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Mr. Daniel Watson

Assistant U.S. Trade Representative for the Western Hemisphere
Office of the United States Trade Representative

Submitted via comments.ustr.gov

Re: Request for Comments on the Operation of the Agreement Between the United States of America,
the United Mexican States, and Canada (Docket Number USTR-2025-0004)

Dear Mr. Watson,

The following is a submission on the Operation of the Agreement Between the United States of
America, the United Mexican States, and Canada (USMCA) as requested by the Office of the United
States Trade Representative. These comments are on behalf of U.S. Wheat Associates (USW) and the
National Association of Wheat Growers (NAWG).

USW represents the interests of wheat farmers across the United States in building, developing, and
maintaining export markets around the world. NAWG is the primary representative in Washington D.C.
for wheat growers, working to ensure a better future for America’s growers, the industry and the general
public.

Open markets and fair trade are critical to the U.S. wheat industry as approximately half of U.S. wheat
production is exported each year. U.S. farmers have a competitive advantage in producing wheat, and
the United States is one of the largest exporters of wheat in the world. Ensuring a fair playing field for
U.S. producers facilitates wheat exports, which bring billions of dollars in economic activity across the
wheat value chain.

In the most recent 2024/25 marketing year (MY), the United States exported 21.1 million metric tons
(MMT) of wheat, valued at around $5.5 billion. The United States was the 4th largest exporter of wheat
in MY2024/25. North America, and Mexico in particular, is the most important market for wheat
growers in the U.S. Mexico typically reaches nearly 20 percent of U.S. wheat exports each year, up from
11-13 percent in the years prior to USMCA and less than 3 percent before the NAFTA. Quantity also
increased from 625,000 metric tons (MT) the first year of NAFTA, to more than 4 million MT (MMT)
in the first full year of USMCA (2021). Mexico now typically imports between 3-4 MMT.

This export success story is a direct result of the strong economic environment and trilateral cooperation
provided by USMCA - including elimination of tariffs and strengthening sanitary and phytosanitary
rules. USW and NAWG strongly believe that any proposed changes made to this agreement must
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preserve the agreement’s trilateral structure and current language. Enhancements to the agreement
should be made carefully as opening provisions to adjustment could have unintended consequences that
could undermine previous commitments.

With that in mind, there are some areas for further cooperation and enhancement that could be
considered in future discussions as additive to the core text of Chapter on Agriculture’s Annex 3-a
concerning U.S.-Canada agriculture trade.

Canada is an important ally for rules-based trade and science-based decision making in North America
and on the global stage. However, it is a major competitor to U.S. wheat in both global markets and
within the United States. Its major wheat-growing region is parallel to major U.S. wheat growing
regions across the border, and its wheat export flows to Pacific Coast ports with similar geographic
positions to U.S. ports and global customers.

Previous North American agreements, including USMCA, have mentioned two issues U.S. wheat has
with Canada: its variety registration system and its railroad maximum revenue entitlement, but true
progress to address these issues has not been forthcoming. More work needs to be done to deliver real
outcomes on these issues while preserving USMCA’s core text and current provisions.

The following section explores the importance of USMCA for the wheat industry and discusses the
issues with Canada in more detail while providing additional recommendations for enhancing USMCA
while preserving its core text.

As part of these comments U.S. Wheat Associates and NAWG request the opportunity to participate in
the U.S. Trade Representative’s public hearing on the operation of the USMCA agreement. The below
comments constitute a summary of its pre-hearing comments.

Sincerely,
Dalton Henry Pat Clements
Vice President of Policy and Communications President
U.S. Wheat Associates National Association of Wheat Growers
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Benefits of the USMCA

Mexico is one of the most important export markets for U.S. wheat because of both NAFTA and
USMCA. In the 2024/2025 marketing year Mexico was the largest U.S. wheat export
destination, with exports exceeding 3.8 MMT. It is almost impossible to exaggerate the benefits
of the Mexican market for U.S. wheat producers, and NAFTA/USMCA is the demonstrable
cause of those benefits.

Prior to NAFTA, state intervention and import tariffs kept U.S. wheat exports out of the Mexican
market. NAFTA ended both, and the newly opened market allowed U.S. wheat imports to
skyrocket to an annual average of 3.4 MMT (about 125 million bushels) over the past decade.
This is driven by both the open market for wheat as a result of specific NAFTA/USMCA
provisions, as well as the broader growth in the Mexican middle class that is in large part due to
the industrial and workforce opportunities provided by these agreements.

Still, Mexican wheat buyers do not rely exclusively on NAFTA suppliers. Alternative providers
do exist and when import conditions have allowed Mexico has imported from Russia, Ukraine,
France, and Argentina. The United States has the geographical advantage, but if Mexico
encourages purchasing from other origins because of political pressure, creates new impediments
to U.S. wheat imports, or if the USMCA agreement is disrupted or discarded, Mexico can find
alternative suppliers.

USMCA did not just continue key provisions of NAFTA for U.S. wheat farmers, it upgraded the
agreement in important ways, particularly the new and improved language on sanitary and
phytosanitary (SPS) measures, technical barriers to trade (TBT), and new language on
agricultural biotechnology. As SPS barriers become an increasing problem for wheat and biotech
wheat varieties come to market, these kinds of provisions are valuable to help prevent trade
disruptions.

Need for Policy Predictability

Consistent U.S. wheat exports are built on strong relationships with the milling and baking
industries in Mexico. A predictable policy framework demonstrates to our customers that they
can count on a reliable supply of U.S. wheat for the foreseeable future. If that policy framework
seems likely to change, our customers may decide that they need to revise their formulas and
sourcing strategies to mitigate their risk exposure.

Consequently, U.S. Wheat Associates and the National Association of Wheat Growers (NAWGQG)
encourage a swift extension of USMCA to reduce uncertainty and provide relief for U.S.
farmers. Should any of the parties seek changes to the agreement, U.S. Wheat Associates and
NAWG would strongly oppose any wheat tariffs, non-tariff barriers, or additional provisions that
might be used to restrict trade in wheat, such as more aggressive safeguard mechanisms. The
trade relationship between the U.S. wheat industry and Mexican milling and processing sectors
has become extremely strong under NAFTA and USMCA. Under no circumstances will we
support jeopardizing or weakening that relationship through potential barriers that could
substantially reduce our wheat exports to Mexico.
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Canada Issues

U.S. Wheat Associates and NAWG appreciated the collaboration with Canada's wheat sector
during the negotiations leading up to USMCA to support eliminating the foreign grain treatment
trade barrier and address the maximum revenue entitlement (MRE). These items were agreed to
in part under Article 3.A.4 and some were addressed as part of Canada's USMCA
implementation act. While marginal improvement has been made on these items, they continue
to represent both a competitive disadvantage to U.S. wheat growers and a significant trade
barrier for what is supposed to be an integrated North American market. USW and NAWG
recommend that these items be addressed in an exchange of letters between the United States and
Canada as part of future engagement on the USMCA agreement. The issues involved in these
two items are addressed below.

Varietal Registration System (VRS)

There is a long history of Canadian policies that discriminate against U.S. wheat imports. For
many years, the Canadian Wheat Board (CWB) was a single desk grain monopoly supported by
the Canadian government that undercut U.S. wheat exports and created other market distortions.
While the CWB monopoly was finally abolished in 2012, there were other problems that
prevented American farmers from being able to sell to elevators in Canada, just like Canadian
farmers can sell to elevators in the United States. Most notably, Canada required separate
treatment for foreign grain entering the Canadian market, even if the quality, characteristics, and
plant variety were identical. This was a major trade irritant for wheat farmers along our northern
border. It was addressed as part of USMCA, though Canada never should have maintained these
kinds of barriers under WTO rules.

A linked but separate issues to U.S. grain treatment was Canada’s maintenance of a variety
registration system (VRS) under which U.S. seed developers must submit to multi-year field
trials and variety testing not applicable to the wheat’s end-use quality (such as agronomic
requirements and disease resistance). For U.S. farmers to deliver wheat to grain elevators in
Canada, they must be able to declare the wheat variety, and the variety must be registered by the
government of Canada. This makes it difficult and costly for U.S. developers to register their
varieties in Canada, especially in cases where the primary purpose of registration would be for
importation, where agronomic concerns are irrelevant. In theory the current system allows for
U.S access to Canada for grain marketing. But in practice, there are very few U.S. wheat
varieties that would be eligible for Canadian grades. This limits U.S. farmers ability to market
their grain into Canada, despite Canadian farmer’s open market for their grain into the United
States. This mostly effects U.S. hard red spring and durum varieties, which cannot receive a
Canadian Canada Western Red Spring (CWRS) or Canada Western Amber Durum (CWD), their
Canadian analogs.

As the conversations around agriculture trade between Canada and the United States evolve,
USW and NAWG are not requesting the elimination this VRS. Rather, U.S. wheat farmers desire
a more practical pathway for registering varieties produced for the U.S. agronomic conditions
that would otherwise meet the specifications of registered Canadian varieties. Wheat farmers in
northern border states see far more grain moving south than north, and even when there are price
advantages to selling their grain across the border, the VRS currently precludes these sales.
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Canada should commit to developing a feasible pathway for U.S. varietal registration that does
not require multiple years of field trials across the Canadian prairies or other impractical barriers.

Rail Export Subsidies

Canada also has a highly regulated rail system that effectively lowers the cost of exporting wheat
by capping the amount of revenue the two major Canadian railroads can earn hauling grain in
Western Canada (the primary wheat production region). Rail revenues are limited by statute,
rather than the market, and lower the transportation costs that exporters must pay for agricultural
products. This allows Canadian exporters to be more competitive than U.S. exporters when
purchasing wheat from a similar distance inland.

These rail rates apply only to routings within Western Canada as long as grain is moving to a
port on the Pacific or Thunder Bay on Lake Superior. Effectively, this means the grain will be
exported at lower rates compared to similar routings within the U.S. to either Pacific ports or
Duluth on Lake Superior. This gives Canadian exports an unfair advantage in international
markets, many of which the U.S. competes with Canada in. The Canada Transportation Act
statute is explicit that grain moving west is only eligible for the revenue cap if it is exported. By
reducing the costs of grain movements that are contingent upon export performance, the
Canadian government is effectively providing substantial export subsidies, which are prohibited
by the WTO.

The United States challenged Canada’s rail system in a WTO case over twenty years ago. The
result of this case primarily involved the treatment of imported grain. Canada amended its
system as a result, but there are still problems that remain, particularly with its cap on costs for
export movements. These revenue caps appear to be government-mandated terms more favorable
for export shipments than domestic shipments, which is specifically prohibited by the Agreement
on Agriculture.

We believe these policies constitute an export subsidy, which would be prohibited under relevant
WTO agreements and should be addressed through an exchange of letters as part of future
USMCA discussions. We believe Canada should commit as part of this review to reforming the
grain rail transportation so that it conforms to Canada's obligations under the WTO and USMCA.

Recommendations

In summary, our top priority is to maintain the agreement with both countries to prevent new
trade barriers within North America, especially commitments on duty-free access, export
competition, SPS, TBT, and agricultural biotechnology. However, improvements can and should
be made only as part of an exchange of letters and not as part of revisions to the core text. Future
ambitious USMCA side letters should address VRS and Canada rail issues and include
comprehensive work programs for the already established commitment of the parties to “discuss
issues related to the operation of a domestic grain grading or grain class system, including issues
related to the seed regulatory system associated with the operation of any such system, through
existing mechanisms.” Our interpretation of this provision is that it is should deal directly with
the unfair treatment of U.S. grain under the VRS.
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USW and NAWG also recommend that the United States address rail transportation issues
associated with Canada’s MRE, with the end goal of making it market based and bringing it into
conformity with international obligations. As part of this, we recommend that future obligations
under the current USMCA text address the MRE and initially include the development of a
trilateral working group on transportation with the goal of reducing regional transportations
distortions and enhancing North American competitiveness.

Conclusion

U.S. Wheat Associates and NAWG regularly engage with USTR and USDA on the challenges
facing the export of wheat from the United States, including within North America. Some of
these engagement venues include the Agricultural Policy Advisory Committee for Trade and the
Agricultural Technical Advisory Committee for Trade in Grains, Feed, and Oilseeds, and
Planting Seeds. U.S. Wheat Associates and NAWG appreciate the opportunity to provide
comments as we seek to maintain the competitiveness of U.S. wheat in Mexico, address
lingering challenges with Canada, and develop a stronger trilateral market in North America.

About U.S. Wheat Associates

USW’s mission is to “develop, maintain, and expand international markets to enhance the
profitability of U.S. wheat producers and their customers.” USW activities in more than 100
countries are made possible through producer checkoff dollars managed by 17 state wheat
commissions and cost-share funding provided by USDA’s Foreign Agricultural Service. For
more information, visit our website at www.uswheat.org.

About the National Association of Wheat Growers

NAWG is a federation of 20 state wheat grower associations and other industry partners that
works to represent the needs and interests of wheat producers before Congress and federal
agencies. Based in Washington, D.C., NAWG is grower-governed and works in areas as diverse
as federal farm policy, trade, environmental regulation, agricultural research, and sustainability.



