love of the sea which is why, I mean you don’t
become a fisherman randomly just like that. There is the love of the sea and of the envi-
ronment itself which is important which pushes to accept the difficulties of the profession
which is actually quite, it is hard work being a fisherman ... Well the freedom, the pleasure
of fishing, of trying to understand nature — there is quite a few things that, there is quite a
few factors which bring you to loving what you do to the kind of work and to the profession
and that bring you to practising it. (Théodore, fishermen’s organisation, Boulogne)

14.9 Cultural Ecosystem Services

The earlier sections have provided a brief description of the emergent themes relat-
ing to sense of place. In discussions with stakeholders and policy makers it is clear
there are conceptual difficulties in communicating qualitative sense of place ideas,
in particular to those more familiar with an epistemological position emerging from
positivism and the harder natural and physical sciences.

For studies to have impact and applied meaning beyond life in academic books
and journals, thought must be given to the salience of the results for other stake-
holders and the broader policy-making community. Currently there is increasing
importance being given to the idea of ecosystem services (Fletcher et al. 2011;
Lundy and Wade 2011; Chan et al. 2012; Mace et al. 2012; Robertson 2012) and
the ecosystem approach to fisheries (Garcia et al. 2003). However, the valuation of
cultural ecosystem services is a particularly difficult area as identified in the UK
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Table 14.1 Sense of place and cultural ecosystem services of marine fisheries

Sense of place themes Cultural ecosystem services

Fishing as ‘a way of life’ Cultural identity
Contribution of fishing to social cohesion and
community identity

Fishing as ‘iconic’ marker of identity

Fishing is represented through ‘memories’ in the Heritage values
landscape: harbours, capstan houses, net huts etc.

Memory of past fishing activity influences identity

Fishers feel a deep connection to the sea through their Spiritual services
daily engagement with it

Fishing and the marine environment provide inspiration Inspiration
for artists, music and literature

Fishing influences place character through its material Aesthetic appreciation
presence (contemporary and historic), e.g. boats, fishing
gear, buildings, street decoration etc.

‘Fishing culture’ contributes to the appeal of places for Recreation & tourism
tourism through the presence of fishing fleets, heritage
and fish as cuisine

Tourist boat trips, buying fresh fish etc.

National Ecosystem Assessment (Church et al. 2011, p. 63): “One important chal-
lenge is how to develop a conceptual and/or methodological approach which allows
the humanities and more interpretive social science disciplines to make their dis-
tinctive contributions to the assessment in such a way as to strengthen the integra-
tion of scientific, economic, cultural and socio-political evidence for policy.” This
perspective is echoed by Chan et al. (2012) who suggest that methods from diverse
social sciences should be used to help characterise cultural services. In this regard,
sense of place may offer a conceptual and methodological approach to investigate
socio-cultural values associated with marine fishing.

Aligning sense of place with cultural ecosystem services has the potential to
provide a policy-relevant context within which the contribution of marine fisheries
to sustainable community development can be articulated. Therefore, drawing on
the framework provided by the MEA (2005), we interpreted our results in the con-
text of cultural ecosystem services (Table 14.1; see also Fig. 14.2: narrative 2). As
Table 14.1 illustrates, many of the sense of place themes identified in our study can
be understood as cultural ecosystem services.

However, some caution does need to be taken in pursuing this goal. Chapter 16
of the UK National Ecosystem Assessment is a discussion of cultural ecosystem
services (Church et al. 2011). This primarily deals with the way particular ‘en-
vironmental settings’ can provide ecosystem services. Through the lens of sense
of place, we have revealed how an environmental setting is a result of a complex
entanglement of nature and society where marine fishing is acting as a process of
identity creation that connects the often unseen undersea world with places on land.
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This might be through direct experience of the fishermen, or indirectly through the
way fishing activities spill out into coastal locations (place character, community
identity, personal identity).

There are two important conceptual points to note about using sense of place and
ecosystem services in this way. First, sense of place is understood with reference
to relational associations of activities (fishing and non-fishing), events and ‘things’
that connect the undersea world with terrestrial places. The focus is, therefore, to
understand place-making as processes that span different environmental settings of
the sea and land. In using sense of place as a lens to understand these processes,
we are exploring sets of relationships being created and in part driven by marine
fishing. Part of the marine ecosystem service is a direct experience of fishing and
being at sea, but further complications emerge as the idea of fishing gets incorpo-
rated into the socio-cultural mix of different places. Mechanisms should be found
to incorporate this process-driven, relational understanding into fisheries policy,
coastal zone management and sustainable community development more broadly.
It is possible that the popular categories of supporting, provisioning, regulating and
cultural services might prove conceptually limiting and new approaches to think-
ing about relationships between the material/subjective worlds might be needed.
Possible conceptual frameworks for building this approach include actor network
theory (Latour 2005), hybrid geography (Whatmore 2002) and non-representational
theory (Thrift 2007). Actor network theory (ANT), as an example of a non-dualistic
approach, offers the potential to explore processes and relations that are driven by
the activity of marine fishing. ANT is co-constructionist and can be used to identify
“how relations and entities come into being together” (Murdoch 2001, p. 111). In
addition to conceptual ideas like ANT there is a broad area of research examining
the inter-connection of social and ecological components within marine systems
(Perry and Rosemary 2010). A special issue of Marine Policy (Vol. 37, 2013) re-
ports on approaches to help bridge the social-ecological divide while developing
perspectives on governance strategies.

Second, we adopted a narrative approach where the voices of the participants
were allowed to emerge and tell the story of the importance of marine fishing in
their lives and the places in which they live. While economic valuation in ecosystem
services is fundamentally important, the relationships between land and sea, human
and ecosystem, need to be understood through narrative as well as economic valu-
ation. In order to plan for a sustainable future for fishing communities, there needs
to be broader understanding of the multiple cultural ecosystem values that result
and spill out from the act of fishing. The economic value of fishing, and associated
activities, is ultimately only one type of value in a broader network of relation-
ships that emerge where the activity of fishing occurs. These values are depicted in
Table 4.1 as relating to various dimensions of identity, heritage, spirituality, inspira-
tion, aesthetic and recreation. Chan et al. (2012, p. 16) call for a “new research com-
munity and program at the nexus of ecological-economic analysis and the social
sciences of decision- making, a program dramatically different from the existing ES
[ecosystems services] research program.”
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14.10 Conclusion

The focus of this chapter has been to generalise the contribution that marine fishing
makes to sense of place across the different study locations. However, the quali-
tative research undertaken provides a rich source of data that describes material
and subjective associations with marine fishing in particular localities. Although
beyond the boundaries of this chapter there is considerable scope to mine the data
to provide local contextual accounts of sense of place related to particular villages,
towns or regions (for examples see Urquhart and Acott (2013) and Urquhart and
Acott (2013)). The cultural ecosystem services identified during our research form
part of the broader tapestry of issues important in sustainable community develop-
ment. Tweed and Sutherland (2007) discuss cultural heritage for sustainable urban
development while Roseland (2000) considers the broader necessity of integrating
environmental, economic and social objectives into sustainable community devel-
opment. This theme is taken further by Britto (2011) who suggests a multi-modal
systems method for capturing the broad dimensionality associated with sustainable
development. We believe that sense of place allied to a cultural ecosystems services
perspective can produce a policy-relevant account of the importance of marine fish-
ing. The challenge will then be to embed that perspective into local and regional
planning frameworks so that the broader cultural contribution of marine fishing to
sustainable community development can be evaluated.

Brookfield et al. (2005) contend that fishing is the glue that holds the community
together. Perhaps rather than thinking about it as ‘sticking’ together pre-existing
entities, fishing can be considered as an activity that drives the process of place-
making. Particular places emerge with fishing playing an integral part in the forma-
tion of place character and identity. If policy makers involved with fishing places
are to plan for a sustainable future there needs to be a clear articulation and un-
derstanding of the myriad social, economic and environmental relationships that
emerge as a result of marine fishing. Sense of place provides a starting point for
exploring these relationships. Without such a perspective, social and cultural values
can be overlooked or only partially addressed in the decision-making process. We
argue that sense of place studies can deliver a policy-relevant account of cultural
ecosystem values that emerge when marine and terrestrial environments are drawn
together by the activity of fishing. Such analysis needs to be combined with eco-
logical, environmental and economic valuations to understand how marine fishing
can contribute to a sustainable future for inshore fishing communities.
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Chapter 15
Heritage, Skills and Livelihood: Reconstruction
and Regeneration in a Cornish Fishing Port

Tim Martindale
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15.1 Introduction

Every rock and cove in the parish has a name. Porth & Gear, The Nancy, Rubble Cove,
Buttercove, Porthmear, Tottycove, Trescore, The Turtle—These names show how much
this coast was once used but they are nearly forgotten. If that happens their history will be
gone forever, and if a community loses its past it’s in danger of losing its way. (Nick Darke,
The Wrecking Season)!

This quotation from the Cornish playwright, fisherman and ‘wrecker’2, Nick Darke,
points to connections between knowledge, memory, community and place. Intimate
knowledge of shoreline features once common amongst coastal dwellers was cer-
tainly an unwritten, informal knowledge and language shared between generations.
However its transmission is dependent on how the coast is used, that is on practice
and labour. Nick Darke was speaking in the context of his fears about the loss of
traditional livelihoods in the small farming and fishing community where he lived
and was born, and the encroachment of tourism and property speculation. In his
view tourism offered little remuneration and less dignity to its workforce:

Trade is usually what happens after a product has been manufactured, extracted, harvested,
or caught. Now that trade is all that is left any sense of community and common purpose
once provided by those activities is lost. Culture is debased and everything, including his-
tory, becomes a commodity (Darke 1999, p. xiii)

! The Wrecking Season (2005) directed by Jane Darke and produced by Boatshed Films.

2 Wrecking: the traditional term (and the term Darke preferred) for salvaging wrecks or other flot-
sam and jetsam washed up on the shoreline,(otherwise known as ‘beachcombing’).
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Darke is critiquing the loss of livelihoods, related to the production of tangible
things, which for him is the basis of community. He seems even to deplore the pro-
duction of heritage as one more form of extraction without return. Whilst acknowl-
edging issues of conflict, class and complexity around heritage, in this chapter I put
forward an argument that heritage can contribute to sustaining livelihoods in fishing
communities. I underline the importance of coastal use and knowledge, discussed
through the example of the reconstruction of a sailing vessel of the kind once com-
monly used in fishing off Britain’s coasts. This example leads me to emphasise
non-essentialist meanings of heritage (Harvey 2001; Howard and Pindar 2003) and
practice-based and labour-centred views on place and identity (in the manner of
Ingold 2000; Gray 2000; Howard 2012).

Although there seems to be wide consensus about the necessity of working
towards sustainability in fisheries there is also a healthy element of scepticism
amongst scientists, ranging from cautiousness (Pauly et al. 2002) to doubt and criti-
cism of some of the assumptions of the discourse (Longhurst 2006). This usually
rests on consideration of the unsustainability of fisheries in the long, historical view
and the complexity of understanding and regulating ecosystems and human impact.
‘Restoration ecology’ advocates have called for ‘reconstructing the past to salvage
the future’ (Pitcher 2001, p. 601) referring to building datasets of past, ‘pristine’
conditions to inform present-day management models. However, this should not
be misinterpreted as a prescription for anything as simple as ‘going back’ to pre-
industrial technologies or social formations. As Longhurst (2006) and Thurstan
et al. argue (2010), serious depletion of stocks in the North East Atlantic and North
Sea had already occurred before the transition to steam and diesel powered boats.
My argument for the relevance of fisheries heritage to sustainability (in the broad,
multi-faceted sense of the latter term) rests on three considerations: the need for
alternative livelihoods and diversification in the wake of fleet reduction, declining
incomes, rising costs and restricted access (Symes and Phillipson 2009; Urquhart
and Acott 2013); the potential contribution to promoting and strengthening the links
between ‘the catch and the locality’ (Reed et al. 2013); and its role as a source of
‘critical nostalgia’ (Clifford 1986)—allegorical as well as practical instruction in
local and regional resourcefulness (Macdonald 2002).

15.2 Cultural Loss and Salvage: Heritage Meanings
and Practices

On the subject of heritage and sustainability in the ‘coastal zone’ of South West
England, Howard and Pindar (2003) articulate two concerns: to outline a perspec-
tive on ‘fields of heritage’ and to question the validity of any rigid distinction be-
tween ‘natural’ and ‘cultural” heritage; and to consider the implications of ‘modes of
cultural heritage consumption’ (p. 57). Whilst not spelling out the way they define
‘heritage’, it is clear from their discussion that heritage involves a concern, inten-
tion or practice to conserve, whether the object is a building, species, language, or
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skill. In most definitions of heritage the term is confusingly conflated with ‘culture’,
especially since in recent times notions of ‘intangible’, or ‘non-material’ heritage
have become more commonplace in official and policy-led definitions, alongside
the previous emphasis on the historic (built) environment (Ahmad 20006). It is im-
portant, however, to distinguish ‘heritage’ from a more generic notion of ‘culture’
because otherwise we lose sight of the fact that heritage entails a selective and ex-
plicit attention to particular manifestations of culture that are deemed worthy, or in
need, of preservation and maintenance.

Although heritage is concerned with articulating a view of what is traditional,
this does not mean it is necessarily conservative, as heritage critics such as Hewi-
son (1987) have argued (neither in the sense that it must be against innovation or
change, nor in the sense that it is always elitist). Heritage derives from processes of
social change, especially declining and/or shifting patterns of labour and livelihood
and the accompanying movements of people and social encounters through which
different places and classes interact. Heritage is not only a preoccupation of the
middle and upper classes, but also derives from the experience of the working class
in interaction with other classes within ongoing processes of social transformation.
Rather than seeing heritage as merely a thing or an essence then, I follow Harvey
(2001, p. 327) in taking a relational view on heritage as “a process, or a verb, related
to human action and agency, and an instrument of cultural power... a contemporary
product shaped from history.”

Howard and Pindar’s six fields of heritage (ibid) are: landscapes (including sea-
scapes), monuments, sites, artefacts, activities and ways of life and finally, people.
Some landscapes, places or practices associated with heritage might incorporate
multiple fields. One of Howard and Pindar’s examples, the South West Coast Path
(a National Trail) incorporates a mixture of protected and unprotected, natural and
cultural features such as cliffs, coves and fishing villages. These may include sites
of remembrance, including tragedies such as the loss of the Penlee lifeboat in 1981
when it went to the aid of a stricken ship, The Union Star. The old Penlee lifeboat
house near Newlyn is now a monument for the crew lost in that incident—mostly
fishermen from the village of Mousehole—and their families. An active fishing
village is also the base for the production of a range of artefacts linked to activities
and ways of life.

As Howard and Pindar (2003) observe “the heritage of the coastal zone includes
the entire culture of how to use it... Heritage is not only the material lobster pot,
but also the ability to make one” (p. 61). They also cite the examples of individuals
or societies that preserve authentic old ships in order to sail them, and the recent
revival of racing pilot gigs. The Cornishman and master craftsman Ralph Bird who
made 29 of the 141 registered gigs in use today, described the pilot-gig as for-
merly being the ‘white van’ of maritime Cornwall—an all-purpose workhorse used
to ferry pilots out to ships as well as involved in salvage and rescue operations’.
There is a growing number of racing clubs mainly based in active and former fish-
ing communities, and as Howard and Pindar put it, the sport is “one example of a

3 Obituaries, The Times (November 14 2009, p. 115).
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determination to conserve the activity as well as the artefact. It is more interested
with rowing than carpentry” (p. 61).

Laurier (1998) has studied formal and informal projects of ship replication and
restoration, highlighting the meanings and skills involved for participants and audi-
ences engaged in projects that involve craft production. Laurier’s sense of the term
‘craft’ recalls a ‘pre-Fordist’ era of connection between maker and product that lies
counter to a wider trend of capitalist alienation (Greenhalgh 1997). However, ‘craft’
is also relevant here in Sennett’s (2009) sense of the term as technique or expertise
that calls upon both manual dexterity and intellect, the problem-solving abilities
of ‘hand’ and ‘head’ combined. Laurier notes the significant amount of historical
research that both expert and amateur boatbuilders undertake—a dynamic process
involving embodied knowledge, a makeshift approach to old and new, and trial and
error. The informal boat restorers in particular work like genealogists contacting
families to trace the biographies of previous owners or sailors and investigating
archives. However, Laurier (1998) concludes that “the vital part of restoration is the
reacquisition of skills and this forms a final embodied link to the past” (p. 47) under-
lining the importance in this context of an informal, ‘learning by doing” approach.
Similarly, Easthope (2001) also distinguishes ‘kinaesthetic’ from ‘intellectual” en-
gagements with maritime heritage. In his seminal work on livelihood, dwelling and
skill, Ingold (2000) contrasts ‘skill’ or ‘technique’ with ‘technology’. Associating
the latter with formal, epistemic knowledge, skill by contrast is “tacit, subjective,
context-dependent, practical ‘knowledge how’, typically acquired through observa-
tion and imitation rather than verbal instruction” (p. 316) He is also concerned with
showing the links between place, practical knowledge and the human subject (the
fundamental emplacement of such knowledge and its ties to the body, personhood
and social relationships). This perspective enriches our understanding of the rela-
tionship between heritage practices and place.

Crang argues (1994, p. 151) that “each [heritage] practice has as its effect a dif-
ferent space for the past.” Many of the conflicts and tensions surrounding heritage
production relate to how practices (such as replicating or restoring a boat) are in-
corporated into the redevelopment of space (such as waterfronts). Steinberg (1999,
p- 41) observes that an image of the ocean as a nostalgic space finds contemporary
salience in the ‘postmodern urban waterfront’, examples being the festival market
places, high income housing and maritime museums of Boston, Baltimore, Bristol,
Cape Town, Lisbon and Sydney. “Here, the sea is referenced as a crucial source for
folk culture and past economic glory, but the role of the ocean in contemporary po-
litical economy is reduced to that of a provider of images to be consumed” (p. 407).
Steinberg quotes Sckula (1995, p. 12): “The old harbour front, its links to a common
culture shattered by unemployment, is now reclaimed for a bourgeois reverie on the
mercantilist past.”

Observing the recent movement towards ‘vernacular’ modes of heritage, a fas-
cination with the mundane and growth in ‘interactive’ and local heritage museums,
Day and Lunn (2003, p. 296) consider whether “nostalgia is indicative of a more
participatory and multilayered sense of the past?” Or if, “what generally passes
for nostalgia-driven heritage is in fact a version of a past which is romanticized
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and distanced from the everyday experiences of most people”—the sights, sounds,
smells and dangers? A cautionary tale is told by Atkinson et al. (2002). In the place
marketing and redevelopment of the city of Hull, a former distant-water fishing
port, efforts have been made to ‘exorcise’ fishing (including the smell of fish) from
the ‘civic image’. [llustrating the inherent selectivity of heritage, the city’s maritime
heritage is referenced in terms of the romanticised, historic age of sail. Meanwhile
there has been contestation about the redevelopment of the dock that challenges
any simplistic counter-narrative about working class community. The dock includes
a site where an annual memorial event is held to the 8,000 trawlermen lost at sea,
showing how the built environment acts as a repository of collective place-memory.
However, Atkinson et al. (2002) point out that not all of Hull’s fishing community
would want the trawler-owners building to be preserved—a reminder that ‘collec-
tive’ memories may also be formed and informed by contexts of inequality. In a
comparative study of small museums in North Carolina mill towns and the ‘Time
and Tide’ project in Great Yarmouth, Wedgwood (2009) has asked whether working
classes can also gain from preservation. She noted that “Yarmouth people wanted
to turn an empty fish-factory into a museum, while retaining the fishy smell, and a
fire-damaged wall”, suggesting the importance of personal memory in this context.
The tension these examples highlight seems to be one between heritage that pres-
ents a homogenised and sanitised version of the past, and one that acknowledges
a heterogeneity of local experiences and interests (including inequality) and which
enables a more “critical presentation of the past” and its “links with, or contingency
on the present” (Walsh 1992, cited by Day and Lunn 2003, p. 297).

Rural and industrial heritage may be a source of belonging and identity long after
the labour which it draws on has ceased. The inhabitants of Ferryden in Scotland
highly prize their identities as ‘fisherfolk’ despite the fact that the place no longer
has an active fishing industry. Nadel-Klein (2003, p. 8) situates their role in the
invention and perpetuation of idealised aspects of the fishing past as a response to
the ongoing marginalisation of rural places within a capitalist political economy. In
the process there has been a move from ‘fishers’ material status as primary produc-
ers of food to their symbolic status as objects of the ‘tourist gaze’. Resentment and
resistance towards the prospect of becoming the latter is, however, keenly expressed
by fishers who remain active in the industry. This brings us back to the second of
Howard and Pindar’s (2003) concerns about the implications of modes of cultural
heritage consumption.

Cottages and sail lofts in Cornish fishing villages have in a sense been ‘pre-
served’ by conversion to holiday lets, second homes and artists’ studios. Of course
the consequence of this market in desirable locations is that many locals are priced
out of property ownership in these villages. The author of one travel article who
visited Salcombe in Devon seemed either unaware or uninterested in the area’s
maritime heritage, other than the most superficial aspects, and more impressed by
the “breathtaking prime real estate... which has turned this formerly sleepy fish-
ing village into the Knightsbridge of Devon™. There seems to be a real spectrum

4 ‘Devon Sent’ (Evening Standard Magazine, Standard.co.uk/Lifestyle).
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of tourist consumption from this example to more informed and sensitive percep-
tions of visitors keenly interested in signs of a working fishing industry as found
by Urquhart and Acott in Hastings (2013). The nuances of class and community in
such encounters is discussed by Walton (2000) through the life and work of Stephen
Reynolds, an author and fisheries inspector who lived and worked amongst the fish-
ing community of Edwardian Sidmouth for a time. Reynolds felt that the fishermen
he came to know were able to identify more with working class visitors who were
increasingly arriving on the railway, than with “people of other classes who had
lived in the neighbourhood all their lives” (p. 131). Reynolds articulated a sense
of the distinctive craft of the inshore fisherman: “local knowledge, coupled with
‘pluck’ and the practical skills of the seaman” (p. 134) but he also expressed some of
the anxieties—although filtered through his own romantic and sensitive preoccupa-
tions—regarding the potential loss of manliness, dignity and ‘degradation of craft’
posed by the opportunity for fishermen to work as pleasure boatmen for the visitors.
The most distinctive and important characteristic of the coast may be, as Walton
has argued (2010), that it is an ‘informal space’—one that is deeply evocative for
personal as well as collective memory, whether as a source for recollection of child-
hood seaside holidays or one connected to making a livelihood from the sea. Com-
menting on Casey’s (2002, p. 76) argument that to “know a region is also to be able
to remember it”—Matsuda (2004, p. 262) says this mnemonic sense of place “defies
mere ‘representation’ because it is not about symbolism, but about finding presence
in shifting temporal registers of a lived past.” As visitors and diverse local inhabit-
ants and workers attempt to ‘find presence’ in relation to past and contemporary
rural life-ways, there is potential for both connection and disconnection to nature,
work, things made, other people. In any case tourism need not be the only target of
coastal heritage and Howard and Pindar (2003) seriously question the sustainabil-
ity of basing coastal economies around tourism. Rather, “if tourism can never be
sustainable, then conserving heritage to serve the local population in very different
ways might be” (p. 67). The implications of different modes of heritage production
may then be as important as modes of consumption. With this thought in mind, I
turn now to considering an ethnographic context that illustrates these concerns.

15.3 Research Context

The data presented in this chapter draw on research in Cornwall conducted over
the course of 1 year from summer 2008 to 2009 and during subsequent short visits.
The project explored connections between fishing livelihood, craft and heritage in
Cornwall, with a focus on the port of Newlyn. It has enquired into different forms
of knowledge and knowledge transmission and reflects on notions of sustainability,
community and place in light of social change in Cornish fishing villages. A variety
of methods were employed, including: archival research; formal interviews and ca-
sual conversations with fishermen, fishermen-artists, boatbuilders, fish merchants,
people working in fisheries management and welfare and a range of non-fishing
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Fig. 15.1 Location of Newlyn, near Penzance, in Cornwall, South-West England

locals; and finally participant observation in a range of activities including fishing
trips, formal basic training for fishermen, visiting museums and art exhibitions and
learning to sail a heritage fishing boat. This chapter deals in particular with the lat-
ter heritage initiative but before describing that, a brief account of the study site is
necessary to put it into context’.

Situated near the south west tip of Cornwall (Fig. 15.1), Newlyn supports a large
and diverse fishing fleet including beam trawlers, stern trawlers, ring-netters, gill-
netters, crabbers and handline fishing boats. These exploit fisheries primarily in the
Celtic Sea, but also the English Channel, the Bristol Channel and the Irish Sea. The
various currents that converge off the south-west coast provide a rich and diverse
species range and the offshore vessels in particular target premium fish such as
monkfish, megrim and sole. In 2011, fish worth £ 22 million were landed into the
port (MMO 2012) and in 2009, 156 fishing vessels were operating from Newlyn as
a base port employing about 255 fishermen®. Census figures from 2001 show that in
the local authority area of Penzance South (which includes Newlyn) only 98 people

3 The names of interviewees quoted in this chapter have not been disclosed to protect anonymity,
with the exception of John Lambourn who provided permission to disclose. All images are the
author’s own unless credit is given.

¢ Data courtesy of Cornwall Sea Fisheries Council (2009).
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(5% of the population) were employed in the fishing industry’. This indicates that
the majority of fishers operating from Newlyn live outside of the ward. There is a
need for local employment far beyond what the fishing industry can provide; how-
ever in this region there are limited alternatives. The five largest sectors of employ-
ment in 2001 were: wholesale and retail (18.4 %), health and social work (12.3 %),
hotels and catering (11.4 %), real estate renting and business activities (10.1), and
manufacturing (8.4)%. The region is very dependent on tourism as well as public
sector work, much of the employment is seasonal and/or low paid and there is high
unemployment (4.2 % compared to 2.6 % average for the southwest and 3.4 % aver-
age for England)’.

The Superintendent of the Fishermen’s Mission (Newlyn branch)!?, emphasised
how the local fishing industry was experiencing problems associated with rising
costs, restricted access and declining incomes, including a fall in recruitment of
young people and a loss of more experienced fishers. Over the last 6 to 8 years
the latter had been commonly the ‘less competent ones’ he said, but more recently
they were losing ‘good skippers’ leaving for jobs in the North Sea energy industry
where they can get a regular wage and a predictable rhythm of 1 month at work and
1 month on leave. Not only were they losing valuable skill-sets that would be dif-
ficult to replace once they had gone, but he also felt that young people were turning
to local jobs (high street and supermarket retail etc.) that were in his view not of
‘high quality’, in other words not career jobs. The Superintendent suggested this is
linked to the fact that fishing was no longer seen as a ‘valued career’ and parents in
Newlyn were also reluctant for their sons to follow their fathers into fishing. The
lack of optimism about fishing futures I encountered at Newlyn contrasted with my
experience of fishers in other ports like Mevagissey. One reason for this may be
because of contrasting forms of economic organisation, with Newlyn particularly
dependent on the fleet of offshore trawlers that go to sea for up to 14 days at a time.
Furthermore, most of the beam-trawl vessels are company-owned and a study of
how the Newlyn fleet was adapting to rising fuel costs (Abernethy et al. 2010)
found that not only was this section of the fleet particularly heavy on fuel consump-
tion but there was also less optimism and sense of economic security amongst the
company skippers then the independent owner-skippers.

Newlyn has a diverse population that reflects both its industrial past and its his-
tory as a centre for arts and crafts going back to the Newlyn School of artists that
emerged in the 1880s, who were primarily drawn to Newlyn by the fishing indus-
try. Despite the fact that fishing only employs a minority of the local population
it dominates the village physically and socially and residents draw meaning and
a sense of place from it. A number of non-fishing locals described the attraction

72001 Census for England and Wales. Source: Office for National Statistics licensed under the
Open Government Licence v.1.0.

8 Ibid.

? Ibid.

10 The Superintendent emphasised that the views expressed were his own and that he was not
speaking on behalf of the Fisherman’s Mission.
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of it as something that felt “vital’ and ‘real’. Although Newlyn includes multiple,
overlapping communities, with various factions, tensions and solidarities, fishing
and non-fishing locals take pride in the fact that it is a ‘rough and ready’, ‘work-
ing sea port’. It has a wider reputation as having a roguish element and Newlyners
seemed to actively cultivate this image whether or not they felt it related directly to
them. Unlike most other fishing villages in Cornwall, Newlyn only has a marginal
tourist industry. It draws in a small number of visitors from the much larger number
that visit the neighbouring picturesque fishing village of Mousehole, which now
harbours a tiny active fishing fleet for part of the year and where a large proportion
of the cottages are now holiday lets. It was not uncommon for people I spoke to in
Newlyn to draw a contrast with Mousehole with a mixture of pride and also anxiety
about the prospect of Newlyn sharing the same future.

Against this background of concern about loss of skills and loss of jobs, I en-
countered a heritage initiative that was attempting to revive old skills and create new
jobs. In 2004, Ripple was salvaged from a muddy grave in a river estuary in Corn-
wall. Built in 1886, Ripple was the remains of a Cornish sail fishing boat, known as
a lugger. The boat was brought back to Newlyn where it had docked prior to 1933
when it began its life as a leisure yacht and houseboat. During this latest reincarna-
tion, retired ship captain and civil servant John Lambourn spent the next 5 years re-
storing her. Ripple was re-launched in 2007, hauled to the sea by a local rugby team
watched by a crowd of several hundred, and given a blessing by the local parish
minister. The sight of Ripple moored in the harbour drew my curiosity, incongruous
alongside the other boats but also somehow fitting in the wider land/seascape. It
begged the question whether this heritage project could have something to say and
to contribute to the problems in the fishing industry or whether they were operating
in two different social and economic domains—separate and even in antagonism.

Following Cornwall’s designation as an Objective One area for the 2000-2007
EU funding programme a fisheries task force was set up consisting of fisheries
regulators, port managers, fish merchants and processors, agents and fishermen’s
representatives to plan and implement how the money potentially available for fish-
eries was to be spent. A sub-group—the Newlyn Fishing Industry Forum (NFIF)—
was given the task of studying the potential for regeneration in the port through
developing fisheries infrastructure and identifying and capitalising on “opportuni-
ties that can be gained by combining aspects of tourism, leisure and fishing in-
dustries and to encourage all sectors of the fishing industry to be more accessible
to the public”!!. Proposals were not only informed by top-down policy directives;
rather in public discourse surrounding regeneration in Newlyn, in online blogs and
in my interviews, there was talk of the need for change and modernisation and of
addressing patterns of stagnation and narrow development. One of the members of
the NFIF was the Methodist minister for Newlyn. Although recognising the com-
plex and longstanding ties between Newlyn and the firm that own the majority of
the beam trawl fleet, he questioned the public benefit of the harbour having “all its

1" Objective One Partnership for Cornwall and Scilly (n.d.).
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Fig. 15.2 Ripple, Looe Lug-
ger Festival 2009. Author’s
own photograph

resources tied up in boats that were unable to go to sea” (referring to the impact of
the fuel cost and recruitment issues). A harbour is about more than those who go to
sea, he added: “You cannot separate a harbour from the people that live around it.”

John Lambourn was also a member of the NFIF and envisaged the boat contrib-
uting to its heritage and regeneration goals, but essentially the idea, the finance for
the project, and a lot of the restoration work, was all his own. In fact it took 5 years
of hard work before she was seaworthy. John grew up close to Newlyn and was the
son of an artist. As a young man he left to join the merchant navy, and became a
ship’s captain ferrying cargo and passengers all over the world. This led to a posi-
tion as assistant harbour master and civil servant in the Marine Department of the
port of Hong Kong. On retirement he returned to live in Newlyn where his brother
is a fisherman. Acknowledging the unique character of Newlyn, John has said that a
‘too tidy approach’ to promoting the area’s heritage would not sit well. He intended
for Ripple to be a working boat and to have a ‘rural’ rather than an ‘academic’ or
‘sacred’ function. His vision was to set up a sailing school that would give young
people as well as paying tourists a practical educational experience. He envisaged
that the learning of seamanship skills through luggers would not only be a means for
personal development and life skills amongst young people but would also stimu-
late a growing interest in traditional boatbuilding in Cornwall. Furthermore, re-reg-
istering it under its original fishing vessel number he hoped to use it to demonstrate
fishing techniques and land fish to the market (Fig. 15.2).

15.4 Reconstruction

No one knows when the first boat was built, or where, or by whom, or why. Boats began
before history; boats are part of our cultural memories. Why else do people gather at the
water’s edge when tall ships appear? Dick Wagner, founding director, The Centre for
Wooden Boats, Seattle (Hendrickson 2012, p. 21)
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Ripple constitutes a particular form of heritage but it also signifies and embodies
a range of other relatively longstanding heritages—the influence of the Newlyn
School of artists that drew John’s father to the area and which, alongside photo-
graphs, provide visual referents, in the absence of living memory, of the days when
luggers were in common use; its biography tells a story drawing on a tradition of
folk tales centred around boats and their journeys; and finally it embodies a range
of craft skills, which some have even considered to be ‘arts’ of their own. A former
fisherman and artist remarked:

Alot is said about art in Cornwall, but hammer and chisel art, the art of bending and avoid-
ing splitting, the art of each fastening being driven in and making up the overall strength of
the Ripple seem to be John Lambourn’s art. What a beauty the Ripple is after so much work.
I get the feeling John could see her finished before he started.

Luggers are heavy-framed, beamy!? craft built for fishing that are easily identifi-
able by two perpendicular sails located fore and aft'3. They are carvel-built, which
means that once the keel'# is laid and the ribs are in place, the planks of the hull are
pegged flush against one another, rather than overlapping, as is the clinker tradition.
Clinker design was used by the Vikings to build their longboats whilst carvel tech-
niques were common in the ancient eastern Mediterranean. Maritime historians are
not clear on how these influences spread, or whether techniques in different areas
developed independently (Oliver 1971). The Cornish lugger that evolved was very
particular to the region, whilst drawing in influences such as Breton vessels encoun-
tered during smuggling expeditions. The design continued to develop even after the
arrival of the railway into Cornwall, as the need to be first back to market to get a
good price for the catch intensified. There were differences in design between East
Cornwall and West Cornwall and even between ports such as St Ives and Mount’s
Bay. There is no one alive now who made a living from sailing these boats, and few
people who have the knowledge to build them. However, there is a rich variety of
historical sources that John could go to.

To begin with there were the technical drawings and writings of maritime histori-
ans like Philip Oak and Edgar March, commissioned between the 1930s and 1950s
by the National Maritime Museum to travel the length and breadth of the British
Isles recording both the design of traditional craft and the memories of the boatbuild-
ers and mariners, as these craft were being replaced by engine powered boats and
steel hulls. There were also ‘hand me down stories’ (in John’s words) and family
archives. Once the restoration had begun, descendents of her former owners began
rummaging around in attics and producing photographs and records that revealed
Ripple s biography. There are a great many photographs as well as paintings depict-
ing luggers in the late nineteenth century especially. This was the moment shortly
after the arrival of the railway, when the lugger fishing industry was at its peak and

12 Beamy: a terms used to describe a vessel that is broad (i.e. the proportion of its ‘beam’ or breadth
relative to length).

13 Fore and aft: referring to the front and rear sections of a vessel, or towards the ‘stern’ and the
‘bow’ respectively.
14 Keel: A lengthwise structure along the base of a ship.
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artists’ communities as well as early tourism were beginning to flourish, especially at
Newlyn and St Ives. John had never built a boat before, let alone a lugger and yet the
small details such as the rigging match these visual representations perfectly. Finally,
there is a huge amount of what John has called ‘the social history of Cornwall’—the
historic documents in public archives that record who built the boats, who owned
and had shares in the boats, who skippered them and how much they caught.

The construction of Ripple and the material networks it embodies is mirrored in
the social and economic relationships evident in the archives. Census data for St
Ives in the late nineteenth century shows that the boatbuilders, sail-makers, black-
smiths, rope-makers, coopers etc. all lived alongside the fishers and mariners. The
legal ownership of each boat consisted of 64 shares and the Merchant Shipping Re-
cords show that these trades people as well as widows frequently held shares in the
boats. The profits of each catch were divided between a boat-share (which was di-
vided again between the owners), a body-share which able fishermen received (boys
received a half-share) and a finally a net-share for those crew members that owned
a net or a piece of a net'>. The wives of the fishermen often made and mended the
nets, especially as fishing industrialised and the boats were away for up to 3 months
at a time chasing the shoals of herring in an annual circumnavigation of Britain.

The way that Ripple is a conduit for the transmission of historical knowledge lies
not only in archival repositories of social history and memory, but also in the skills
and insight acquired through learning to sail her. I experienced this first-hand as a
member of the crew sailing her for the first time since the 1930s. The ability to sail a
lugger, as to build one, was also a skill that had to be recovered and relearned—and
the only way to do this was through practice. It was a tough, very physical challenge
that gave us a direct connection to a bygone way of life. There were moments of ex-
hilaration when body and limb, wind and sailing rig finally worked in tandem, and
boat and crew achieved momentary gracefulness. After a race at a lugger regatta,
we rowed into the harbour, two men to each massive oar. A crowd was gathered on
the piers, and cheered as we passed through the gaps. However, for the most part
the experience was punishingly hard and sometimes frightening. With a dipping lug
rig, every time it was necessary for the boat to tack, the foresail (about 700 sq feet of
canvas and a heavy wooden spar) had to be quickly lowered, passed around the mast
and re-hoisted, without losing the wind or getting things tangled up. It was a dif-
ficult procedure for a bunch of novices. Due to John’s commitment to authenticity,
the sails were held in place by large iron hooks which passed through a round iron
ring or cleat in the corner of the sail and were connected to the sheets which passed
inside the gunwale and up to the halyards (ropes on which you pulled or ‘let go’ to
raise or lower the sail). Sometimes when sailing the wind slackened for a moment
and the iron cleats would come free. The sail would start to whip and crack like
lighting, the iron ring flying dangerously around our heads, until some brave soul
caught it and wrestled it back into place. On a failed attempt to make it to the Isles
of Scilly in heavy seas, a crew member took a nasty hit to the head, and a lifeboat
was called to tow the boat back to safety.

15 Thanks to Tony Pawlyn, maritime historian (personal communication) for information regarding
the social history of the Cornish fishing industry in the lugger era.
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Fig. 15.3 The crew of Rip-
ple working together to furl
and cover a sail, Mount’s
Bay 2009. Author’s own
photograph

Through these experiences we were given an insight into how tough the men
must have been that sailed these boats for a living and we learnt that fishing and
sailing, in the era before fishing boats were mechanised, were interdependent and
advanced whole-body skills, to which a practical education from a young age would
have been a great advantage. We also had to struggle with the nautical terminology
and phrases that John insisted on using, as if to show that Ripple was part of a much
broader maritime tradition. About 30 original Cornish luggers and 3 replicas are
still sailing today. There is an element of performance and spectacle about these,
which is romantic particularly for bystanders and onlookers; as crew-members we
were only too aware of the dangers. However, when the festivals and regattas are
in full sway they are a thrilling experience for crews and spectators because they
animate seascapes in a way otherwise rarely seen today which perhaps resonates
with a deep, subconscious memory of past eras. As fishing and other coastal in-
dustries, such as shipping and shipbuilding, have industrialised, specialised and in
many areas declined (Smith 1999; Starkey 1998), these tangible links with working
seascapes have also been lost (Figs. 15.3 and 15.4).

Just as John’s project is given meaning by local repositories of history and mem-
ory, this last aspect brings into view a body of academic work in archaeology and
historical geography. Braudel’s approach to Mediterranean history set a precedent
(1995 [1972'%])—an influence evident in some subsequent scholarly treatments of
Atlantic history, for example, Bowen’s Britain and the Western Seaways (1972)
and Cunliffe’s Facing the Ocean: the Atlantic and its Peoples (2001). These iden-
tify the Atlantic coastal routes of the western fringes of Europe as constituting a
distinct realm of cultural contact and exchange, fostering over millennia littoral
cultures with similarities in technology, language, religion and other aspects of
culture. Whilst the Ripple restoration is somewhat particular given the local context,

16 First published in France under the title La Méditerranée et la Monde Méditerranéen 4 I’Epoque
de Philippe II, 1949.
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Fig. 15.4 Ripple chasing
the pack, Looe Lugger Fes-
tival 2009. Author’s own
photograph

it is also one of a growing network of maritime heritage projects spanning Atlantic
North West Europe explicitly celebrating a common heritage which some see as
part of an ongoing ‘Celtic’ identity. This new maritime heritage has echoes of a
deep past in which, from one angle, shared marginality drove a common seafaring
culture on the fringes of Europe. From another angle such cultures were part of a
cosmopolitan oceanic world, which from prehistory to the middle and early modern
ages, was at the centre of trade, migration and innovation.

To recall my first encounter with John and the Ripple, 1 had asked him how he
had the skills to build such a boat and he replied: “Oh, when you grow up, in an
environment where things are made, you just pick it up, like you do when you work
on your own house... That’s what they should be teaching young people. It gives
you”... (he searched for the right words). “Freedom!” his friend, a fisherman, put
in. “Freedom, yes”, John continued “and also a sort of ‘can do’ attitude—if you have
a dream and you can do the work yourself, well then that can make the difference
between achieving something and never even beginning.” Macdonald (2002) has
said that displays of vernacular material culture represent a critical commentary on
resourcefulness that is expressive both of a locality and a way of life that is broader
than the locality. Laviolette (2006) makes a similar argument about contemporary
maritime art in Cornwall that makes use of recycled and salvaged material recalling
the work of the St Ives fisherman-artist Alfred Wallace (1855-1942).

Ripple represents a technological tradition that is unique to west Cornwall and
simultaneously it can also be interpreted as representative of ways of life collec-
tively associated with the broad historical-geography of maritime regions and more
specifically, with fishing. The emphasis John placed on reviving a sense of local
resourcefulness and independence is pertinent in the context of the fishing industry
in an era where entry costs are increasingly prohibitive for young people.
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15.5 Regeneration

Whilst Ripple can be seen as an example of ‘critical nostalgia’ (Clifford 1986) it is
arguably also a pragmatic and forward-looking enterprise. John had said one of his
aims was “to open people’s eyes to the lessons of a 100 years ago, when there was
no oil and only wind.” Recently one of the last of the Westcountry ketches'”, Irene,
sailed for Brazil, via the Mediterranean. It was transporting and trading in ethical
and organic food produce between ports on route, and is an imaginative attempt to
explore a market for low carbon cargo. Such ventures are also being explored on a
commercial level by companies such as B9 Shipping Company. Given the pressures
in the fishing fleet owing to rising fuel costs'®, Ripple provides an allegory about
the need to explore alternative technologies and the role for the past as a resource
and stimulus for future innovation. Several vessels at Newlyn have already experi-
mented with incorporating sail power to make them less reliant on diesel. With
multiple major redevelopment plans, public and private, having been discussed for
Newlyn and the surrounding vicinity, John could also see an opportunity for revived
boatbuilding and servicing yards. These could not only provide alternative jobs but
also potentially be a stimulus for technological innovation in the fisheries sector.

Attitudes towards John’s project from members of the local fishing industry
have, however, have been mixed. A colourful and provocative character, his vision
has been regarded by some as romantic and even a tad eccentric.. Until recently, he
was a newly appointed member of the Newlyn Pier and Harbour Commissioners,
following a government Harbour Review Order in 2010. John, along with two oth-
ers, was later voted out by secret ballot. Little information was given to the public
as to the reasons for this ousting but it is no secret that there were disagreements
regarding harbour redevelopment and regeneration plans, in particular a proposal
for a new fish market.

One of the problems identified with the existing market has been is that it is an
extremely functional and not aesthetically pleasing building that dominates the sea-
front and blocks views from the centre of the village to the sea. Most tourists either
bypass Newlyn or pass straight through on the way to Mousehole. Ambitious plans
were advocated by some people, including John, for redevelopment of the harbour
that would include ‘visitor friendly’ features and a more effective marketing of the
heritage of the village'®. Others, including some fishermen and fish merchant firms,
felt that the fishing industry could not afford such plans and were wary of whom it
would benefit. Whilst yet another group of port users, including fishermen I spoke
to who operated from Newlyn but did not land their fish there, or reside in the lo-
cale, felt that any new market would ideally be located not in the village at all but

17 Ketch: two-masted, fore and aft sailing ship traditionally used for transporting small cargoes.

18 The overheads created by fuel expenses are huge—for some Newlyn based trawlers £ 10,000 of
diesel per trip on average—arguably a significant pressure towards overfishing as well as affecting
fisher incomes.

19 Plans were informed by the Cornwall Archaeological Unit report: Cornwall and Scilly Urban
Survey. Historical characterization for regeneration: Newlyn (Russell 2003).
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favoured a new central inland market and distribution centre directly linked to one
of the main roads, where lorries can get into and out of easily. This could then serve
both large fishing ports in the region and other smaller ports that presently overland
their fish to existing markets.

Clearly there are widely divergent views represented here about the particular
ties between fishing markets, towns/villages, harbours and fleets and how these
are to evolve and adapt to changing European and global economic and political
conditions. For one prominent fish merchant and multiple fishing vessel owner in
Newlyn, the bottom line must be the priorities of the catching sector. They had some
sharp but pertinent points about the limitations of John’s project, saying, “it doesn’t
do a lot to the port in terms of economic strength or economic financial benefits,
you know, it doesn’t employ anybody as such and it doesn’t bring in an awful lot
of bread and butter, does it?” I asked if they could see a role for the kinds of diver-
sification that John’s project might help promote such as traditional boat building
and boat servicing yards. They replied that they could not see anything necessarily
wrong with it but doubted whether it was “a viable thing bringing in an economy to
the harbour in terms of fish landed.”

He hasn’t landed a fish yet with the Ripple and 1 don’t think he ever will land a fish. If
he wants to have the Ripple and go sailing, that’s fine and have people building luggers
and things, I haven’t got a problem with that. There is certainly a need for carpenters, but
whether it is viable without grants and things like that, that’s quite a different issue.

Perhaps naively I then asked my interviewee whether they felt that projects like
John’s might have a role in informing wider communities about fishing in Cornwall
and potentially attract new recruitment. Once again their response was to the point:
I haven’t seen any single person come in yet that’s gone commercial fishing, having gone
on the Ripple. And I mean, maybe it will, but I very much doubt it. There’s quite a different

set of skills needed to go commercial fishing on some of the steel vessels than the sailing
vessel.

The comments of the fish merchant convey a sense of boundaries, social distance
and different economic priorities that in her view mark a sharp divide between fish-
ing ‘industry’ and the kinds of ‘heritage’ John is promoting. Apprenticeship into
fishing is typically by an informal process of experience, observation and prac-
tice. Palsson (1994) has drawn an analogy between acquiring fishing and seafaring
skills and going on a journey, finding that Icelandic fishermen spoke of overcom-
ing seasickness as ‘getting one’s sea-legs’, therefore providing a metaphor for the
corporeal nature of gaining competence at sea. Along with Ingold (2000) he has
used the term ‘enskillment’ to denote this kind of knowledge acquisition that comes
from active engagement with the social and physical environment. Cognitive social
learning theory also points to the importance of environments for learning, incor-
porating such processes as ‘legitimate peripheral participation’ (Lave and Wenger
1991) and ‘communities of practice’ (Wenger 1998). One fishermen I interviewed
recalled helping his father and uncles out as a boy—cleaning up the boat when it
landed, going to sea with them, being allowed to keep and sell crabs and generally
learning “small things, like tying your knots”.
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Whilst Ripple is a form of heritage that calls on informal, practical and experi-
ential learning of skills, this process and the skills learnt are comparable to modern
fishing but not alike. It can by no means be a replacement for occupational skill-
sets in fishing. What is being learnt during an apprenticeship on a boat is not only
mechanical skills but also how to fit in to a social system which is both embodied
in the habitus of the crew but also transcends the crew as a wider way of life (van
Ginkel 2001; Simpson 2006). To ‘learn the ropes’ as a new recruit into fishing van
Ginkel (2001, p. 179) says, is a process:

...not limited to the mere performing of tasks; it includes internalizing the norms, values,
attitudes, interests, knowledge and skills necessary to become an accepted member of the
occupational group, to do the job properly, and to legitimize the work world. Compatibility
with the crew’s ideology is an important factor.

Fishers’ attachment to their way of life is often explained in terms of features of ‘oc-
cupational community’ (Davis 1986; Lummis 1985) such as a strong sense of pride
and satisfaction in ones work and identity, specialised knowledge and skills, “an
‘egalitarian ideology’ combined with rhetoric’s and concepts of independence, self-
reliance, freedom and so forth” (van Ginkel 2001, p. 178). One aspect of this pride
and satisfaction in work and identity, which is surprisingly sometimes overlooked in
these analyses, is status as “primary producers of food” (Nadel-Klein 2003, p. 8). In
an era where more than half of the world’s population live in cities and the majority
of people—at least in the industrialised West—are not directly engaged in produc-
ing food, the close associations between fisher and fish as a vital and often messy,
bloody, smelly life source and the idea of ‘putting food on plates’ is significant, not
least to many fishers themselves. As one fisherman expressed it commenting on his
sons following him into fishing:

They went fishing of their own choice. They didn’t come because I made them come.
They wanted to go fishing. But if I didn’t think fishing had a future, I would have tried to
put them off. But I’ve always believed that fishing’s got a good future. Because the way |
always look at it, in simple terms is, you got to eat [pointing], and everybody else got to eat
on this planet, and there’s only so many people producing food.

Whilst, to my knowledge, Ripple may not yet have been dirtied with the blood and
fish guts of a commercial catch, and whilst the reconstruction was self-funded by
John, it nonetheless does have something to contribute directly to the catching sec-
tor and to the local economy. By evoking a sense of the past in a tangible way, by
recalling and bringing to life scenes depicted in photographs and artworks, Ripple
makes a link between different ‘fields’ of heritage—the production and consump-
tion of local history, visual cultures (including art galleries and museums) and fish-
ing in a contemporary working harbour—domains that might otherwise remain sep-
arate, disconnected and fragmented spheres to the detriment of all. This has already
contributed to generating a ‘sense of place’ that is fostering stronger links between
the ‘catch and the locality’ (Reed et al. 2013) as in the example of the recent revival
of the fishery for pilchards in Cornwall, now rebranded, as the ‘Cornish sardine’.
One firm is now selling Cornish sardines in tins illustrated with Newlyn School
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Fig. 15.5 A tin of ‘Cornish
sardines’ featuring The Greet-
ing by Newlyn School artist
Walter Langley. Author’s own
photograph

Fig. 15.6 Artist Bernard Ev-
ans painting Ripple and other
luggers alongside the medi-
eval pier in Newlyn harbour
during the ‘Painting Party on
the Quay’ event, British Tour-
ism Week, March 2011. Cour-
tesy of Steven Walker

paintings featuring luggers in Newlyn harbour (Fig. 15.5). Now that real luggers
can once again be seen alongside the medieval ‘old quay’ in Newlyn this marketing
has been used to good effect. The pilchard fishery is not regulated by quotas and is
being promoted by catchers and merchants as both indigenous and sustainable. This
marketable ‘sense of place’ as food provenance is not to be mistaken for the diverse
and grittier everyday experience and place attachments of fishers and other workers
and residents in places like Newlyn. Nonetheless it is an important one when the
sustainability (social, economic, environmental) of forms of fish production reliant
on bulk overseas export is questionable (Fig. 15.6).



15 Heritage, Skills and Livelihood: Reconstruction and Regeneration ... 297

15.6 Conclusions

The example of fisheries heritage considered in this chapter challenges notions of
‘industry’ and ‘heritage’ as being separate and opposed domains. It also demon-
strates an important role for heritage that exists outside of museum contexts and
which incorporates informal learning, and production and use of material artefacts
including craft skills. This can be a source of alternative and diversified fishery-
linked livelihoods, a factor in strengthening and promoting links between catch
and locality, and a powerful source of critical nostalgia to stimulate imagination
and innovation. Alternative forms of heritage production have implications for al-
ternative forms of consumption (including tourism) and even alternative forms of
fishing. Dependency of communities on harbours and on the sea in places with a
history of fishing is broader and more complex than merely landing of fish. The
current period of economic recession and rising unemployment has consequences
for young people in rural maritime regions, across class, occupational and family
backgrounds. In a context of frequent anxiety about the loss of ‘real” and ‘tangible’
jobs (Crow et al. 2009) and growing disparities between ‘financially rich’ centres
and ‘heritage rich’ peripheries (Howard and Pindar 2003, p. 65), heritage initia-
tives that can strengthen regions, livelihoods and diversity of skill-base are to be
supported.

Nonetheless, maintaining existing fishing harbours and beaches as bases for
catching fish, remains the highest priority for the sustainability of coastal econo-
mies and the integrity of coastal places. Needless to say this should be comple-
mented and stimulated by heritage initiatives, rather than replaced. This entails a
historically informed conception of ‘fishing communities’—both in the traditional
and occupational sense—as mixed economies, which are always changing and
evolving. Walton (2000) quotes a Lowerstoft man born in 1902 speaking of what
made community in his local fishing context (p. 128), and concludes that the ba-
sis of community in this view was “commitment to an industry, not necessarily
entailing actually going to sea, but being part of a network of shared interests and
concerns that surrounded the fishing.” A similar case is made in the context of
contemporary Scotland by Ross (2013). Academics can inform policymakers, local
authorities and non-state actors about how to support these kinds of communities
by observing the connections and disconnections between the various practices,
politics and priorities of their different sectors. Ultimately neither state, industry
nor community models of development will be sufficient alone to articulate and
manage their complex ties.
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The Socio-Cultural Impact of Industry
Restructuring: Fishing Identities
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16.1 Introduction

Fishing as an occupation provides more than a way of earning a living (Pettersen
1996; van Ginkel 2001). Its traditions, structures and dynamics influence all aspects
of the lives of individuals and households who work within and live alongside the
industry. However, the Scottish fishing industry is experiencing a period of major
restructuring, driven by an over capacity in the fleet (Royal Society of Edinburgh
2004) and reflecting global problems in key commercial stocks (Symes 2001). The
impacts of this restructuring have repercussions for the individuals and households
who depend on the fishing industry for their economic and socio-cultural resources.
Although fisheries policy has begun to recognise the socio-cultural dimensions of
the industry, there is little clarity over what these might be, how they can be as-
sessed and what they may mean for fisheries policy. In this chapter the concept of
identity is used to encapsulate and explore the socio-cultural dimensions of the fish-
ing industry and the impacts of restructuring in northeast Scotland and the fishing
settlements of Lossiemouth, Cullen, Buckie and Fraserburgh in particular. The aim
is to explore the role of fishing communities in the construction and performance
of fishing identities and the changes to this brought about by restructuring. Qualita-
tive data from interviews with fishermen, former fishermen and their wives help
to unpack what fishing communities mean to people and the roles they play in the
construction and performance of fishing identities.
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16.2 Fishing Industry Restructuring in Northeast Scotland

The UK fishing industry is highly concentrated in particular locations, with northeast
Scotland an important area within both the Scottish and UK contexts. In 2005, 491
vessels were registered in northeast Scotland (Aberdeenshire Council 2007). For
over 10 m vessels, northeast Scotland accounted for 35% of the Scottish fleet and
17% of the UK fleet. Employment in the catching sector of northeast Scotland was
1,448 in 2005, accounting for 30 % of Scotland’s and 11 % of the UK’s employment
in fishing. In the same year, 52 % of the Scottish catch by volume and 50 % by value,
and 39 % of the UK catch by volume and 34 % by value, was landed into northeast
Scotland’s ports (Aberdeenshire Council 2007). Despite contraction within north-
east Scotland’s fishing industry following two phases of decommissioning, the re-
gion has maintained its dominance within the UK in terms of both landings and em-
ployment (Scottish Government 2010). The analysis focuses on the circumstances
surrounding the demersal sector which targets mixed whitefish species that live on
or near the seabed such as cod, haddock, whiting, monkfish and also Norwegian
lobster (Nephrops) and landed 32 % of the UK catch by volume and 38 % by value
in 2005 (MFA 2006). The demersal sector particularly has suffered over the last
10 years. With a decline in key stocks, most notably cod, and the resulting limita-
tions placed on those targeting them, landings and profitability have fallen.

Quotas for key demersal species fell dramatically. Between 1997 and 2007, cod
quota for the North Sea and West of Scotland fisheries declined by 84 %, whiting by
65 % and plaice by 43 %. Demersal vessels operating in these areas have also been
restricted to just 15 days at sea per month and other areas have been closed to fishing
altogether or require specific permits (Aberdeenshire Council 2007). To reduce
overcapacity in this sector, the Scottish Executive funded two rounds of decom-
missioning in 2001-2002 and 20032004, at a total cost of £ 56 million (Scottish
Executive 2005). These schemes removed 165 over 10 m vessels from the Scottish
demersal fleet (Scottish Executive 2006), most of them based in northeast Scotland.

Here, direct employment in catching fell by 55 % between 1995 and 2005, a loss
of 1,770 jobs (Aberdeenshire Council 2007). Buckie fishing district was hardest hit
with a 65 % loss of employment. However, despite the loss of employment in the
catching sector, unemployment in northeast Scotland remained relatively low, 2 %
in Fraserburgh and Macduff compared to the Scottish average of 2.8 % (Aberdeen-
shire Council 2005). Although official statistics of the destination of former fisher-
men are not available, anecdotal evidence suggests that many have been absorbed
into the off-shore oil and gas industries.

Beyond the direct impact of restructuring on the fishing industry, there are high
levels of multipliers meaning a much greater impact on the wider economy. A study
using data from 1999, and so not covering the period of restructuring, found that
Fraserburgh had a direct employment in fisheries, aquaculture and processing of
29% (Scottish Executive 2002). Once the indirect employment in ancillary services
such as net making, and the induced employment in local services supported by
the spending of fishing households had been taken into account, Fraserburgh’s
fishery dependent employment rose to 57%. Buckie’s overall fishery depen-
dent employment stood at 22% (Scottish Executive 2002). The economic and
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employment impacts of restructuring have been large. However, dependence on
fisheries concerns not only economic resources, but social and cultural resources
which are also challenged by restructuring.

16.3 Social Issues in Fisheries Policy and Restructuring

Through the European Common Fisheries Policy (CFP), the restructuring described
above has attempted to match the capacity of the European fleet with the health
of commercial fish stocks (European Commission 2004). The socio-cultural di-
mensions of the industry have not traditionally been addressed by fisheries policy
(Symes and Philipson 2009), but instead have been seen as an externality to be dealt
with after policy decisions have been made (for example, see ESSFiN 1999). More
recent policy developments have recognised the importance of taking these socio-
cultural dimensions into account (Scottish Government 2010).

For example, at the European level the 2002 reform of the CFP saw the creation
of Regional Advisory Councils (RAC) with the North Sea RAC creating a specific
working group to provide advice on socio-economic impacts (NSRAC 2006). At
the UK level, the 2004 report ‘Net Benefits’ recommended the creation of explicit
social aims (Strategy Unit 2004). The response from the devolved administrations in
2005 set out several key objectives, one of which was “to tackle social exclusion and
promote long term prosperity in communities traditionally dependent on the fish-
ing industry” (DEFRA et al. 2005, p. 14). At the Scottish level, in the ‘Sustainable
Framework for Scottish Sea Fisheries’, a sustainable fishing industry is seen as vital
to maintaining viable communities around the coast. According to the Scottish re-
port one of the key ways to achieve this would be through better decision making
informed by interdisciplinary research that brings together biological and socio-eco-
nomic specialisms. The report recognises a lack of adequate data on Scottish fishing
communities, and commits to commissioning a fisheries dependency study (Scottish
Executive 2005). At all three levels of policy—national, regional and local—there is
a growing recognition of the need to take into account the social impacts of fisher-
ies policy. There is, however, no clear definition of what these might be and how
they could be assessed, although Urquhart et al. (2011) begin to set out an agenda
for social science research in fisheries policy, outlining the need to increase the geo-
graphic scope of fisheries social science studies (which have been limited to small
coastal communities on the Altantic fringe); the need for assessing the potential for
co-management of marine resources; the need for an understanding of the contribu-
tion that fishing makes to local culture and sense of place for both local communi-
ties and the tourism industry; and finally, the need for an explicit attempt to make
the social and cultural values of fishing more relevant to fisheries policy makers.
Clearly, further research by and collaboration with the social sciences is called for.

The study of fisheries has traditionally been dominated by the biological and
economic sciences and whilst the social science of fisheries is a growing field, it has
not achieved the same influence over policy as bio-economic research (McClanahan
etal. 2009; Symes and Hoefnagel 2010; Urquhart and Acott 2013). However, impor-
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tant contributions to the understanding of the socio-cultural dimensions of fishing
and its relationship to restructuring have been made particularly in Newfoundland
and Norway (see for example Power 2005; Binkley 2002, 2000; Women’s Studies
International Forum 2000). Social science research on fisheries in the UK has in-
stead focussed on policy and management (see for example Brookfield et al. 2005;
Daw and Gray 2005; Stead 2005; Symes 2005, 2001; Phillipson 2002). Nadel-Klein
(2003, 2000, 1988) is a key exception; through sustained ethnographic research,
she focussed on understanding Scottish fisheries from the perspective of individu-
als and households who work within it. More recently there have been a number
of qualitative studies that explore the interaction between the socio-cultural dimen-
sions of fishing and its relationship with the current period of restructuring from the
perspectives of those living through it (see, for example, Reed et al. 2011; Acott and
Urquhart 2012; Reed et al. 2013; Urquhart and Acott 2013; Ross 2013; Britton and
Coulthard 2013; Zhao et al. 2013).

16.4 Identity and Place

The concept of identity has been widely used across the social sciences and pro-
duced a vast literature. Identity is utilised here in three specific ways: to demon-
strate how individual and shared identities are constructed and why they are impor-
tant; to explore how the idea of community is used in identity work; and to indicate
how place is both created by and used in the performance of identities.

16.4.1 Individual and Collective Identities

Defined simply, identity is about “who we are and how we differ from those around
us” (Jackson 2005, p. 391). Our identities are based on what makes us similar to
or different from others, and so the concept can be used to encapsulate and define
the social aspects of fishing that distinguishes it from other industries. Much of the
individual identities expressed by the participants in this research draw on shared
cultural identities that they hold, at least on the surface, in common with each other.
These cultural identities perform important functions. They provide a sense of
belonging, of having a place within the world. Having this understanding of oneself
provides the cultural resources or maps to be able to place others and understand
the world around you (Jenkins 1996). Maintaining a shared sense of identity ensures
that the distinctiveness on which this identity is based, and the place in the world it
provides, is not lost (Cohen 1985).

Identities are not inherent within a person or group but relational, based on pro-
cesses of identifying these similarities and differences in relation to others (Jackson
2005; Hall 1996). Because they are not fixed within a person or group they are
the outcome of active processes of negotiation, of identifying and placing others
within the world as we understand it (Jenkins 1996). So whilst identities can be
described as individual and/or collective, all are inherently social as they are based
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on interaction with others (Jenkins 1996). These negotiations of identity can be un-
derstood as performances. As identities are brought into being through performance
and interpretation they can be understood as becoming, “a process never complet-
ed”, as there is always the potential for further interpretation (Hall 1996, p. 2). And
so as identities are contingent on interpretation and never completely achieved they
must be worked at, or performed, in order to be maintained (Jenkins 1996).

People can simultaneously maintain both individual and collective identities
through the use of symbols (Cohen 1985). Symbols do more than refer to some-
thing, be that an object or an idea, but allow the creation of meaning around them:
“Symbols do not so much express meaning as give us the capacity to make meaning”
(Cohen 1985, p. 15). In identity work this allows individuals within a group to refer to
and value symbols of the same form, whilst understanding the symbols in a way that
is meaningful to the individual. In this way the group is able to present a seemingly
coherent identity without compromising the many varieties of its individual members.

16.4.2 Community

The idea of community can be understood as a symbol (Cohen 1985). It is a tool
strategically used to express similarity and difference:
People construct community symbolically, making it a resource and repository of meaning,

and a referent of their identity.
(Cohen 1985, p. 118)

The idea of community is used particularly when that which marks a collective
identity as distinctive is under threat (Cohen 1985). Dalby and Mackenzie suggest
that the idea of community does not necessarily exist in a particular form until it is
threatened, “that in important ways they are formed and shaped by the opposition
to [that which] is portrayed as threatening” (Dalby and Mackenzie 1997, p. 101).

The past plays an important role in the construction of collective identities, par-
ticularly in the use of community to defend against change. References to the past
and the telling of stories surrounding people and places from times gone by are
commonplace when reflecting on new circumstances and challenges (Cohen 1985).
However, the use of the past is not due to a group’s inability to face up to the pres-
ent or future, of being unable to remove themselves from the past. Instead it is a
strategic use of the past as a resource to make sense of and confront the present and
future (Power 2005; Dalby and Mackenzie 1997; Hall 1996; Cohen 1985). It is used
to help make the unfamiliar familiar, past experiences are drawn into the present to
enable some sense to be made of it.

A shared past provides a sense of embeddedness and collective history, a sense
of belonging and having a place within the world. Edwards suggests that this shared
past is a connection to what makes a group distinctive, and so maintaining the past,
through remembering and talking about it, is a tool for securing a future: “To lose
the past would be to lose a present identity which could not, in turn, be projected
ahead” (1998, p. 163). Shared stories or narratives of place are important in signify-
ing belonging to that place (Bird 2002; Acott and Urquhart 2012).
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16.4.3 The use of Place in Constructing Identities

Place is an important concept in the construction of individual and collective
identities and is used here in two key ways. Firstly, place is created and given
meaning through the performance of identities, and secondly place, and belonging
to a place, is used in the construction of identities. Places are not benign objects,
but are associated with particular meanings (Cresswell 2004). The meanings of
place are constructed by the people claiming association with that place through
the performance of their identities (Gregson and Rose 2000). As with identities, the
symbolic nature of place is dependent on interpretation and so:

Places are never finished but produced through the reiteration of practices—the repetition
of seemingly mundane activities on a daily basis.
(Cresswell 2004, p. 82)

With the potential for further interpretation of place, places only retain their mean-
ing through its continual expression. The use of the past and the telling of shared
stories to create collective identities are also used in the construction of place. The
anecdotes and folklore recited by people creates a specific version of place imbued
with carefully chosen meaning (Bird 2002). The places in this study become and
remain ‘fishing communities’ through the performance of fishing identities, includ-
ing through narrative.

Not only is place created through the performance of identity, it is also used in
the construction of identities:

In defining the discourses of inclusion and exclusion that constitute identity, people call
upon an affinity with place or, at least, with representations of places, which in turn, are
used to legitimate their claim to those places.

(Ashworth and Graham 2005, p. 3)

An affinity with place is used to mark belonging. A long term relationship with a
place often engenders a sense of feeling ‘at home’, of belonging, which forms part
of identity (Convery and Dutson 2006). Having the local cultural knowledge to tell
stories about this place signifies belonging to it (Bird 2002).

The idea of a ‘fishing community’ can be understood as an identity expressing
symbol. It is used to express belonging to collective identities based on fishing and
place, and to mark these identities as different from non-fishing people and places. Un-
derstanding and belonging to a ‘fishing community’ is part of collective and individual
fishing identity. (Re)asserting the idea of fishing communities, through remembering
and talking about them enables them to continue through periods of change: ‘fishing
communities’ are brought into being through the performance of fishing identities.

16.5 Methodology

Within fisheries social science, sustained ethnographic research has been usefully
and successfully applied to the contexts of Newfoundland, Norway and Scotland to
understand the cultural aspects of the industry from the perspectives of those who
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live and work within it (Power 2005; Nadel-Klein 2003, 2000; Women’s Studies
International Forum 2000). The research underpinning this study draws on these
approaches, employing semi-structured interviews to generate rich qualitative data.
This style of interviewing allows participants to tell their own stories and express
their unique perspectives on the issues raised (Bennett 2002; Smith 2001).

With no direct link to the fishing industry it was necessary to work through
gatekeepers using a snowballing approach to generate potential research partici-
pants. This approach has many challenges, and can only be used successfully with
a reflexive awareness of the role of these gatekeepers and the sample being pro-
duced (de Laine 2000; Cook and Crang 1995). However this proved to be the most
successful way to build the connections and relationships needed to access these
fishing communities. In total, 19 households took part over the period 2003 to 2006.
All were either actively involved in the demersal sector (12), or had been in the
case of the retired (3) and former fishermen (4). The chapter draws on a selection of
passages from interviews across the range of participants.

Interviews were broadly biographical, with participants encouraged to give a
brief life-history, before moving on to explore issues of change. Where possible
interviews were conducted with both the husband and wife, and where practical a
second interview was arranged at a later date. All interviews were conducted with
the assurance of anonymity for participants, and so all names have been changed
and some details blurred.

Carrying out research in fishing communities has particular challenges. On a
practical level, it can be difficult to arrange interviews around the unique work
patterns of fishermen, meaning a high level of flexibility is needed. The fishing
industry is politically complex, and most noticeably divided along support for
staying in or withdrawing from the CFP. The context in which the interviews were
conducted was one where skippers who had applied for the decommissioning of
their boats had recently received their confirmation offer and were deciding whether
to accept. This generated much speculation within the community as to who would
get what from the scheme. Working with fishing households at this time demanded
great sensitivity and a reflexive approach.

16.6 Fishing Communities in Northeast Scotland

Ideas of fishing communities were frequently brought to life through the words and
conversations of people interviewed. They were used primarily in a past tense, to
construct idealised ‘times gone by’ in contrast to the places where they now live
and work. Additionally the present day was assessed against the standards of the
past to gauge whether their current situation could still be described as a ‘fishing
community’. While talking about their understandings of fishing communities, the
participants identified a collection of symbols that for them make up a ‘fishing
community’. The symbols of boats, fishermen, a thriving economy and social
events are used to illustrate what people mean by ‘fishing community’ and its use
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in the construction of fishing identities. Perhaps unsurprisingly, at the heart of all
these ideas is the harbour and the role it plays in defining a place as a ‘fishing com-
munity’. As Jack from Buckie neatly summed up after the interview:

I couldnae imagine not living by the sea. I mean without a harbour, what’s the centre of
your community?"

16.6.1 Fishing Boats in the Harbour

When asked how places have changed, it was generally the loss of boats from the
harbour that first came to mind with those who took part in the interviews. The
presence of fishing boats is an outward, easily read sign that the place is an active
‘fishing community’. When the number of boats using a harbour declines it impacts
upon the economy, both around the harbour and in the towns. Alongside this eco-
nomic impact, there is a symbolic impact. As the number of boats physically present
in the harbour declines it illustrates the decline of the place as a ‘fishing community’
and of the industry more generally. This reinforces the growing negativity toward
the industry felt by some fishermen who cite the loss of crew and lack of new en-
trants as other signs of decline.

Before fishermen began to work intensive trip patterns, there were specific times
when the whole fleet came in to harbour, such as to land for Friday morning market,
or to take their summer or Christmas breaks. At these times the true size of the local
fleet could be seen, and they are remembered fondly by the people interviewed, as
Peter who was in his 40s and from Cullen, describes:

And Buckie there, Buckie on a Friday and Saturday night it was traffic jams, aye before,
the harbour was full you could walk from one side, the boats was moored up from one end
of the harbour, so you could walk from one end of the harbour to the other on them ken?

The notion of the boats filling the basins of the harbour came up time and time
again. This narrative of fishing communities can be understood as part of the stories
that signify belonging to these communities.

Now the harbour is much quieter. However, local boats do use it on certain occa-
sions and when the fleet is in it demonstrates Buckie’s continuing connection to the
fishing industry and, for the people interviewed, its identity as a fishing community.
For example, Buckie is the nearest large harbour for Adam who works mostly from
Fraserburgh:

“So Buckie, I mean would you still consider Buckie to be a fishing community?” “Aye there
is see, well ken, Buckie is like our settling office, it’s where we do all our business, and
aye it is. There’s a lot of boats from Buckie still, but they never come up because of the
fishing grounds, ken. [...] But at Christmas the boats come up to Buckie because they are
tied up for a fortnight just for ease, it’s easier for maintaining your boat and running over

! The responses of the interviewees are reported in their vernacular form and several words may
need translation into standard English viz: aye: yes; craic: chat (as in conversation); dinnae: do not;
hae: have; haem: home; ken or ye ken: you know; mair: more; nae: not.
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Fig. 16.2 Pleasure boats at
Lossiemouth marina, Loss-
iemouth. (Source: Author
2005)

to it. So there is still a fleet, but even then there’s nae the boats there used to be before. [...]
So there’s still a fleet, but in numbers I wouldnae like to say, it’s probably 25% of what
it was 25 year ago. When I started at the sea Buckie was full of boats every weekend and
it’s just 25 year and it’s a big, big difference. But you do see it at Christmas, there is still a
fishing fleet.”

Although coming back to Buckie at Christmas is framed in terms of ease and eco-
nomics, it also serves as a symbolic reassertion of Buckie as a fishing community
(Fig. 16.1).

In Lossiemouth, as the fleet began to target fishing grounds further afield, the
local harbour was used less and less. The largest basin in the centre of the town
has been redeveloped into a marina for pleasure boats. This has been a source
of conflict for local fishermen who see it as an inappropriate use of a fishing
harbour, yet preferable to it going to ruin, as Charlie, a retired skipper describes
(Fig. 16.2):
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Fig. 16.3 Harbour Tearooms
in former fish warehouses,
Lossiemouth. (Source:
Author 2005)

We were against it at the start, you know, ‘you’re not turning that into a marina, it’s a har-
bour’. But the harbour company had to do it, and it’s better that than it going to ruin. And
they built those flats in what used to be the stores.

James, a retired skipper who has lived in Lossiemouth all his life, eloquently de-
scribes the changes in the town and harbour:

It’s very sad to see a way of life die. The town of Lossie here, when I was young, every road
led to the harbour. Everybody’s work involved [the fishing] and now it’s gone, just practi-
cally gone. Thankfully we haven’t a derelict harbour because that’s agonising, but we have
in a sense because it’s now a yacht marina, but it’s a sad situation from the bustle of work
and life that I knew. You could liken it to a mining town when a pit closes down, people
have to move away [...] So it’s a very different community today from what I grew up in.

The comparison James makes with mining communities is interesting. The harbour
is understood in a similar way to the above ground workings found at the pit heads
of mining towns. It is a visible, physical symbol that forms the focus for a town that
distinguishes it as a place based on fishing.

Lossiemouth harbour is now a site of leisure and relaxation as opposed to the
bustle of work and industry it once was. Along with the main basin being full of
pleasure yachts, the stores along one pier of the harbour have been converted into
flats. The larger stores opposite have been converted into ‘The Harbour Tearooms’,
a café decked out in maritime themed objects, and gift shops selling model fishing
boats, lighthouses and other maritime memorabilia to visitors (Fig. 16.3).

The last space in this row of buildings is occupied by the ‘Lossiemouth Commu-
nity and Fishing Museum’. Several of the retired fishermen from Lossiemouth are
involved in the management of the museum and volunteer as staff. However, it is
understood by some, such as Stuart who decommissioned his boat in 2002, as a sad
situation that their livelihood has gone from being the centre of economic activity
to an exhibit in a museum:

I dinnae ken how many boats is left now, and that’s before, I mean a lot’s been offered

decommissioning now. I don’t know what will be left here at the end of the year [2003].
[...] If you go into the museum, you’ll see the photos and [the boats are] all the way across
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the harbour. [...] And this next lot [of decommissioning] will really put the nail in the cof-
fin if they do away with the boats that have been offered decommissioning. [...] It’s just
something to go and look at in the museum really, the fishing community, [ would say. It’s
sad, but it’s just the way it’s gone.

16.6.2 Fishermen in the Towns

As well as a loss of boats from the harbours, participants raised concerns over the
loss of fishermen from the towns and villages. Having fishermen living in a place is
understood as an embodiment of the fishing identity of that place. But as the number
of active fishermen declines, fishing community status is difficult to maintain. Jill
describes this with reference to Cullen:

When [my husband] first started going to sea there must have been dozens a skippers in
Cullen. [...] And now er there would be, let me see, there’s ...one, two, three, four... there
would be about four skippers in Cullen... [...] So it’s nae really a fishing... er fishing com-
munity, whereas before, I mean every second man would have been a fisherman, erm so as
far as that’s concerned aye big changes. [...] I suppose you would be lucky to get a dozen
fishermen outta Cullen now, which is really quite amazing I think.

As the number of fishermen and people associated with the industry declines, fish-
ing falls from view within the community, and is no longer seen as central to these
places. Richard from Hopeman, who decommissioned his boat in 2002, describes
how fishing has become invisible:

Since I’ve come out of the boat I’ve not had much to do with the fishing, and if I didn’t
know the guys I wouldn’t think there was a fishing community here.

The presence of boats and fishermen within these places contributes to the social-
isation of younger generations into the industry. It is from these fishermen that
youngsters learn how to perform fishing identities. As fishing slips from view it no
longer surrounds young people at the centre of these places encouraging them to
enter the industry, which contributes to the lack of new entrants. Charlie, a retired
fisherman from Lossiemouth, describes the role played by the fishing industry in
his life from an early age:

When we left school we just made straight for the harbour, just sat watching people come
in, we were there every night waiting for our father to come in, aboard the boats, we just
loved boats, but they don’t see that here now because there’s no boats here, the boats from
Lossie work the west coast or Peterhead.

Charlie remembers growing up surrounded by boats and fishermen, which encour-
aged and taught him about fishing and how to be a fisherman. He is referring to at
least 60 years ago, but others see the same patterns happening more recently. Stuart,
a skipper from Lossiemouth who was in his late 30s, describes his daughter’s class
at school:

Obviously, when I was at primary school there was, say in a class of 30, at least a third
of them, their fathers would have been fishermen. Now my daughter’s in a class of 30 at
the same school and there’s not one!! There’s not one of them that has got a father that’s a
fisherman. That’s probably your biggest [change].
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Fishermen are no longer the dominant occupational group in these places, and so the
current generation are not growing up surrounded by or as immersed in the industry
as they would have been in the past. As fishermen slip from the centre of these plac-
es, occupational identity could be devalued. However, as Adam from Portknockie
describes, others fight against this identification of decline and it strengthens their
commitment to the industry:

It’s getting to that stage, ken there’s nae a lot of fishermen left, and folk have said ken,
aye if they haven’t seen you for a while, and they say ‘are you still at the fishing” and you
say ‘aye’, they’re kinda shocked because they think it’s finished! In a lot of folk’s eyes it’s
finished already ken? So it’s one of the things that makes me more determined to try harder,
cos I enjoy it ken, and I can see it being sustainable.

16.6.3 Money in Towns

Fishing has traditionally been seen as the mainstay of not just the harbour and its
surrounding businesses, but also the towns in which they were based. Although usu-
ally physically separate, with the harbour down at sea level and the towns “up the
brae’ on the cliff tops, their fortunes have been inextricably linked. The boats drove
the economy in and around the harbours and the pay the fishermen received from
the boats drove the economies up in the towns. As Katherine from Fraserburgh said:
“When the fishing’s good, everyone gets a share, but when it’s bad...”. Participants
suggested that because of its high dependence on the fishing Fraserburgh has suf-
fered dramatically from the impacts of the recent restructuring of the industry, as
Adam from Portknockie explains:

And it has had an impact in their economy, because you drive through Fraserburgh now,
ken afore it was bustling and now 20 % of the shops are boarded up ken having to close and
it’s nae a good thing to see. It’s like a ghost town. [...] Ken, they are feeling it a lot harder
because there was a bigger percentage and it’s happened quicker, ken? So it has had a major
effect in that corner. [...] Ken, you see the difference in the town, ken, unemployment’s
higher, shops are closing and the industry’s shutting down, people were dependent, like
they were nothing to do with fishing, like the shops, but they’ve had to shut down because
there isn’t the money going about the town. So it has affected them mair.

The changes in Fraserburgh were seen as happening rapidly. Store closures and
the increase in the number of charity shops were symptomatic of the state of the
local economy and so the fishing industry on which it is based. Fraserburgh was
frequently referred to as a “ghost town”. Where fishing was once, as one participant
described it, “the backbone of places like this”, it is no longer able to support them.

Fishermen and their wives were renowned locally for their ability to spend mon-
ey. When I asked Jill from Cullen whether she had seen any changes in Fraserburgh
she said:

And [fishermen] were very affluent. You see they always say that farmers, when they make
money they dinnae spend money, they’re tight. But fishermen, and their wives!! [Laughing]
Spend money and like ta hae nice things, erm... like to be dressed nice [...] And to a certain
extent some of it still goes on but, nae nearly so much as it used to be.
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However, as the relative prosperity in the industry has declined, respondents
referred to a fall in the level of consumer spending. When I asked what she
thought the future for these places might be, Kate from Cullen described the scene
in Fraserburgh:

Well I think their economy is going to be badly affected, because there’s one thing that’s
always been true of fishermen, if they’ve earned money they spent it, and that’s a fact.
Nobody spent better than them, especially in [Fraserburgh] there was a lot of competition
in those two towns, so a lot of people have nae got sympathy for the fishermen because they
portrayed an image possibly that was just over the top. And now the money’s nae coming
in, so it’s nae being spent, so it’s nae going through the local economy. The shops are clos-
ing down, [Fraserburgh is] full a charity shops, there just is nae... There used to be nice
shops, but then there was the money going into the towns at that time.

Spending and conspicuous consumption has been part of the performance of fish-
ing identity. Although fishing families had a reputation of liking to spend money it
could be seen as well earned rewards for the hard work they had put in. Being able
to buy things was a visible sign of success, as everything was bought with money
that people had earned. Spending was part of the performance of being ‘a good
fisherman’, it was a visible performance that could be read by others as symbolising
hard work and successful fishing. It could also be seen as a barometer of collective
success, of the industry and the fishing communities.

16.6.4 Social Events

As the number of fishermen has declined and those that are left are working more
intensively and under more financial pressure, social events that were previously an
important part of the fishing community have died out. As previously mentioned,
in the past, Christmas was an important occasion in the fishing calendar. The whole
fleet came back into harbour and tied up for a 2 week break. Christmas was associ-
ated with catching up with old friends and maintaining the social networks between
fishermen that are hampered by being away at sea. This was facilitated through the
‘Christmas Balls’ that were organised by the various fish selling companies and
agents all along the coast. Jack from Buckie who is in his early 30s, recalls the impor-
tance of these occasions for keeping in touch with other fishermen. For Jack the pros-
perity in the industry just 10 years ago was reflected in the Christmas celebrations:

[You] had fishermen’s balls at Christmas time and things that make the community, folk.
The fishing, it’s a funny thing, because you’ll mebbe nae see a pal, he’s on another boat
and it’s landing at a different time a you and you’re missing him, and you’ll mebbe nae
see him for 2 or 3 month. Like I’ve got pals I’ve not seen since the back end of Christmas.
But they’ll all be in at Christmas, everybody comes haem at Christmas. So it just was a
different time, it just, although it was only 7, 8 years ago... it just... it just... feels like a
different time...

These events were not just a celebration of Christmas or the whole fleet being to-
gether, they also celebrated the achievements of individual fishermen, as Beth from
Fraserburgh recalls:
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[T]he offices had always dinners and dances at the end of the year. And they was usually
giving trophies for the best fishermen, ken, in the office and things like that. Well that’s all
gone, yes. Changes. ..

Fishing is also no longer at the heart of everyday social events like an evening down
at the pub. George, a retired skipper from Buckie, describes the difference now that
fishermen are no longer the dominant occupational group:

Years ago if you went out in company, you had five or six couples going out, everyone was
fishing. Now when you go out I sit there and say nothing, everyone else is involved with
oil, eh? Whereas before it was nice, the fishing craic was always there, it’s that type of job,
it never, never leaves you, weekends and that; it was a great satisfying job. But now I’'m
sat there and it’s oil rigs and working time directives and working this on and that off and
I just cannae relate to that.

George expresses a feeling of exclusion, of no longer being able to relate to or take
part in the social relationships that he, as a successful skipper, would once have
been at the centre of.

16.7 Conclusions

Restructuring is an ongoing and seemingly perpetual feature of the fishing industry.
However, little attention has been given to the socio-cultural impacts of this restruc-
turing process. In recent years fisheries policy has indeed started to consider the
role of social objectives. However, there remains much uncertainty as to how these
should be conceptualised, measured and addressed. Here the concept of identity has
been used to provide insight into the socio-cultural dimensions of fishing, and how
they interact with the restructuring of the industry.

The idea of a ‘fishing community’ has been conceptualised in two ways. Firstly
it is brought into being through the performance of individual and collective fishing
identities within a place. Secondly the claim to belong to a fishing community is
an important symbol in the construction of fishing identities. The notion of fishing
communities was frequently used by participants who brought them to life through
the stories they told. Their construction of fishing communities was based on shared
ideas of what makes a ‘fishing community’.

Fishing communities are understood as having an active harbour used by fishing
boats, which signifies a place as a fishing community. However, the harbours along
this coast are increasingly being used for other purposes—for heritage and leisure,
or other industries. Fishermen living in a place are the embodiment of the idea of a
‘fishing community’ that can be maintained after the boats have gone. Participants
recalled a time when “every second man would have been a fisherman” and how
this provided important social functions in symbolising a place as a fishing commu-
nity and socialising the younger generations into the industry. However, the num-
ber of fishermen is declining. The industry once drove a vibrant economy in these
places which signified the success of individual fishermen and the wider industry.
The economy now reflects the decline in the industry. The social events associated
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with the industry were sites of performance of fishing identities and an expression
of ‘fishing community’. These events celebrated the success of individuals, the lo-
cal fleet and the prosperity in the industry as a whole. Now fishing is no longer at
the centre of social occasions and some fishermen feel a sense of isolation within
broader social relations. The ‘fishing community’ has become invisible within the
wider ‘community’.

The performances of fishing identities based on the symbols outlined above have
been challenged by the restructuring of the fishing industry. Without these perfor-
mances, the places along this stretch of coast are no longer seen as ‘fishing com-
munities’ in the way that they once were. This reinforces the loss of fishing identity
as people can no longer lay claim of belonging to a ‘fishing community’ which had
previously been an important symbol of fishing identity. Whether the present and
future generations of people living in the coastal settlements of northeast Scotland
are able to readjust to a new equilibrium in the region’s fishing industry sufficient
to reclaim their fishing identities will be an intriguing question for future investiga-
tion.
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Chapter 17

Perspectives about the Sea in the Azores:
Respecting Narratives that Sustain Inshore
Fishing Communities

Alison L. Neilson, Rosalina Gabriel, Ana Moura Arroz and Enésima Mendon¢a

Keywords Azores islands ¢ Narratives ¢ Photo-elicitation ¢ Traditional fishing
communities ¢ Sustaining culture * Knowledge construction ¢ Environmental justice

17.1 Introduction

A relationship with the ocean has long shaped the lives of Portuguese people. They
have a long history of “discovering the world” by sea, through explorers such as
Fernao de Magalhdes (1480—-1521) and Vasco da Gama (1469—-1524). They rely on
the ocean for food and consume more fish per capita than any other country in the
European Union (56 kg/person/year vs EU average 22 kg)'. It is said that there are
over 1000 ways to cook bacalhau, dried cod, which is a staple in the kitchen and fie/
amigo (faithful friend). The sea is notably represented in art, literature, and other
expressions of culture and celebration. It is, therefore, easy to expect that in Por-
tugal you will find a diverse range of perspectives about the sea and that the ocean
will figure prominently in narratives of national, individual and community identity.
Despite this, not all of these perspectives are granted equal weight in education and
within political decision-making.

The Azores is an autonomous region of Portugal, consisting of nine small vol-
canic islands in the Atlantic Ocean, midway between Lisbon and Newfoundland

! European Atlas of the Sea http://ec.europa.cu/maritimeaffairs/atlas/index_en.html.
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Fig. 17.1 Map of Azores Islands, Portugal. (Copyright 2005 by Isabel R. Amorim, adapted with
permission)

(Fig. 17.1). Immigrants from various parts of mainland Portugal, Spain, France, and
Flanders and Moorish prisoners and Sephardic Jews have, among others, colonized
the islands since the beginning of the 15th century. Today, whale-watching has tak-
en over from the previously economically vital activity of whaling, and the waters
splash with divers, surfers, spear-fishers, kayakers, bathers and, of course, fishers.
From the smallest island of Corvo (17 km?) to the largest of Sdo Miguel (747 km?),
there are few places in the Azores from where you cannot see the ocean. Around
240,000 people call the Azores home, and the population varies with intermittent
currents of travellers, departing emigrants and returning retirees (SREA 2006).

There are 667 km of coastline in the Azores with numerous seamounts in the sur-
rounding ocean that are remarkably biodiverse. Large open-sea pelagic fish, such
as tuna and swordfish, blue jack mackerel and conger as well as spiny and common
lobster and clams are important species caught in the Azores and make up 6% of
the total catch of Portugal (2009 data, Iborra Martin 2011). Although the Azorean
Exclusive Economic Zone (EEZ) is almost one million km?, the depth of much of
the area limits the potential fishing grounds to seamounts, banks and shallow areas
around the islands. The regional fishing fleet is primarily considered to be small-
scale and is dominated by small, old wooden vessels of low power. These traditional
boats make up 90 % of the fleet and are responsible for the vast majority of Azorean
landings. Azorean fisheries are primarily artisanal in that fishers use traditional,
labour-intensive, passive fishing gear (Carvalho et al. 2011). The small boats go out
to sea and return within a day, while the fewer larger boats sail and fish between
islands for multiple days (Pinho and Menezes 2009).

The regional government of the Azores was given local control over their fish-
eries in 1974 although this autonomy was limited by the separation of powers be-
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tween the islands, mainland Portugal and the European Union (Lewis and Williams
1994; Murray 2012). Since the implementation of the Common Fisheries Policy,
Azorean fishers have been on the defence against a push to open local waters to
exploitation by trawlers (which was locally outlawed in 1995) and have faced a lack
of support from mainland Portugal in policing the waters for illegal fishing, chiefly
Spanish and French longliners (Faustino 2010). In 2002, protests from Azorean
fishers regarding the government’s handling of fisheries had a strong influence on
the regional elections and in 2009, Azorean fishers took the Portuguese Ministry
of Defence to court over its failure to patrol the 200 nm Exclusive Economic Zone
around the Azores to prevent illegal fishing. The fishers won the case although as of
late 2012 no compensation has been received.

In this chapter, we explore the ways in which various narratives about the ocean
interact and how some ideas and some people appear to have a stronger voice when
discussing marine sustainability, while others are often invisible or their voice is
not considered worthy. When discussing research methodology, the context of the
authors’ lives on the islands is important to consider in terms of how we do research
and present this narrative. All the authors have been living in the Azores for vari-
ous lengths of time. One was born and raised of Azorean parents, two came from
mainland Portugal over twenty years ago and another came from Canada to reside
in the Azores five years ago. We are part of families, and professional and personal
networks, within a “small connected community” (cf. Damianakis and Woodford
2012) and so we are insiders in the communities we are studying. But we are not
fishers, nor from fishing families; so we are also outsiders. However, the concept
of insider and outsider may be too simplified and compartmentalised to be accepted
uncritically as we try to engage with our own understanding about the narratives
we see and hear (see Besley and Peters 2009 for a discussion of Lyotard’s 1984
language games). Indeed, research that focuses on the social construction of knowl-
edge requires the researchers to recognise their own social positions and processes
of meaning making.

This chapter is structured by themes on identity, respecting the ocean, environ-
mental justice, education and sustainability, with each section including the words
of research participants as well as the words of other authors who have written
about these themes and have hence influenced our inquiry and the presented nar-
rative. Firstly, though, we outline the methodological approach taken in this study.

17.2 Listening with Respect

The narrative presented here explores the ways that experiences, stories and perspec-
tives of inshore fishing communities of the Azores islands inform the way knowl-
edge of the sea is constructed. It asks the reader to consider the connections between
(and implications of) ways of knowing and the ways of living with the sea. We pres-
ent this work as narrative because of its strength for disrupting practices that privi-
lege invisible normative ways of knowing (Neilson 2008; Stone-Mediatore 2003),
and because many environmental problems in particular are “produced, reproduced
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and intensified... by the ways in which we live our ‘storied lives’” (Gough 1993).
Besley and Peters (2009) outline the adoption of narrative as a way of showing our
identity and to “emphasize the link between narrative self-understandings, imagina-
tion, the role of the narrative arts in shaping our political life”. Framing, metaphors
and narratives are important for meaning making (Lakoff 2010) and are particularly
important when challenging dominant views that may have been taken as common
sense (Knoespel 1991; Stone-Mediatore 2003), as well as inviting critical reflection
on the very story being told. Compartmentalizing knowledge-making from knowl-
edge and knowers, using the techniques of empiricism (Richardson 1990), is a way
in which some perspectives get excluded from policy and education. Presenting the
work in a narrative way also reflects the holistic way that Azoreans understand the
ocean.

Taking an ethnographic and cross-cultural approach to this work involved “being
reconnected to complex, multiple perceptions, and lived realities of the environ-
ment” (Neilson 2008, p. 137) and required much practical work—travelling, learn-
ing language and listening attentively to other peoples’ stories, always critical of
the flow of power (Stone-Mediatore 2003). Our work includes research led by us
or assisted for numerous scholars on multiple islands of the archipelago as well as
education, both in the formal school system and community development in fish-
ing communities. While our understanding is based on broader ethnography and
autoethnographies (Ellis and Bochner 2003) of our lives and work in the Azores, all
quotations from research participants in this chapter are from one research project,
EDUMAR, which ran between 2008 and 2010. For this specific project, we began
by reading and directly contacting fishers, organizations such as the association of
wives of fishers and fleet owners, sailing clubs, whale boat teams, museums and
marine tourism operators, in order to find key informants as well as gather photo
images identifying current and past work and pastimes located on or related to the
sea. For this chapter, we predominantly share the words of people connected to
fishing communities, and although at times we specify fishers in our arguments, we
do not label speakers as such since the label is contested in these very communities
about which we write. Our research attempts to highlight perspectives that are miss-
ing from policy and education without reinforcing dualisms or reifying identity.
Quotations are labeled with first or last names, sometimes preceded by the honorific
forms, Senhor or Senhora, depending on what is culturally appropriate. Participants
asked to be identified by their actual names. We believe that this has increased our
local accountability and emphasizes that real flesh-and-bone people are affected
by such policy-directed words such as “capacity reduction” (EU Common Fisher-
ies Policy). Sons and daughters, songs and meals, homes and boats and work and
environment all contribute to culture and community, and these referents of real-life
should share the page with words like policy and sustainability.

The same normative practices that might create expectations on the part of read-
ers that this text should be compartmentalised into the opinions of expert and non-
expert, results and discussion, also affect the people who agreed to participate in
this work. We informed participants of our desire to hear their perspectives and used
photo elicitation and focus groups, methods particularly effective in overcoming



17 Perspectives about the Sea in the Azores: 323

potential barriers of language and other social and cultural differences between the
participants and researchers (Doyle 2001; Madriz 2003). We visited current and for-
mer fishing villages on four islands and facilitated focus groups with elderly retired
people in Casas do Povo (community centres). We offered a selection of photo-
graphs to start conversations within groups of three to five people, specifically in-
viting participants to also consider images that we did not, or could not, photograph.
Facilitation involved following the conversation as directed by those speaking, with
occasional questioning to ensure we had the necessary details of their narratives.
As Beilin (2005) suggested would happen, we saw that photos allowed participants
to engage with complex and changing meanings. The photos triggered memories,
nuances and ambiguities, which challenged as well as built rapport and helped to
reduce researcher misinterpretation (Hurworth 2003). In addition to the primary
research team, two other Azoreans helped facilitate some focus groups. The pri-
mary data includes over 25 h of interviews with people associated with fishing and
whaling, and tourists; and 10 h of interviews with whale watching tour operators
and museum personnel, marine biologists, sailors and kayakers. Narratives were
read according to the way participants defined the sea and their own experiences
(Clandinin and Connelly 2000). We engaged in this analysis via reflexive writing
and discussions about how our own identities and experiences were influencing
which themes we identified from the transcripts, which sections we focused on and
which ones were ignored. Since these interviews were undertaken and analysed,
we have further engaged with fishers and fishing associations on all nine islands;
these interactions contribute to our continuing understanding of the local narratives
particularly in the context of wider political discourse and in particular the EU’s
Common Fisheries Policy (Neilson et al. 2012).

17.3 The Ocean and Identity

As may be expected most of the people who live by and work on the sea and tour-
ists who travel to the Azores from around the world for whale watching, spoke to
us about the significance of the ocean in their lives and identity. Even Portuguese
who do not work on the sea told us that being near the sea was important to their
happiness: “my body wanted the sea, the beach, the smell of the sea ... I need to feel
the sand...” (Teresa). Although the sea figures centrally in the narratives of most of
the Portuguese who spoke with us, we heard about an especially keen and deeply
embedded sense of sea within the Azorean psyche. Azoreans and even people who
moved to settle on the islands spoke about being in the sea rather than being near
the sea: “because I think that living in the Azores is sea. It’s almost like living in the
sea” (Claudia). For Azoreans, the ocean is full of history and stories; it is not an
empty wilderness where people are not welcome. Families have the ocean in their
blood and their blood in the ocean. Women wept when telling us about children

2 “Porque acho que viver nos Agores ¢ mar. E quase igual a viver no mar” (Claudia).
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and husbands lost to the sea. But they also told us that fishing families are part of a
natural system in which the ocean has a need to be fed. In this way, the influence of
the ocean does not stop abruptly on the shore, but flows through much of their lives
and is deeply embedded in and part of the fishing communities.

Azoreans describe themselves as people of the sea: “I think also the fact that we
live on an island, also makes us turn to the sea” (Edite). The people who identify
themselves as fishers do so with strong pride, such as Sr. Dutra who claims, “the sea,
for me, is everything. I am nothing without the sea. The sea is everything to us.”
This pride and identity seem to be connected to their island location, far from any
major landmass, and their fluency in the natural cycles of the local sea and weather.
As Ritinha says: “The sea is survival for all people, all humankind. The sea is a
treasure.” Azoreans do not dominate the sea, but, for them, the sea is familiar and
normal® (Edite). Sometimes they thrive, sometimes they struggle, but they have the
physical and emotional abilities to live with the sea and the sea shapes the Azorean.”

I could not live for much time away from the sea. I could not manage well when, for
example, I was in the army. I remember once I was a little long without going to the sea and
I had to go near the sea because I was not feeling good, I was surely ill. I cannot live long
away from the sea.® (Sr. Madruga)

Working in a garage overlooking the port of Sdo Mateus (Terceira), untangling lines
with one hand while adding a hook, then sticking it into the wooden side of a square
box, a “gamela”, informs the stories some Azorean women tell of the ocean. String-
ing up fishing lines along the road in Velas (Sao Jorge) reminds the men of the
hungry dolphin that tried to steal their catch as they pulled their lines quickly into
the boat. The way the Azoreans understand the ocean is intimately connected to the
small wooden boats that they take to the open sea, to the rocks they use to weigh
the end of their fishing lines, and those things that allow them to be free men and
women. They do not live as primary wage earners, with differentiated work and
free time: “the goal of the family enterprise is ultimately to be able to remain self-
employed. It is a means that is its own end” (Hejrup 2003, p. 23). They rely on fam-
ily and other community members whose involvement in “fisheries” is sometimes
invisible within analytical structures that rely implicitly on the universality of the
logics of wage working. They go out to the sea when the weather, the movements of

3 “Eu acho que também o facto de vivermos numa ilha, também nos faz ligar ao mar.” (Edite).
4“0 mar para mi é tudo. Eu sem 0 mar ndo sou nada. O mar ¢ tudo para a gente.” (Sr. Dutra).

5 “Pois 0 mar ¢ a sobrevivéncia de toda a pessoa, pessoas humanas. O mar ¢ uma riqueza.”
(Ritinha).

¢ “E 0 nosso dia a dia. Acaba por ser importante.” (Edite).

7 “A man who has a life in the sea, has life... it creates, it creates the person. It is an addiction.
I ha