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ABSTRACT

This article performs a narrative policy analysis of a Swedish conflict that erupted over the EU’s commercial fishing quota for

Bothnian herring in the north Baltic Sea. After scientists raised alarms and the European Commission recommended closing the

fishery in 2024, diverse actors sought to influence decision-making. Their accounts diverged, and proposals for action clashed.

We parse this controversy by applying Emery Roe’s theory and method for narrative policy analysis. We show that an apparently

polarised debate entailed multiple narratives, with some more readable and thus more actionable for politicians than others. In

addition, while actors’ problem statements diverged, their narratives contained many shared priorities and assumptions. The EU

determines fishing quota annually, making it likely that disputes will recur. Narrative policy analysis facilitates formulating policy

that better responds to all actors’ concerns. However, whether such constructive resolution is the optimal outcome must also be

considered.

1 | Introduction

Asthe EU’s decision over 2024’s commercial fishing opportunities
in the Baltic Sea neared, a conflict broke out in Sweden over
quota for Bothnian herring. Tensions over Bothnian herring
(Swedish stromming) had been escalating for years. Industrial
fishers captured their quota, but coastal fishers reported poor
catches, and producers of canned fermented herring, a regional
delicacy, complained about a lack of fish. Matters came to a head
after the scientific advisory body to the EU’s Common Fisheries
Policy, the International Council for the Exploration of the Sea
(ICES), published their 2024 catch advice. They (1) indicated
that previous scientific estimates of the population size were
overly optimistic; (2) recommended reducing the total allowable
catch; and (3) questioned the stock’s viability, even suggesting
the fishery be closed (ICES 2023).! Commercial fishers, marine
scientists, food entrepreneurs, environmental groups and many

others rushed to respond with their own assessments. Coalitions
formed and battle lines were drawn.

To the relief of some and outrage of others, the European
Commission (EC) proposed closing the fishery (EC 2023). Many
coastal fishers, anglers, environmentalists and marine scientists
voiced their support. A marine biologist described the proposal
as ‘unexpectedly positive. They [the EC] are following their own
management plan and that is good news’ (Rostlund 2023). Others
castigated the proposal. A spokesperson for Sweden’s pelagic
fishers’ producer organisation, widely recognised as representing
industrial trawlers, stated, “We have a fantastically good Bothnian
herring fishery’ (ibid.). He added, ‘Those who are going to be
the worst affected and die out completely are the small-scale
fishers’. Sweden’s agriculture (and fisheries) minister and three
parliamentarians from the governing coalition proclaimed, “We
say no to the proposal for a moratorium on Bothnian herring’
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(Kullgren et al. 2023). They continued, ‘The EC’s proposal risks
cutting off the legs of fishing businesses along most of our coast.
It is therefore unthinkable for us to accept’.

As in many environmental conflicts (e.g., Macaraig and Sandberg
2009; Scoones et al. 2019; Stahl and Hinkel 2025), actors seeking
to influence decision-making about 2024’s Bothnian herring
quota expressed diverging views, diagnoses and agendas. We
analyse this controversy by applying Roe’s theory and method for
narrative policy analysis (Roe 1994). Roe argues that in complex,
scientifically uncertain situations, where parties disagree about
a case’s empirical merits, parsing the narratives surrounding the
conflict can reduce polarisation, reveal assumptions and enhance
policymakers’ capacity to respond to the full range of views
articulated rather than siding with a particular faction. We apply
Roe’s concepts of story, nonstory, readability and metanarrative
to Swedish public narratives about the Bothnian herring quota.
For Roe, a narrative that connects causes, actions and outcomes
is a story. A nonstory is less coherent, telling us what to be
against but not what to be for. In Roe’s terms, nonstories lack
readability: they do not show how to achieve desired outcomes.
A metanarrative is Roe’s tool for making conflicts ‘more pliable
to policy intervention’ (ibid., 4). Roe creates a metanarrative by
systematically comparing stories and nonstories, rendering the
issue more responsive to all voices and thereby defusing it.

The article proceeds as follows. In the next section, we review
scholarship on fisheries conflicts, governance and narrative anal-
yses of policy conflicts. After this we provide case-study context
and describe our materials and methods. Next comes the results,
where we present the policy narratives, the actors who articulated
them and whether they were stories or nonstories. We then look
at their underlying assumptions and points of convergence to
consider grounds for a metanarrative. A discussion follows. We
conclude by reflecting on what our case says about fisheries
governance and Roe’s theory and method.

2 | Literature Review

Disputes over access to fish are endemic to modern fisheries
(Arias Schreiber and Gillette 2023; McClanahan et al. 2015;
Spijkers et al. 2019; Spijkers et al. 2021). Some scholars regard
such conflicts as a core problem for governance systems (Spijkers
et al. 2019), whereas others argue that fisheries governance
creates struggles over fish (Arias Schreiber and Gillette 2023;
Lewin et al. 2025; Salmi et al. 2023; cf., Khan and Neis 2010).
Dominant modes for governing contemporary fisheries include
customary institutions, resource nationalism, co-management,
ecosystem-based management, market-based governance (e.g.,
ecolabels) and neoliberal deregulation and privatisation of fishing
rights (Fabinyi and Barclay 2022). No specific system consistently
outperforms the others (Asche et al. 2025). Indeed, fisheries
governance systems around the world are more similar than
different (Spijkers et al. 2023).

Sociologists have long studied how marine environments are
governed (Partelow et al. 2020; Spalding and McKinley 2024).
Greedy fishers who cause a ‘tragedy of the commons’ is a
powerful policy narrative, despite extensive research showing
its core assumptions are false (Davis 1991; Gillette et al. 2022;

Partelow et al. 2020; Roe 1994, 37-41). Within EU fisheries and
marine governance, key research topics include the perceptions
and uses of scientific advice (Lewin et al. 2025; Stohr and
Chabay 2010), how small-scale fisheries fare (Gillette et al. 2024;
Linke and Siegrist 2024; Salmi et al. 2023), marine conflicts
(Arias Schreiber and Gillette 2023; Stahl and Hinkel 2025) and
democratic participation (Linke and Jentoft 2016; Linke et al.
2022). Shortcomings in these areas have caused researchers to
argue that EU fisheries governance should radically change (e.g.,
Gillette et al. 2022; Lewin et al. 2025; Linke et al. 2022; Pihlajamiki
et al. 2018; Salmi et al. 2023; cf. Khan and Neis 2010).

Many scholars have adopted a narrative approach to environ-
mental policy conflicts (e.g., Hermwille 2016; Hodgson et al.
2022; Macaraig and Sandberg 2009; Scoones et al. 2019). Nar-
rative analyses of marine conflicts are less common (cf. King
and O’Meara 2019; Stahl and Hinkel 2025). Narratives ‘describe
collective expressions of perceptions, expectations, values, and
norms of citizens and stakeholders’ (Paterson and Chabay 2024,
46). They create understandings about particular issues and
influence policy decisions (Feldman et al. 2004; Roe 1994; Stahl
and Hinkel 2025). In situations where actors interpret reality
and/or the evidence concerning a policy issue differently, the
power of narratives increases (e.g., Hermwille 2016; King and
O’Meara 2019; Macaraig and Sandberg 2009; Roe 1994; Stahl and
Hinkel 2025). Parties draw on their historical experiences, beliefs
and priorities to construct narratives about the problem and how
it should be handled (Hodgson et al. 2022; Macaraig and Sandberg
2009; Paterson and Chabay 2024; Stahl and Hinkel 2025).

Several frameworks exist for narrative analysis of policy disputes,
but researchers working in this field frequently indicate that
Roe’s Narrative Policy Analysis has influenced their scholarship
(e.g., Feldman et al. 2004; Hermwille 2016; Paterson and Chabay
2024; Scoones et al. 2019). In his book, Roe argues that decision-
makers, when confronted by complexity and uncertainty, tend to
be guided by easily readable stories that clarify action in support
of shared assumptions (1994). Action is the point of policy, and a
good story justifies action in situations which lack clear scientific
guidance or consensus on priorities. Roe investigates several
conflicts in which participants disagreed about the empirical
evidence and merits of particular interventions, interrogating
their narratives to clarify which were stories with coherent
beginnings, middles and ends and which were nonstories that
failed to provide actionable alternatives. Roe then aggregates the
narratives into a metanarrative. He argues that by combining
multiple voices, the analyst creates a new story (metanarrative)
that can reveal shared assumptions and make action possible
when positions are deadlocked.

Roe warns that not all conflicts can be resolved through meta-
narratives (e.g., 1994, 75-85). Here, narrative policy analysis can
subvert perceptions that a debate is waged between two equal and
homogenous parties, each of whom proposes a straightforward
scenario of which only one is correct (ibid., 81). ‘For’ and
‘against’ are rarely the only positions in a conflict, and voices that
appear aligned with such positions are likely saying something
more complex. Additionally, working to construct a metanar-
rative can clarify the vested interests that undergird particular
representations of problems. For example, Roe analysed the
narratives around the conflict over salinity and toxicity derived
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from agricultural drain water in California’s San Joaquin Valley
(ibid., 87-107). Part of this controversy was about whether the
land should be farmed. However, the irrigation bureaucracy’s
existence was dependent on farming. Local, state and federal
irrigation agencies were well served by delay, uncertainty and
polarisation over salinity and toxicity in agricultural drain water.
They dismissed Roe’s recommendation that decoupling irrigation
from drainage would resolve the conflict.

3 | Context, Materials and Methods

According to genetic research (Goodall et al. 2024; Han et al.
2020), Bothnian herring is a subpopulation of Baltic herring
(Clupea harengus membras) located in the north Baltic Sea
(Subdivisions 30 and 31). Many species rely on Bothnian her-
ring for survival. In Sweden, Bothnian herring is well-known
for its distinctive taste, size and use as fermented herring, a
traditional food that marks north Sweden’s rural counterculture
(Nygaard 2019). Commercial fisheries for Bothnian herring were
historically important and remain significant, with catches more
than doubling since the 1970s (Svedédng 2023). For coastal fishers,
capture is seasonal: the north Baltic coasts are ice-covered for
three months each year (Salmi et al. 2023).

Quota for Bothnian herring is divided between Sweden and
Finland, with Finland receiving the majority (Pihlajamiki et al.
2018). Industrial and coastal fishers both target Bothnian herring,
but key differences exist between the two countries. In Finland,
industrial and coastal fishers own private fishing rights, the
vast majority of industrial fishers’ catch is landed domestically,
trawled herring makes a significant contribution to domestic con-
sumption and the Finnish government recommends Bothnian
herring caught by coastal fishers as environmentally friendly
seafood (Natural Resources Institute Finland 2025; Salmi et al.
2023; Salmi et al. 2024). In Sweden, industrial fishers own the
vast majority of quota as private fishing rights and coastal fishers
are annually allocated a small proportion. For example, in 2024,
the total Swedish quota for Bothnian herring was 9,908,000 kg,
of which 7,730,000 kg went to industrial fishers and 675,000 kg
to coastal fishers (Havs- och vatten myndigheten 2024). Swedish
industrial fishers land abroad and supply international fishmeal
and fish oil industries, whereas coastal fishers land locally and
supply nearby consumers, restaurants and food processors. Both
Sweden and Finland may sell on national markets herring with
dioxin levels that exceed the EU’s recommendation, but the
Swedish government does not encourage Swedes to eat Bothnian
herring caught in coastal fisheries (Pihlajaméki et al. 2018).
Unsurprisingly, Sweden has fewer coastal vessels than Finland,
and its fleet is decreasing (Gillette et al. 2025; Salmi et al. 2023).
At the end of 2024, Sweden had a total of 902 commercial fishing
vessels (Havs- och vatten myndigheten 2025) while Finland
had 1121 (Natural Resources Institute Finland 2025). About one
quarter of Swedish commercial fishing license holders (including
industrial trawlers and coastal fishers) were active in the north
Baltic Sea (Gillette et al. 2025).

The CFP determines the size of commercial fishing quota in
EU waters (EU 2013). Scholars describe this system as top-
down, expert-based and technocratic (Linke and Siegrist 2024;

Stohr and Chabay 2010; Salmi et al. 2024). Annual catch limits
are designated by species and area, for example, herring in
Subdivisions 30 and 31 (the north Baltic Sea). The EU requires
‘an ecosystem-based approach to fisheries management’ in which
catch limits are based on ‘best available scientific advice, broad
stakeholder involvement and a long-term perspective’ (EU 2013,
Art. 13-14). The EC evaluates scientific advice from ICES on
fish populations (single-stock estimations with reference points
to reflect ecosystem effects) plus considerations provided by the
Scientific, Technical and Economic Committee for Fisheries. The
EC then proposes catch limits and national quotas. Regional advi-
sory groups comprised of commercial fisheries representatives
and environmental actors (e.g., the Baltic Sea Advisory Council)
give their opinions on the proposal. It is then sent to the Council
of the EU. This body, made up of Member States’ agriculture
and fisheries ministers, makes the final decision. In our case,
the Council rejected the EC’s proposal for closing the Bothnian
herring fishery, allocating instead a quota reduced from 2023
levels.

After the Council fixes fishing opportunities, Member States
reallocate quota within national fisheries. This includes national
decisions to close fisheries in particular areas, which Sweden
makes regularly (see Gillette et al. 2022). Since 2009, Sweden
apportions the bulk of herring and other quota for pelagic fish
(fish living near the water’s surface) as privately owned fishing
rights, also called ITQs or individual transferable quotas (SFS
[Svensk forfattningssamling] 2009, 866).2 Industrial trawlers own
this quota. The remainder is allocated annually to coastal fishers
in accordance with geographical location and/or vessel size
(Bonow 2018). Industrial fishers who own a small vessel may also
fish with this quota.

Materials for the study came from a media database (Mediear-
kivet) and purposive Internet searches. Mediearkivet includes
all of Sweden’s largest daily newspapers, rural newspapers,
hundreds of local newspapers, plus Swedish public television,
radio, blogs and web archives. We searched for the term Bothnian
herring (stromming) in articles from 1 May 2023 to 14 March
2024. These dates were chosen to include the period leading
up to ICES’ publication of quota advice through the Council’s
decision to reactions in its immediate aftermath. This search
produced 82 distinct articles. Among these, 49 journalists’ reports,
opinion pieces and letters to the editor directly addressed the
2024 quota for Bothnian herring and contained a narrative. To
these we added six news media articles that were not stored
in Mediearkivet but addressed the topic. We then searched the
Internet for narratives by actors known to be concerned with the
2024 Bothnian herring quota, namely, recreational fishing asso-
ciations, environmentalist groups and the Stockholm University
Baltic Centre (a research unit with Swedish marine biologists and
ecologists studying the Baltic Sea). This resulted in 15 additional
texts, for a total of 70 articles.

Following Roe, we coded the materials for actors, narratives,
problem statements, causality, the desired policy action, out-
comes of the proposed intervention and allies (see Roe 1994,
158-162). We divided coding of texts after jointly coding a sample.
In the sample, we identified narratives from coastal fishers and
the producer organisation Coastal Fishers of the Bothnian Sea
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(PO Kustfiskare Bottenhavet); industrial fishers and the producer
organisation Swedish Pelagic Federation (SPFPO); the governing
coalition (known in Swedish as Tidopartierna), environmental
organisations, Swedish marine biologists and ecologists and a
recreational fishers’ association. We hypothesised that the fol-
lowing actor groups existed in the full dataset: coastal residents,
chefs and culinary heritage actors and politicians from the non-
governing opposition parties. Coding of the remaining texts
indicated these actors were present.

4 | Results

Media headlines about the conflict suggested polarisation. Titles
such as ‘The Swedish Pelagic Federation on the EU’s proposal
for a moratorium: “Sick™ (Schwartz 2023), ‘A fishing stop for
Bothnian herring can save coastal fishing’ (Mattsson 2023), ‘Save
the Bothnian herring — before it is too late’ (Sahlén et al. 2023),
‘Swedish researchers will stop the Bothnian herring fishery’
(Havet.nu 2023) and ‘Governing parties: We say no to a morato-
rium on herring in the Baltic’ (Kullgren et al. 2023) convey the
impression that actors involved in the conflict were either for or
against a quota or for or against a moratorium. Coding however
revealed multiple narratives falling roughly into one of three
positions: (1) supporting a fishery closure (Herring Tomorrow?),
(2) supporting a quota (Herring Today) and (3) supporting a
reduced and reallocated quota (Herring for Some). Individuals
who articulated a given narrative might speak concretely from
their own experiences or emphasise certain elements as more
important, but actors shared a narrative. In two instances,
actors articulated a position and also made statements suggesting
sympathy with another position: the opposition parties presented
themselves as pro-closure while also supporting a reduced and
reallocated quota, and the governing coalition positioned itself
as pro-quota but also stated that it might be necessary to reduce
quota. Narratives that bridged positions are in the far right
column of Tables 1 and 2.

5 | Herring Tomorrow? The Pro-Moratorium
Position

Coastal fishers, environmental organisations and marine scien-
tists articulated narratives in which they argued for closing the
fishery. A fourth actor, the opposition parties, voiced support for
a moratorium while also espousing a reduced catch for industrial
fisheries. Pro-moratorium narrators agreed the Bothnian her-
ring was acutely threatened. Their understandings of what had
engendered this crisis were not completely aligned (Table 1).

Coastal fishers, who had been reporting problems with catches
for years, ‘welcomed’ a moratorium (Schwartz 2023). As a fisher
from Norrsundet said, “‘We have been raising the alarm for 15 years
and wanted something to happen. Now we are finally seeing a
result’ (ibid.). Coastal fishers said fishing pressure was ‘too hard’
(Abrahamsson 2023), complaining that ‘big trawlers’ travelled
from Sweden’s west coast up to the north Baltic to ‘suck up
all the fish’ (Rostlund and Hedberg 2023). They thought quotas
for industrial trawling should be reduced (Bostrém 2023a) but
blamed the Bothnian herring’s ‘collapse’ on ‘lying’ politicians
(Mattsson 2023). Politicians did not follow ICES’ advice (Bostrom

2023a). After the Council ignored the EC’s proposal and set a 2024
quota, a coastal fisher remarked,

Using a fishing stock when scientists’ recommen-
dations are not followed can lead to a catastrophe,
a total collapse. It is difficult to blame the fishing
companies for that. It is the politicians, that is to
say, the governing coalition, who have the ultimate
responsibility...(Wallin 2024)

Environmentalists, who likewise wanted a moratorium,
described the Bothnian herring as ‘near collapse’ (Rindevall
and Hoglund 2024). They demanded ‘an immediate stop to
commercial fishing for Bothnian herring and herring in the
Baltic Sea’ (Magnusson 2024). As the Swedish Society for Nature
Conservation put it, ‘If the Bothnian herring disappears, it affects
the entire marine ecosystem, with serious consequences for cod,
harbour whales, seals, and seabirds...Overfishing is a threat
against the entire Baltic Sea ecosystem’ (ibid.). Environmentalists
blamed politicians and industrial fishers for the crisis. When
confronted with the Council’s reversal of the EC’s proposal,
they accused the EU of ignoring scientific advice and its own
management plan to give ‘the green light to industrial fishing’
(CCB 2023). This ‘illegal’ decision adventured the ecosystem and
‘ignored coastal fishermen that were hoping for change and now
need to find another job instead’ (ibid.).

Marine scientists also supported a fishery closure. They attributed
the need for a moratorium to ICES and politicians. As one
ecologist put it, ‘The moratorium is a consequence of ICES’
erroneous estimations of the herring stock and Member States
that want to fish as much as possible’ (Schwartz 2023). Prohibiting
fishing was ‘the best option’ given the Bothnian herring’s poor
health (Nummelin and Lindstrém 2023). However, a moratorium
was ‘not a guarantee’ that the Bothnian herring would recover. As
a scientist explained, “‘When you come down to these low levels
that we have with Bothnian herring today, the biomass can reduce
and particular subspecies disappear’ (Schwartz 2023).

The opposition parties stressed that the Bothnian herring popu-
lation was endangered by the politics of the governing coalition,
which was ‘in practice protecting industrial fishing’ rather than
Bothnian herring (Sjostedt 2024). In this narrative, the Baltic
Sea ecosystem, Swedish commercial fishing and Swedish coastal
communities were all hurt by the ‘crisis’. As one opposition-
party politician claimed, when her party was in power, they
took ‘a number of decisions to save the Bothnian herring’
(Bostrom 2023b). By contrast, the current governing coalition was
‘dramatically worsening the situation...dismissing the annual
premier of fermented herring and basically sounding the death
knell for small-scale coastal fishing’ (Kihlberg 2023). Voters could
rectify this situation by putting the opposition parties back in
power. Opposition politicians would ensure that the traditions of
Sweden’s north continued. They would restrict industrial fishing
and prioritise fisheries where catches went directly to human
consumption (Abrahamsson et al. 2023.

These four narratives share a problem statement: Bothnian her-
ring is in dire straits. They also share a prescription: a moratorium
in 2024. All claim to base their position on scientific advice.
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Actors diverge, however, in who they blame for the problem. The
relationship between their values and the short- and long-term
outcomes of a closure also differs.

Marine scientists are silent on coastal fisheries. Coastal fishers,
environmentalists and the opposition parties explicitly support
them. They emphasise the importance of local fisheries jobs and
Bothnian herring-based cuisine (e.g., Abrahamsson et al. 2023;
CCB 2023; Mattsson 2023; Wallin 2024). In the short term, these
actors push for an intervention that conflicts with their values.
Closing the fishery means no fishing, no jobs and no herring
for local culinary actors in 2024. None of these actors offer a
resolution to this contradiction.

The pro-moratorium actors are uncertain about a moratorium’s
long-term outcomes. Coastal fishers and the opposition parties
hope it would help the fishery. However, they name other
necessary interventions, including, as a coastal fisher stated,
‘another type of management’ (Bostrom 2023b). Environmen-
talists and marine scientists are pessimistic about a closure’s
effects. One environmentalist clarified, “The ecosystem gave up
long ago’ (CCB 2023). These actors doubt the herring will recover.
They advocate for an intervention that may not achieve their
goals.

The pro-moratorium narratives are nonstories, criticisms of the
current situation. These narratives provide problem statements
and attribute causality but the intervention they endorse does not
achieve desired goals. Pro-moratorium actors make clear that in
addition to a moratorium, Sweden will need to take other actions:
establish seasons when and areas where fishing is prohibited
(Bostrom 2023b), reduce the quota owned by industrial fishers
(ibid.), enlarge the zones where industrial trawling is forbidden
(Abrahamsson et al. 2023) and enhance cooperation with Baltic
Sea nations to improve management (ibid.). A moratorium
conflicts with immediate goals for coastal fisheries and cannot
guarantee long-term goals: even with a moratorium, the Bothnian
herring may disappear. Politicians need a readable story to guide
policy. The pro-moratorium narratives fail to reduce uncertainty.

6 | Herring Today: The Pro-Quota Position

Two actors articulated narratives in which they took a pro-quota,
anti-moratorium position: industrial fishers and the governing
coalition (Table 2). Industrial fishers, often through the producer
organisation Swedish Pelagic Federation, denounced a morato-
rium as wrong. The governing coalition also rejected a closure
but said a reduced quota could become necessary, depending on
future scientific research.

Industrial fishers described calls for closing the fishery as
misguided. Indeed, a spokesperson for the Swedish Pelagic
Federation stated, Bothnian herring catches were ‘enormously
good’ (Schwartz 2023). Fishers who said they could not capture
Bothnian herring ‘needed to be a little more active in looking
for fish’, as one industrial fisher put it: ‘you need to drive
your boat out a little farther than the water you can see from
the window of your house’ (Rostlund and Hedberg 2023). In
other words, industrial fishers argued that Bothnian herring
were healthy. Their problem statement was that there was no

problem. That having been said, industrial fishers suggested
that ‘other issues’ might negatively affect the fishery, such as
warmer water temperatures and predation by seals, cormorants
and sticklebacks.

Industrial fishers characterised the EC’s proposal as the result
of convoluted EU regulations and bureaucracy. As the Swedish
Pelagic Federation spokesperson explained, ‘Sometimes the reg-
ulations are so complex that they produce scenarios that do not
in reality work. There is not a single politician in the Baltic
Sea area who wants to prohibit fishing for herring or Bothnian
herring’ (Schwartz 2023). He went on to express confidence that
the politicians would ‘fix this’ because ‘no one wants to kill
regional and small-scale fishing’.

Unlike industrial fishers, the governing coalition said that ‘the
situation for Baltic herring is strained’ and ‘inputs that can
strengthen the stock are needed’ (Kullgren et al. 2023). The
marine environment, fishing pressures and animal predation
were negatively affecting the fishery, but ‘causality has not yet
been definitively established’. However, the governing coalition
was certain that fishing methods had nothing to do with the
Bothnian herring’s condition (Israelsson 2023). The agriculture
and fisheries minister explained, ‘It is not the fishing method but
the quota we set’.

The governing parties rejected a moratorium. As the minister
put it, “We want to be able to eat fermented herring’ (Mattsson
2023). A moratorium ‘would put a wet blanket over Sweden’s
coastal, small-scale fisheries, the fishing which is often the
heart of our attractive coastal communities, providing jobs and
carrying on the traditions we value highly’ (Kullgren et al. 2023).
It was ‘disproportional and way out of line with what ICES
recommends’. The governing coalition supported a quota and had
ordered the agency responsible for managing fisheries to ‘identify
effective measures’ to strengthen the fishery (ibid.). More science
would determine if reducing quota could be necessary.

Industrial fishers and the governing coalition dismissed the EC’s
proposal as an extreme misinterpretation of scientific advice.
Industrial fishers insisted that Bothnian herring were plentiful
and coastal fishers were not trying hard enough to catch fish, even
as they noted ‘other issues’ potentially affecting coastal catches.
The governing coalition, by contrast, saw the fishery as ‘strained’
but was certain that industrial fishing was not to blame. More
research was needed to determine future action. Meanwhile, both
emphasised that ‘regional and coastal fisheries’ were important.
From their perspective, the Council’s decision to reject the EC’s
proposal and allocate a quota was ‘a success’ (Nummelin and
Lindstrém 2023).

The anti-moratorium, pro-quota narratives are coherent stories
with beginnings, middles and ends. They offer problem state-
ments (Bothnian herring is in good shape or ‘strained’), articulate
priorities (regional and small-scale fisheries, Swedish traditions)
and advocate for an action (fishing, fishing plus research) that
realises their values. Both support their position by referring to
scientific advice. Although the two narratives differ, both are
readable. As long as the EU follows its procedures and correctly
interprets the scientific advice, the fishery and Swedish traditions
will continue.
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TABLE 2 | Herring Today: The pro-quota position.

Actor Industrial fishers Governing coalition (Tidopartierna)
Narrative We need to preserve the herring fishery in the The situation for Baltic herring is severely challenged, but a
Baltic so that we do not ‘kill’ regional and fishing moratorium would set a ‘wet blanket’ over Sweden’s
small-scale fisheries. Catches have been coastal, small-scale fishery, knock fishing companies off their
excellent, although global warming and too feet and harm coastal societies. Fishing provides employment
many seals are harming the herring. The ‘sick’ opportunities and supports Swedish traditions. We need to
proposal for a moratorium is the result of manage quotas, but a moratorium is more than ICES
overly complex EU regulations that do not recommends. We should instead ask fisheries managers to take
function in reality. other measures to strengthen the Bothnian herring population.
It does not matter who fishes (e.g., industrial trawlers); what
matters is how big the quota is.
Problem There is not really a problem, but the EU has  Many factors affect the herring population, including the ocean
statement overly complex regulations, and warming environment, fishing pressure and animal predators, and we do
water temperatures and a population of seals not yet clearly know the causality. We need more research.
that is too large are negatively affecting the
Bothnian herring,
Cause No need to blame anyone, but we should keep The EC, fisheries managers and other international actors.
an eye on EU bureaucracy, global warming and
seals.
Action Fish Fish and improve the science so we can better manage the

Outcome now We fish and preserve/keep alive regional and
small-scale fisheries and employment

opportunities.

Outcome We continue supporting regional and
future small-scale fisheries and do something to
address global warming and the large seal
population.
Allies The governing coalition.

fishery. Quota is crucial to ‘protect local coastal fisheries’ and
‘fishing for food for human consumption’.

We support ‘Swedish coastal and small-scale fisheries’ and ‘the
fish processing industry that provides herring for meals’ by
providing a quota. We secure jobs and our ‘highly valued’
Swedish traditions.

Scientists and fisheries managers provide us with definitive
scientific information that allows us to adopt effective
measures to strengthen the herring population. We may need
to lower the fishing quota but must do so carefully. More
generally, we work to increase productivity in the food system,
create jobs, prepare for crises and strengthen blue value chains.
All this ensures that future generations can fish.

Industrial fishers.

Unlike the pro-moratorium position, the Herring Today nar-
ratives are actionable. EU decision-makers should continue
to manage the Bothnian herring fishery as previously. ICES’
advice leads to appropriate interventions, in this case, a reduced
quota. If the bureaucracy functions appropriately, Member States
pay attention, and scientific research is supported, fisheries
in the north Baltic Sea (and elsewhere in Europe) will be
fine.

7 | Herring for Some: The Reduced/Reallocated
Quota Position

Diverse groups, including regional culinary actors (local chefs,
restaurateurs, owners of salteries and smokeries, food heritage
organisations, hospitality enterprises, etc.), coastal residents,
recreational fishing associations and local politicians articulated
narratives in support of a third position: a reduced and reallocated
fishing quota (Table 3).

Regional culinary actors emphasised that ‘Swedish food culture
has always included Bothnian herring’ (Sahlén et al. 2023).
However, the state of the north Baltic, and the Baltic Sea more
generally, made it impossible for culinary actors to procure
Bothnian herring for their special food products. A saltery owner
explained, ‘T have been working with this for 40 years and
never seen anything like this. It’s shit. Before this misery we
used to be able to produce 100 tons of salted herring. Now
there is no herring reproducing in coastal waters and it is so
sad’ (TT 2023). Culinary actors identified many threats to the
Bothnian herring, including agricultural runoff in the water
and environmental toxins, but diagnosed the central problem
as years of overfishing. Politicians bore responsibility for this.
Politicians failed to take scientific advice seriously, set too-high
catch limits and allocated too much quota to ‘monster trawlers’
that sent catches abroad to become fishmeal. Culinary actors
worried about the environmental consequences of the Bothnian
herring’s disappearance and confirmed that ‘our dishes made
from Bothnian herring are disappearing and our businesses who
support themselves by preparing and serving these dishes cannot
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continue operations’ (Sahlén et al. 2023). They advocated for
prohibiting industrial fishing and keeping a quota for coastal
fishers ‘who keep rural villages alive’ by selling their catches to
local consumers and businesses (ibid.).

Coastal residents complained that local fishers ‘who have made a
living for generations’ in coastal waters were ‘robbed’ of Bothnian
herring by industrial trawlers (Edvinsson 2024). Consequently,
coastal residents no longer ‘enjoy the taste and aroma of fer-
mented herring while appreciating the beauty of the Northern
Lights’ (ibid.). This was the fault of ‘governments of various
stripes and the EU’ (Lindblom 2023). They permitted ‘gigantic
trawlers from southern Sweden’ to sail north and catch all the
fish, causing even the seals to die of starvation. One resident
mourned, ‘It is an extremely dark inheritance that we are leaving
behind’ (ibid.). Coastal residents endorsed reducing quota and
reallocating it to coastal fishers, who would supply local residents
with Bothnian herring for their beloved cuisine.

Anglers and recreational fishing organisations urged the public
to join us to save the Bothnian herring from monster trawlers’
(Sportfiskarna 2024). They warned, ‘Time is running out for the
Bothnian herring’ (Sportfiskarna 2023). Anglers claimed that the
EU was ignoring its management plan to support industrial fish-
ing. The general secretary of Sweden’s largest recreational fishing
association expressed outrage that politicians took decisions that
they knew would ‘harm the ecosystem, angling, and small-
scale coastal fishing for human consumption’ (ibid.). Anglers
wanted politicians to promote ‘sustainable outtake’ of Bothnian
herring in the form of fresh fish and smoked and fermented
herring (FishEco 2023). Politicians should ‘differentiate between
a traditional small-scale fishery with a tiny outtake for food
consumption and a large-scale industrial fishing with monster
trawlers where the catches are sent to fishmeal factories abroad’
(ibid.). Anglers were against a moratorium, favouring a reduced
and reallocated quota.

Local politicians along the north Baltic coast took similar posi-
tions, including those who belonged to parties in Sweden’s
governing coalition. They described Sweden’s national fisheries
management and politics as ‘useless’ and complained that her-
ring would soon be ‘only a memory’ (Lindstrdm 2023). Local
politicians demanded reform of ‘the large-scale fishing industry’
(Myléus et al. 2023). Quotas should be lowered and industrial
fishing for Bothnian herring prohibited or ‘drastically reduced’
(ibid.). Coastal fishing, and the traditions of north Sweden, for
which Bothnian herring’s importance could not be overstated,
should be protected. Additionally, more marine protected areas
should be designated. In the words of a politician from Givle,
‘National politicians should stand up for Swedish interests and
save the Bothnian herring before the tragic history of cod is
repeated’ (Lindstrém 2023).3

Actors taking the Herring for Some position view the Bothnian
herring and associated ecosystems as threatened. Industrial
trawling has produced this situation, aided and abetted by
‘politicians’. Politicians have advanced the interests of industrial
fishers at the cost of coastal fishing, local cuisine and the north’s
culture and way of life. Put differently, politicians supporting
bad fishers and capture over scientific advice and the needs of
local communities have endangered the Bothnian herring. Local

politicians blame national politicians, while coastal residents,
regional culinary actors and anglers are vaguer about who is
responsible. All, however, demand change. Industrial fishers
should be regulated and their quota reduced. Coastal fishers, jobs,
communities, the environment and Swedish heritage should be
‘saved’ (Sahlén et al. 2023).

The reduced/reallocated quota narratives tell a story. The Both-
nian herring is in bad shape because politicians have promoted
industrial fishing and set quotas too high. Coastal fishing is
better for the environment and local communities. Politicians
should restrict problematic fishing practices and reallocate quota.
These measures would allow the Bothnian herring to recover
and secure the future of the fishery, with its linked businesses,
livelihoods and sociocultural activities. Actors arguing for these
interventions suggest that ‘time is running out’, but it is not too
late to act. If the appropriate interventions are made, Bothnian
herring and local heritage will thrive.

The reduced/reallocated quota narratives have beginnings, mid-
dles and ends but lack precision and congruity with governance
levels. The size of catch limits is a decision taken at the EU level.
Allocation of Sweden’s quota is under the Swedish government’s
purview. Sweden could decide not to fish its entire quota in the
north Baltic and reallocate fishing opportunities from industrial
to coastal fishers. Put differently, advocates of Herring for Some
do not speak clearly about who should do what. The EU does not
determine how Sweden manages its quota. Sweden may allocate
its national quota to industrial or coastal fishers as it pleases, as
private fishing rights, annual opportunities, community-owned
quota or any other form it prefers. Actors voicing narratives in
favour of a reduced and reallocated quota limit their actionability
by homogenising ‘politicians’ and decision-making. They fail to
specify who should make the interventions they want and when
and where these interventions can be made.

8 | Constructing a Metanarrative

While participants in the Bothnian herring conflict proposed
different policy interventions, they shared several priorities and
assumptions. These features lay the groundwork for a metanarra-
tive that could make the conflict more tractable and policy actions
more accepted.

All the narratives about the Bothnian herring fishery, regardless
of position, depict the north Baltic Sea as vulnerable. While actors
disagree about the Bothnian herring’s health, all identify factors
that negatively affect this environment. Even the industrial
fishers, who insist that Bothnian herring is plentiful, say warming
water temperatures and animal predation harm the fishery. This
shared stance suggests all actors believe the Baltic Sea needs
governance.

A second shared belief is that fisheries science should influence
policy and management. All actors refer to scientific research
to support their agendas. Regardless of position, they claim
their diagnosis is based on scientific advice and depict others
as ignoring it. Only the marine scientists’ narrative questions
whether fisheries science is definitive. Scientists state that the
methods ICES used to assess herring populations led to erroneous
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estimates (Schwartz 2023). However, their narrative implies that
the new model, which has caused ICES to raise the alarm about
herring in the north Baltic, is accurate or at least more accurate.
Marine scientists state clearly that a moratorium is ‘the best
option’ for Bothnian herring (Nummelin and Lindstrém 2023).

All actors largely accept existing fisheries management insti-
tutions. The narratives indicate that current institutions are or
could be adequate, if politicians would follow scientific advice.
For example, when the Council (Member States’ agriculture
and fisheries ministers) decided to allocate quota, advocates of
Herring Today described this as fisheries management working
appropriately. Herring Tomorrow? proponents viewed the deci-
sion as the Council ignoring the EU’s fisheries management plan.
Indeed, several environmental organisations took the Council
to court over this decision, arguing that the EU was breaking
its own regulations (see Langlet 2024). Similarly, the narratives
comprising Herring for Some argue that if politicians took
decisions that reflected scientific management, Bothnian herring
would thrive. The only actor whose narrative casts doubt on
existing fisheries governance is the coastal fishers. They suggest
‘we need to have another type of management’ (Bostrom 2023b).

Actors espousing all three positions claim to value coastal
fisheries. Only marine scientists are silent on this topic. The
remaining eight actors voice support for coastal fishers, coastal
enterprises and place-based culinary culture derived from Both-
nian herring. This widely shared priority suggests that Swedish
policymakers could intervene to strengthen coastal fisheries.
One potential action is the proposal that dominates Herring for
Some and was named in certain Herring Tomorrow? narratives:
redistributing quota from industrial to coastal fishers. Sweden
could shrink the proportion of the catch allocated as ITQs and
redistribute fishing opportunities into the annually allocated
regional and coastal quota. Since the Swedish agriculture and
fisheries minister has stated that how fish is caught makes no
difference, and the governing coalition wants to support coastal
fisheries, redistributing quota to the coastal sector is plausible. It
would respond to eight of the nine actors’ political goals and test
the diagnosis that too much Bothnian herring is being captured
out at sea and none swims into the coast. If this is correct, more
quota to coastal fishers will mean more fish captured, processed
and consumed in coastal communities. If, as the industrial fishers
argue, the problem is not a lack of fish but rather a lack of
effort by coastal fishers, then coastal and regional quotas would
not be filled, and more Bothnian herring would remain in the
ecosystem. This result would address the ecological goals of
environmentalists, marine scientists and other actors concerned
about the Baltic Sea.

9 | Discussion

Swedish public debate over the Bothnian herring quota for
2024 was extensive. Our study found nine distinct actors with
diverging diagnoses, causal interpretations and policy recom-
mendations. The positions they took cannot be reduced to simple
‘for’ and ‘against’ arguments. Had we augmented our materials
through other data collection methods, for example ethnographic
interviews, we might well have found additional narratives or
heterogeneity within actor groups (see Hodgson et al. 2022).

While narratives about the Bothnian herring quota varied, not
all were equally readable. Herring Today, the anti-moratorium,
pro-quota position, was the most coherent. There was either
no problem to resolve (industrial fishers), or there was a
complex problem that required careful decision-making based
on scientific research (governing coalition). Either way, quota
was warranted (and necessary to support coastal fisheries), and
existing scientific management institutions operated to ensure
sustainable outcomes. Herring Tomorrow?, the pro-moratorium
nonstories, were the least readable. They failed to deliver goals
for coastal fisheries in the short term and could not promise
that a moratorium would lead the herring to recover. The
Herring for Some narratives, which espoused reducing and
reallocating quota, had beginnings, middles and ends but lacked
precision about who had the power to do what, when and
where. ‘Blame someone else’ narratives such as Herring for Some
have proven decisive in other environmental conflicts but must
clarify who is the villain to be actionable (Stahl and Hinkel
2025). Herring for Some largely homogenised ‘politicians’ as the
‘them’ to the coastal community ‘us’. Somewhere, in Sweden or
the EU, was a corrupt politician who knowingly supported a
fishing sector that used destructive methods, despite the evidence
of fisheries science. The wrong politicians were making the
wrong decisions to benefit the wrong sector, located far from
Sweden’s north. This could be rectified, but those advocating
Herring for Some did not clarify who could and/or should
do what.

Roe argues a metanarrative can make policy conflicts pliable
by showing what narratives share. In the conflict over the
2024 Bothnian herring quota, all actors expressed confidence
in fisheries science, even as they disagreed over what ICES
said. Their shared faith in science diverges from findings in
other research, where Baltic Sea commercial fishers have been
highly sceptical of fisheries science (Lewin et al. 2025; Sthr and
Chabay 2010; see also Salmi et al. 2024). Indeed, several scholars
describe flaws in how the CFP handles science. For example,
the EU relies on single-stock estimates rather than science that
reflects the complex, nonlinear nature of marine ecosystems
(Lewin et al. 2025; Stohr and Chabay 2010). Additionally, what
the EU considers a ‘single stock’ can hide significant biodiversity.
In our case, ICES’ stock estimates ignore ‘the presence of an
intricate herring subpopulation’ in the north Baltic (Sveding
2023, 36). By disregarding the Baltic herring’s biological diversity,
ICES advice could unintentionally cause the Bothnian herring’s
extirpation, an outcome about which Swedish marine biologists
and ecologists expressed grave concern (e.g., Schwartz 2023).
Another problem with ICES’ scientific advice is the ‘objective
of achieving maximum sustainable yield’ (ICES 2025a; see also
EU 2013, Article 2). As a Swedish scientist working for ICES
pointed out to a journalist for Swedish public radio, the EU
decides what objectives should guide the CFP’s scientific advice
(Widebeck 2024). These could include clearer water, protected
areas for fish, ‘a functioning coastal fishery’, ‘big fish for fer-
mented herring’ or ‘maximis[ing] the outtake of fish for industrial
fishmeal production’. Another flaw of EU fisheries science is
that it excludes fishers” environmental knowledge (Lewin et al.
2025; Stohr and Chabay 2010; see also Khan and Neis 2010).
Research indicates that fishers’ environmental knowledge ‘can
offer a valuable complement to scientific analysis’ (St6hr and
Chabay 2010, 258).

12 of 16

Sociologia Ruralis, 2026

85U8017 SUOLILLIOD 8A 8810 3(edljdde ays Aq peusenob ae ssjoie YO ‘8sn Jo e 1oy ArIqiT8uIIUO AB|IA UO (SUONIPUCD-PUe-SLLLIBY/WOD"AB | IM A RIq U1 UO//SdNL) SUORIPUOD pUe SWiB | 8L 88S *[9202/80/yT] U0 ArigiTauliuo A8iMm * AisIeAlun pes|ey - Beqy snube AQ 0500, NI0S/TTTT OT/I0P/L00" A3 1M Aleiq Ul Uo//SAny Woly pepeo|umod ‘v ‘9202 ‘€256.9T



In addition to fisheries science, scholars criticise other aspects
of EU fisheries governance. Particularly relevant to the Bothnian
herring dispute is the EU’s decision to regulate outtake but not
how catches are used. The EU can set objectives for catch use:
between 1977 and 1998, direct fishing and landing of herring
for purposes other than human consumption was prohibited
(Pihlajaméki et al. 2018, 212). The EU could govern to reduce
the quantity of Bothnian herring used as fishmeal and increase
the amount used as food but chooses not to do so (ibid.; see also
McClanahan et al. 2015). Instead, Member States do as they wish.
In Finland, the government mandates that industrial trawlers
allocate a proportion of their catch to human consumption. In
Sweden, the government does not.

One factor affecting the EU’s decision to regulate outtake but
not how catches are used is the CFP’s narrow requirements for
stakeholder participation. Many and diverse actors spoke out
on the 2024 Bothnian herring quota. Coastal residents, local
politicians, chefs and culinary heritage specialists, non-ICES
marine scientists and recreational fishers all worked to make their
voices heard in the quota dispute but lack formal representation
in EU and Swedish fisheries governance. Only commercial fishers
and environmental groups are formally considered stakeholders
(Linke and Jentoft 2016; Linke et al. 2022; Stohr and Chabay 2010).
Among these actors, ‘institutional injustices’ hamper coastal
fishers’ participation in EU and national fisheries governance
(Linke et al. 2022). EU and Swedish representative organs,
including Swedish producer organisations and the Baltic Sea
Advisory Council, fail to elicit participation from coastal fishers,
leaving them with few opportunities to influence the system that
governs them (ibid.; see also Salmi et al. 2023). Crucially, while
the EU encourages Member States to give small-scale and coastal
fishers preferential treatment, it does not require them to do so
(Gillette et al. 2024). Finland has chosen to implement some
preferential measures (Salmi et al. 2024). Sweden has not (Gillette
et al. 2024; Linke and Siegrist 2024).

Roe directs analysts to look for the shared assumptions under-
girding policy narratives (1994). These include not only what
is said but what is left unsaid. Notably, economics is largely
unacknowledged in Bothnian herring narratives. While many
actors mention coastal fisheries jobs, none mention growth or
profitability. Jobs are presented as disappearing under certain
policy choices; whether certain policy actions will generate
profits, for which actors, and in what timeframes, are omitted.
Profitability is a goal of Sweden’s national fishing strategy and
affects which commercial fishing associations are recognised as
Sweden’s official consultation partners in fisheries governance
(Gillette et al. 2024; Linke et al. 2022). Industrial fishers are at the
negotiating table, whereas small-scale fishers are largely excluded
(ibid.). By ignoring the economics of the Bothnian herring fishery,
narrators imply that profitability does not matter.

No parties to the Bothnian herring dispute ask: what if there
was no commercial fishery? Herring Today and Herring for Some
share the conviction that it is fully possible to have a Bothnian
herring fishery, if it is appropriately regulated. They disagree on
what that regulation should entail but agree the fishery should
exist. The actors who argue for Herring Tomorrow? also never
question the commercial fishery. Coastal fishers and the oppo-
sition parties hope for recovery via a moratorium coupled with

other measures. The environmentalists and marine scientists
suggest that the Bothnian herring fishery is moribund (barring a
miracle), yet offer no proposals about how to handle the fishery’s
disappearance. The environmentalists explicitly endorse coastal
fisheries, making their silence especially notable. Disputants’
collective failure to consider the possibility of no fishery renders
it unsurprising that Swedish policymakers view their remit as
keeping the fishery open.

By using Roe’s Narrative Policy Analysis (1994) to scrutinise
Swedish arguments about the 2024 Bothnian herring quota, we
illuminate a conflict operating on multiple levels. Actors disagree
about whether the fishery should be closed or a quota allocated.
They disagree about what the problem is and who is responsible
for causing it. They disagree about how to interpret fisheries
science. They disagree about how Sweden should allocate its
quota once set by the EU.

Our analysis also illuminates the absence of conflict. There is no
conflict about whether there should be a Bothnian herring fish-
ery. There is no conflict about whether fisheries science should
guide decisions about how to manage fisheries. Finally, there
is no conflict about governing institutions. Actors assume the
fishery should exist, scientific advice is useful and management
institutions should continue. As in other environmental policy
conflicts (e.g., Hermwille 2016; Stahl and Hinkel 2025), existing
narratives support inertia, here in relation to Sweden’s and the
EU’s fisheries governance.

10 | Conclusion

In September 2024, ICES, citing an ‘increase in recruitment and
upscaled stock size’, increased the Bothnian herring quota it
recommended for 2025 (ICES 2024). Eight months later (May
2025), ICES published its recommendations for 2026, calling
for a reduced quota ‘due to a combination of the downscaled
recruitment and declining stock size in recent years’ (ICES
2025b). Scientific uncertainty makes it likely that conflicts over
quota will continue in this region. Analysing conflict narratives
can help us think differently about what is at stake.

Based on our analysis, we see a need for deliberation about the
status of fisheries and fishing communities within a sustainable
Sweden. Actors articulating different agendas should engage with
the ‘missing parts’ of their narratives (Feldman et al. 2004). Those
expressing the Herring Today position should speak concretely
about what is needed to protect the north Baltic Sea and what
should be done for fishers—industrial and coastal—and their
dependent businesses and consumers. This could include regu-
lating how catches are used as well as outtake (see Pihlajaméki
et al. 2018) or incorporating fishers’ environmental knowledge in
fisheries science at national and EU levels (see Stohr and Chabay
2010). Those advocating for Herring Tomorrow? should consider
what sorts of fishing could be both sustainable and commercially
viable. Taking a look at Finnish fisheries governance, on the other
side of the north Baltic, would be instructive (see Salmi et al. 2023;
Salmi et al. 2024). Finland has avoided Sweden’s protracted con-
flict between industrial and coastal fishers. Additionally, Herring
Tomorrow? proponents should challenge industrial fishers and
the governing coalition to explain how their policy interventions
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will enact the support they espouse for ‘regional and coastal
fisheries’. Herring for Some advocates, in turn, can contribute
by specifying the particular interventions that would yield the
outcomes they desire and the governance levels at which these
occur. For example, Sweden’s current ITQ system expires in
2029. Herring for Some proponents could realistically ask the
government to reallocate quota from industrial to coastal fisheries
from that point forward. They could also pressure Sweden to
emulate Finland and promote the Bothnian herring caught by
small-scale fishers as healthy, environmentally friendly seafood
(Salmi et al. 2023). Regardless of their stance on the 2024 quota,
all participants should commit to co-producing a vision for a
sustainable Bothnian herring fishery.

Narrative Policy Analysis (Roe 1994) departs from the premise that
constructive resolution to policy conflicts is desirable. However,
creating a metanarrative does not always resolve a conflict,
as, for example, in the San Joaquin Valley dispute. Our case
bears a resemblance to this conflict, in that actors refused to
consider the possibility of institutional failure or resolution
through drastic changes to existing bureaucracy. Participants in
the Bothnian herring quota conflict assumed that existing fish-
eries governance—encompassing ICES’ stock estimations and
the EU’s and Sweden’s institutions for democratic participation—
should stay roughly the same. Yet, our analysis, like research by
other scholars (e.g., Asche et al. 2025; Gillette et al. 2024; Lewin
et al. 2025; Linke et al. 2022; Salmi et al. 2023: Stohr and Chabay
2010), raises questions about whether such a position is tenable.
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Endnotes

LSpecifically, ICES wrote: ‘Even a zero catch in 2024 will not ensure that
the probability of SSB [spawning stock biomass] falling below By, in
2025 will be reduced to less than 5%’. By;,, is a reference population size
below which there is a high risk of impaired recruitment. When SSB is
below By;;,, ICES’ catch advice should be zero. See ICES (2025a).

2The 2009 statute was for 10 years. A second 10-year period of private
ownership began in 2019. Plans are underway for implementing ITQs in

the demersal fisheries. See Landsbygds- och infrastrukturdepartementet
(2023).

3Here, she likely refers to the fact that the Baltic Sea cod fishery has been
closed since 2019. Another well-known collapse of a cod fishery occurred
in the northwestern Atlantic in the 1990s.
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