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as the need for increased collaboration between the various stakeholders.
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INTRODUCTION

The Marine and Coastal Management
(MCM) branch of the former Department of En-
vironmental Affairs and Tourism (DEAT) has to
ensure that marine living resources are con-
served, managed and used sustainably. South
African fisheries have a history of discriminatory
practices originating from colonial times. The more
recent apartheid era significantly shaped the in-
dustry, through the formation of a few powerful
commercial fishing companies who received fish-
ing rights. Post-apartheid government interven-
tion through policies such as the Reconstruction
and Development Programme (RDP) and Growth,
Employment and Redistribution Programme
(GEAR) has also influenced the industry.

The Marine Living Resources Act (MLRA)
(No. 18, 1998) was introduced in 1998, with MCM
placed in charge of the conservation, manage-
ment and sustainable use of marine living re-

sources (DEAT 2008). The MLRA (1998: 3) aims
“to provide for the conservation of the marine
ecosystem, the long-term sustainable utilisation
of marine living resources and the orderly ac-
cess to exploitation, utilisation and protection
of certain marine living resources; and for these
purposes to provide for the exercise of control
over marine living resources in a fair and equita-
ble manner to the benefit of all the citizens of
South Africa; and to provide for matters con-
nected therewith”. It is evident that this defini-
tion incorporates two critical aspects: sustain-
ability of marine resources, as well as the fair
distribution of these resources to the stakehold-
ers involved.

In relation to the stakeholders involved, the
MLRA (1998) defined three distinct categories
of users: commercial, recreational and subsis-
tence. Commercial fishing involves the catching
of marine resources for profit. Recreational fish-
ing “means, any fishing done for leisure or sport
and not for sale, barter, earnings or gain” (MLRA
1998: 12). A subsistence fisher according to the
MLRA was defined as “a natural person who
regularly catches fish for personal consumption
or for the consumption of his or her dependants,
including one who engages from time to time in
the local sale or barter of excess catch, but does
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not include a person who engages on a sub-
stantial scale in the sale of fish on a commercial
basis” (MLRA 2008: 13).

The MLRA was not welcomed by all and was
instead viewed, mainly by the small-scale sec-
tor, to be perpetuating the cycle of discrimina-
tion that had characterised the fisheries in the
past. The subsistence category in particular was
considered problematic, as it was maintained by
the small-scale sector that pure subsistence fish-
ing, which entailed only the consumption of fish,
was uncommon. Coastal fishing villages, such
as those on the West Coast of the Western Cape
of South Africa which are of interest in this study,
often depend entirely on marine resources for
their livelihoods.

The reality was that there was a continuum
of fishers left out that did not fit into the subsis-
tence category (DEAT 2008). Such fishers not
only consumed their catches but also sold to
earn an income; some also referred to themselves
as artisanal or traditional fishers. The overlap-
ping and alternating nature of these fishers pre-
sented a problem.

There are hence many debates about the dif-
ficulties surrounding terminology. There has
been a tendency however, to use the term small-
scale, as it is considered comprehensive enough
to accommodate the fishers that harvest mainly
for consumption, and to those that engage in
small-scale commercial activities (Sunde and
Pedersen 2007). Reference is however also made
to artisanal or traditional fishers in this paper.

The exclusion of artisanal and small-scale
fishers in the MLRA was the beginning of a
lengthy battle among the many stakeholders in
the fisheries. The battle for recognition was how-
ever complicated in that most of the marine re-
sources were assigned to the commercial fisher-
ies already (DEAT 2008). This had ensued dur-
ing the medium-term and long-term rights allo-
cation processes.

The medium-term fishing rights policy in-
volved assigning rights for the period 2002-2005,
with the idea that the long-term rights allocation
policy would occur thereafter. The individual
quota system was primarily used for the medi-
um-term rights allocation (Sunde and Isaacs
2008). MCM then released the long-term fishing
rights policy in 2005, which had allocations for
15-19 years. This was how the commercial sec-
tor obtained their rights, and it is largely this
which resulted in great conflict between the
stakeholders.

The export-driven individual transferable
quota policy was however viewed by some as
having been beneficial for commercial compa-
nies, yet crippling for fishing communities (Sun-
de 2003). A case was lodged with the Equality
Court in 2007, maintaining that the constitution-
al and human rights of the fishers had been vio-
lated as a direct result of not having been ac-
commodated in the MLRA.

A significant turnabout came when an Equal-
ity Court agreement was eventually reached in
2007, which stated that a new fishing subsis-
tence policy would have to be formulated. This
ruling was a major victory to some but a cause
of concern for others. The biggest problem was
that the MLRA had to be revised to accommo-
date the small-scale fishers because the defini-
tion of the subsistence category was inadequate
(DEAT 2008).

MCM faced tremendous pressure over the
years from the various stakeholders regarding the
introduction of the policy. This situation is the
focal point of this paper. This study context is es-
pecially relevant as the introduction of the MLRA
was essentially a form of change management.

Charles (2001) as cited by Dankel et al. (2008:
201) highlighted that the fishery system is a com-
plex field comprised of “the natural systems (the
exploited stocks and their ecosystem), the hu-
man system (economics, fishermen and culture)
and the fishery management system (research,
policy and planning)”. Allegretti et al. (2012: 30)
called for research to “understand the social
complexity and stratification of different stake-
holder groups” in order to identify ways to main-
tain the support of stakeholders for fisheries
management. As argued by Lorance et al. (2012),
it is critical to focus on the complex biological,
technical and management interactions that oc-
cur in the fisheries. Fisheries are impacted by
the complex mix of the natural and human sys-
tem (Dankel et al. 2008). Miller et al. (2010) em-
phasise the challenge that fisheries managers
have to deal with when considering the impact
of multiple stakeholders on management deci-
sions. Dankel et al. (2008) highlighted how fish-
eries management is challenged by diverse and
conflicting objectives, and that the participation
of affected stakeholders in the fisheries is criti-
cal. The effective management of fisheries is
therefore dependent on the successful partici-
pation of stakeholders to accomplish given ob-
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jectives (Dedual et al. 2013). The management of
fisheries is thus of paramount importance, as
the “ecosystems of the earth as well as national
and private economies” are impacted (Dankel et
al. 2008: 230).

Goals of the Study

The study sought to: 1) determine the im-
pact of a marine resource policy on stakehold-
ers in the fisheries of South Africa, using a
change management lens, and 2) provide rec-
ommendations in terms of policy formulation and
implementation pertaining to the management
of stakeholders in the fisheries in South Africa.

Theory

Change as brought about by the introduc-
tion of a policy within a multi-stakeholder set-
ting such as the fisheries tends to be complex
due to the human component. The application
of a systems thinking and complexity theory lens
to such complex change is illuminating. Systems
thinking focuses on the interrelationships be-
tween the various parts of a system, and ac-
knowledges a plurality of legitimate perspectives
on a problem (Chapman 2005). Unintended con-
sequences can arise when changes to one part
affect other parts, often in unpredictable ways.
This can arise from policy being implemented in
one area, without considering how other aspects
of the system will be impacted.

The complexity perspective essentially per-
ceives change as created from the interaction of
various interconnected causes and effects (Sty-
hre 2002). Change is non-linear, and the actions
and interactions of the various stakeholders are
significant. It is thus interesting to note how
change emerges from stakeholder interactions
in natural resource management settings. Fur-
thermore, small perturbations can produce sig-
nificantly divergent outcomes which cannot
entirely be controlled or planned (Beeson and
Davis 2000). Conventional planning is inappro-
priate for dealing with change in complex sys-
tems.

Engaging in and developing the stakehold-
ers’ ability to ‘manage’ and live with the change
is important and it becomes critical that those
affected, as well as those who effect change,
jointly navigate through their divergent percep-

tions and understandings. The following sec-
tion briefly elaborates on dimensions of change
management that are important in light of policy
formulation and implementation.

Resistance to Change

Resistance to change can occur at the per-
sonal level, deriving from anxiety about the un-
known, whether individual skills and contribu-
tions will matter, and if the individual will func-
tion effectively and gain under the new circum-
stances (Cummings and Worley 2001).

It is also necessary to consider cynicism and
scepticism in resistance to organisational change
(Stanley et al. 2005). Cynicism is the disbelief in
the motives of others, such as management or
those connected to change efforts. Scepticism
related to change involves hesitancy about the
likelihood of the change achieving what it set
out to do. The viability of a change effort can be
influenced by cynicism concerning manage-
ment’s motives, hence relating to the develop-
ment of resistance to the change.

Resistance to change can be addressed by
those in charge earnestly listening to those who
are affected and showing that they care about
their feelings, and through participation of mem-
bers to give them a chance to come up with ideas,
which can also assist in identifying potential
problems in implementation (Cummings and
Worley 2001).

Stakeholder Involvement

An important step towards ensuring success
is to identify and ensure the assistance of the
stakeholders involved (Hayes 2002) and guar-
antee their involvement from the pre-implemen-
tation stage (Van Tonder 2004). It may thus be
futile if contact with stakeholders is only made
once critical decisions have been made.

Kirkpatrick (2001) argues that participation
is one of the key reasons affecting whether peo-
ple will embrace or resist a change. A programme
that encourages the participation of individuals
produces interest and ownership which is then
bound to affect levels of motivation and under-
standing (Harvey and Brown 2001).

There are however differences in how mean-
ingful participation efforts can be. Senge (1994)
distinguishes between participative openness
where people are encouraged to get involved in
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decision-making and express themselves, and a
more meaningful reflective openness. This al-
lows for thinking to be challenged and incorpo-
rates aspects of reflection and inquiry, to ques-
tion the thoughts behind the speech. Senge
(1994) argues for a situation to embody both by
having a safe environment to speak freely, while
having the platform to challenge the thoughts
of the individual and others.

Wedge (2006) makes reference to the impor-
tance of exploration whereby various persons
not only become involved in the change idea,
but can also express their feelings. Participation
therefore goes beyond inviting people to listen
to the ideas that were drawn up by others.

Communication

The assumption behind most communication
efforts about a change is that people will accept
proposed changes, once they are fully aware of
what it will entail.

Harvey and Brown (2001) state that an effec-
tive communication programme may assist in
lessening the accompanying anxiety and uncer-
tainty coupled with change but nevertheless that
criticism is inevitable, despite the effectiveness
of the communication (Callan et al. 2004).

Carnall (2003) however argues that simply
having effective communication efforts is insuf-
ficient, unless people can have a chance to pur-
sue solutions to problems. The importance of
communication, involvement and empowerment
is understood, but the only way to succeed is
by engaging with the cognitive challenges. Oc-
casions for communication about problems and
immediate feedback opportunities need to be set
up (Tucker et al. 2002).

Emotions

An important element often neglected in the
change process is that of change initiatives that
often overlook the critical ‘human element’ (Ham-
lin et al. 2001). Van Tonder (2004) also supports
this view in his argument that the emotions of
people should be taken into account.

The danger of over-emphasising communi-
cation efforts is also highlighted. People often
get authoritarian management during periods of
change, rather than empathy, information, ideas,
milestones and feedback (Carnall 2003). Over-
looking the emotional content and relying on

the diffusion of information can cause change
efforts to fail (Van Tonder 2004). Changes do
not only affect performance in that new sys-
tems, processes and structures have to be learnt
but also influence the self-esteem levels of those
involved (Carnall 2003).

Changing Mind-sets

Change efforts are undertaken many times,
without acknowledging the powerful role of the
thoughts and assumptions of all stakeholders.
This could however be a challenging task, which
may not materialise due to practical consider-
ations around access to stakeholders, their will-
ingness to be involved, and the time required to
engage in such an endeavour. Change will only
occur provided there is a transformation in the
joint assumptions and beliefs held concerning
how things occur and the ways in which people
respond (Balogun 2006). The emphasis must
thus not only be on changing processes of that
which is tangible.

Wedge (2006) contends that existing assump-
tions and obstacles can be challenged by con-
tributions from various people. The work of
Oshry (1995) is useful in understanding how in-
dividuals are often oblivious to the experiences,
issues, and dilemmas of others in a system, and
that we often consider our own beliefs, myths
and prejudices to be the truth. Mention is made
of spatial and temporal blindness, respectively
referring to viewing the part without the whole,
and viewing the present without seeing the past.

Shared Vision

The concept of shared vision is only possi-
ble utilising a systems perspective, by enabling
people to learn how policies and actions affect
their present reality and in doing so are they
able to believe they can alter their future (Senge
1994). There is thus the notion of holism and an
understanding of how actions in one area, can
affect others.

Furthermore, change is about working to-
wards a shared understanding of the intricacy
of the various issues and consideration of the
alternatives, and not about outlined plans and
forecasts (Bamford and Forrester 2003). People
may through their sense-making processes alter
management plans, despite structures or sys-
tems designed to ensure conformity (Balogun
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2006). Opportunities for dialogue with the pur-
pose of collectively analysing different interpre-
tations and working towards a shared vision of
goals and ways of achieving these should be
created.

METHODOLOGY

An exploratory research design, within a
qualitative research approach was employed.
Qualitative research focuses on understanding
numerous, complex, socially constructed reali-
ties, especially through comprehending how dif-
ferent individuals in a particular social setting
construct their world (Denzin and Lincoln 1998;
Glesne and Peshkin 1992).

Ethnographic methods, including interview-
ing and observational techniques were used,
which ensured triangulation. Key informants
were selected using purposive sampling. A semi-
structured interview guide was considered ap-
propriate. Interviewees were asked to provide:
1) an overview of the problems in the fisheries
system in the Western Cape, 2) what caused the
problems, 3) who were the stakeholders or those
affected, 4) what were the clashes about or the
main issues that arose, 5) what interventions
were used to try to resolve the issues, and where
was the process currently, 5) what was learnt
from the process or if things could be done dif-
ferently, how would this occur, 6) what could be
done to move the process forward.

Field work was conducted from July-August
2009 in the Western Cape province of South
Africa. Fifteen, face-to-face interviews were con-
ducted. The interviewees comprised four females
and eleven males. Details regarding the inter-
views are presented in Table 1.

Table 1: Details of interviews

Stakeholder group / Interview  Number of
role / position location    persons

 interviewed

Fishing community Lamberts Bay 5
    leaders
NGO Cape Town 2
MCM Cape Town 6
Recreational sector Cape Town 1
Commercial sector Cape Town 1

The interviews were digitally recorded and
transcribed. Data analysis was based on the-
matic clustering (Attride-Stirling 2001). Notes

from the observations were also utilised in vali-
dating the themes.

RESULTS

One-Size-Fits-All Policy

The quota system resulting from the MLRA
was regarded by some to be the root cause of
the problems between the various stakeholders.
There were perceptions that it was merely a con-
tinuation of the former system. It was believed
that it was structured for the commercial sector
that were being favoured and that it did not ac-
tually bring about true transformation. The main
critique was that it was a one-size-fits-all solu-
tion. There was an understanding that govern-
ment had good intentions but had struggled to
put these intentions into practice. The small-
scale sector argued that the quota system may
not have been such a bad thing but that it was
more applicable to the commercial sector. Cer-
tain comments reveal that government should
not only have been more sensitive to the values
of the communities when introducing the poli-
cy, but should also have prepared people for
what was coming. The small-scale, recreational
and commercial sectors felt that the real problem
was that there was not enough communication
and participation with stakeholders concerning
the policy.

Questioning the Value of the Recreational
Sector

There was some frustration that recreational
fishers had easy access, despite the fact that
they were not dependant on the resources, par-
ticularly as they could obtain permits from post
offices throughout the year. It was felt that gov-
ernment was siding with them. Anxiety over peo-
ple who obtained recreational permits and then
used them illegally came to the fore. Recreation-
al fishers voiced concern for the manner in which
they were being treated. A contentious point
was the suggestion that recreational fishers
could engage in other activities, because they
were not reliant on fishing. This caused distress
as it was argued that fishing was a way of life for
recreational fishers, just as it was for small-scale
fishers. It was highlighted that the recreational
sector did not present a threat as it was general-
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ly low effort. There was debate by the small-
scale sector around whether recreational fish-
ing made a valuable contribution to the coastal
fishing towns, and doubt was expressed as to
who precisely benefited from tourism.

Demanding ‘Social Responsibility’ from
the Commercial Sector

There were accusations that the commer-
cial sector was contributing to the decline of
the marine resources, given the fact that their
catches were not limited. By-catches and de-
structive fishing methods by the commercial
sector were perceived as problematic. Others
countered that there was little evidence that
the commercial sector was engaging in destruc-
tive fishing practices.

The commercial sector also came under fire
for having been originally assigned rights on
the basis that they were providing jobs to com-
munities. The contention was that the sector
maintained their rights, despite a loss of jobs by
fishers. Particularly concerning was the fact that
factories had shut down and businesses moved
from the West Coast for financial reasons to more
central areas in Cape Town. It was argued that
the commercial companies should have taken
more responsibility, and that government should
have intervened in creating jobs in the fishing
communities, rather than relying on the com-
mercial companies. The small-scale sector and
NGOs noted the temporary nature of the fishing
business, resulting in workers receiving no ben-
efits or being easily retrenched. Furthermore,
fishers had nothing to do once the fishing sea-
son was closed.

Achieving a Balance Between
Stakeholder Demands

There was an understanding that fisheries
had to be managed sustainably for the future;
hence, necessitating the policy. It was however
argued that government had failed to balance
environmental rights with human rights, and that
fisheries management was too conservative and
only concerned about the resources. As a con-
sequence, there was a tendency for stakehold-
ers to blame one another.

An area of significance was to balance the
plurality of needs of the diverse stakeholders
and MCM’s response to the various demands,
including its need to consider input from gov-
ernment. It was mentioned that MCM was quick

to give in to political pressure and that political
matters overshadowed scientific recommenda-
tions. There was a concern that an over-empha-
sis on satisfying stakeholders would lead to the
detriment of the marine resources. Many feared
a situation where one problem would be solved,
but with the result that a multitude of others
would be created.

The question was asked whether the policy
was about the management of the what (marine
resources) or the who (stakeholders). While it
was argued that all South Africans deserved
equal access to the resources, some felt that
this meant that MCM was taking away resourc-
es from some in order to give to others.

Stakeholder perspectives in this study make
it possible to identify three critical questions
that dictate the perceptions of stakeholders con-
cerning the management of natural resources:

How is the stakeholder group that I repre-
sent being treated by other stakeholders
and the authorising institution?
How are other stakeholders being treated
by the authorising institution?
Do other stakeholders truly need the re-
source, and how do they use or misuse the
resource?

Frustration at Government Bureaucracy

Issues of authority and decision-making
came to the fore with respondents arguing that
everything began and ended with government.
Complaints were directed at junior staff who
lacked authority and who could only convey
information without taking decisions. The op-
posite situation prevailed when someone made
a decision without the consultation of others. A
concern was expressed that MCM was not fully
utilising local offices in the coastal towns effec-
tively. Government protocol and delays were
also noted as obstacles. Examples include turn-
over of government staff, or making progress
with one government official, who suddenly
leaves office and having to start over with an-
other official.

Disputes About the Value of Indigenous
Knowledge

Strong views were expressed about the val-
ue of indigenous knowledge. It was noted that
scientists undertook research and made recom-
mendations to formulate the policy without con-
sideration of the indigenous knowledge of
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communities. Scientists however countered this
by arguing that not everyone understood num-
bers and mathematical modelling, and that com-
munities often had a simplistic way of under-
standing the status of resources. It was howev-
er suggested that the articulated need for recog-
nition of indigenous knowledge may have risen
due to the desire to be included in decision-
making. There was a sense though that progress
was being made on this issue.

The Emergence of Socio-economic
Issues in Fishing Communities

Lack of access to the sea as a result of the
dispute concerning the definitions in the MLRA
was a sore point for small-scale fishers who ar-
gued that they were unable to earn income as
they were locked out of the sea; hence, result-
ing in feelings of non-recognition and power-
lessness.

Lack of Abilities to Adapt to New Demands
Arising From the Policy

One of the most pressing challenges, which
practically all respondents mentioned, was the
lack of abilities amongst the fishers and fishing
communities. This was mainly due to the fact
that most fishers left school at an early age to
fish. The real issue according to many came in
when the new policy required them to possess a
new skills set, particularly relating to conduct-
ing business in order to obtain fishing rights.
This was a major transformation for many, who
for years were simply used to going to sea and
returning home after a long day.

Difficulties arose for many who could not
complete the required forms to obtain fishing
rights. Other challenges related to application
for credit to purchase necessary equipment, as
a result of not possessing the required abilities.
The transformation required fishers to be busi-
nesspeople and not only fishers, and many for
this reason thus argued that there was complete
disregard for the fact that small-scale fishers did
not operate like the commercial sector.

Mention was made of the pattern of depen-
dency that fishers had on others. A contentious
issue surrounded the requirements imposed on
fishers, which some claim resulted in their ex-
ploitation by various unscrupulous people. It
was argued that government should have done

more to assist the fishers in being prepared for
the implications of the policy, especially since
they lacked previous experience. As a result of
not having the necessary skills, many fishers
believed whatever they were told and entered
into dubious contracts with marketers and other
middlemen. Some boat owners also took advan-
tage of the situation.

Broken Families and Communities

The small-scale sector respondents spoke
about how fishers were unable to put food on
the table, and their frustration at not being able
to care of their families, as a result of the policy.
They argued that it was about human dignity.
The lack of income led to many parents taking
their children out of schools as they could not
afford the school fees. Communities were also
overcome by drug and alcohol abuse, HIV/AIDS
and prostitution. Others were however in dis-
agreement about the origin of the social prob-
lems, and also wondered whether access to the
sea was a solution to these problems. Some re-
spondents expressed concern about how mon-
ey received by small-scale fishers from selling
fish was being spent and argued that more
should have been done to assist communities in
this regard.

Lost Traditions and a Forgotten Culture

The small-scale sector respondents ex-
pressed sadness about how their traditions and
culture were affected by the policy. Many male
respondents spoke about their experiences of
growing up in a fishing community and being
taught to fish, whereas female respondents
shared how they contributed to the household
by assisting their fathers, who were fishers. A
strong sense of nostalgia came through and the
desire for the good old days to come back. There
was however doubt whether the past could ever
be restored.

Loss to all Stakeholders due to Poaching
of Scarce Marine Resources

Practically all respondents highlighted
poaching as a serious threat to marine resourc-
es, but there were different views as to its ori-
gins. It was argued that fishers who did not re-
ceive rights as a result of the policy turned to
poaching as a means of accessing the sea, de-
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spite the risks involved. Others expressed
doubts about this claim that people poached to
get money for food, and instead proposed that
greed was a contributing factor. The continu-
ous illegal use of recreational permits to catch
and sell fish was highlighted. A link between
poaching and other problems such as drug and
alcohol abuse, and gangsterism was also em-
phasised. Regardless of the origin, all respon-
dents seemed to be in agreement about the in-
creasing sophistication of poaching and conse-
quent threats to the marine resources.

Respondents pleaded for proper enforcement
and monitoring of marine resources in order to
protect the marine resources. It was argued that
existing laws and capabilities for punishing
poachers were insufficient, as many simply con-
tinued because they did not fear the law. The
capacity of MCM was questioned, with respon-
dents wondering whether there was enough
staff to deal with the poaching problems along
the whole 3000km coastline of South Africa. The
work-hours of monitors were also seen to be
insufficient to deal with the poachers. Enforce-
ment agencies countered that existing efforts
were not being appreciated. MCM pointed to
the difficulties of enforcement, including the
negative feelings that some communities have
toward monitors. The immediate need for harsh-
er laws and adherence was an urgent require-
ment mentioned by all.

Other Issues Related to the Policy

Resource allocations were a major issue, with
some respondents complaining that the alloca-
tions as emanating from the MRLA policy were
insufficient. There was frustration by some sci-
entists that people failed to understand the tech-
nical issue of sustainability, and that species
were being over-caught. Other stakeholders
however indicated that there was indeed a gen-
uine interest in sustainability, but that it was not
sufficiently noticed by others. Community ex-
pansion and job loss were raised by most re-
spondents as a serious threat to the marine re-
sources. Despite this being acknowledged, many
noted that there were hardly any other job op-
portunities in the coastal towns, thus forcing
desperate people to turn to fishing.

The high value of the West Coast Rock Lob-
ster (WCRL) was a unique factor seen to be cre-

ating problems in the Western Cape, as it was in
demand by the commercial, recreational and
small-scale sector. Another issue was that of the
export-oriented market and value chain of the
WCRL, particularly the difference between the
initial price paid to a fisher and the end-price.
The small-scale sector in particularly, depended
on the WCRL for income.

The impact of environmental factors and cli-
mate change on marine resources was raised by
some as a concern to the fisheries. There was
also anxiety that Marine Protected Areas (MPAs)
would become the next hotly contested issue,
because of the perception that this measure while
claiming to be shielding the marine areas could
be used to punish both the commercial and small-
scale sectors.

DISCUSSION

The context of this enquiry assumed the
possibility of an authorising institution enabled
with powers to manage a natural resource by
way of the policy, and to decide on the distribu-
tion thereof to the many stakeholders in the sys-
tem. However, attempting to impose control from
the top in a complex system was challenging
(Ashmos et al. 2000). Dankel et al. (2008) found
that stakeholders can be excluded when there is
a traditional, top-down authoritarian system in
fisheries management. Miller et al. (2010: 431)
argued that “until stakeholders are actively in-
volved in crafting the policy options themselves,
we believe the success of these efforts will be
limited”.

Problem-solving by MCM was less than op-
timal in the absence of full stakeholder involve-
ment.  The policy was consequently viewed by
some stakeholders as a quick-fix and one-size-
fits-all solution, which was unsustainable as it
did not take their unique situations into consid-
eration. Lorance et al. (2012) in their research
also found that a one-size-fits-all approach was
not satisfactory, and that a single management
tool would not suffice. Others felt that the sys-
tem was only appropriate for the commercial sec-
tor. The new policy was perceived to be a mere
continuation of the former, thereby implying a
lack of transformation. This relates to the scep-
ticism and cynicism in change (Stanley et al.
2005). Some in the fisheries context were scepti-
cal about the likelihood of the change (MLRA)
achieving the objectives. A study by Allegretti
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et al. (2012) indicated the importance of gaining
stakeholder support when formulating fisheries
policies. The success or failure of fisheries man-
agement is influenced by trust and transparen-
cy between stakeholders (Dankel et al. 2008).
There was a perception that the MLRA and con-
sequently MCM had failed in transforming the
industry. The dissatisfaction of stakeholders
with fisheries management may however indi-
cate concern with implementation, rather than
the conceptual level as such, as found by Lo-
rance et al. (2012).

The area of balancing stakeholder needs, not
only when introducing new policy was found to
be critical. Underlying this was the prerequisite
of identifying and involving all stakeholders from
the pre-implementation stage and taking their
emotions into account. Miller et al. (2010) em-
phasised how stakeholders in advisory panels
may feel that their involvement is more superfi-
cial or that they only participated after the de-
velopment phase with options which were de-
vised by the managers. The research of Heck et
al. (2012) furthermore found that stakeholder in-
volvement was critical, not only during plan-
ning stages, but also evaluation. Furthermore,
clearly defined objectives with input from stake-
holders at the beginning of the management plan,
as found by Dankel et al. (2008) is important.

Fulton et al. (2014) highlighted the impor-
tance of involving relevant stakeholders in fish-
eries, such as those from industry, conserva-
tion, community, managers and scientists, to
achieve system level management. The process
of change was not easy from the beginning, and
was, as Hamlin et al. (2001) describe, difficult
and costly, physically and emotionally, for all
involved. When there is conflict between stake-
holders, time will be required to work through
the contrasting opinions and divergent back-
grounds (Miller et al. 2010).

A variety of events and actions by the dif-
ferent stakeholders over the years in response
to the policy, including the use of court pro-
ceedings have affected the fisheries system. The
notion of a smooth change process was not
possible, mainly due to the reality that a static
environment did not exist. The results illustrat-
ed the need to expect the unexpected in the spir-
it of continuous learning in complex systems
(Callan et al. 2004).

The unintended consequences that arose
from the policy are particularly pertinent. One of

the main problems was the lack of abilities and
skills among the fishers and fishing communi-
ties to adapt to the demands of the policy, which
resulted in them being unable to access credit,
highlighting the lack of required skills and capa-
bilities to cope with new changes or a new sys-
tem (Tucker et al. 2002). This was mostly the
case with the fishers and fishing communities,
but was also found with MCM, in for example,
not being able to deal with the many problems,
and thus necessitating collaboration between
government departments. Dedual et al. (2013)
found that a lack of awareness of local commu-
nities and their fishing pursuits by scientists
presented a challenge to effective communica-
tion. There was resistance to change at a per-
sonal level mainly due to anxiety of the unknown,
as well as beliefs that existing skills and contri-
butions were inadequate, and that there were
feelings of insecurity, powerlessness, insuffi-
cient knowledge and involvement. The necessi-
ty of having officials possess change manage-
ment skills was also demonstrated.

There was resentment that the policy had
required the fishers to be businessmen and that
they could thus not access the sea, and that
people, such as lawyers or teachers, who had
the necessary skills, instead qualified, simply
because they were able to complete the applica-
tion forms. The education and training of fish-
ers is critical, as highlighted in the research of
Hauck (2008) and Petersen (2007). Initial assump-
tions, decisions or seemingly minor inputs in
relation to the policy resulted in significant out-
comes, which could not be anticipated.  This was
illustrated in the form of the many socio-eco-
nomic concerns and poaching problems in the
fishing communities. This emphasises the im-
portance of changing mindsets and determining
whether people are prepared for the change, and
not only putting processes in place.

The fact that the respondents tended to high-
light their differences and point out faults, may
indicate a lack of understanding that they were
all part of the whole. The multiple interests and
values of stakeholders can present a challenge,
as noted by Dedual et al. (2013). There also ap-
pears to be some neglect in taking accountabil-
ity for their contribution towards the problems.
Utilising systems thinking, one can see how in-
ter-related the parts are and how actions and
changes in one part of the system, have effects
elsewhere. Miller et al. (2010) in their research
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used an approach whereby all stakeholders in
the fisheries, were able to be meaningfully in-
volved, and in so doing, gain awareness of oth-
er stakeholders and their concerns, as well as
identify actions which they could take to enable
the sustainability of the stock. The fact that fish-
ers lacked the necessary training and skills, and
hence were exploited, was something that did
not only affect them, but everyone in the sys-
tem. The phenomenon of poaching in particular,
illustrates the interconnectedness of the sys-
tem. Even though the poaching occurred and
still mainly does in the fishing communities, it
nonetheless has serious repercussions for the
whole system.

Wilson (2006) points to the need for human
activity in the world’s oceans to be handled dif-
ferently, in line with the acknowledgement of
the ocean fisheries as complex adaptive systems.
Fulton et al. (2014) emphasise the multiple ob-
jectives in fisheries, such as economic, biologi-
cal and social objectives, which need to be ex-
amined in order to achieve successful ecosys-
tem based management.

The ‘Tragedy of the Commons’ archetype,
as described by Braun (2000)  is relevant to un-
derstanding the desire by some respondents to
have had other stakeholders understand the
concept of sustainability, and grasp the finite-
ness of the marine resources. The commons is
any resource that is available to all; in this study
context it refers to the marine resources. As var-
ious people place increased demands on the
commons to achieve their goals, without realis-
ing the limits, the commons increasingly comes
under pressure, and can eventually become over-
loaded and depleted. This can eventually lead
to a total collapse.  Miller et al. (2010) thus high-
lights that stakeholders will take ownership of
the future of the fisheries, if they are given re-
sponsibility and become actively involved.

It is interesting to note how difficult it is to
undo the consequences of actions taken and
changes that are introduced, as noted by the
advancement of poaching. Even the introduc-
tion of the interim relief policy could not eradi-
cate the poaching problem. The stipulation to
change the MLRA policy was thus an example
of the outcome of the interplay between all the
sectors.

Although there was communication and in-
volvement of some stakeholders about the im-

plementation of the policy, it was primarily a vi-
sion of MCM that was communicated to the wid-
er stakeholders. It is a case of communication
efforts to inform people about the impending
changes (Harrington, 2006) as distinct from re-
flective openness where people are involved in
decision-making but also engage in reflection,
inquiry and critical questioning. Miller et al.
(2010) indicated the outcomes that could occur
if stakeholders in the fisheries were merely pre-
sented with options, as opposed to being in-
volved in the development and evaluation there-
of. Dedual et al. (2013) found that obstacles to
effective communication could stem from lan-
guage barriers and inadequate scientific knowl-
edge of certain stakeholders.

Issues of communication and participation
were found to be undeniably critical in introduc-
ing the policy. Various means of communication,
including the use of websites, is important in
keeping stakeholders involved (Dankel et al.
2008). Continuous consultation with diverse
stakeholders is critical in driving and defining
fisheries management strategies (Fulton et al.,
2014).

The debates around the recognition of in-
digenous knowledge illustrate the desire by peo-
ple to be included in decision-making. Miller et
al. (2010) noted how stakeholders often feel that
their understanding of the species, distribution
or nature gets neglected, and that the assess-
ment science and models is unclear or inflexible.
Local knowledge can provide useful insights to
scientists (Dedual et al. 2013). Certain stakehold-
ers also fear that scientific input could lead to
limited fishing opportunities, as highlighted by
Dedual et al. (2013). Scientists should not be
viewed as having all the solutions, but should
rather engage the local knowledge of stakehold-
ers (Miller et al. 2010). It is however important to
realise that scientists may have difficulty in find-
ing time for stakeholder engagements (Miller et
al. 2010). It is important for scientists to possess
technical and people skills, as noted by Dedual
et al. (2013).

It was also interesting to note how the sys-
tem as a whole shaped events, to a point where
all stakeholders are now meeting together to dis-
cuss the formulation of policy. Therefore, de-
spite the initial events, the system somehow
moved to a point where the option of excluding
any one stakeholder group is simply not an op-
tion. Most stakeholders furthermore have
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seemed to comprehend the futility and conse-
quent negative reactions that could occur, if any
particular stakeholder group is ignored. The work
of Miller et al. (2010) emphasised how critical it
is for stakeholders in the fisheries to understand
each other’s viewpoints and be involved
throughout the process. Miller et al. (2010) in
their research ensured that the right stakehold-
ers were identified and involved from the begin-
ning in stakeholder forums, and that participants
displayed willingness to listen to the opinions
of others.  This approach that Miller et al. (2010)
refer to, was essentially stakeholder-centered,
and incorporated stakeholders, scientists and a
facilitation team. Heck et al. (2012) indicated the
importance of avoiding future conflict by ensur-
ing engagement between stakeholders and man-
agement to reach consensus on a vision for a
MPA.

CONCLUSION

This paper, using a change management
framework, examined the effect of a marine re-
source policy on the stakeholders involved. This
research has illustrated the powerful role that
multiple stakeholders play in fisheries policy,
particularly when change processes are in-
volved. It becomes increasingly important to
handle change effectively, particularly consid-
ering the many demands on South Africa’s vul-
nerable marine resources. Furthermore, a sys-
temic understanding is critical into how the var-
ious components of each stakeholder group af-
fect the system. This study has demonstrated
that with policy formulation, power does not
necessarily belong to the hand that holds the
pen, but that it could rather rest with the multi-
ple readers who browse the pages; each with
their associated paradigms, perceptions, and
interpretations.

RECOMMENDATIONS

The following recommendations are made:
This study highlights that there needs to
be more effective collaboration between the
various stakeholders in the fisheries sys-
tem when formulating policy. This will not
be an easy task, due to past experiences,
but people must be afforded an opportuni-
ty to express their opinions constructively.

The acknowledgement of the underlying
thinking and perceptions of all is critical.
Even though MCM has final decision-mak-
ing power by way of the policy, it is recom-
mended that different stakeholder views are
taken into account. Even complicated de-
cisions regarding sustainability and how
research assessments are determined, may
require more interaction between the stake-
holders, in order to be fully comprehended
and accepted. It should not take a crisis to
bring the stakeholders together. When
plans are put into place, for example, if a
policy for the subsistence fishery is re-
solved, then people should not become
complacent.
The fishing industry as a whole should
become more adaptable and realise how
actions that are taken in a certain sector,
affect other parts. This is illustrated in the
poaching crisis, which is of consequence
in other parts of the country too. The only
way to overcome this problem, and others,
is to have better co-operation between the
various stakeholders, as well as other gov-
ernment departments.
The inclusion of practically all government
departments including, Education, Social
Development, Trade and Industry, SA Po-
lice Service, Justice and Constitutional De-
velopment and Public Works, is critical for
the well-being of the fisheries system. This
is an area that needs to be highlighted in
policies.
MCM and government undertakings in
general, will need to be carefully consid-
ered in policy documents, as these factors
clearly have an influence on the fisheries
systems. Critical areas such as leadership,
staff changes, protocol, accessibility, and
fair treatment of all, appear to play an im-
portant role in policy implementation.
The effect of the policy on fishing commu-
nities has demonstrated the need for them
to be equipped with basic skills to improve
their business knowledge and abilities.
Such investments will assist them in their
business undertakings, making them more
alert to implications of deals which they
become involved in, and will certainly ben-
efit the system as a whole. More invest-
ment is required in the coastal fishing
towns, in terms of education from a young
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age, investment in the youth, and job cre-
ation as a whole. This will not only place
less pressure on the vulnerable marine re-
sources, but will also be beneficial for the
coastal communities.
The small-scale, recreational and commer-
cial sectors will in particular need to be-
come more involved on a continuous basis
to find solutions to problems which neces-
sitate revisiting policy. All stakeholders will
need to become more accountable and
aware of how their actions impact the en-
tire system. There must be an understand-
ing into how the various factors, many of
which primarily derive from the small-scale,
recreational and commercial sectors, nega-
tively affect the marine resources. Natural
resource management as a whole will need
to thus increasingly consider the complex
interplay of political and socio-economic
factors.
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