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Abstract

The majority of actors in the Norwegian fisheries consider recruitment of fishers to
be the main future challenge for the Norwegian fishing fleet. As fleet recruitment is a
highly politicized field, the problem of how to mitigate the recruitment problem is a
subject of heavy debate. Some argue that recruitment problems are caused by low
fleet profitability, while others argue that recruitment problems are caused by fleet
restructuring polices.
This article aims to explore the recruitment phenomenon. Thus, it examines the
relationship between recruitment discourse and recruitment policies and practices.
Discourse analysis is used to show how diverging storylines about recruitment result
in incoherent recruitment policy. The article concludes that while current recruitment
policies are heavily influenced by ideology, the answer to creating more efficient
recruitment policies may lie in a more pragmatic approach.

Keywords: Recruitment; Paradox; Employment; Fishing fleet; Fisheries policy;
Discourse analysis; Storyline

Background
Recruitment—creating fisheries actors

For centuries, fisheries have been an important industry along the Norwegian coast in

terms of income and employment. Initially, the fisheries were open access. Anyone

could more or less freely establish as fishers. However, the fisheries have increasingly

been closed in the last fifty years, mainly due to stock collapse. As a result, fewer

people and vessels are directly involved in the fisheries (McCay 1999; Holm 2001;

Wright 2001; Caddy and Cochrane 2001; Apostle et al. 2002; Hersoug 2005). Alongside

effort-reducing policies and the reduced participation, discussions regarding recruit-

ment problems in the Norwegian fishing fleet surfaced. Presently, general consensus

holds that there is a fleet recruitment problem, but there is no consensus as to what

this problem entails. Some argue that recruitment problems are due to low fleet profit-

ability and wages (MFCA 2008). Others argue that restructuring policies, increased

quota tradability, and higher cost of entry have led to recruiting problems (Kyst og

Fjord 2011). Due to different understandings of the recruitment problem, different

interest groups push recruitment policies in different ideological directions (Stone

1989). As a result, measures to combat recruitment problems tend to contradict one
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another, creating what Sønvisen et al. (2011) referred to as the recruitment paradox.

However, paradoxes and dilemmas in policy formation and management are more the

rules than the exceptions (Jentoft et al. 1998; Singleton 2000; Suarez et al. 2008; Wilson

2009). This article aims to cut through the complexity of fleet recruitment to better

understand fleet recruitment and the recruitment problem. Moreover, this article will

explore the gap between rhetoric and practice in order to expose the contingent nature

of policy processes (Hewitt 2009).

Although this article investigates recruitment to the Norwegian fishing fleet, the find-

ings are relevant beyond Norway. As in Norway, European fisheries management has

been oriented towards capacity reduction and fleet restructuring. Restructuring policies

emanate from expectations about future fisheries concerning who shall fish, how many

people shall fish, and what type of fishers will be needed. Thus, discussions about man-

agement policies, restructuring policies, and recruitment policies must intertwine. Con-

sequently, in addition to recruitment, this article also discusses management policies

and recruitment policies, when they are of relevance.

The term recruitment has different meanings.a In biology, recruitment is defined as,

“The process of adding new individuals to a population” (Merriam-Webster Online

2012); in business, it is defined as, “The process of identifying and hiring the best-

qualified candidate” (WebFinance, Inc. 2012). However, I feel that these definitions are

too limiting. In this article, the term recruitment also includes the social process pre-

ceding the occupational choice, such as socialization, training, and transfer of know-

ledge. Recruitment may therefore be explained by individualistic rational choices, but

also by socially motivated choices (Jentoft and Wadel 1984).

As stated above, this article will explore the phenomenon of recruitment. It examines

the relationship between storylines, discourse coalitions, and recruitment policies, and

shows how policy actors construct meaning around recruitment and act upon the

constructed meaning (Hajer and Versteeg 2005). In particular, it will show that fleet re-

cruitment is not simply about numbers, but also about rhetoric and policy formation.

Thus, the article will first identify the recruitment storylines and discourse coalitions

rhetorically mobilized in fisheries and recruitment policy debates. It will then explore

how these storylines manifest in the fisheries and recruitment policies we observe, and

the implications of the coexistence of several storylines in policy making. Finally, the

article will discuss the policy paradox and how to live with it.

The article will contribute to a deeper understanding of why a more pragmatic ap-

proach is needed in policy making. In accordance with Ostrom (1990), the article will

illustrate that storylines and images should not be used as an ipso facto foundation for

policies and regulations. The article will also have a methodological contribution, as

Norwegian fisheries policy has not previously been studied using the method of dis-

course coalitions and storylines.

The article is organized as follows: after this brief introduction, section two describes

the method and theory used and discusses relevant developments in Norwegian fisher-

ies management. Section three describes and develops the storylines and the discourse

coalitions. As contemporary storylines are products of the past, each description will

start in the 1950s, when fleet recruitment problems first surfaced, even though the art-

icle primarily focuses on the period after the turn of the millennium. In section four,

the different storylines and discourse coalitions will be discussed in relation to practical
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fisheries, with recruitment as the case. The article concludes that the existence of sev-

eral diverging storylines leads to incoherent recruitment policies and that storylines

founded in ideologies lock policies into narrow courses of action. In a complex reality,

the storylines upon which we build policies have to be revised.

A relational approach to study fishers and policy

A relational approach to recruitment

This article is situated within the relational sociology of the Actor-Network Theory

(ANT), which sees the world as a series of networks of stable and unstable relation-

ships. Thus, fisheries actors get their content and identity in relation to other actors

(Johnsen 2004; Latour 2005). This article also utilizes discourse analysis (DA), much in

the way that Hajer (2012, 1995) did, and makes particular use of storylines and dis-

course coalitions (Neumann 2001; Næss 2003; Hajer 2012).

Because discourses may be shared across networks and actors from different fractions

may use the same repertoires for framing their arguments, Hajer offers a dynamic and

relational approach that is compatible with ANT (Hajer 1995,12–13, 44; Næss 2002).

The approach here is also inspired by Foucault’s approach to DA, in which a statement

is also linked to a network of pre-existing statements, tools, practices, institutions and

other statements (Schaaning 1997,198). Storylines are thus “not strictly examined for

their semantic core but used rather vaguely with different actors attaching different

meaning to them” (Späth 2012).

To deal with complexity, we describe the world around us using simplifying narra-

tives, such as storylines (Hajer 1995). In the realm of fleet recruitment, a particular

storyline is embedded and reproduced among members of a particular group of actors,

a discourse coalition. Through shared storylines, the discourse coalitions define prob-

lems, positions actors, distribute responsibility and offer solutions to the recruitment

problem (Hajer 1995, 2012). However, due to the simplistic nature of storylines, they

may conceal as much as they disclose. Hence, recruitment policies based solely on

storylines and not on realistic assessments of human behaviour may give results sub-

stantially different from those intended (Ostrom 1990, 23–24). In addition, recruitment

is about politics. Hence, fisheries recruitment is an argumentative game, in which con-

flict arises when coalitions struggle for discursive hegemony and domination (Hajer

1995; Kooiman 2003; Bingham 2010; Jentoft et al. 2010; Späth 2012). A powerful coali-

tion is one whose storyline is widely adopted and is perceived as a correct translation

of a phenomenon (Næss 2002).

Hajer distinguishes two processes by which a discourse becomes dominant: structur-

ation or institutionalization. Structuration of a discourse is when a particular

conceptualization of a phenomenon seems traditional, natural, or normal. In order to

be considered legitimate, the conceptualization must be the product of a particular line

of argument. Institutionalization of a discourse occurs when the discourse is manifested

in specific institutional or organizational arrangements, such as planning procedures or

monitoring arrangements (Späth 2012).

Norwegian fisheries management

Two main theoretical perspectives have influenced Norwegian fisheries policy and

management. One is the perspective offered by Hardin (1968) and Gordon (1954),
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referred to as the resource management perspective, which have influenced management

thinking all over the world (McGoodwin 1990).b The actors in this perspective are

interpreted to be either individualistic, economic rational appropriators in a common with

open access resources or actors locked into a system that produces rationality that break

down the system. Although the latter interpretation seems to be most in line with Hardin’s

arguments, the first interpretation has become the prominent understanding of fisheries

actors in Norwegian fisheries policy (White Paper WP No. 20 2002–2003).

The other perspective to influence Norwegian fisheries management is the one of-

fered by the local community paradigm (Brox 1966; Jentoft and Wadel 1984; Hersoug

et al. 1993). This local community perspective sees actors as acting rationally within so-

cially constructed frameworks, using rationalities other than purely economic ones.

The fisher, the fisheries, and the local communities are mutually dependent systems in

which market relations and the traditional economic understanding of rationality is

only a part of the total rationality (Johnsen 2004). In relation to this article, the actor

perspective is central when it comes to defining fisheries and recruitment policies.

Figure 1 below summarizes the two dominating perspectives within the argumenta-

tive game concerning Norwegian fisheries management, the effects of fisheries manage-

ment, and the resulting management paradox. The first is the resource management

perspective, in which management measures such as rights and quotas are solutions to

overexploitation and low fleet profitability. The desired result of resource management

is to have fewer fishers and improved profitability for the involved fishers, which is to

be achieved through individualistic and economic reasoning.

The second is the local community perspective, which considers the management

measures outlined by the resource management perspective to interfere in healthy and

well-functioning economic systems. According to the local community perspective,

management measures resulting in fewer fishers will cause a disintegration of the em-

ployment systems upon which fishery communities depend. From the local community

perspective, management problems are solved through collective and socially oriented

strategies.

Because the two perspectives consider the same actions to cause opposite effects,

they create a management paradox, where diverging policies contradict and counteract

each other.

Extraction of storylines

The analytical method used in this article is a form of discourse analysis (DA) inspired

by Hajer (2012) and Woodak (2007). First an extensive literature review to get a grasp

of the recruitment debate was carried out. I then created a chronology of arguments

and actors within the discourse using previous research, official reports (Green Papers

[NOU]), government documents (such as White Papers [WP]), law documents, news-

paper articles, web pages, internet blogs, and so on.

Between the spring of 2010 and the spring of 2012, I went into the field and conducted

sixty one interviews with 106 informants. Informants were active fishers and vessel owners,

shipping companies, invested parties, fisheries managers, fish buyers, municipality repre-

sentatives, politicians, and students at a vocational fisheries high school. The informants

hailed from geographic areas in which the fisheries industry is an important industry:

Måløy/Stad (south), Ålesund (south), Lofoten (mid), Steigen (mid), and Båtsfjord (north).

Sønvisen Maritime Studies 2013, 12:8 Page 4 of 26
http://www.maritimestudiesjournal.com/content/12/1/8



Figure 1 Perspectives in Norwegian fisheries management and the management paradox that occurs upon applying contending perspectives.
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Informants were chosen using snowball sampling, which is a non-probability sam-

pling technique used to find informants with particular traits or knowledge. One in-

formant directs the researcher to others, who in turn provide others, and the sample

grows quickly among this network (Biernacki and Waldorf 1981). The interviews were

unstructured and the majority were in-person. A number of telephone interviews were

also carried out. An interview guide was used to keep the conversations on-track.

Questions were open-ended and aimed at obtaining life histories. Informants were ini-

tially asked to tell how they were recruited into the fisheries and how they were trained.

Informants were further asked to describe local recruitment patterns and challenges. In

order to tie responses to current politics, issues regarding the present fisheries and re-

structuring policies, and their effects upon recruitment, were also discussed.

The secondary data, from the literature review, was the main basis for developing the

history of the recruitment discourse. Both secondary and primary data were used in the

analysis of the contemporary discourse. The analysis was driven by the narratives,

which were sorted thematically and then chronologically. Narratives were roughly cate-

gorized based on what was said about recruitment, the reasons for the recruitment

problem, and the solutions to it. For instance, statements such as “low recruitment is

caused by poor fleet profitability” and “low recruitment is caused by restructuring pol-

icies” were sorted into two different categories. Three storylines with associated dis-

course coalitions emerged: one tied to economic efficiency and business interests, one

tied to regional development and community values; and a third that mix repertoires of

the two first. The discursive strategies of the discourse coalitions were also explored to

see who argued what and to check for consistency. Finally, the study explores discursive

hegemony based on Hajer’s concepts of institutionalization and structuration.

The recruitment discourse

Using the data collected and DA, it is time to assess what storylines and discourse coa-

litions emerged. Three storylines materialized within the recruitment discourse: the

profitability storyline, the community storyline, and the pragmatic-fisher storyline,

which were associated with the profitability coalition, the community coalition, and the

pragmatic-fisher coalition, respectively. The following sections will describe the devel-

opments of each of the storylines.

The profitability coalition: profitability as the solution to the recruitment problem

According to recruitment narratives, the first storyline that materialized was the profitability

storyline. This storyline is closely related to the resource management perspective outlined

in Figure 1. The argument of those who contributed to the profitability storyline is that low

profitability, accompanied by low salaries and a low rate of fleet renewal, causes unsatisfying

work conditions and makes the fleet less competitive, which in turn leads to recruitment

problems. According to them, improved profitability is the key to successful recruitment

and can be achieved through fleet rationalization and restructuring. Further, it is assumed

that a smaller fleet consisting of larger units will be able to afford bigger crews and that the

fleet will then implement shift systems, making work periods more predictable and

the fleet more attractive (Hannesson 2005; Norwegian Savings Bank Association 2006;

White Paper WP No. 21 2006–2007; DoF 2011; FVOA 2011). A typical profitability

Sønvisen Maritime Studies 2013, 12:8 Page 6 of 26
http://www.maritimestudiesjournal.com/content/12/1/8



coalition statement is one such as that provided by the Norwegian Fishing Vessel Owners’

Association (FVOA) (2006):

In order for the fishing fleet to become attractive and recruit qualified labour, the general

profitability has to improve. Then the entire fleet will be able to offer competitive wages

and work conditions . . . Reducing costs by reducing the number of fishing vessels will

increase the earnings on-board each remaining vessel, which is the most important

contribution to increase profitability in the fishing fleet in the long-term.

The profitability storyline is what keeps the profitability coalition together. This coali-

tion includes actors such as the Ministry of Fisheries and Coastal Affairs (MCFA), the

Directorate of Fisheries (DOF), the Norwegian Fishermen’s Association (NFA), the

Fishing Vessel Owners’Association (FVOA), economists, finance and banking interests,

political parties (centre and right), and a number of municipalities and counties in the

north and the south.c

Despite coming from a resource biology perspective, the DOF and environmental

interest organizations, such as WWF, also subscribe to the overarching profitability

storyline (DOF 2008a). These actors argue for continued restructuring to further re-

duce fleet capacity in order to increase productivity and profitability, and also to secure

the resource base (Directorat of Fisheries DoF 2006; World Wildelife Fund WWF

2006). Whereas the majority of those subscribing to this storyline reiterate the profit-

ability-for-business storyline, environmental interests subscribe to a profitability-for-

conservation storyline. Another actor that has become an important ally in this coali-

tion is the finance and banking sector (Johnsen 2004). Hence, in spite of the coalition

members’ varying perspectives on the storyline, the overarching meaning remains that

profitability is the solution to the recruitment problem.

The profitability storyline first surfaced after World War II (WWII). At the time, fish-

ers were seen as producers within a structure, and were expected to act in the best in-

terests of society. Thus, due to fleet overcapacity and low income, fisheries authorities

deemed reduced fleet employment as best for society. Hence, youths in fishery regions

were encouraged to enter other occupations (White Paper WP No. 10 1947; Holm and

Johnsen 1990; Johnsen 2004). In the wake of these attempts to reduce employment, the

first reports of recruitment problems followed. The recommended solution to the new

challenge was improved profitability:

While the fisheries in the 1930s had such a large surplus of labour that one could

talk about an overpopulated sector, it has since the war been difficult to provide

adequate crew. Although profitability in the fisheries has improved greatly, many

prefer fixed salaries on shore, rather than uncertain seasonal income from fishing.

Recruitment to the profession has therefore declined . . . . The general fisheries

policy that aims at improving fisheries’ profitability will facilitate a more satisfactory

recruitment (White Paper WP No. 62 1953).

From the 1950s until the 1980s, the fisheries underwent vast changes related to

industrialization, rationalization, and specialization. Despite the significant decline in

the number of fishers in this period (sixty three percent), the fleet still struggled with
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low profitability and policies continually focused on capacity reduction (White Paper

WP No. 75 1962–63; White Paper WP No. 18 1977–78; White Paper WP No. 93

1982–83); Johnsen 2004). In the 1980s, the profitability coalition gained influence as

policies of economic liberalization flourished and reliance upon market mechanisms in-

creased (Hersoug 1983). This led to a major change in fisheries policies. Prior to the

1980s, coastal employment and settlement were to be secured through government in-

terventions. From the 1980s, employment and settlement were increasingly expected to

be secured through a market-oriented, efficient and profitable fleet (White Paper WP

No. 93 1982–83; White Paper WP No. 32 1989–90; White Paper WP No. 32 1990–91).

Still, despite there being no general fleet recruitment problem in the 1980s, the quickly

developing and better-paying petroleum industry began to attract qualified crew from

the fisheries industry. To compete, the fleet had to offer competitive wages and work

conditions. Hence, fleet recruitment was not only about number of recruits, but was

also about the qualifications of these. Thus, improved efficiency and profitability be-

came an even more attractive solution (White Paper WP No. 93 1982–83, 8).

Two developments in the early 1990s strengthened the profitability storyline’s

position in the recruitment discourse: the collapse of the North East Arctic (NEA) cod

stock and the downscaling of the Main Agreement (MA) (Holm 1996).d In 1989, due

to low NEA cod quota and good catchability, the total quota was caught by mid-April.

A moratorium was imposed on the coastal fleet, followed by the introduction of

fishing rights and quotas the following year. Only those fishers with a certain level of

activity in the three preceding years were entitled to participate in the fishery

(Maurstad 2000). These changes decreased the number of coastal fishers, as they were

intended to. These management measures had their basis in bio-economic theory,

which promoted both resource conservation and fleet profitability. From then on, bio-

economic theory and bio-economists became important allies in the profitability

coalition (Johnsen 2004).

The other development that strengthened the profitability coalition was the down-

scaling of the MA and its subsidies. Although the agreement was intended for

rationalization and industrialization, it had turned into an economic safety-net for fish-

ers and shielded the sector from efficiency requirements demanded by other sectors

(Standal and Aarset 2002). Not only did it maintain overcapacity, it also challenged

international trade agreements, especially those with the European Community, which

demanded its abandonment (Holm and Johnsen 1990; Holm 1995; Hersoug and Arbo

1997). The transition from being a heavily subsidized industry to an economically effi-

cient sector led to significant structural changes, which also called for improved fleet

profitability and reduced participation (Hersoug et al. 2000; White Paper WP No. 21

2006–2007).

Even though developments in the 1990s reduced fleet participation, overcapacity was

still riding the fleet in the new millennium. The quota scheme of the 1990s was there-

fore further developed. Hence, the Labour Party (LP) introduced unit quotas in 2000

and the Conservative Party (CP) introduced the structure quota system (SQS) in 2003

(Innsl.S.nr. 271 2002–2003).e,f The SQS was highly controversial, and in 2005 the new

Minister of Fisheries (Pedersen, LP) flagged a new fisheries policy that would allow

local communities to thrive off the resources available in their region (Pedersen 2006).

The SQS was temporarily frozen in order to be evaluated. The evaluation concluded
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that Norway at large did not experience any socio-economic problems due to the SQS.

Since some fleet segments were still struggling with overcapacity, it was deemed neces-

sary to continue restructuring. The SQS was prolonged and expanded to include vessels

as small as eleven meters in length (Innst.S.nr. 238 2006–2007). The Minister of Fisher-

ies thus also became an important ally in the profitability coalition.

There were, however, actors who wanted to go further. The Nordland County

Fishermen’s Association, the NFA, and the CP suggested that the SQS include the en-

tire coastal fleet—also vessels smaller than eleven meters long—even if this resulted in

fewer coastal fishing vessels. They stated that such an action was “necessary to secure

profitability and recruitment” (Conservative Party CP 2007). By this time, the majority

of the fisheries stakeholders were enrolled in the profitability coalition, calling for fewer

fishers and improved profitability.

Although the majority of the fisheries actors agreed that there was a fleet recruit-

ment problem, they did not agree on what this problem actually entailed (White Paper

WP No. 20 2002–2003; Johnsen 2004). Fleet recruitment was so heavily debated that

the Norwegian government chose to evaluate it in 2006 and 2008 (MFCA 2006, 2008).

Both evaluations concluded that there was not a significant fleet recruitment problem.

Nevertheless, technological advancements in the marine sector, labour competition

with the subsidized oil-supply fleet, and changing regulations in the coastal fleet

increased the fleet’s demand for specialized crew, such as skippers, navigators, and en-

gineers (Sandberg and Olafsen 2006; Remøy 2011).g,h This demand was particularly felt

among offshore and larger coastal vessels. Some vessels alleviated the recruitment

problems by further technological advances; others took “on-board unqualified

youth…or foreigners” (Offshore vessel owner 5 2011). However, the situation might

have been worse if it weren’t for past fleet restructuring. According to one Chief of

Crew 1 (2012), “It was possibly more problematic getting people five years ago, [in

2007], before the fleet restructured. Then there was a bigger recruitment problem and

a higher turnover, and possibly more foreign crew.” Thus, to attract the best qualified

labour to the fleet, the profitability coalition suggested the same solution they

had tried before: improving fleet profitability by restructuring further so that the

fleet could offer competitive wages and working schemes (Fishing Vessel Owners’

Association FVOA 2006).

A storyline receives its strength from the number of actors using it (Næss 2002) and

according to Hajer (2012); a discourse becomes dominant through structuration and

institutionalization. In general, the profitability storyline dominates general fisheries

policy, as a large variety of influential fisheries actors have been enrolled into the profit-

ability coalition’s networks (Latour 2005). These actors include bureaucrats, managers,

law makers, scientists, resource managers, banks, fisheries organizations, and environ-

mental interests. In addition, the profitability coalition, to some extent, presents their

storyline as an unavoidable “fact” through monumental texts and documents, including

research papers, WP, NOUs, political programs, and laws and regulations. This is what

Hajer (2012) refers to as structuration, when the ideas become taken for granted facts.

The structuration of the profitability storyline is partly a result of its alliance with long

standing, well known, and widely accepted theories, particularly bio-economic theory,

which is the dominant discourse and the ideological foundation of fisheries manage-

ment (St. Martin 2006). For instance, there is a taken for granted causality between
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profitability and coastal economic activity. As the Norwegian Savings Bank Association

said (2006):

In our opinion, the evaluation [Green Paper NOU 2006:16] shows that the restructuring

measures ensure a modern and profitable fleet, which is essential for the realization of

the Government’s objective of sustainable [economic] activity along the entire coast.

The quote above not only shows structuration, but also that proponents of the profit-

ability coalition are increasingly using regional development as a part of their storyline

(Momyr 2005), which previously was only found in their opponents’ storyline.

The profitability storyline has also increased its dominance, through structuration, as

its discursive practices also have penetrated even the smallest coastal fleet (Schaaning

1997), as portrayed by a small-scale vessel owner in Northern Norway:

The [SQS] has made it possible for me to have three people on-board. Otherwise, I

would have to fish alone…. [The SQS] has made [fishing] more stable and improved

earnings. [It has offered] a more comfortable work situation . . . I would like to have

an apprentice on-board, if it did not affect profitability (Coastal vessel owner 7).

In addition to structuration, the profitability storyline has also come to dominate general

fisheries policies, as it has been institutionalized in organizational practices. For example,

through the SQS, the storyline has been locked in a rigid system based on predefined allo-

cation keys and large individual investments (Holm and Nielsen 2007; Standal and Utne

2011; Hajer 2012). Any attempt to change the system is met by great opposition from the

majority of stakeholders in the sector, including a large number of small-scale fishers;

hence, the storyline’s footing within general fisheries policies is strong.

In relation to recruitment, the profitability-discourse has been less successful in affecting

recruitment policies. The profitability coalition recognized that the closing of the fisheries

and the introduction of rights and quotas caused recruitment of vessels owners to the

smallest coastal fleet to decline.i The flee recruitment evaluations (MFCA 2006, 2008) sug-

gested two measures to mitigate this effect: providing free quotas in the closed fisheries to

young fishers already in possession of a vessel (recruitment quotas) or providing financial

support to buy vessels and quotas in the ordinary market (establishment grants) (Prop. 1 S

2009–2010). In the perspective of the profitability coalition, introducing recruitment quotas

would undermine years of restructuring and was not a desired development. Rather, the

coalition supported establishment grants, as these would not increase participation. The

large majority of the fisheries actors supported this stance (DoF 2008b). The establishment

grants, however, were allocated only once, and less than a third of the grants were allo-

cated, due to overly strict requirements for recipients (DoF 2012b). Hence, the establish-

ment grants had limited effect upon recruitment and the profitability storyline was not

institutionalized in recruitment policy.

The community coalition: regional development as the solution to the recruitment problem

The second storyline in the recruitment narrative is the community storyline. This

storyline focuses on regional development and community values, particularly on the

fishing industry’s responsibility to provide regional employment. The storyline is closely

attached to the local community paradigm (Figure 1), which considers fisheries and
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coastal communities to be mutually dependent for survival. Olsen (2011), a representa-

tive of the Socialist Party, embodied the spirit of this storyline when he said,

We need a fishery policy that will provide a living for the coastal communities. It is a

paradox that Norway’s fish stocks are at a maximum, while many fishing and coastal

communities are down on their knees . . . . We demand a policy that takes into

consideration communities that are dependent on fisheries.

Hence, the community coalition argues for maximum employment, within the limita-

tion of the resources (Johnsen 2004). In terms of recruitment, the community storyline

considers the increased price of quotas to be a structural hindrance for youth who

would otherwise establish in the sector. The SQS “makes the quota expensive. For

those who participate, [the business] becomes so costly that the descendants cannot

take over” (Coastal fisher and vessel owner 15 2011). Proponents of this storyline thus

believe that the SQS contribute to the demographic shifts in the fleet and the commu-

nities from young to old. They argue that political intervention is necessary in order to

secure fleet recruitment and community survival. A typical community coalition state-

ment is as follows:

Restructuring policies have reduced recruitment due to the high price of the quotas.

The quota has a higher value than the vessel, and results in a price that is too high

for those who want to establish. With the equity requirements of the banks,

recruitment must decline (NCFA 2011a).

In this situation, recruitment is more than recruiting workers to the fleet. It is also

recruiting citizens to coastal communities. According to the community coalition, the

solution to the recruitment problem does not lie solely within market mechanisms, but

also in political intervention, particularly political will and the courage to make changes

(Kari 2011).

As profitability is also a priority for the community coalition, their priorities may not

seem all that different from those of the profitability coalition. However, the commu-

nity coalition argues for a profitable fleet in order to secure a sustainable local fishing

fleet, local communities and regional development. According to the NCFA (2011b),

We all want the fisheries industry to be profitable. The [Conservative Party’s]

declaration about profitability is incomplete. It has to be followed by a clear message

about who one wants to benefit from the values created. Erna Solberg from the

Conservative Party is not thinking about the coastal population.

The community coalition includes small-scale fisheries interests such as the Norwegian

Coastal Fishermen’s Association (NCFA), the Sami Parliament, Sami interest organiza-

tions (including the Norwegian Sami Association and the Sami National Association), a

number of social scientists, political parties such as the Socialist Party and the Centre

Party, the Executive Committee for Northern Norway (LU), and fisheries-dependent mu-

nicipalities.j

As with the profitability storyline, the community storyline has been around since

WWII. However, it was not until the 1970s that the Local Community Paradigm’s
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academic work began to actively focus upon the community aspect of the fishery re-

cruitment (Barth 1966; Brox 1966; Hersoug 1983; Hersoug et al. 1993). Coastal employ-

ment and settlement then became central political objectives for fisheries. Community

was seen as a venue for fleet recruitment, and the fleet a venue for community recruit-

ment. However, despite increased community focus and a strong social actor, the fish-

eries authorities had more faith in Hardin’s storyline when it was time to address

resource challenges. Thus, when the Norwegian spring spawning herring stock col-

lapsed in the late 1960s, the government chose to limit access and introduce conces-

sions (Hersoug 2005).

Throughout the 1980s, the number of fishers continued to decline, and the fleet

struggled with poor profitability. At the same time, the coastal communities struggled

to maintain their population. Moreover, as a result of economic liberalization policies,

the fisheries sector was relieved of some of its social responsibilities.

Secure jobs in the fisheries can in the long-run only be achieved by the industry

itself, with foundation in the most profitable and efficient production possible. . . . It

must be stressed that the fishing industry can only partly contribute to maintaining

the main settlement pattern (White Paper WP No. 93 1982–83, 8).

Hence, coastal employment and settlement changed from being a direct policy ob-

jective to an indirect objective. The community coalition moved into the background

in the general fisheries policy debate, but continued to contribute to the recruitment

debate, as traditional recruitment mechanisms were still recognized as important for

fleet recruitment (Jentoft and Wadel 1984). The fact that these two contending

storylines existed side by side has characterized the fisheries recruitment debate in

Norway, until recently.

The developments in the 1990s, described above, also affected the community coali-

tion. The NEA Cod Crisis in 1989 and 1990 forced large numbers of fishers to exit the

fleet. Reduced quotas in the following years further exacerbated the problem, and even

more fishers were left onshore, unemployment (Grytås 1990). In some communities,

the number of enforced payments skyrocketed.k The situation was felt at all levels in

the coastal communities, as illustrated by the minister in Karlsøy, Troms:

The crisis affects individuals, and now affects so many that the whole community is

shaken to its foundations . . . . The fishers here are proud people, accustomed to

fend for themselves and live by what they are able to create with their own hands.

Now we see them losing their self-respect. They feel that they are not worth

anything because they have to resort to social security and are unable to keep the

police off their doorsteps (Veigård 1990).

Traditional recruitment mechanisms were still present, but in the eyes of the com-

munity coalition, the NEA Cod Crisis significantly weakened these mechanisms. Low

birth rates in the 1970s and 1980s made fewer recruits available, and increased

formalization of the school system kept youth away from the fisheries, as the youths

were no longer socialized into the fisheries (board member of the Sami National Asso-

ciation to Hamnvik 1994).l Young people watching how fishers struggled financially
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became hesitant to enter the fisheries and increasingly sought work in other sectors,

often outside their local communities. Moreover, low quotas and a decrease in vessels

reduced the demand for crew, and youths had fewer opportunities to enter the fisheries

(Alvheim 1998). In some communities, recruitment to the fisheries was so low that the

lack of recruitment was perceived as a threat to the communities’ existence (Seglsten

1994; Jensen 1996; Rein 1999).

Despite increased market orientation and decreased social responsibility, the

fisheries political objectives continued to include community considerations in the

1990s. The fisheries policy was to “facilitate a profitable development of the fisheries

sector . . . . Through market orientation and increased value creation, the sector

[should] contribute to secure jobs and settlement along the coast” (White Paper

WP No. 51 1997–98, 15). The continued presence of employment and settlement

considerations in fisheries policy may be translated as a result of an influential com-

munity coalition. However, the main negotiating partner to the fisheries authorities

in fisheries policy was the NFA, who was catering to both the offshore and the

coastal fleet interests. Hence, it is more likely that it was an attempt to keep contro-

versies to a minimum. Though, the presence of community oriented objectives may

also be seen as the authorities’ attempt to make fisheries policy palatable for commu-

nity coalition actors. Even so, the controversies in 1990 were so great that a number

of the coastal fishers left the NFA and established the Norwegian Coastal Fishermen’s

Association (NCFA 2012).

The declining number of fishers continued into the new millennium, and the com-

munity coalition did not welcome the quota systems introduced in 2000 and 2003.

They expected the SQS to “gather fishing rights into a few hands” and thus negatively

affect community economies. The coalition raged against the SQS and demanded its

withdrawal (Johansen 2002; Jakobsen and Horn 2004). The government was accused

of catering to large-scale fishing operations to the point where small-scale adjustments

became unprofitable, which lead to job losses in the community (Nygård 2003). The

community coalition also expected SQS to further deter youth from entering the

fishery or putting heavy debt burdens upon those who did, because of increased quota

prices (Green Paper NOU 2006:16). They argued that vessels under fifteen meters in

length, being the most labour intensive segment of the fleet, had to be shielded

from further downscaling of their operations. The negative effects of the SQS upon

communities and recruitment were problematized by a Northern Norwegian news-

paper as follows:

When it comes to restructuring, it is good business for those who buy rights and

then sell them for a big personal gain, at the expense of the community.

Communities are being drained . . . . But I also see the other side of restructuring.

Young people are leaving the boat. Restructuring has led to such large debts and

such large quotas that crews are never able to take time off, which puts an inhuman

strain upon crew members (Anon 2006).

Various local politicians in the Conservative Party (CP), the Coastal Party, and the

Centre Party were also sceptical to the effects of the SQS (Anon 2005; Vestå and

Sundheim 2006). It should particularly be noted that the CP Mayor in Hammerfest,
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Finnmark, opposed his own party on this issue (Conservative Party CP 2007), as he

aligned himself with the community coalition:

I am sceptical to the application of the SQS to the fleet under 15 meters. Fishing

rights may become too expensive. I worry about the consequences this may have for

recruitment; we have to be careful not to unleash a system in which the small-scale

fishers in the fjords feel unjustly treated (Jakobsen to Anon 2005).

But there was still hope that the community coalition could influence general fisheries

policies. In 2005, the new Minister of Fisheries (Pedersen, LP) was enrolled in the commu-

nity coalition, as she announced that her fisheries policies would “put lights in the houses”

along the coast (Aslaksen 2011). This assertion indicated a break from the previous CP

government’s policy, and a focus on rationalization and downscaling. Her policy would

allow more people to live of coastal resources. Great expectations were born as Pedersen

froze the SQS in order to evaluate the system (Green Paper NOU 2006:16). However, the

evaluation favoured a continuance of the SQS and concluded that Norway at large did not

experience any negative socio-economic effects from it, although some municipalities

could expect adjustment problems, such as short-run labour market problems and long-

run changes in settlement. Rather than dismissing the SQS, as some community oriented

actors had hoped, the government continued the SQS and expanded it to include vessels

down to eleven meters in length. The community coalition had lost a player in the

Minister of Fisheries and, worse, the community storyline was further marginalized as the

profitability storyline was further locked into the regulation mechanisms.

Yet another attempt to re-establish the community coalition at the negotiating table

came through the ethnic turn in the fisheries policy debate. This was an attempt to re-

introduce fisheries as carriers of rural development, community, and culture. Since 2005,

ethnic and local rights had gained room in resource management debates. An independent

commission evaluated saltwater fishing rights in Finnmark in 2008.m The evaluation con-

cluded that people living in the fjords and along the coast of Finnmark had legal and his-

torical rights to fish off the coast of Finnmark (Green Paper NOU 2008:5). The document

introduced rationalities other than purely economic ones: those related to rural develop-

ment, culture, and community. Moreover, recruitment was a central issue in the evaluation.

The evaluation argued that local fishing rights would allow small-scale fishers to continue

fishing and thereby secure local employment, settlement, and fleet recruitment. Many com-

munity coalition actors, including Sami interests and small-scale fishers, saw the result of

the evaluation as helping to create “a new era for the coast” (Gustavsen 2011). Other actors,

such as the NFA, saw the document as a threat (Ballari 2008).

In spite of the conclusions of the evaluation, the government rejected historical fishing

rights, and the Minister of Fisheries allotted only a statutory right of 3,000 tons coastal cod

annually to fjord fishers. Some felt that the quota could give new impetus to people in small

coastal communities, as it would allow them to buy vessels with quotas and thereby im-

prove fleet recruitment (Aslaksen 2011). Others, however, felt betrayed by the Minister: one

representative in the evaluation committee said, “This is betrayal of people. I am almost

offended with regards to the thorough work the commission did” (Schanche 2011).

Local recruitment through social networks fended off the worst challenges of crew

recruitment in the new millennium. However, given a lack of crew, coastal vessel
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owners either resorted to skipper-fishing or to foreign labour (Coastal vessel owner 4

2010; Johnsen and Vik 2008), in part because of the lack of interested coastal youth.n

As one a vessel owner in the smallest coastal fleet complained, “My son is taking over

the fishing business, but the problem is that he has nobody to fish with. The youth here

do not want to participate. Recruitment is destroyed. [There are] no youth left in the

milieu” (Coastal vessel owner 12 2011). According to one Coastal fisher 27 (2012),

“The ambitions are there, but it is difficult to get in”. “The quotas are too expensive

and cause a recruitment problem” (Coastal vessel owner 16 2011).

Although authorities argue that there is only a limited recruitment problem (MFCA

2008, 51), from the community coalition’s point of view, recruitment of vessel owners

is the biggest future challenge (Innst.S.nr. 238 2006–2007). According to the commu-

nity coalition restructuring is the main reason for the recruitment problem (Coastal

vessel owner 12 2011). As the NCFA (2011c) stated,

Restructuring has a number of adverse consequences. For the next generation, the

quota price becomes an enormous barrier to entry. There is no reason to create a

system that makes the quota owners millionaires from the trade of a commodity

they do not own and that they received for free. The Coastal Fishermen’s Association

welcomes the suggestion of free fishing with passive gear for vessels under 15

meters. This will remove the interest in buying and selling quotas and give the young

people a chance to become fishers.

Opponents might argue that poor recruitment is mitigated by modernization and re-

structuring. But from a community coalition point of view, modernization and restruc-

turing may also be contributing to the recruitment problem. Fewer vessels and higher

efficiency leave less room for youth to be socialized into the fisheries (Aune 2009).

Moreover, fewer local vessels reduce local employment and leaves communities vulnerable.

Hence, the community coalition believes there is a structural synergy between fisheries and

communities, in which recruitment plays a central role.

In terms of general fisheries policy, the community coalition has not been structural-

ized or institutionalized. The coalition often argues for open access fishing with passive

gear for the smallest boats in the fleet, in order to maintain local fishing activity. This

has not been implemented, and it might never be. Rather, an increasing number of fish-

eries have been closed and the number of fishers has continuously declined (Hersoug

2005). Another example of the losing battle in general fisheries policies is the rejection

of the regional fishing rights in Finnmark. Thus, the weaker position of the community

coalition is due to its inability to enrol enough weighty actors into its network to assert

its definition of the recruitment phenomenon (Næss 2003).

Despite its weakening position in general fisheries policies, the community coalition still

carries some weight in the recruitment policy debate, as the current recruitment scheme is

mainly about the implementation of recruitment quotas (Prop. 1 S 2009–2010; DoF

2012b). Supporters of the community coalition argued for recruitment quotas thusly:o

A large number of vessels and people are gone, but one can expect a normal

situation where it will be more difficult to get crew. To address this potential

problem, one should use recruitment quotas. Then, an extra person on-board
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[a recruit] would not “feed on” the share of those already hired, and one would avoid

conflicts among crew members (Coastal vessel owner 3 2010).

Establishment grants were rejected on the grounds that they would easily be absorbed

by the market prices and further capitalise the fleet and increase the entry price. Hence,

implementing recruitment quotas was the preferred method, as these would avoid further

capitalization and allow youth to enter without taking on large debts (NCFA 2008). As re-

cruitment quotas were implemented, the community storyline has, to some extent, been

institutionalized (Hajer 2012). However, this measure is only temporary. It remains to be

seen whether the institutionalization of the community storyline continues.

In terms of structuration, the storyline of the community coalition has not convinced

the majority of the fisheries actors. Moreover, the community coalition has often been

discredited; proponents of this coalition have been referred to as “small-scale roman-

tics,” outdated and archaic (Lorentzen 2004; Sagat 2012). For example, an editorial in a

fisheries industry magazine stated,

To those who claim that restructuring policies . . . will not make the coastal fleet

more profitable, we have the following comment: it is nonsense! Of course

profitability will improve. Ask all the fishing vessel owners that will make use of the

system. The opposite argument, made by Ottar Brox and a number of researchers

and teachers at the Norwegian College of Fishery Science, is—in our eyes—

ridiculous (Norsk fiskerinæring 2002).

The pragmatic-fisher storyline: no universal solution to the recruitment problem

As outlined in Figure 1, polarization and paradoxes in fisheries politics and manage-

ment is probably more the norm than the exception. The storylines discussed so far are

tied to historic and academic descriptions of recruitment. To some degree, these

storylines have been polished and rehearsed for the public discourse. But whether or

not these storylines are valid in daily fishing practices is another issue. This is why

Ostrom (1990) is concerned with the realism of narratives and storylines in relation to

real-life context and policy making. And this is where the third storyline, to be devel-

oped in this section, appears.

Before exploring the third storyline, one point needs to be made regarding the

method. One characteristic of grounded theory design, and ANT, is that categories are

developed from data during the research process, and not predefined from theory. Cat-

egories have not been tested against a larger material, but the lack of predefined cat-

egories is also an advantage, as it allows storylines to emerge. This is where ANT

proved useful and resulted in a third storyline: the pragmatic-fisher storyline.

The pragmatic-fisher storyline supports the pragmatic-fisher coalition, which consists

mainly of active fishers from all fleet segments, and actors close to the practical fishing

activity. The pragmatic-fisher storyline differs from the profitability and the community

storylines in that the two latter are discursive formations positioned within an

ideological-political field. However, among those who conduct daily fishing activities

the boundaries between the storylines break down. Hence, a new storyline emerges,

which is positioned between the two and which uses repertoires from both ideological

storylines (see Figure 2 below).
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Thus, the pragmatic-fisher storyline materializes in-between and across ideologies.

For instance, a small-scale vessel owner, whose arguments mostly fall within the com-

munity storyline, makes use of the profitability storyline when discussing restructuring

policies: “[Restructuring] has made [fishing] more stable and improved income. It has

made work more comfortable. Everything was not better before. Things change and

one has to hang in there. But that is what makes it fun” (Coastal vessel owner 7 2010).

This is also evident when a large-scale offshore vessel owner whose statements mainly

fall under the profitability storyline uses the community storyline when he claims, “I do

not believe that further restructuring will solve the profitability problem. It will only

lead to more debt” (Offshore vessel owner 17 2011).

Informants also combine repertoires from the two ideological storylines. Using the com-

munity storyline, informants make statements such as, “Tradable quotas lead to recruitment

problems,” while in the next sentence claiming, “Profitability has to improve to increase re-

cruitment” (Coastal vessel owner 28 2011). Or, as an older coastal fisher said in relation to

fleet restructuring: “[Restructuring leads to] fewer fishers. That is no good. But at the same

time it is what allows some fishers make money” (Coastal vessel owner 12 2011).

The pragmatic-fisher storyline is also characterized by being a product of the diver-

gence between recruitment discourse and practice. The profitability and the community

storylines are positioned in a political landscape, while the pragmatic-fisher storyline is

located in a practical landscape (Figure 2). The ideologically founded storylines adapt

in the meeting with a complex reality and practice adapts to discourse.

For example, a number of informants in the small-scale fleet publicly opposed re-

structuring policies, but had adapted to the new realities and regulations and were also

actively making use of the restructuring scheme. One informant, who was actively in-

volved in local politics and openly voiced his opposition to the restructuring policies,

pointed to this divergence and how fishers can feel torn between their values and actual

practice:

Fleet restructuring has led to a doubling of the debt, but we are left with the same

amount of fish. The fisheries have become more predictable, but we should discuss

how we achieved this. A number of vessels with crew have utilized the restructuring

scheme. Not all are positive to it, but simply have to hang in there. The world moves

on (Coastal vessel owner 3 2010).

Figure 2 The development of the pragmatic-fisher storyline from the two ideologically
founded storylines.
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Beyond the primary distinction, described above, the pragmatic-fisher storyline has

several other characteristics that set it apart from the profitability and community

storylines. For example, informants also applied different storylines with different logics

to different settings. Informants recognized that fleet restructuring has improved in-

come and predictability in the fishery, but they also asserted that restructuring should

not be applied equally across the fleet. Hence, one Coastal vessel owner 18 (2011)

stated, “Restructuring over eleven meters is OK . . ., but below eleven meters: No!” A

younger, small-scale vessel owner also illustrated this pattern of argumentation when

asked about restructuring policies:

Obviously, [fishing] has become more predictable. [Restructuring] is a necessity for

big boats, but not for the small ones. That would make the entry price too high.

Presently, there are good opportunities in the fleet below eleven meters (Coastal

vessel owner 8 2010).

Another important characteristic of the pragmatic-fisher storyline is that it is dy-

namic in time and space. That is, its discursive practices change over time, thus

allowing statements that might have been unacceptable in the past to become accept-

able at a later point in time (Schaaning 1997). For instance, following the collapse of

the NEA cod in 1990, the introduction of limited fishing rights was not welcomed and

was intended to be a temporary measure. Five years later, the NFA had changed pos-

ition and sought to make the system permanent. This change of heart might have been

the result of the fishers discovering the benefits of reduced participation and that the

fishing right had become valuable (Hersoug n.d.). Hence, statements and opinions

changed as policy and opportunities changed.

As the pragmatic-fisher storyline does not follow an ideology as clear-cut as the other

two storylines, its degree of domination is somewhat more difficult to gauge. However,

whereas the profitability and community storylines dominate discursively, the pragmatic-

fisher storyline dominates in practice. In general, fisheries policies realize the pragmatic-

fisher storyline by implementing restructuring policies that vary across the fleet and exempt

segments of the fleet (below eleven meters in length). In recruitment policy, the pragmatist

storyline is evident in that ideas from both the profitability and the community storylines

are applied practically through establishment grants and recruitment quotas.

Storylines, policies, and practices: divergences

The majority of fishery actors, whether academics or policy makers, tend to work within a

discourse. However, there is no need to be restrained by a discourse. One purpose of this

article is to simply point out that there may be alternatives to present policies. This is not

only a liberating exercise (Hidding et al. 2000), but also makes us aware that policy rhetoric

and practices are not a given, nor are they always synchronized.

The Norwegian recruitment debate has utilized the recruitment discourse to construct:

1) recruitment problems as a result of poor fleet profitability or 2) recruitment problems as

a result of restructuring policies. The first tied to the profitability storyline and the second

to the community storyline. This particular finding may not add much new knowledge.

The identification of the third storyline—the pragmatic-fisher storyline—is the true

discovery.
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For the profitability coalition, recruitment is an input in the production chain. The

profitability coalition assumes that successful recruitment can be secured by further

limiting participation. For the community coalition, recruitment is also about commu-

nity survival and satisfactory coastal lives (Jentoft 1984; Skjærvik 2009; Troms folkeblad

2010); thus, successful recruitment is assumed to be a result of increased participation.

This is the source of the paradox: based on political ideology, the solution in one per-

spective is the root of the problem in the other (indicated by red arrows in Figure 3).

Within this paradox is where the pragmatic-fisher storyline forms.

But the divergence is not only related to a divergence between two ideologies, as

stated above, there is also a divergence between discourse and practice. Currently, the

profitability and the community coalitions offer a limited set of solutions to the recruit-

ment problem: either establishment grants or recruitment quotas. In practice, however,

a bit of both were used. The result is contradicting recruitment measures (Næss 2003).

As fleet recruitment is a highly politicized field, the authorities seem to choose a rather

pragmatic line in order to keep the controversies to a minimum, and the recruitment

issue remains unsolved.

The SQS has been the main solution used in Norwegian fisheries policy since the

turn of the millennium. It has been efficient in terms of improving fleet profitability

(DoF 2012a), but has not been able to solve social problems to the same extent. Indi-

vidual vessel owners acting rationally are continuously pushing for further restructuring

(Offshore vessel owner 18 2012; Norweigan Fishermen’s Association NFA 2012). In

terms of fleet profitability and solving short-run recruitment problems, further restruc-

turing may be a sensible action. Further restructuring and closing of fisheries could im-

prove income opportunities for those who are involved, thus making fishery activities

more attractive, albeit more difficult to enter. Thus, some fishing communities may ex-

perience growth as the result of further restructuring, as they are able to obtain fishing

rights and quotas. However, from a long-run, rural development perspective, further re-

structuring may cause a deterioration and disintegration of employment systems in

some communities (Johnsen and Vik 2013).

From a profitability coalition’s point of view, the lack of interested youth may be ac-

commodated by the use of foreign labour. This would require a recruitment policy in-

creasingly focused on instrumental recruitment. However, the use of temporary foreign

labour may cause a recruitment-vacuum, in which the pool of Norwegian crew mem-

bers potentially advancing to vessel owners or skippers grows smaller, thereby

inhibiting satisfactory recruitment to these positions (Coastal vessel owner 24 2012;

Coastal vessel owner 25 2012). As the fleet’s success still depends upon informal know-

ledge transferred between generations, the use of foreign labour may contribute to the

loss of specialized, often local, knowledge. One coastal vessel owner using temporary

foreign labour stated, “The foreigners are here to stay and I have good experiences with

them . . . . But training takes a lot of time and one will never be able to make as good a

fisher out of a foreigner as out of a Norwegian” (Coastal vessel owner 26 2012). What

the vessel owner is pointing to is not necessarily that foreign workers are inferior to

Norwegians, but rather that Norwegians acquire essential informal and local knowledge

thorough informal socialization. In other words, increasing foreign labour to solve prof-

itability and recruitment problems may create a knowledge problem. This does not

mean that we should not solve the profitability challenge—after all, fishers have to
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Figure 3 The recruitment paradox: A conceptual map of the recruitment discourse’s contending storylines.
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make money. But we have to recognize that a singular profitability focus has long-term

consequences.

In order to deal with the recruitment paradox, we must consider alternative solutions.

However, the institutional arrangements and organizational practices managed by bur-

eaucracy are increasingly following the profitability ideology of further restructuring.

Fisheries policies are therefore increasingly locked in predefined bureaucratic systems,

like the SQS, and power is transferred from politicians to bureaucrats. Hence, fisheries

politics might have become rigid and depoliticized. We may question whether we have

come to a point of no return.

In practice, fishers are adaptive and will continue to alter their discursive and fishing

practices to meet shifting frame conditions. The discourse is also likely to adapt to

changing practices. Rather than having two diverging storylines, the future discourse

may converge towards a single pragmatic storyline that picks arguments from different

ideologies depending upon the circumstances. A good fishery policy has to balance

many considerations, and thus we need a policy where the skipper has his hands on the

wheel; we cannot rely on auto-pilot politics. Hence, the solution may not lie in blind

ideology. We should not limit ourselves to a particular discourse, which would only

narrow our options. As the world is complex and dynamic, and as there is likely to always

be a paradox, recruitment policies must be pragmatic and pliable; they must consider the

different characteristics and demands of the various aspects of the fishing fleet.

Towards a more pragmatic recruitment policy?

This article identifies three storylines within the recruitment discourse: the profitability

storyline, the community storyline, and the pragmatic-fisher storyline. It has shown how

the first two storylines developed, how they have contributed to keeping the coalitions to-

gether, and how the negotiating power of the different coalitions has changed over time. As

no storyline is dominant in the recruitment discourse, and because there is divergence

between storylines, as well as between discourse and practice, a recruitment paradox oc-

curs. Hence, in practice, the result is a pragmatic recruitment policy, with recruitment

measures based in two different ideologies. The result is contradicting recruitment mea-

sures: some limiting participation while others increase participation. Hence, the result is

incoherent recruitment policies and poorly defined policy objectives.

The storylines are founded in different ideologies. Unfortunately, policies that are

heavily based on ideology lock policies into narrow courses of action, and provide only

a limited set of available solutions. In a complex reality, wherein processes continually

produce knowledge, the images or storylines upon which we build policies will have to

be revised. Besides, fishers are pragmatic and do not act within a particular ideology,

but act in relation to the world around them. Rather than a policy defined by a small,

ideological tool box, we have to accept the presence of a paradox and realize that the

solution may have to have a more pragmatic approach. We must truly define the prob-

lem before taking action. In addition, good governance implies that systems are respon-

sive. We need to recognize that policy is multiple and composite, and that strategies

and actions have to be applied to the appropriate challenges. If recruitment problems

are caused by poor profitability, then fleet restructuring and rationalization may be the

answer. If the recruitment problem is due to the lack of available recruits in the local

community, restructuring may only aggravate the problem. Simultaneously, there has
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to be a trade-off between predictability and possibility, in order to adjust the course of

action as necessary.

In the long-run, perhaps we have to accept continued downscaling of the fisheries in

some regions or within some fleet segments. Perhaps we will even lose some fishery-

dependent communities. This downscaling of fisheries activities can only be justified if

it does not destroy long-run recruitment of skilled, knowledgeable fishers to the fleet.

Recruitment policy has been the case of this article, but the points made here are also

important for general fisheries policy. As we work towards specific goals, we have to be

aware that each solution has consequences.

Notes
a Recruitment is also a direct translation from the Norwegian rekruttering.
b Although Hardin defined a specific context for his actors, solutions to avoid collective

ruin has been translated into limited access, quota programs, and rights allocations in

Norway, as well as in other Western, industrial fisheries (Ostrom 1990; Jentoft et al. 2010).
c The counties of Troms, Møre and Romsdal, and Sogn and Fjordane.
d The Main Agreement (1964) was a frame agreement between the state and the fish-

eries regarding annual transfer payments (subsidies) to secure income and living condi-

tions for the fishers and their families.
e The unit quota system divides the annual total allowable catch by the number of

vessels and allocates an equal portion to each vessel over twenty eight meters.
f The SQS allows two vessels within the same fleet category to merge quotas onto

one vessel, given that one vessel withdraws from commercial fishing. This was initially

applicable to vessels over fifteen meters.
g The subsidies were net-wage pay (nettolønnsordning), which a system in which em-

ployers in the maritime sectors receive a tax refund for the taxes paid by the seamen. It is

used to keep Norwegians on Norwegian ships that are competing with foreign shipping

companies with cheaper labour.
h Prior to 2010, through regulations the maximum size of a coastal vessel was twenty

eight meters in length. In 2010, this changed to 500 cubic meters, thus increasing the

demand for certified labour.
i Establishing as a vessel owners in the offshore fleet and on large coastal vessels is a great

financial challenge. Large amount of money is needed and is beyond the scope of this article.
j Steigen, Moskenes, Balsfjord, Øksnes, Kåfjord, and Værøy.
k Tvangsinndrivelse.
l A reform in the senior secondary school system granted all youth twelve years of

schooling.
m A law was passed dealing with the rights to terrestrial and inland aquatic areas

and resources in Finnmark, the northernmost county in Norway (Lov 17. juni 2005 nr.

85 om rettsforhold og forvaltning av grunn og naturresurser i Finnmark Fylke

[”Finnmarksloven”], [c.f. § 1]).
n Skipper-fishing is when skippers work as crew on each other’s boats and thereby

reduce demand for crew.
o The recruitment quota this fisher is arguing for is slightly different from those actually

implemented, as the implemented recruitment quotas were allocated to young vessel

owners, not to a crew member.
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