EXPERT CONSULTATION ON SMALL-SCALE FISHERIES MANAGEMENT IN SUB-SAHARAN AFRICA

Accra, Ghana,  12 – 14 December 2001

REPORT

BACKGROUND 

Fish and fishery products contribute to nutrition, food security and employment in many countries, including those in Sub-Saharan Africa. In many of the countries in this region, small-scale fisheries supply up to 80 per cent of the products for domestic consumption, which improves nutrition for the poor and vulnerable and ensures food security in fishing communities. The sub-sector sustains the supplies through artisanal fishermen who are over 600,000 along the West African coastline alone. These numbers are increased seasonally by part-time fishermen involved in farming, especially in riverine and lacustrine areas inland. The professionals migrate within and between countries contributing to national economies. In some of these economies, the fisheries sector contributes up to 10 per cent of the GDP, 50 per cent of the foreign currency earnings and 20 per cent of the government's revenues. The resources from which the supplies are generated need to be sustained. The sustainability is now being threatened by high population growth rates, rapidly expanding fish markets and improved catching technology. The need to prevent, and in some cases rectify, the consequent decline in yields from stocks and catches makes fisheries management imperative.

As a strategy, FAO assists Members to conserve and enhance sustainable use of natural resources. Communities are assisted through the implementation of Agenda 21 and through the promotion of fisheries management within the Medium Term Plan. As part of its Medium Term Plan, the FAO Fisheries Department is implementing Programme Entity 234A4 as Promotion of coastal fisheries management. The objective of the programme is to assist concerned stakeholders (fishers and fishworkers, fisher communities, small-scale and semi-industrial fishing sector, governmental and non-governmental agencies) in the analysis of coastal fisheries management approaches in selected countries and in designing and implementing participatory fisheries management schemes in line with the relevant provisions of the Code of Conduct for Responsible Fisheries (CCRF). The emphasis is on suitable institutional mechanisms and processes for effective participation and long-term sustainability. Such a process entails  consolidating related conceptual frameworks and requires inputs from experts familiar with the systems and the countries concerned. 

The implementation of Programme Entity 234A4 should also be seen in light with the recommendation of the Committee on Fisheries (COFI) which, at its 24th Session, reiterated the need to devote increased efforts to promoting improvements in global fisheries management, including the management of small-scale fisheries
. Hence, the initiative to organise an expert consultation on small-scale fisheries management in Sub-Saharan Africa".

OPENING SESSION

1.
The Expert Consultation on Small-scale Fisheries Management was held in the Conference Room of the FAO Regional Office for Africa in Accra, Ghana from 12 to 14 December 2001.

2.
The Consultation had a panel of 11 experts and an FAO Secretariat (Appendix B).

3.
The Assistant Director-General and Regional Representative for Africa, Mr Bamidele F. Dada, welcomed the experts and formally opened the Expert Consultation. The Opening Statement is attached as Appendix C.

ADOPTION OF THE AGENDA

4.
Mr Thomas Maembe, Director of Fisheries of Tanzania, was unanimously elected as Chairman of the Consultation.

5. The Agenda attached as Appendix A was adopted. The background document provided for the experts is attached as Appendix D.

THE NEED TO MANAGE SMALL-SCALE FISHERIES IN SUB-SAHARAN AFRICA (Emerging trends)

6. The expert consultation stressed the importance of the fisheries sector in sub-Saharan Africa, particularly with regard to protein intake, food security, employment and more recently export of fish. It was further acknowledged that the small-scale sector was providing up to 80% of fisheries products for domestic consumption, from marine and inland fisheries. Hence, it was noted that inland fisheries based on a wide range of aquatic systems (such as floodplains, rivers, dams and small-lakes, large lakes, lagoons and estuaries) were mainly small-scale.  

7. Characteristics of small—scale fisheries were identified as being, inter alia , high labour intensity, strong community ties, the use of  numerous landing sites, as well as fragile livelihood conditions and exposure to vulnerability. It was however recognised that small-scale fisheries in sub-Saharan Africa were rapidly evolving and undergoing profound changes. Hence they are not easy to precisely define, ranging from shore-based subsistence fisheries or one person dugout canoes to those using  18 m West African canoes with crew numbers exceeding 25 people. 

8. The Consultation also noted that over the last two decades,  there was a  considerable growth in the number of artisanal fishers and consequently an increase in the population whose livelihood depended on small-scale fisheries. This could involve as much as 10% of the population in countries like Ghana or Senegal. Number of fishers is further seasonally inflated with many farmers practising part-time fishing in riverine and lake fisheries. Simultaneously there has been a rapid growth in fishing capacity, particularly in marine fisheries with the widespread use of outboard engines and more efficient gear enabling fishers to reach deeper and more distant waters. Products from small-scale fisheries are also increasingly entering the export market. 

9. The Consultation observed that available statistics underestimate the reality of the situation and identified an urgent need to put in place effective monitoring mechanisms for assessing  basic fishing capacity and socio-economic indicators, as well as net economic outputs of the sector. The view was shared that , in many countries, the social and economic importance of small-scale fisheries was not adequately recognised in macro-economic policies, particularly where  industrial fishing is a major economic activity.

10. However, it was also stressed that trends indicate that the small-scale sector is increasingly contributing  to excessive fishing pressure on sub-Saharan fisheries. From a fisheries management perspective, the prevailing management regime in some countries do not include mechanisms for limiting entry and harvesting of fisheries resources. Hence, licensing schemes are only in place in a few countries and economic rent  from small-scale fisheries is generally dissipated.

Rationale for managing small-scale fisheries

11.
The Consultation acknowledged the strong need for managing small-scale 
fisheries in sub-Saharan Africa in line with the principles of sustainability laid 
down in the FAO Code of Conduct for responsible fisheries. It was however 
recognised that responsible management may entail having “ losers and 
winners” in the short term, while societal benefits will visibly accrue in the 
longer term. One of the immediate challenges was to identify and implement 
suitable approaches to limit access to fisheries. In this respect, some experts 
questioned whether access limitation should not be envisaged as the last resort. 
The Consultation agreed however that limiting access may be unavoidable to 
ensure sustainable fisheries.

12.
The Consultation further discussed the various signals which are indicative of stress in most small-scale fisheries in Sub-saharan Africa. With regard to aquatic ecosystems , the following  was noted  : growing evidence of over-fishing, including declining catch per unit effort; widespread use of harmful practices such as dynamite fishing; changes in species composition with eventual loss of biodiversity. This was exacerbated by externalities such as degradation of fish habitat, pollution, deforestation and siltation.

13.
With regard to socio-economic and institutional aspects, the following problems were highlighted:  an increase of  intra and inter fisheries and sectoral conflicts; violations of formal and informal regulations and institutions as well as changing behaviour towards traditional migrant fishers. Within fishing communities, decreasing performances of  quality of life, such as health, education and nutritional values were apparent. These factors suggest that there are rapidly changing patterns in fishing communities and generally more acute poverty.

14.
However, there was some debate as to whether all fisheries required management interventions. The logistical difficulties, high costs and resources required to manage small-scale fisheries in remote areas and along extensive shorelines, suggested a need to identify “signals” which call for management intervention. The experts agreed that there are difficulties in implementing rigorous monitoring systems in all waters and an absence of reliable statistics. They, therefore, suggested that existing information should be complemented by biological and socio-economic indicators to signal the need for management interventions. The emphasis would be on using existing, easily accessible data such as clinic records, statistics on mortality rates and the perceptions of the fishers regarding changes in catch rates. 

15.
The Consultation agreed that such a situation urgently calls for immediate renewed efforts on socio-economic assessments of fishing communities which in turn could help better identify biological signals as well as the most appropriate  type of management regime which might be most suitable in a given fisheries context

MANAGING SMALL SCALE FISHERIES

16.
The consultation examined the broad regimes under which the management of small-scale fisheries could be placed in sub-Saharan Africa. It identified these as a top-down management solely undertaken by the national government and its governmental institutions, management solely undertaken through the traditional norms of village communities, and co-management.

Government management
17.
Government management arose during the colonisation and post-independence period and largely substituted any previous forms of the traditional management of fisheries that existed. Government institutions such as Ministries, Departments and Research institutes were until the 1990s largely centralised and operated as command and control structures. 

18.
The experts recognised that government management of small scale fisheries could be effective in policy formulation, setting up the legal frameworks for management and as a focus for building capacity within the fishery sector. National fisheries authorities and research institutions were a means of providing for the enactment of laws and regulations through the processes of Government.

19.
However the command and control style of management was largely ineffective for the management of small-scale fisheries. In an economic environment of low government funding and high operational costs, national fisheries institutions found it difficult to cope with understaffing and a deteriorating skill base. The nature of small-scale fisheries with large numbers of operating units widely dispersed across marine, riverine or lacustrine zones present insurmountable problems of enforcing management regulations. This ineffectiveness of government management results in dwindling fish stocks and marginalisation of the income and livelihood of small-scale fishers.

Traditional management

20.
The Consultation briefly discussed the sorts of traditional management that existed based on a presentation of the traditional systems of management and enhancement that had been discussed in a seminar held before the expert consultation. It was noted that much of traditional management of small scale fisheries had been lost, though there were examples where management within the norms of traditional communities could control access to fishing grounds, establish closed seasons/areas, restrict particular fishing gear or fishing methods and limit the fishing effort of individuals. These were undertaken within a context of fees, sacrifices and other obligations to the village community.

21.
It was also noted that traditional leadership within small scale fisheries had been eroded by the centralised administration in the colonial and post-independence period. Traditional beliefs and taboos were becoming increasingly irrelevant as fewer people shared them. Political delineation had also eroded the traditional ownership rights of coastal, riverine and lacustrine village communities. Examples were discussed where the current resource dynamics and the migration of fishers presented issues that traditional management could not deal with.

Co-management 

22.
The Consultation considered co-management as a promising option for the management of small-scale fisheries in sub-Saharan Africa.  For the purpose of the consultation, this was defined as “ a partnership arrangement in which government agencies, the community of local resource users (fishers), non-governmental organisations, and other stakeholders (fish traders, boat owners, business people, etc.)  share the responsibility and authority for the management of a fishery”. The Consultation noted that the capability of the partners also needed to be considered within this definition. 

23.
Co-management had been initiated in several sub-Saharan countries in the latter half of the 1990s. This increasing trend was attributed to:

·  economic restructuring  which resulted in understaffing of government institutions.

· international markets expect standards of fish quality that require processes that demand greater stakeholder involvement.

· International Agreements and the Code of Conduct for Responsible Fisheries required changes in management approaches.

· Co-management  was often a condition of Donor Agencies.

· Changing government policies in a process of democratisation

· Government decentralisation.

24.
The Consultation recognised that governments considered that changing to a co-management regime was risky as it was a new and uncertain environment.  In some cases, there was also an unwillingness of communities to take on the responsibility as a result of a lingering attitude of dependency. Co-management  was a long term process requiring a substantial commitment of resources and its appropriateness was not universal across Sub-Saharan Africa. Co-management described  a process of addressing resource management problems, responding to changing conditions over time.  It has attributes of democratisation, power sharing, decentralisation and social empowerment.

25.
It was noted from the background document to the Consultation that there were several types of co-management. An instructive  type of co-management arrangement differs from centralised government management only in as much as channels for dialogue with users have been established; the  process remains one of government informing users of planned decisions. A consultative type of co-management arrangement exists when mechanisms for consultation between government and users have been established but where decisions are still taken by government. Co-operative type of co-management describes arrangements where governments and users co-operate on an equal basis in decision making. Advisory co-management arrangements are those where the users advise government of decisions to be taken and government endorses them.  Finally informative co-management occurs when government has delegated responsibility to user groups who are responsible for informing government of their decisions. In accordance with this classification, most Sub-Saharan co-management arrangements could be considered as consultative.

26.
Existing  co-management arrangements closely linked to the traditional system are not without their problems.  Tensions could increasingly arise as the democratisation process moves forward.  It is likely that in the long term this process will undermine the authority of traditional leaders and that individuals outside the present power structures may in the course of democratisation process try to increase their own power at the expense of the traditional leaders.  The outcome  of such  developments will have an impact on the resiliency of the co-management institution as it may change perceptions within the fishing  community and the government on what are considered to be legitimate management institutions.

LESSONS LEARNT ON CO-MANAGEMENT EXPERIENCES

27.
Given the fact that co-management is a fairly recent approach to the management of small-scale fisheries in sub-Saharan Africa, one should be cautious of drawing firm conclusions on lessons presented below. In addition the scepticism of fishers regarding the sincerity of  devolving management responsibility should be taken into account in the design of co-management arrangements. Government officials at all levels need to  move beyond the rhetoric of co-management and genuinely embrace the concepts and principles of co-management if fishers are to be convinced of its benefits. This requires a willingness on the part of government to make institutional changes which may be fundamental. Co-management will not work if used as a framework for government to impose its own rules. Furthermore, government needs to recognize that traditional systems can play a role in co-management.

28.
For co-management to be embraced by fishers, they need to be integrally involved in  all aspects of the co-management process. This includes policy formulation, problem identification, assessment of alternatives as well as developing the rules for the fishery. As capacity of partners increases and as trust develops, responsibility can be increased at the local level. Evidence from experience in sub-Saharan Africa suggests that where fishers participate in developing the rules, compliance is increased. Where initiated by government, it seemed to have less success. However, the latter may be linked to the fact that governments may not have fully grasped the implications in terms of their new roles and responsibilities and modus operandi. It was also acknowledged that governments do not have the resources to police and enforce rules. When communities are empowered, and given rights over resources, they may assume enforcement responsibilities. In some cases though, community involvement in enforcement could lead to problems of marginalisation and even pose a danger to individuals charged with enforcement. This reinforced the importance of active participation in setting the rules and agreeing on the sanctions.

29.
Co-management is a time-consuming process which can take over 5 years before a fully functioning system is in place.. In certain sub-Saharan African countries, co-management has been hastily introduced without the necessary capacity building and preparation. Adequate time and resources need to be devoted to raising awareness and building capacity of resource users to ensure active participation. A balance needs to be struck between the responsibilities given to local institutions and resources needed to fulfill these responsibilities. It was agreed that for co-management efforts to be sustained, long-term commitment and support from government and donors was required.

30.
It was stressed repeatedly by the panel that capacity building through information dissemination, awareness raising and training was a critical requirement of any co-management intervention. Another important lesson arising from the case studies was the importance of clarifying and agreeing on objectives of  co-management. Where objectives amongst partners differed this led to breakdown in trust and even conflict. Mechanisms for conflict management will therefore need to be given high priority in the design of co-management arrangements.

31.
Experts recognized the potentially important role of NGOs in facilitating and supporting co-management efforts in sub-Saharan Africa. Although caution was expressed with respect to involving NGOs which lacked capacity, it was also acknowledged that NGOs from other sectors such as agriculture, primary health care and development could be engaged in assisting with the process. Appropriate training would need to be provided for these NGOs.

32. 
It was also found to be extremely difficult to get a community of fishers to support co-management if the benefits were not clear. Furthermore, if participating in co-management meant a loss of or reduced access to the resource, alternatives such as livelihoods or gear changes would need to be identified or incentives provided. Experience from Malawi suggested that restrictions on access were unacceptable because "they would lead to hardship and possible social disruption whose duration could not be predicted”.  Financial arrangements to bridge the gap between when losses are incurred by fishers and others dependent on the fisheries and when the gains are made by improved fisheries management could make the difference between fishers embracing the change or resisting and rejecting it. 

33.
A fundamental requirement for advancing co-management as a feasible alternative in Africa, would be to put in place appropriate monitoring and evaluation procedures. This would not only involve monitoring the resource and various socio-economic indicators, but also ongoing monitoring of the benefits and costs of the co-management process itself. This would enable adjustments and improvements to be made.

34.
While co-management appears to be a promising alternative to centralised and traditional forms of management in the sub-Saharan African context, the expert panel cautioned against assuming it was appropriate for all small-scale commercial operations and all fishery types.

STRATEGIES FOR APPLYING CO-MANAGEMENT SYSTEMS

35.
In the last decade, following concerns about conventional management as well as fishery overexploitation and environmental degradation, the objectives, approaches and policies of small-scale fisheries management have begun to change. The objectives have shifted from maximizing catches regardless of the sate of the stocks and from increasing employment, to sustaining stocks, ecosystems and revenue of fishers. The objectives have shifted from maximizing short-term interests to addressing both short-and long-term interests. There is a shift away from conventional production and stock/species based management to conservation and ecosystem based management. Policies have shifted from open and free access, single sectoral fishery policy, command-and-control, and top-down and risk-prone approaches to limited entry, use rights and user fees, coastal zone intersectoral policy, use of economic instruments, and participatory and precautionary approaches. It is increasingly recognized that resources can be better managed when fishers and other stakeholders are more involved in the management of the resources and when use rights are allocated – either individually or collectively – to control access. 

36.
Fishers should be equal and active partners with government and other stakeholders in fishery co-management arrangements. Given the different conditions, needs and demands with the small-scale fisheries sector, there is no simple management solution appropriate for every community, region, or nation. There is no blueprint for co-management but rather a variety of arrangements from which to choose for a specific context. Co-management should be viewed as a process of resource management, maturing and adjusting to changing condition over time. 

37.
Government’s role in developing co-management is to provide policy and enabling legislation to facilitate and support the right to organize and make fisheries co-management arrangements at the local level, to address problems beyond the scope of local arrangements, and to provide assistance and resources to support the maintenance of local arrangements. 

38.
A number of conditions affecting the introduction and success of co-management emerged in the discussions: 

- the existence of appropriate legal, policy and administrative structures to support co-management


- the process being in the context of democratization and transparency

- the partners being committed to participating in and implementing the process

- guidelines on the development and implementation of co-
management as a necessity


- clearly defined boundaries to facilitate management


- partners having the capacity (through information, education and training) 
to undertake their roles and responsibilities


-  co-management institutional structure to exist at nested levels from 
community to national


- research systems being in place to support co-management

- co-management being linked with  community and economic development


- an existing environment for participation of the community in management


- open lines of communication for dialogue with government 

- monitoring scheme available to provide feedback of information for management

39.
The experts agreed on a generic process for co-management at the community level. This is a process that could be followed and adapted for the region. The process involves several steps:

i) 
Problem recognition and dialogue. The fishers recognize a problem(s), discuss it among themselves, and seek linkages with governments and others to prepare a strategy to address the problem(s).

ii) 
Community entry and integration. Government and/or NGO hold a series of meetings and consultations with community members to explain co-management and develop consensus on the process.

iii) 
Participatory research. Participatory research is conducted to collect and analyze baseline data on the community, its people and the natural resources and to generate new knowledge. 

iv)   Community assessment. Participatory assessment of community opportunities, problems and needs.

v) 
Education and information. Capacity building of community members.

vi) 
Community organizing and core groups. Community organizing is the foundation for mobilizing local human resources. Community core groups and leaders take on the responsibility and authority for management. 

vii) 
Objectives, strategy and plan. The community and government develop resource management plan, interventions and co-management agreement. All local level plans should be harmonized with those that exist in the fishery sector and other relevant sectors.

viii) 
Plan implementation. The activities and interventions of the co-management plan are implemented through sub-projects. The plan will include resource management interventions such as limited access, conflict management and enforcement mechanisms, livelihood strategies, rule development, and monitoring.

ix)
 Evaluation. Monitoring and evaluation allows for interactive learning and a feedback system of success and failure for the co-management arrangements. 

40.
A management authority is needed for a fisheries management system. It will be responsible for recognising existing rights, where these already exist, or for defining and assigning rights where they do not, or where a change is required (Example in Appendix D), which can be necessitated by changing social and economic circumstances of the fishery. A whole range of local fisheries management arrangements may be nested within the national fisheries governance system, each perhaps differing according to the geographic areas they may cover, the characteristics of the target stocks and other social, economic and physical particularities of the fishery.

41.
There was insufficient time for the Expert Consultation to adequately discuss strategies for management of small-scale fisheries in all situations, in particular coastal waters. The discussions and further debate did not adequately cover the issue of limiting access to the fishery and identification of appropriate strategies to achieve this and investigation is required. It may, however, be necessary to limit access to a fishery when the catch exceeds the productive capacity of the target stocks. 

CONCLUSIONS 

42.
The Consultation made a thorough review of management approaches employed in the small-scale fisheries of the region and found that Government institutional arrangement/management was prevalent as compared to traditional and co-management systems. However, most countries operate all three in various combinations and in varying circumstances. In view of the analysis of the experiences with regard to procedure, achievements, constraints and lessons learnt, co-management emerged as a viable option for the present, and should be pursued into the future. The following conclusions were made to actualise the process.

· there is need for education and training to build capacity among co-management partners.

· co-management arrangements should be backed by appropriate legal framework, and should be aligned with national development policy.

· co-management partners should be organised at various levels; community, district, state and national levels while consultative forums should be available for effective linkages.

· co-management should be established as an integral part of the community development process rather than be associated only with crisis situations.

· in the process of developing a co-management arrangement, creative solutions should be built into the strategy level, to take care of the transition period when some fishers would be made to bear individual or corporate costs.

· fishers who are penalised in the process should be provided with incentive packages or alternatives in order to achieve consensus.

· the over-arching problem of excess capacity in artisanal fisheries should be addressed by limiting access to the fishery.

· specific research should proceed on the ramifications of access limitations , especially as it relates to sustainable livelihoods of fishers.

· progressive registration of crafts/gear should be embarked upon with a view to eventually regulating access to artisanal fishing grounds.

· skill development in fishing communities should also concentrate on “value-adding” techniques and product development as alternative vocations to take care of withdrawal of access.

· governments of coastal states should review the large number of access agreements with foreign partners, with a view to assessing the loss of opportunity for local development that is inherent in such agreements.

RECOMMENDATIONS

43. 
It was recommended that

· guidelines on the development and introduction of co-management should be developed. with FAO assistance. The guidelines should include appropriate indicators to measure progress of co-management at national and regional level

· research programmes should be carefully designed to address the social, economic and biological information needs for better informed small-scale fisheries management decision-making.

· workshops/seminars should be held in all sub-regions of sub-Saharan Africa on limited access with a particular focus on coastal and marine systems; prior to which in depth studies on the options available and impacts associated with limited access need to be undertaken.

· exchange of information on and experiences in co-management through exchange visits, national forums and access to available literature should be encouraged in the region

ADOPTION OF THE REPORT

44. 

The report was adopted on the 14 December 2001.
� FAO(2001) Report of the Twenty-fourth Session of the Committee on Fisheries, Para. 115. Fisheries Report No. 665, Rome,  2001 (87p)
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