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1.0 Introduction 

For over 400 years, an inshore groundfish fishery was conducted primarily for Atlantic cod by 
small boat fishermen who resided near coves and bays throughout Newfoundland and 
Labrador.  These harvesters, who used handlines and later cod traps and gillnets, were isolated 
with limited mobility.  Despite this limitation, the inshore fishery thrived for many generations, 
with landings for the inshore northern cod fishery averaging over 100,000 tonnes (t) during the 
1950s and early 1960s.  With the development of trawler technology, in the 1950s an offshore 
groundfish fishery commenced by fleets, primarily from Europe, that could catch fish far more 
efficiently and travel longer distances.  As a result, cod landings increased dramatically, and by 
the late 1960s they exceeded 800,000t with foreign landings accounting for almost 90 percent of 
this total.  By the mid-1970s, the less-mobile inshore fishery for northern cod was reduced to 
approximately 40,000t (House of Commons Canada, 2005).   
 
Following the extension of the 200-mile limit, there was improvement in the northern cod stock.  
By the late 1980s the stock was declining rapidly, due in part to the expansion of the Canadian 
offshore fishery beginning in the late 1970s, as well as poor environmental conditions.  In 1992, 
the northern cod fishery was placed under a moratorium, which was followed by groundfish 
closures in other areas. The groundfish moratorium had a severe economic impact on inshore 
harvesters, plant workers, and coastal communities, putting tens of thousands of people out of 
work.  This became known as the largest single layoff in Canadian history.  
 
Linked to the groundfish decline and changing environmental conditions was a significant 
increase in the abundance of northern shrimp along the east coast of the province, which had 
been a key prey for cod.  The northern shrimp fishery began in the 1970s through the use of 
foreign charters in northern areas, and was Canadianized in the 1980s as it expanded to more 
southern areas, particularly off the coast of Newfoundland and Labrador.  In 1996, the overall 
Total Allowable Catch (TAC) for northern shrimp had reached 37,600t and landings that year 
had a total market value in excess of $120 million.  Newfoundland and Labrador received limited 
benefits from this valuable fishery, however, as only the offshore fleet had access to the 
northern shrimp fishery and of the 17 offshore licences issued, only 8 were from Newfoundland 
and Labrador.   
 
The Government of Newfoundland and Labrador long maintained that the people and 
communities adjacent to the northern shrimp resource must be the primary beneficiaries, and on 
this basis consistently advocated for access to the fishery by the inshore sector (Appendix A).  
In 1997, the overall northern shrimp TAC was increased by 21,450t to 59,050t, and for the first 
time, the inshore sector was granted access to the fishery.  The inclusion of the inshore sector 
in the northern shrimp fishery presented significant economic and employment opportunities for 
people in Newfoundland and Labrador.  Inshore harvesters who once fished cod in these areas 
now had an opportunity to harvest shrimp and generate much needed income and economic 
activity in the regions that had been most severely affected by the groundfish closures.  Most 
inshore harvesters were required to gear up for a species they had not fished before at 
considerable expense, but with significant private sector investment of approximately $200 
million, successfully developed a cooked and peeled shrimp industry.  In 2007, inshore 
harvesters received permanent shrimp licences similar to offshore licence holders.   
 
As the resource grew, the northern shrimp quotas continued to increase significantly until the 
late 2000s.  Beginning in 2010, shrimp quotas were reduced off the east and northeast coast of 
Newfoundland as the resource declined. Due to these declines, the Federal Government 
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applied its Last-In, First-out (LIFO) policy, which did not appear in the management plan until 
2003 and originally only referred to “access” but changed in 2007 to apply to “allocation.”  The 
policy in 2003 also noted it applied to temporary access to the northern shrimp resource. 
Despite the inshore fleet receiving regular permanent shrimp licences in 2007, LIFO continued 
to be applied to shrimp quota reductions in 2011 and 2014.  As a result, the inshore sector 
absorbed the majority of the quota reductions, losing an approximate total of 45,400t of shrimp 
since 2009.  LIFO has also factored into the loss of three processing plants in the province, and 
in some cases, allocations of adjacent community groups have been completely eliminated 
based solely on the application of the policy. The LIFO policy has resulted in significant impacts 
not only on Newfoundland and Labrador’s inshore fleet, but to a large number of coastal 
communities and businesses to which this fishery provides essential employment and income.   
 
Newfoundland and Labrador’s All-Party Committee on Northern Shrimp Allocations (“All-party 
Committee”) was formed in 2014 to provide a unified provincial voice regarding the 
discriminatory nature of LIFO and the need to establish a more equitable allocation policy for the 
northern shrimp fishery. The All-Party Committee has consistently lobbied for the elimination of 
LIFO and requested that the Federal Government take more appropriate resource allocation 
measures that mitigate impacts through a more fair and balanced manner.  Under the previous 
Conservative Federal Government, Fisheries and Oceans Canada (DFO) refused to consider 
any alternative to LIFO for the northern shrimp fishery.  
 
During the federal election campaign in the fall of 2015, Liberal leader Justin Trudeau 
committed to review the LIFO policy if elected.  On March 29, 2016, DFO announced the 
suspension of the LIFO policy and the shrimp fishery in Shrimp Fishing Area (SFA) 6, until a full 
scientific assessment and a review of the allocation policy was completed.  A Ministerial 
Advisory Panel (“Panel”) was established to conduct the external review of the LIFO policy.  The 
Panel’s terms of reference include the provision of advice to the Minister of DFO as to whether 
LIFO should be continued, modified, or abolished for the 2016 season and beyond; the key 
considerations (i.e. principles) that should inform any decision to continue, modify, or abolish 
LIFO; and if LIFO were to be modified or abolished, the elements of an access and allocation 
regime for the entire northern shrimp fishery.  
 
The purpose of this position paper is to provide a background of the northern shrimp fishery and 
its importance to Newfoundland and Labrador’s fishing industry; demonstrate the 
disproportionate impact of LIFO on the northern shrimp fishery; and highlight the All-Party 
Committee’s position and recommendations to the Panel regarding the access and allocation of 
the northern shrimp resource.  
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2.0 Background 

2.1 Overview of the Fishery 

The Canadian northern shrimp fishery commenced in the late 1970s off Labrador and north to 
the Davis Strait and by 2000 extended from the southern Grand Banks north to the Davis Strait.  
Fisheries management for the shrimp resource on the northeast coast is divided into eight SFAs 
numbered north to south (SFA 0 to SFA 7) (DFO, 2007).  Former SFAs 2 and SFA 3 are now 
known as the Eastern Assessment Zone and the Western Assessment Zone, respectively, 
(DFO, 2015) with SFAs 4 to 7 being directly adjacent to Newfoundland and Labrador.     

 
Figure 1: Northern Shrimp Fishing Areas (Source: DFO) 

When the fishery began in the late 1970s, access to the resource was distributed amongst 
various stakeholders from Newfoundland and Labrador, Nova Scotia, New Brunswick, and 
Quebec.  Eleven offshore licences were issued in 1978, followed by one offshore licence in 
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1979 and four offshore licences in 1987.  To encourage development of the northern shrimp 
fishery, the Federal Government permitted offshore enterprises to charter foreign vessels to 
harvest their allocations; this practice was phased out in the 1980s (Pisces Consulting Limited, 
2015).  The last offshore licence was issued in 1991, for a total of 17 licences.  The offshore 
sector had sole access to the northern shrimp fishery until 1997.   

Due to a significant increase in the abundance of northern shrimp, the overall TAC (SFAs 0 to 6) 
increased from 8,200t at the start of the fishery in 1978 to 37,600t in 1996.  By that time, inshore 
harvesters, who were heavily dependent on groundfish resources, had been enormously 
impacted by the groundfish moratorium.  Given the substantial increases in northern shrimp in 
areas that had once sustained a substantial inshore groundfish fishery, the Government of 
Newfoundland and Labrador continually advocated that adjacent inshore harvesters be granted 
access to the fishery (Appendix A).  In 1997, the inshore (<65 foot) sector was provided 
temporary access to SFA 6 through harvesting permits.  These harvesting permits were 
converted to regular commercial licences in 2007.   

St. Anthony Basin Resource Inc. (SABRI) was also granted access to SFA 6 in 1997 and 
provided a 3,000t special allocation.  An additional 20 special allocations have been granted 
throughout the northern shrimp area since 1997. These special allocation holders consist of 
First Nations groups, some of which are currently recognized under Land Claims agreements, 
and a number of community groups (Pisces Consulting Limited, 2015).  They are generally 
fished through an arrangement with an offshore vessel.  A very small portion of special 
allocations assigned in southern and northern Labrador are currently harvested by inshore 
enterprises.  

The northern shrimp fishery is a limited entry fishery and is managed by means of a TAC, which 
is set for the individual SFAs (0-7).  SFA 1 is a shared stock between Canada and Greenland, 
with Canada having established a 17 percent share of the stock.  SFA 7 is managed by the 
Northwest Atlantic Fisheries Organization (NAFO) as the resource extends outside the 
Canadian 200-mile limit, with Canada allocated 83 percent of the TAC.  The shrimp fishery in 
SFA 7 opened in 2000 but was closed in 2015 due to a declining resource.  The fishing season 
for SFAs 1 and 7 are on a calendar year cycle (January 1 to December 31), while SFAs 2 to 6 
changed to an April 1 to March 31 fishing season in 2003 (DFO, 2007).   

An Integrated Fisheries Management Plan (IFMP) is used by DFO to guide the sustainable 
management of the northern shrimp resource.  In accordance with the northern shrimp IFMP, 
the TACs are adjusted and conservatively managed through scientific assessments and advice 
on the status of the resource.  The IFMP includes a precautionary approach framework for 
northern shrimp in SFAs 2 to 7, which consists of harvest control rules to guide decision-making 
in relation to the TACs1 (DFO, 2007).    

The offshore shrimp fishery generally operates year round beginning in SFAs 5 and 6 in 
January and moving north as the ice permits throughout the year.  The inshore shrimp fishery 
runs seasonally from April to October, with the bulk of the landings occurring from June to 
October.   

                                                
1 For SFA 7, these guidelines are for DFO planning purposes only and are subject to NAFO decision-making (DFO, 

2007). 
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2.2 Fleet Structure 

The northern shrimp fishery consists of two operating fleets, the offshore fleet (>100’) and the 
inshore fleet (<65’).   

2.2.1 Offshore Fleet 

The offshore shrimp fleet currently consists of 10 factory freezer trawlers of approximately 
200 feet in length that embark on 6-10 fishing trips per year that last from 20 to 75 days.  
Shrimp is frozen on board in either whole cooked or whole raw formats, destined for markets 
located primarily in Asia and Europe.  The offshore sector is comprised of 17 licences 
currently held by 14 corporate entities throughout Atlantic Canada, Quebec, and Nunavut. 
Three companies hold 2 licences each, with 11 others holding a single licence (2 of these are 
joint owners of a company holding 1 licence).  Of the 17 licences, 8 are based in 
Newfoundland and Labrador. Each offshore licence holder initially received equal shares of 
the annual TACs, which were formalized as individual quotas under an Enterprise Allocation 
regime in the late 1980s.  The offshore fleet also harvests special allocations of shrimp under 
lease and/or profit sharing arrangements (Pisces Consulting Limited, 2015).   

The offshore northern shrimp licence holders are represented by three organizations:  the 
Canadian Association of Prawn Producers (CAPP) represents eight licence holders; the 
Northern Coalition represents five licence holders; and the Nunatsiavut Government 
represents one licence holder (Pisces Consulting Limited, 2015).  

2.2.2 Inshore Fleet 

The inshore fleet is generally comprised of vessels less than 65 feet in length that have 
fished shrimp in SFA 6 since 1997 and in SFA 72 from 2000 to 2015.  These vessels conduct 
trips of four to five days and land fresh product to shore-based processing facilities that 
process landings almost exclusively into cooked and peeled products. The fleet operates on 
a competitive basis with trip limits and harvesting caps determined and regulated by the 
industry.   

The inshore fleet is currently comprised of 244 licensed enterprises for SFA 6.  
Approximately 234 of the licensed inshore enterprises are currently active and provide 
employment for 1,200-1,300 harvesters.  The inshore fleet is represented by five committees 
elected by area-based licence holders.   
 

2.3  Landings by Sectors 

Since the offshore northern shrimp fishery began in the late 1970s, there have generally been 
shortfalls in the amount of offshore landings.  These shortfalls increased in the 2000s.  SFAs 0 
and 1 have not been fished in recent years due to low catch rates and high fishing costs.  Figure 
2 shows the approximate total amount of shrimp quotas available to and landed by the offshore 
sector through direct allocations and special allocations.  In the more recent time period, there 
has been a decrease in the utilization of the allocation available to be fished by the offshore.        

                                                
2
 The shrimp fishery in this area was closed by NAFO in 2015 due to a resource decline. 
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Figure 2: Combined northern shrimp quota allocation and landings for the community/special and 
offshore sleet sector (Source: DFO).  Landings beyond 2012 are not published and therefore not 
included.  

Since the inshore northern shrimp fishery began in 1997, the inshore quota has generally been 
landed, with the exception of 2009 and some minor periodic shortfalls (Figure 3).  In 2009, less 
shrimp was landed than in prior years primarily due to a six-week shutdown of the inshore 
shrimp fishery due to price disputes, and also due to less fishing effort and low catch rates.  All 
of these factors can be attributed to the adverse effects on market demand and exchange rates 
arising from the 2008 global recession. 
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Figure 3: Northern shrimp quota allocation and landings for the inshore fleet (Source: DFO). 
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3.0 History of the Allocation of Northern Shrimp 

The overall northern shrimp TAC (SFAs 0 to 6) increased from 8,200t at the start of the fishery 
in 1978 to 37,600t in 1996, as the shrimp resource increased.  It was no longer acceptable for 
the fishery to be restricted exclusively to the 17 offshore licence holders, particularly when 
shrimp resources were increasing rapidly due in a large part to the absence of groundfish 
predators and the environmental shift. 
 
In 1997, a new set of sharing principles were introduced to guide the expansion of the northern 
shrimp fishery and the sharing arrangement into the future (Appendix B).  These were based on 
an Atlantic-wide process and included:  
 

1. Conservation of the resource is paramount. 
 

2.  The viability of existing enterprises will not be jeopardized.   
 

3. Current northern shrimp licence holders will retain 37,600 tonnes that was allocated to 
them in 1996.  Where TAC exceeds 37,600 tonnes, temporary access will be given to new 
entrants.   

 
4. Adjacency will be respected, which means that those who live near the resource will have 

priority in fishing it.  
 

5. Priority will be given to increasing participation of aboriginal people in the established 
commercial fishery. 

 
6. Priority access will be given to inshore vessels less than 65 feet in length.  Access by 

midshore and offshore fleets will be considered for the more northerly fishing areas. 
 

7. Existing licence holders will share some of the increased TAC. 
 

8. Employment will be maximized in both the harvesting and processing sectors where 
possible. 

 
Priority of access for quota increases was granted to inshore harvesters adjacent to 
Newfoundland and Labrador (2J3KL and 4R) and to those on the lower Quebec North Shore 
(4S).  While announcing the new management plan for the northern shrimp fishery and the 
introduction of new user groups on April 23, 1997, the Honourable Fred Mifflin stated, “In regard 
to the allocation of increases in shrimp fishing areas 5 and 6, which are situated off the shores 
of Labrador and Newfoundland, I have been guided by the long-standing principle of adjacency.  
Those living closest to the stock will benefit from it.” The announcement defined adjacency as 
“the principle that those who reside next to the resource or have traditionally fished in those 
waters should have priority access to it” (Appendix B). 
 
In 1999, the Honourable David Anderson, Minister of DFO, continued to emphasize the use of 
adjacency as a guiding principle in the allocation of the northern shrimp resource.  During a 
question period in the House of Commons on May 12, 1999, he stated, “Mr. Speaker, according 
to departmental principles and policies, where there is an increase in the shrimp population in 
the northern zone, these shrimp are made available to fishers in contiguous fishing areas; if the 
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fishers are further away and in another province, distant from that area, they do not get the 
TAC.  That is very clear, very simple, and the fishers are well aware of it” (Appendix C). 

After additional access was granted to the northern shrimp fishery in 1997, the overall annual 
TAC continued to increase, from 59,050t in 1997 to 176,868t in 2009.  These increases allowed 
for additional allocations to aboriginal/community groups, as well as to existing inshore and 
offshore allocation holders.  While the principles established in 1997 were used to guide the 
sharing of an increasing northern shrimp resource, they did not include a formula for sharing 
annual increases in the TAC between licence holders and new entrants.  Therefore, decisions 
about sharing had to be made annually by the Minister of DFO (IPAC, 2002).  

In 2006, the Honourable Loyola Hearn, Minister of DFO, announced that the shares between 
the inshore and offshore fleets for shrimp in SFA 7 were now stabilized based on the 2005 
shares.  The Minister also stated that access in the other SFAs (0 to 6) was being stabilized, 
subject to Land Claims agreements, until 2010.  With access now stable in the northern shrimp 
fishery, the announcement stated that over the next two years, DFO planned to work with all 
interests to map out a way for the fishery to respond to future changes in abundance (Appendix 
D).  On April 12, 2007, Minister Hearn announced his intention to bring permanence and 
stability to sharing arrangements by 2010 (Appendix E).   
 
That same day, the Government of Canada and the Government of Newfoundland and 
Labrador announced the outcome of the Federal-Provincial Fishing Industry Renewal Initiative 
by introducing measures to strengthen Newfoundland and Labrador’s fishing industry (Appendix 
F). The initiatives announced by the Federal Government included the conversion of 
temporary harvesting permits, granted to inshore shrimp harvesters, to regular or 
permanent licences to further promote stability in the inshore fleet.  This meant the 
inshore sector licences were now considered to be permanent in nature and, unlike temporary 
licences or permits, would not be subject to sudden termination in the future (Pisces Consulting 
Limited, 2015).  The Government of Newfoundland and Labrador also undertook a number of 
initiatives, including enhancing its Fisheries Loan Guarantee Program to facilitate bank financing 
for harvesters wishing to take advantage of federal licensing policy changes.   
 
The conversion to permanent shrimp licences, along with the accompanying announcements on 
the renewal of Newfoundland and Labrador’s fishery, formed the basis for inshore harvesters’ 
decisions on fleet rationalization and combining.  The 2007 policy, “Preserving the 
Independence of the Inshore Fleet in Canada’s Atlantic Fisheries” (PIIFCAF), reaffirmed the 
importance of maintaining an independent and economically viable inshore fleet in which the 
benefits of the licence stay with licence holders and provide social and economic benefits to 
coastal communities (Appendix G).        
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4.0 The impact of the LIFO Policy on Allocations 

While the northern shrimp resource remained healthy in most northern areas, it began declining 
in SFAs 6 and 7 in the late 2000s.  As a result of the decline, reductions to the TACs for 
northern shrimp began in 2010 for SFA 6 and in 2011 for SFA 7. 
  
In SFA 6, the TAC was reduced from 85,725t in 2009 to 48,196t in 2015.  Due to the application 
of LIFO, the offshore sector allocation was reduced by 18 percent, from 16,612t in 2009 to 
13,559t in 2015.  The impact to the inshore sector was far more severe; its allocation was 
reduced by 47 percent, from 59,613t in 2009 to 31,637t in 2015.  The North of 50-30 
Associations of Newfoundland and Labrador and Lower North Shore-Quebec lost complete 
access when their allocations of 3,000t and 1,000t, respectively, were eliminated in 2010.  The 
Fogo Island Co-operative and the Innu Nation of Labrador’s allocations were eliminated in 2014.   
SABRI is the only special allocation holder remaining in SFA 6 and continues to hold an 
allocation of 3,000t.   
 
In SFA 7, the TAC was reduced from 30,000t in 2010 to 4,300t by 2014, which resulted in the 
Canadian quota falling from 24,990t to 3,582t.  This resulted in quota reductions for both the 
inshore and offshore fleets, as well as the elimination of the Miawpukek First Nation’s allocation 
of 278t.  In 2015, NAFO closed the shrimp fishery in SFA 7 due to a continued decline in the 
resource in this area.  This resulted in a further loss of 1,791t of shrimp to the inshore sector in 
2015 and 716t to the offshore sector, while Prince Edward Island lost its allocation of 1,075t.   
 
Overall, from 2009 to 2015 the inshore sector’s total allocation of shrimp (SFAs 6 and 7) was 
reduced from approximately 77,000t to 31,600t, a loss of 45,400t.  Over the same period, the 
offshore sector’s total allocation across all SFAs was reduced by 10,800t, from 73,700t to 
62,900t.  The total allocation to community groups was reduced by 2,000t, from 28,000t to 
26,000t (see Table 1). 
 

Shrimp allocation reductions by sector from 2009 to 2015  

Sector 2009 allocation (tonnes) 2015 allocation (tonnes) Percent reduction (%) 

Offshore 73,700t 62,900t 14.7% 

Community 28,000t 26,000t 7.1% 

Inshore 77,000t 31,600t 59% 

Table 1: Resulting shrimp allocation reductions by sector from 2009 to 2015 under LIFO. 

 
Figure 4 further illustrates the disproportionate impact of LIFO on the inshore sector from 2009 
to 2015. In 2015, the inshore sector’s allocation of 31,600t is just slightly higher than its 1998 
level of 29,840t.  In 1998, the combined offshore and special allocations total was approximately 
53,000t, yet in 2015 the total was approximately 88,000t or 66 percent higher than the total 
combined amount of shrimp provided to these sectors in 1998. 
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Figure 4: Northern shrimp quota by fleet sector from 1996 to 2015 (Source: DFO).  The red circles 
denote the allocations provided to the fleet sectors in 1998 and 2015.  

 
Given the decline in the northern shrimp resource, the Government of Newfoundland and 
Labrador recognized the need for quota reductions, but opposed the disproportionate impact of 
these reductions on the inshore sector, particularly given its major investments in the shrimp 
fishery and status as permanent licence holders.  The Government of Newfoundland and 
Labrador consistently advocated that DFO rescind LIFO and implement a more balanced and 
equitable approach for allocating shrimp quotas.  In 2012, DFO initiated an external review of 
the LIFO policy (DFO, 2012), which the Government of Newfoundland and Labrador had 
expected would consider other management alternatives besides LIFO.  The scope of the 
review, however, was far narrower than had been agreed upon during a meeting between DFO 
and the Government of Newfoundland and Labrador in 2011, and instead reviewed whether 
LIFO had been applied in a consistent manner in 2010 and 2011.   
 
On April 14, 2014, the Government of Newfoundland and Labrador formed a seven-member All-
Party Committee to raise issues in relation to the LIFO policy in the northern shrimp fishery and 
to advocate for a more equitable distribution of quota cuts between the inshore and offshore 
sectors (Appendix H).  The All-Party Committee held hearings on April 22 and 24, 2014, with 
representatives from the shrimp fishery, members of the business community, and municipal 
leaders to gather their perspectives on the impacts of the LIFO policy.  Formal input was 
received from a number of stakeholders, including SABRI, CAPP, the Fish, Food, and Allied 
Workers (FFAW), Fogo Island Co-operative, and Torngat Joint Fisheries Board.  A number of 
written submissions were also received from stakeholders.  The information gathered through 
the consultation process was used to inform the All-Party Committee’s position and 
recommendations to the Federal Government regarding the application of LIFO in the northern 
shrimp fishery.   
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On May 5 and 6, 2014, the All-Party Committee delivered presentations to the House of 
Commons Standing Committee on Fisheries and Oceans and to the Senate Standing 
Committee on Fisheries and Oceans (Appendix I).  The All-Party Committee conveyed the 
tremendous and disproportionate impact of LIFO in the northern shrimp fishery and made four 
recommendations to the Standing and Senate Committees:   
 

1. To eliminate the LIFO policy and establish a new sharing arrangement between the inshore 
and offshore through a process that is consistent with those applied to other fisheries;   
 

2. To ensure that this new sharing arrangement considers adjacency and reflects the history 
of both fleets in the northern shrimp fishery; 

 
3. To carry out an immediate, full scientific assessment on the northern shrimp resource, and 

that full assessments occur annually during this time of apparent resource decline; and 
 

4. To implement a plan to study the impact of climate change on the ecosystem and the 
northern shrimp resource.   

 

On July 22, 2014, the All-Party Committee met with the Honourable Gail Shea, then Minister of 
DFO. The All-Party Committee called on Minister Shea to immediately rescind LIFO and 
implement the recommendations that had been presented to the House of Commons Standing 
and Senate Standing Committees.  Minister Shea provided no indication that the Federal 
Government would act on any of the committee’s recommendations, and issued a news release 
immediately following the meeting stating that DFO had no plans to eliminate or change the 
LIFO policy (Appendix J), stating that the decision to reduce shrimp quotas was based on 
long-standing policies and that inshore fleet members have received 90 percent of all 
increases to the shrimp quota since 1998.  The All-Party Committee immediately issued a 
news release to highlight the Federal Government’s stance on LIFO and the consequences for 
Newfoundland and Labrador’s fishing industry.  The committee also corrected inaccurate 
statements made by Minister Shea in justifying the application of LIFO, noting that the inshore 
fleet received 90 percent of quota increases in SFA 6 only, not 90 percent of all increases 
as indicated by the minister (Appendix K).  The minister’s statement had failed to 
acknowledge that the offshore sector’s overall quota had increased 26,000t over its range of 
accessible fishing areas, as well as having gained access to 24,000t of special allocations. 
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5.0 The Socio-Economic Impacts of the Shrimp Industry 

5.1  Background 

The shrimp industry is a significant economic driver for the Newfoundland and Labrador 
economy, and is particularly important to rural communities. The inshore sector is comprised of 
the inshore harvesting fleet and onshore processing, while the offshore sector is comprised of 
factory freezer trawlers.  Virtually all inshore vessel landings occur in Newfoundland and 
Labrador and approximately 70 percent of offshore landings. Spin-off benefits include 
offloading/stevedoring, trucking, vessel provisioning, etc. 
  
The inshore shrimp fishery directly employs workers in the harvesting and processing sectors 
and indirectly within supplier and service industries like packaging, transportation and 
restaurants, gas stations, etc.  The number of workers directly employed in the inshore shrimp 
industry (harvesting and processing) was about 2,800 in 2015. There are 244 Newfoundland 
and Labrador-based licensed inshore shrimp fishing enterprises (down from a peak of 365), of 
which 234 were active in 2015.  The inshore fleet sector directly employed 1,200 to 1,300 
harvesters and shrimp is landed at approximately 25 ports in the province (see Appendix L).  
 
In 2015, there were 10 active shrimp plants in the province (Appendix M).  The number of 
shrimp plants is down from a peak of 13.  These processing facilities rely mostly on the inshore 
fishery for its supply of raw material.  A few plants also occasionally process some industrial 
shrimp landed from the offshore fleets, as well as some imported shrimp.  In 2015, these shrimp 
plants produced 14,500t of cooked and peeled product, a combination of 11,782t associated 
with inshore landings, 796t associated with industrial shrimp landings, and 1,914t associated 
with imports. The plants employed 2,200 workers for a total of 1.7 million hours.  The actual 
number of workers directly producing shrimp is lower as some plants report total employment 
for its multi-species facilities.  As such, the employment is closer to 1,500.  Workers in these 
facilities are from over 175 communities around the province (see Table 2).  
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Newfoundland and Labrador Shrimp Plants 2015 

Location 
Peak 

Employment 

Number of 
communities in 
which workers 

resided 

Clarenville 160 28 

Seldom, Fogo 256 19 

Black Duck Cove, St. Barbe 134 25 

Charlottetown, Lab. 124 8 

Twillingate 108 12 

Anchor Point 130 19 

Port au Choix 188 20 

Bay de Verde      150 est 53 

Old Perlican      150 est 50 

St. Anthony 117 16 

Total     ~1500            175* 

 
Table 2:  Shrimp plants in Newfoundland and Labrador in 2015.  Note: Individual plant workers may be 
employed at more than one plant. Bay de Verde employed 566 in all species and it was estimated that 
150 workers were directly related to shrimp processing.  Old Perlican employed 433 workers in all species 
and it was estimated that 150 workers were directly related to shrimp processing. 

 
 
The offshore shrimp fishery currently has 17 shrimp harvesting licences held by 14 corporate 
entities.  Eight of these licences are owned by Newfoundland and Labrador-based companies. 
The offshore quota is harvested with ten factory freezer trawlers that produce several product 
types, including shell-on cooked, industrial, and raw shrimp.  There is a relatively small amount 
of industrial shrimp that is thawed and reprocessed into a cooked and peeled product form by 
onshore processors (approximately 2,400t in 2015).  There are approximately 430 crew 
members from Newfoundland and Labrador. 
 

5.2  Methodology 

 
The Department of Finance completed an economic impact analysis of the shrimp industry to 
the provincial economy.  The purpose was to quantify the economic impacts the shrimp industry 
has on Newfoundland and Labrador.  The analysis covers 2015 and provides impacts for the 
industry as a whole, as well as by sector (inshore and offshore).  The economic impact of the 
provincial shrimp industry was assessed using three macroeconomic variables, Gross Domestic 
Product (GDP), labour income, and employment.  GDP is defined as the value of unduplicated 
goods or services produced by an industry or geographic region.  It represents the share of 
industry output that accrues as income to factors of production (labour income and return to 
capital).  Labour income represents the value of wages, salaries, and benefits earned by 
workers in the industry.  Employment is measured in person years and is the equivalent of one 
person working for 12 months of the year on a full-time basis.  For example, one person year 
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could be equal to one person working for 12 months of the year, or two people working for 6 
months each during the year.  Person year estimates do not indicate how many different people 
work within an industry/sector during a given year.  The total number of individuals employed in 
the inshore sector exceeds this figure because of seasonal peaks in activity.  
 
The analysis was prepared using the most recent price, landings, and employment data for 
2015 to determine the value of the shrimp industry by sector to Newfoundland and Labrador.  
The estimated impacts of the shrimp industry on provincial GDP, labour income, and 
employment were separated into direct impacts and spin-off impacts.  Direct impacts relate to 
activity directly associated with harvesting and processing shrimp.  Spin-off impacts include both 
indirect and induced impacts.  Indirect impacts estimate the activity generated by other 
industries that provide inputs (goods and services) into the shrimp industry, such as equipment 
maintenance, repair, and transportation.  Induced activities account for all spending that occurs 
in an economy generated from individuals employed in direct shrimp operations and the indirect 
industries.  The economic analysis was completed with induced multipliers estimated using the 
Newfoundland and Labrador Econometric Model (NALEM) and indirect impact multipliers 
estimated using the Newfoundland and Labrador Input-Output Model (NALIOM).  An 
explanation of these models is provided below. 
 
NALEM is a detailed model of the relationships between key economic variables affecting the 
provincial economy, and is used by the Government of Newfoundland and Labrador for 
economic forecasting. It is also used to assess the economic impacts created by major 
development projects, as well as government policy changes. 
 
NALIOM simulates the relationships between commodity outputs and commodity inputs at an 
industry level, under the assumption of constant returns to scale (i.e. the proportion of factor 
inputs used per dollar of output remains constant).  NALIOM provides estimates of the GDP, 
employment, and labour income impacts for 481 commodity purchases distributed over 236 
industries.  The strength of the model lies in its ability to capture backward linkages (i.e. indirect 
impacts that arise from the production of intermediate inputs by other industries).  NALIOM is 
used in this study to obtain the indirect shrimp sector impacts.  
 
The indirect impacts are combined with the direct impacts to produce the induced impacts.  The 
induced impacts are based on multipliers derived from NALEM.  The direct, indirect, and 
induced impacts are then combined to determine the total economic impacts of the shrimp 
sector on the provincial economy. 
 
The analysis also relied on detailed data for each sector of the shrimp industry provided by the 
Department of Fisheries and Aquaculture, which is provided in the assumptions near the end of 
this report.  Additional details along with a list of the key variables and assumptions are provided 
in Appendix N. 
 

5.3  Economic Impacts 

 
The combined contribution of the inshore and offshore shrimp sectors to the provincial GDP, 
including direct, indirect, and induced benefits, was $419 million in 2015.  It was found that the 
inshore shrimp sector contributed $217 million to the provincial GDP, and generated $105 
million in labour income and 1,321 person years of employment.  The offshore sector 
contributed $202 million to the provincial GDP, and generated $91 million in labour income and 
733 person years of employment.  
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Economic Impacts of Shrimp Industry by Sector 

  
Value 2015 Impact per tonne 

Additional 
benefit from 

inshore  

Impacts Inshore Offshore Inshore Offshore $/tonne % 

Nominal GDP $217M $202M $6,040 $5,410 630 12% 

Labour Income  $105M $91M $2,940 $2,440 500 20% 

Employment (py's) 1,321 733 0.03683 0.01959  0.01724 88% 
Table 3: Economic impacts of the shrimp industry by sector (M= million and py’s= person years). Source: 
Department of Finance; Department of Fisheries and Aquaculture 

 
On a per tonne basis, the inshore shrimp sector generated 12 percent more GDP than the 
offshore, 20 percent more labour income, and an additional 88 percent in person years of 
employment.  The inshore shrimp fishery is more labour intensive and involves more local 
onshore processing, and as a result it delivers larger local economic benefits than the offshore 
shrimp fishery, which is more capital intensive.  Products produced using capital intensive 
production processes and less local labour generally produce high GDP, but significant portions 
of this GDP accrues to the capital owners, and as a result the local employment and labour 
compensation impacts are lower.  As well, to the extent items used in the production process 
are imported, like large offshore fishing vessels, create leakages to the local economy, versus 
smaller vessels that are generally built and serviced locally. 
 
The application of the LIFO policy in the northern shrimp fishery since 2009 has 
disproportionately negatively impacted the inshore industry and the provincial economy. Three 
shrimp processing facilities have closed, directly impacting approximately 500 plant workers.  
The operating period for most shrimp processing facilities has declined significantly since 2009.  
Additional quota reductions to the inshore fleet will likely result in further fish plant closures and 
marginalizing remaining vulnerable participants.  Continued access to shrimp from the inshore 
fleet is paramount to ensure viable onshore operations. 
 
In March 2015, the Government of Newfoundland and Labrador received the final report titled 
“Socio-economic impacts of shrimp quota reductions in Newfoundland and Labrador.” The 
study, completed by Pisces Consulting Limited, clearly demonstrated that the application of 
shrimp quota reductions is having a significant negative impact on the province’s inshore shrimp 
sector and associated communities (Pisces Consulting Limited, 2015).  The All-Party Committee 
on Northern Shrimp Allocations presented the socio-economic analysis to Minister Shea on April 
21, 2015.  A copy of the report can be accessed via the Department of Fisheries and 
Aquaculture’s website via the following link: http://www.fishaq.gov.nl.ca/publications/pdf/ 
Socio_Economic_Impacts_of_Shrimp_Quota_Reductions.pdf 
 
The Pisces Report shows that with continued application of LIFO, there would be a significant 
reduction in quota to the inshore sector.  For example, in the mid-term, quota was forecasted to 
decline from 50,788t in 2013 to 15,087t in 2019, a reduction of 35,681t (down 70 percent).  The 
offshore would see a reduction from 40,571t to 30,217t, a decrease of 10,354t (down 26 
percent).  This report clearly demonstrates that out of the allocation options considered, LIFO is 
the most detrimental allocation method that could be applied and would result in 
disproportionate negative impacts on the provincial economy, including the number of inshore 
vessels; number of inshore harvesters; number of inshore plants; number of inshore plant 
workers; overall provincial GDP; overall provincial labour income; and the overall number of 

http://www.fishaq.gov.nl.ca/publications/pdf/%20Socio_Economic_Impacts_of_Shrimp_Quota_Reductions.pdf
http://www.fishaq.gov.nl.ca/publications/pdf/%20Socio_Economic_Impacts_of_Shrimp_Quota_Reductions.pdf
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person years of employment for the province.  This action threatens the economic survival of 
many single industry communities in rural Newfoundland and Labrador.  The offshore sector will 
experience negative impacts as well, but to a much lesser degree.  The Pisces Report 
demonstrates that the mid-term (2019) impacts of applying LIFO include inshore sector losses 
of $114 million in provincial GDP, $68 million in labour income, and 867 person years of 
employment. The offshore sector losses would be $34 million of provincial GDP, $21 million in 
labour income, and 271 person years of employment.  Given the significant increase in cooked 
and peeled product prices in recent years, the impact to the inshore would now be dramatically 
higher than those previously estimated by Pisces Consulting Limited. 
 
Applying LIFO in the mid-term would impact over 100 communities with a 70 percent reduction 
in landings, thereby displacing 160 vessels and 750 crew members in the inshore harvesting 
sector, and displacing 7 plants and over 1,000 plant workers in the inshore processing sector. 
The closure of these shrimp plants would result in lower municipal taxes and could result in 
fewer services provided in the impacted communities.  It would also impact the many local 
businesses that derive business from companies and individuals involved in the fishery.  These 
include but are not limited to packaging, trucking, restaurants, hotels, and service stations.  The 
offshore would see a 26 percent reduction in landings, which would result in displacing two 
vessels and 108 crew members.  Pisces Consulting Limited assessed a number of mitigation 
strategies and concluded that alternative allocation methods would result in less negative 
economic outcomes for the provincial economy than LIFO.  
 
The FFAW also released a socio-economic report on the northern shrimp fishery in March 2015 
that supported these findings (Keenan and Carruthers, 2015).  
 
If DFO continues to apply LIFO, the impacts will be detrimental to inshore participants and the 
rural communities that rely on this sector.  The LIFO policy will directly impact inshore 
harvesters and workers employed in shrimp processing plants.  It will also negatively impact 
supplier (goods and services) industries and have negative spin-off impacts on existing 
businesses and communities, particularly in rural areas of the province.  The LIFO policy results 
in the inshore shrimp sector incurring a significantly larger negative economic impact than the 
offshore sector.  As a result, there will be less raw material moving through the province’s 
shrimp processing plants, which will have a negative impact on revenue and employment at 
these plants.  
 
The timing could not be worse in terms of broader economic trends provincially.  The impacts of 
LIFO are amplified given the current fiscal environment within the province and the challenges 
of quota reductions in other fisheries, such as snow crab.  For example, since 2002, the snow 
crab quota has been reduced by 45 percent in 2J, from 3,381t to 1,865t, and by 62 percent in 
3K, from 15,378t to 5,889t.  In addition, the province has provided the inshore shrimp fleet with 
loan guarantees valued at nearly $8.7 million. This is a small percentage of the total loans 
outstanding, as the Business Development Bank and commercial banks are reported to have 
much more extensive investments.  If the LIFO policy were continued to be applied, some 
shrimp enterprises may not be financially capable of repayment. 
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6.0 All-Party Committee’s Position Regarding the LIFO Policy in the 
Northern Shrimp Fishery 

In February 2016, DFO released an update on the status of shrimps stocks in SFAs 4, 5, and 6.  
The update from the DFO research survey indicated that the shrimp stock in SFA 6 declined by 
approximately 40 percent from 2014 to 2015 to the lowest level observed since the beginning of 
the survey time series in 1996.  Following the release of the new scientific information for 
northern shrimp, the All-Party Committee announced it would reconvene to discuss next steps 
in response to the scientific information and to form an approach for re-engaging the Federal 
Government on the need to eliminate LIFO (Appendix O).  A full scientific assessment of shrimp 
was later conducted from April 4 to 6, 2016, which confirmed the survey information provided in 
the scientific update for SFA 6.   

On April 13, 2016, the Federal Government launched a Ministerial Advisory Panel to conduct an 
external review of the LIFO policy in the northern shrimp fishery. The Panel will provide advice 
to the Minister of DFO on three key elements:  whether LIFO should be continued, modified, or 
abolished for the 2016 season and beyond; the key considerations (i.e. principles) that should 
inform any decision to continue, modify, or abolish LIFO; and if LIFO were to be modified or 
abolished, the elements of an access and allocation regime for the entire northern shrimp 
fishery.  The All-Party Committee’s recommendations to the Ministerial Advisory Panel in 
relation to each of these questions are outlined in the following section.  
 

Question 1: Should LIFO be continued, modified, or abolished, and why? 

The All-Party Committee recommends that the Federal Government immediately abolish the 
LIFO policy in the northern shrimp fishery.   
 
The LIFO policy does not exist in any other Canadian fishery, and violates many of the 
long-standing policies on access and allocation historically utilized in Canadian fisheries 
management and recognized internationally. When the Federal Government announced 
additional access to the northern shrimp fishery in 1997, it clearly stated that adjacency would 
be respected, and that those who reside next to the resource or have traditionally fished in 
those waters should have priority access to it.  The LIFO policy ignores the long-standing 
principle of adjacency and serves to penalize inshore harvesters, as well as the communities 
that reside closest to the northern shrimp resource and that have fished in the waters off the 
coast of Newfoundland and Labrador for over 400 years.  LIFO ignores the inshore 
harvesters’ historical attachment to the northern shrimp fishery, which spans two decades 
since the fleet entered the fishery in 1997.  
 
LIFO also fails to recognize the Government of Canada and the Government of Newfoundland 
and Labrador’s shared vision under the 2007 Federal-Provincial Fishing Industry Renewal 
Initiative, which was to create a rational, self-sustaining, and stable fishing industry.  It was on 
the basis of this strategy that the Federal Government converted temporary inshore shrimp 
permits to regular permanent licences, which indicated that inshore licences would no longer be 
subject to sudden termination in the future.  In addition, the Federal Government took action to 
facilitate licence combining through mechanisms to ensure licences could be used as collateral 
for commercial financing purposes. The Government of Newfoundland and Labrador also 
undertook a number of initiatives, including enhancing its Fisheries Loan Guarantee Program to 
support licence combining.  These policy changes and initiatives encouraged the inshore shrimp 
sector to make further significant investments in the shrimp fishery.  The LIFO policy fails to 
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recognize the inshore sector’s initial and continued investments, as well as its status as 
permanent licence holders in the northern shrimp fishery.     
 
Based on the information from the full scientific assessment of northern shrimp in April 2016, 
and the precautionary approach framework adopted for the resource, the All-Party Committee 
anticipates that the quotas for SFAs 4 and 5 will remain stable in 2016.  Given the extent of the 
decline of shrimp in SFA 6, however, the TAC for this area could be reduced by approximately 
50 percent in 2016.  Under this scenario, the application of LIFO will further reduce the inshore 
sector’s allocation of shrimp in SFA 6 by almost 70 percent in one year, from 31,637t in 2015 to 
9,987t in 2016.  This is a loss of over 20,000t of shrimp to the inshore sector in just one year 
and a loss of over 49,000t since 2009 in SFA 6.  The offshore sector’s allocation in SFA 6, 
however, will be reduced by just 17 percent, from 13,559t in 2015 to approximately 11,313t in 
2016.  This is a loss of 2,246t since 2015 and a loss of 5,300t since 2009 in SFA 6.    
 
Overall, should the 2016 TAC for SFA 6 be reduced by 50 percent, and assuming areas to the 
north remain stable, since 2009 under the continuation of LIFO the inshore sector will have lost 
a total of 67,022t of shrimp in SFAs 6 and 7 combined, which is an allocation reduction of 
almost 90 percent.  The offshore sector will have lost a total of only 10,800t since 2009 (across 
all SFAs), a reduction of 14.7 percent (see Figure 5).  This analysis clearly demonstrates that 
LIFO is an allocation policy that has disproportionately distributed the impacts from quota 
reductions, with the majority of these reductions absorbed by adjacent inshore 
harvesters, despite their proven ability to successfully participate in the shrimp fishery as 
permanent licence holders.  This clearly illustrates the need for an alternative approach to the 
allocation of northern shrimp.   
 

Figure 5: Northern shrimp quota by fleet sector from 1996 to 2016 (assuming a TAC reduction of 50 
percent for SFA 6 in 2016 and stability in areas to the north). 

*Assuming a 50 percent reduction in the SFA TAC      Year 

Northern Shrimp Quota by Fleet Sector from 1996 to 2015, with 2016 

Projected Based on the Application of LIFO 



 

20 
 

The All-Party Committee believes the economic viability of both the inshore and offshore fleets 
is important; however, LIFO fails to consider the viability of the inshore fleet and 
unreasonably protects the offshore sector.  The Federal Government has attempted in the past 
to justify the LIFO policy by arguing that the inshore fleet received 90 percent of all increases to 
the shrimp quotas since 1997, however, the increases of 90 percent were received only in SFA 
6, to which inshore harvesters and communities are adjacent.  The offshore fleet benefited from 
substantial quota increases in most of those other fishing areas, to which the inshore fleet has 
no access.  For instance, in SFA 4 the offshore fleet has received 54 percent of the increase in 
the northern shrimp quota since 1996, a total of 6,300t, and in 2013 was granted an additional 
annual allocation of 4,033t of striped shrimp for by-catch purposes.  In SFA 5, the offshore 
sector has received 55 percent of the quota increase since 1996, which equates to 
approximately 8,600t.  In addition, the offshore sector has almost exclusive access to special 
and community allocations in SFAs 4 and 5. 
 
The offshore and special allocations will total approximately 80,000t in 2016 under LIFO, which 
will be harvested almost exclusively by offshore operations.  LIFO ignores the availability of 
shrimp to the offshore sector through its access to other SFAs, where the resource 
appears to be stable.  LIFO also fails to consider the relative mobility of the inshore and 
offshore fleets.  The inshore fleet is far more restricted in the areas in which it can operate, 
which is typically in late spring and summer due to its limited mobility and vulnerability to 
weather and ice conditions.  The larger factory freezer trawlers operated by the offshore fleet 
are less restricted; operators can fish for a longer season and adjust fishing plans, or move to 
other areas, as opportunities arise. 
  
Notwithstanding whether the LIFO policy was acknowledged or understood when it first 
appeared in the 2003 IFMP, LIFO cannot be considered to be an established permanent 
sharing arrangement for the northern shrimp fishery. In fact, it can be reasoned that the 
LIFO policy has been a moving target and is not a well-defined policy for allocation decisions.  
While it has been argued that the inshore sector agreed to the LIFO policy when sharing 
principles were established in 1997, this cannot be considered the case as LIFO did not appear 
in the northern shrimp IFMP until 2003.  Section 6.3 of the 2003 IFMP stated, “Should there be 
a decline in the abundance of the resource in the future, temporary participants will be removed 
from the fishery in reverse order of gaining access-last in, first out (LIFO).”  It does not state that 
allocations will be removed in reverse order but rather access will be removed in reverse order.  
In 2007, the definition within the management plan changed, with little to no consultation, and 
referred specifically to allocations.  Section 2.5 of the 2007 (current) IFMP states that, “In 
accordance with the principles developed in consultation with industry, all allocations since 1997 
have been provided on a temporary basis, based on the “last in, first out” (LIFO) principle. In 
other words, should there be a decline in the abundance of the resource in the future; quota 
allocations will be removed from the fishery in reverse order of their application.”  It was not until 
2010 that it became clear as to how DFO intended to apply LIFO, upon which the Government 
of Newfoundland and Labrador immediately raised its concerns.      
 
LIFO provides no direction for decision-making in relation to allocations, TACs, or changing 
resource abundance.  As the Independent Panel on Access Criteria noted in its 2002 report, 
there was no formula established in 1996 to guide sharing of annual increases in the shrimp 
TAC between licence holders and temporary new entrants (IPAC, 2002).  When Minister Hearn 
announced percentage shares for SFA 7 in 2006, his statement that DFO planned to work with 
stakeholders to map out a way for the northern shrimp fishery to respond to future changes in 
abundance was a clear indication that no permanent sharing arrangement was considered to be 
established for SFAs 0 to 6 (Appendix D).  No permanent sharing arrangement has since been 
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established for shrimp in these areas, as evidenced by its absence from DFO’s published list of 
sharing arrangements in Atlantic Canadian fisheries.   
 
Should the Federal Government continue applying the LIFO policy, the result will be a 
drastically reduced inshore fleet to a level that is beyond any reasonable level of viability in 
2016.  The policy will serve to eliminate the inshore sector from the shrimp fishery while the 
offshore continues to hold allocations far above the threshold of 37,600t, and will cause 
widespread economic ruin for hundreds of rural communities that are sustained by the inshore 
fishery.  
  
 

Question 2: What key considerations (i.e. principles) should inform any 
decision going forward? 

The LIFO policy only considers the point at which participants entered the northern shrimp 
fishery as its overarching principle to guide access and allocation.  The policy fails to give due 
consideration to long-standing access and allocation criteria such as adjacency, as well as 
recognition of special claims and rights of indigenous peoples.  No other fishery in Atlantic 
Canada is subject to the LIFO policy.  Going forward, any decision regarding the access and 
allocation of northern shrimp should instead be guided by the following principles:  
 
Adjacency   
An allocation regime for northern shrimp should grant priority to those who reside closest to the 
resource.  This includes the approximately 1,300 harvesters and 1,500 plant workers involved in 
the cooked and peeled shrimp industry in Newfoundland and Labrador, and the hundreds of 
rural communities who have traditionally fished in those waters for centuries.  The Independent 
Panel on Access Criteria notes that the adjacency criterion is “based on the explicit premise 
that those coastal communities and fishers in closest proximity to a given fishery should 
gain the greatest benefit from it, and on the implicit assumption that access based on 
adjacency will promote values of local stewardship and economic development” (IPAC, 
2002).  The majority of the impacts from shrimp quota reductions have been absorbed by the 
inshore sector since LIFO began to be applied in 2009, which clearly indicates that this policy 
does not consider the principle of adjacency.        
  
Historical Attachment  
The allocation of northern shrimp should reflect the historical attachment of the participants.  
While the historical dependence of those who developed the fishery should be considered, LIFO 
only recognizes the historical participation of the offshore sector from 1978 to 1997.  The 
inshore fishery has a historical attachment of over 400 years to the fishing grounds where the 
shrimp resource is found, which only became abundant when groundfish resources began to 
significantly decline in the 1980s.  In addition, the inshore fleet has a 19-year history of 
participating in the shrimp fishery.  The LIFO policy fails to consider any of this history.   
 
Fleet Viability  
The Independent Panel on Access Criteria, which was mandated to improve the definitions of 
traditional access criteria, defines economic viability as a “criterion [that] requires that decisions 
regarding access promote, rather than compromise, the economic viability of existing 
participants in a particular fishery, as well as that of potential new entrants to that fishery” (IPAC, 
2002).  In accordance with this principle, the allocation of northern shrimp should promote the 
viability of existing participants in the fishery.  The disproportionate impacts due to LIFO, 
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however, compromise the viability of the inshore sector that relies heavily on the shrimp 
resource, particularly given recent declines in snow crab in 2J3K and the limited availability of 
groundfish.  The continuation of LIFO will result in a drastically reduced inshore shrimp fishery 
beyond any reasonable level of viability in 2016, while the offshore retains total allocations far 
beyond the threshold of 37,600t. 

 
Aboriginal and Community Participation   
An allocation regime for the northern shrimp fishery should recognize aboriginal and community 
groups adjacent to the resource, and be consistent with Land Claims agreements.  Aboriginal 
and treaty rights are constitutionally sanctioned, and as noted in the 2002 report of the 
Independent Panel on Access Criteria, aboriginal peoples should be significantly and effectively 
represented in all decision-making processes related to access in Atlantic Canada (IPAC, 
2002). LIFO does not appear to recognize special claims and rights of indigenous peoples.  For 
instance, in the event of a continued decline in the northern shrimp resource in SFA 4, the 
Nunatsiavut Government’s allocation of 300t would be the first to be removed as it was the most 
recent special allocation provided, which was in 2012.   
   
Economic Development  
An allocation regime for northern shrimp should consider the revenue generated by participants 
in the fishery, by including economic development as a sharing principle.  Factors for 
consideration under this principle include shrimp harvesting, onshore processing, and marketing 
developments.  LIFO fails to recognize the significant contribution of the inshore shrimp sector 
and special allocation holders to the development of the shrimp fishery since additional access 
was granted in 1997.  Over the past decade or more, the inshore shrimp sector is second only 
to snow crab in terms of landed value and production value in Newfoundland and Labrador. 
 
Maximize Employment  
The allocation of northern shrimp should seek to maximize the number of people employed in 
the fishery and employee hours, direct employment benefits for harvesters and plant workers, 
and spin-off benefits generated for communities that are adjacent to and economically depend 
on the resource.   The magnitude of the reduction to the inshore allocation based on LIFO 
clearly contradicts this objective. 
 
The All-Party Committee notes that the above principles are long-standing in fisheries resource 
management, both nationally and internationally, and are generally consistent with the sharing 
principles established in 1997 to guide access to the northern shrimp fishery (Appendix B).   

 

 

Question 3: If LIFO was modified or abandoned, what are the elements of 
an access and allocation regime for the entire northern shrimp fishery? 

The All-Party Committee recommends that the Federal Government adopt the below measures 
that would reflect the principles outlined in the previous section (Question 2) and form the basis 
of a new allocation regime for the northern shrimp fishery: 
 
1. Remove the offshore fleet from SFA 6. 

 
The All-Party Committee believes SFA 6 is unique as it is the only SFA in which both 
substantial inshore and offshore fisheries are occurring.  As noted earlier, the inshore fleet, 
which currently supplies ten onshore processing operations, is for the most part restricted in 
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SFA 6 while an offshore fishery occurs in all SFAs.  The All-Party Committee therefore 
believes that the offshore fleet should be removed from SFA 6.   

 
This approach is similar to DFO’s implementation of a 2005 recommendation (Appendix P) 
from the report titled “Independent Process to Examine the Allocation of Sea Scallop on St. 
Pierre Bank” (Hooley Report).  David W. Hooley, Q.C. was contracted by DFO to: “establish 
an independent process that will examine the issue surrounding the conflict between the 
Offshore Scallop Fleet and the Newfoundland inshore fleet over the allocation of sea scallop 
quota on St. Pierre Bank and resolving the dispute in advance of the 2006 scallop fishing 
season.”  Hooley concluded that “the Newfoundland inshore fleet should be allowed 
exclusive access to 100 percent of the annually established TAC for sea scallops on the 
north bed of St. Pierre Bank.  The Nova Scotia Offshore fleet should be allowed exclusive 
access to 100 percent of the annually established TAC for sea scallops on the Middle and 
South beds on St. Pierre Bank” (Hooley, 2005).  

 
The rationale for this conclusion was as follows:  “Both fleets have made out a case based 
upon the application of the overarching principles and the access criteria to the facts of this 
dispute.  A geographic division and fleet separation on the 3 beds located in St. Pierre Bank 
has been recommended as it appears to be the fairest and most practical manner in which 
to share this important fishery for both fleets.  The north bed is the closest to shore of the 3 
beds, and the Newfoundland fleets case on adjacency is strongest with the proximity of this 
bed.  Similarly, the other two beds are somewhat closer to the Nova Scotia based offshore 
fleet” (Hooley, 2005).  

 
The All-Party Committee notes that while the circumstances around the St. Pierre Bank sea 
scallop fishery are not identical to the northern shrimp fishery, they are very similar.   The 
northern bed is very similar to SFA 6 as it is the fishing area closest to the area from which 
the inshore shrimp fleet operates, making it accessible to these vessels just as the northern 
bed was most accessible to the inshore scallop fleet.  While the shrimp areas to the north of 
SFA 6 would not be considered closer to the offshore fleet, these SFAs are more accessible 
by the larger offshore shrimp vessels just as the middle and south beds on St. Pierre Bank 
were more accessible to the offshore scallop fleet. 

 
The All-Party Committee also points to the snow crab fishery in Newfoundland and Labrador 
and the entrance of the smaller vessels (<40’) to the fishery in 1995.  Similar to the inshore 
northern shrimp fleet, these vessels entered the snow crab fishery with temporary permits.  
These permits were converted to regular commercial licences in 2003 (Appendix Q).  These 
vessels were also provided exclusive access to the inshore areas (bays and within 25 miles 
of the coast) as these were the areas they could access in this vessel category.  The larger 
vessels in what is referred to as the supplementary and full-time fleets were required to 
move to crab fishing grounds further offshore. This again was a solution to an issue under 
circumstances that are similar to those associated with the northern shrimp fishery. 

 
Figure 6 illustrates the All-Party Committee’s recommended approach for a new equitable 
sharing arrangement that would distribute the impacts of the declining shrimp resource 
amongst all participants, rather than almost exclusively to the inshore sector.  Unlike LIFO, 
this approach would recognize the inshore sector’s adjacency to the northern shrimp 
resource, its two-decade history participating in the shrimp fishery, and its historical 
attachment to the fishing grounds in SFA 6.  It would also recognize the inshore sector’s 
substantial investments and contributions in relation to the development of the northern 
shrimp fishery.  Given anticipated quota reductions, this approach would enable the inshore 
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sector to remain in the northern shrimp fishery, although at a reduced level of approximately 
23,000t in 2016, and provide a significantly improved level of viability compared with LIFO. 
The viability of the offshore fleet would not be jeopardized, as it would retain access to 
shrimp in areas north of SFA 6 that appear stable and would hold an estimated overall 
allocation in 2016 of approximately 50,000t (assuming a 50 percent reduction in SFA 6 and 
stability in areas to the north).  The offshore fleet would also retain access to additional 
amounts of community and special allocations, resulting in access to overall allocations far 
exceeding the 37,600t threshold level. 
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Figure 6: Northern shrimp quota by fleet sector from 1996 to 2016 based on the removal of the 
offshore fleet from SFA 6 in 2016.  
 

 
2. Provide all current special/community/aboriginal allocation holders a permanent 

percentage share. 
 

An allocation regime for the northern shrimp fishery should be based on the establishment 
of permanent percentage shares to provide greater resource stability and predictability to 
those involved in the fishery.  It would also be consistent with DFO’s access and allocation 
polices and its intent to establish stabilized sharing arrangements for fisheries in Atlantic 
Canada.   
 
In keeping with these established policies and objectives, the All-Party Committee 
recommends that all current special/community/aboriginal allocation holders in the northern 
shrimp fishery be granted a permanent percentage share.  This approach would reflect the 
principles of adjacency and historical attachment as all current allocation holders are 
adjacent to the northern shrimp resource and all have established a history in the fishery.  
All current participants, with the exception of the Nunatsiavut Government, have held an 
allocation since 2003.  This approach also considers the principle of economic development, 
as all current special/community/aboriginal allocation holders have contributed to the 
development of the northern shrimp fishery since their allocations were received. 
 

Northern Shrimp Quota by Fleet Sector from 1996 to 2016 
Based on the Removal of the Offshore Fleet from SFA 6 in 2016 
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As special allocation holders entered the shrimp sector at various times over the past two 
decades, and most have had relatively stable allocations since gaining access, one option is 
to calculate shares based on the allocations received in 2015.  Based on this approach, 
SABRI would receive a permanent share of 6.2 percent in SFA 6, based on its 2015 
allocation of 3,000t from a total quota of 48,196t.  Using the same approach, the resulting 
shares for SFAs 4 and 5 are illustrated in Tables 4 and 5.  The All-Party Committee notes 
that if such an approach was taken, the allocations below may require adjustments to fulfill 
obligations in relation to Land Claims agreements and aboriginal treaty rights. 

 
 

Quota Holder 2015 allocation 
SFA 4 

(Share %) 

OFFSHORE 11,519 77 

INSHORE      702                4.7 

INNU      750                5.0 

Nunatsiavut 
Government 

     300                2.0 

Northern Shrimp 
Research Foundation 

  1,700              11.3 

TOTAL 14,971               100 

Table 4:  Sharing for SFA 4 based on 2015 allocations, noting that adjustments may                       
be required to fulfill obligations in relation to land claims and treaty rights of aboriginal peoples. 

 

 

Quota Holder 2015 allocation 
SFA 5 

(Share %) 

OFFSHORE 16,270  70 

INNU      510 2.2 

Labrador Inuit 
Association 

  1,260 5.4 

CARTWRIGHT      710 3.0 

INSHORE (Cartwright 
to L’Anse- au-Clair) 

  3,400               14.5 

INSHORE (Northern 
Peninsula) 

     400 1.7 

NunatuKavut 
Community Council 

     750 3.2 

TOTAL 23,300 100 

Table 5: Sharing for SFA 5 based on 2015 allocations, noting that adjustments may                       
be required to fulfill obligations in relation to land claims and treaty rights of aboriginal peoples. 
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3. Give consideration to the social benefits of offshore licence holders. 
 
Amongst offshore licence holders, some have a strong social agenda which accrues major 
benefits to adjacent communities.  The All-Party Committee believes it is important that the 
Ministerial Advisory Panel recognizes that some offshore license holders provide greater 
economic and social benefits to adjacent communities than others.  This should be taken 
into account in access and allocation decisions, as it was when the Northern Coalition was 
provided an allocation in SFA 5.  Similar arrangements could be considered to recognize the 
economic and social benefits some license holders provide to communities, regions, and 
areas adjacent to the northern shrimp resource. 
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7.0 Summary and Conclusion 

LIFO is an ill-conceived allocation tool that has no real basis in terms of DFO’s long-standing 
resource allocation policies.  The policy blatantly protects the interests of the offshore sector.  
No other fishery is subject to a LIFO application and the All-Party Committee sees no rationale 
to continue applying it to the northern shrimp fishery.  The inequitable distribution of impacts 
afforded by LIFO call for its immediate elimination and the establishment of a more fair and 
balanced allocation process for the northern shrimp fishery.   
 
The All-Party Committee’s recommendation to remove the offshore fleet from SFA 6 would 
achieve a more balanced approach for the allocation of northern shrimp, by more equitably 
distributing the impacts amongst allocation holders, shore-based processing facilities, and 
associated communities. It would also maintain an inshore shrimp fishery in SFA 6, as well as 
the viability of the offshore fleet through its continued access to areas north of SFA 6.  This 
approach would better reflect the inshore sector’s adjacency to the northern shrimp resource, as 
well as the historical attachment and economic dependency of both the inshore and offshore 
sectors on the shrimp fishery.   
 
Similarly, the All-Party Committee’s recommendation to provide permanent percentage shares 
to current special/community/aboriginal allocation holders would reflect their adjacency and 
historical attachment to the northern shrimp resource, as well as provide greater stability to 
these entities.  It would also better reflect the Federal Government’s long-standing policies and 
principles for resource allocation and its intent to bring permanence and stability to resource 
sharing in Canadian fisheries. The All-Party Committee reiterates that the establishment of 
permanent shares should respect established Land Claims agreements and the constitutionally 
sanctioned treaty rights of aboriginal peoples who have a right to participate in, and benefit 
from, a commercial northern shrimp fishery.   
  
Finally, giving consideration to the social contributions of some offshore licence holders in the 
allocation decision-making process would preserve the ability of these participants to continue 
with social and economic development initiatives and benefits that are essential to sustaining 
coastal communities in Newfoundland and Labrador.   
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Table 1 
Source: Pisces report, latest data available from DFO.  
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This discussion of who benefits from the shrimp fishery is based on certain facts and economic 

terms that have definitions. It is important to understand these definitions if one is to truly 

understand the conclusions being made about these facts and figures.  Gross Domestic Product 

(GDP) speaks to where the value has been added, in terms of a geographical space or entity 

like Newfoundland and Labrador.  It does not provide details regarding who benefits from that 

wealth generation, only where it occurred.  Indicators such as labour income and employment 

speak to who benefits and where the benefactors are located (i.e., which province or territory), 

therefore it is better to examine these indicators to understand who benefits from a particular 

industry.   

Pisces Consulting Limited prepared a base case model using 2013 as the base year in order to 

calculate impacts of quota reductions on the inshore and offshore sectors under three different 

scenarios including: Model 1 -  LIFO maintained, Model 2 - Inshore % Maintained, and Model 3 - 

a Balanced Approach (Pisces Consulting Limited, 2015).  The Base Case was used as a 

representative base case for industry against which possible impacts of quota cuts were 

measured.  

As with any impact analyses, price changes (raw material and market) can have major impacts 

on the GDP outcomes.  For example, the Department of Finance ran various estimates for 2013 

onshore processing GDP based on three different market prices for cooked and peeled shrimp.  

The results for GDP impacts for the processing sector changed significantly.  Changing the 

cooked and peeled market price by 20 percent (from $3.56 to $4.27) resulted in a doubling of 

GDP for the onshore processing sector and also increased total GDP by 37 percent for the 

inshore sector.  However, if the price used for cooked and peeled shrimp was $5.19 per pound 

(Urner Barry 2013 reported price), the GDP impact per tonne is an additional $500 for the 

inshore sector compared to the offshore sector. 

In the Department of Finance’s economic analysis, significantly higher prices are used to 

calculate Nominal GDP (see table below).  Higher cooked and peeled shrimp market prices 

increased overall inshore GDP significantly, producing higher GDP per tonne estimates for the 

inshore sector relative to the offshore sector.  Given the significant changes in both landed 

prices to inshore harvesters, and to prices of cooked and peeled shrimp for the inshore sector 

compared to the change in shell-on shrimp prices, it is not surprising that the GDP per tonne 

impacts are much higher for the inshore sector in 2015 compared with the offshore sector (see 

table below).   

  
Pisces Consulting 

Limited 
Department of 

Finance 
Percent Change 

  2013 2015   

Inshore Harvesting Price 
(landed price per pound) 

$0.60 $1.58 163% 

Market Price per Pound  for 
Cooked and Peeled Shrimp  

$3.56 $8.25 132% 

Offshore Price for Shell-on 
Shrimp per Pound 

$1.68 $2.40 43% 

Source of 2015 data from DFO and Gemba Seafood Consulting and Canada UK Partners. 



 

 

 
The key assumptions used by the Department of Finance to estimate the economic impacts to 
the provincial economy in 2015 are outlined below:   

 
Key Inshore Harvesting Assumptions 

 

Key Assumptions for Onshore Processing Associated with Inshore Landings 

 

Key Offshore Harvesting Assumptions 

Number of Licenses 17 

Number of Active Vessels 8 

Number of Harvesters 430 

Landings by Active Vessels 2015 (t) 37,249 

Market Value of 2015 Landings  $   202,162,805  

    

Crew Share 2014 24% 

 
Source: Gemba Seafood Consulting and Canada UK Partners for market price. 

 
 
For any additional information, please contact the Newfoundland and Labrador Department of 
Finance. 
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