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GREEN COMPETITION: INTRODUCTION TO THE
INTERACTIONS BETWEEN COMPETITION AND
ENVIRONMENTAL POLICY IN CANADA

Julien Beaulieu!

More than ever, environmental issues have a predominant influence on the
elaboration of public policies in Canada, impacting governmental interven-
tion in matters traditionally less associated with sustainable development.
However, Canada’s competition policy seems to resist to this tendency. For
instance, the Competition Act (the “Act”) does not include any specific pro-
vision pertaining to the promotion of sustainability, and the Competition
Bureau (the “Bureau”) has not committed to the achievement of any express
environmental objective. Nevertheless, there are indications that some of the
objectives stated in the Act and Canada’s environmental commitments are
not irreconcilable, as demonstrated by the courts’ recognition of certain envi-
ronmental effects as gains in efficiency, as well as the few enforcement actions
led by the Bureau against greenwashing. Similarly, certain provisions of the
Act, even if they have not yet been interpreted in that context, could provide
leeway for an enforcement approach that promotes sustainable business prac-
tices. This begs the question of whether the incorporation of environmental
objectives in Canadian competition law, either through a legislative reform
or through the creative interpretation of the current legislative framework by
the enforcer and the Competition Tribunal (the “Tribunal”), could dilute
the effectiveness of the Act, and be incompatible with the Bureau’s and the
Tribunal’s respective mandates and expertise. On the other hand, however, a
total rejection of these considerations could impede competitor collaborations
aimed at developing new eco-friendly products and sustainability-oriented
industry standards. As such, some jurisdictions have started to promote an
interpretation of pre-existing competition rules that takes into consider-
ation environmental concerns. In that context, Canada should modernize its
competition law policy to better reflect its international environmental com-
mitments, either by updating the Bureau’s mandate and reviewing its current
enforcement guidelines, or through minor legislative amendments designed to
incorporate environmental concerns into the Act.

Plus que jamais, les questions environnementales occupent une place
prépondérante dans I'élaboration des politiques publiques au Canada, tein-
tant de plus en plus laction gouvernementale dans des champs de compétence
traditionnellement peu associés aux enjeux de développement durable.
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Cependant, la politique canadienne en matiére de concurrence semble faire
exception a cette tendance. Par exemple, la Loi sur la concurrence (la « Loi »)
ne prévoit aucune disposition spécifique visant a promouvoir la protection de
Penvironnement, et le Bureau de la concurrence (le « Bureau ») n'a formulé
aucun engagement relatif a l'accomplissement de quelconques objectifs de
développement durable dans application de celle-ci. Néanmoins, certains
éléments portent a croire que les objectifs visés par la Loi et les engage-
ments environnementaux du Canada ne sont pas irréconciliables, tels que
la reconnaissance jurisprudentielle de certains effets environnementaux dans
Fapplication de I'exception pour gains en efficience, ainsi que les quelques dos-
siers menés par le Bureau en matiére d éco-blanchiment. De méme, certaines
dispositions de la Loi, bien que n'ayant pas encore été interprétées dans ce
contexte, pourraient permettre une application favorable au pratiques com-
merciales durables. L’intégration d’objectifs environnementaux au droit de la
concurtence, que ce soit par une réforme législative ou par une interprétation
créative du cadre actuel par le Bureau et les tribunaux, pourrait avoir pour
effet de diluer I'effectivité de lapplication de la Loi, et savérer incompatible
avec le mandat et lexpertise du Bureau et du Tribunal de la concurrence.
Inversement, un rejet complet de ces considérations risquerait de restreindre
les initiatives entre concurrents visant a collaborer pour développer de nou-
veaux standards et produits écoresponsables. Ainsi, certaines juridictions ont
commencé a favoriser une interprétation des régles de concurrence actuelles
qui tient davantage compte des enjeux environnementaux. Dans ce contexte,
le Canada devrait moderniser sa politique en matiére de concurrence afin de
mieux refléter ses engagements en matiére d environnement, que ce soit par la
mise a jour du mandat du Bureau et la révision de ses lignes directrices actu-
elles, ou par des amendements législatifs mineurs visant a intégrer les objectifs
environnementaux dans la Loi.

s recently argued by European Commissioner M. Vestager,

“businesses have a vital role in helping to create markets that

are sustainable in many different ways, and competition policy
should support them in doing that”.> With environmental concerns becom-
ing increasingly prevalent in Canada and around the world, could Can-
ada’s competition policy have a role to play in future efforts to protect the
environment?

In 2016, the Canadian federal and provincial governments issued the
Pan-Canadian Framework on Clean Growth and Climate Change, a col-
lective agenda designed to provide a detailed plan for achieving Canada’s
international climate commitments, including a 30 percent reduction
of national greenhouse gas emissions from the 2005 levels.’ Though the
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framework focussed on carbon pricing and other complementary poli-
cies such as the promotion of non-emitting electricity systems and energy
efficiency, it also gave way to policy objectives less closely related with the
protection of the environment, such as the creation of jobs, the increase of
exports, the promotion of innovation, and, most importantly, the devel-
opment of a competitive Canadian economy. Historically, some of these
policy objectives have conflicted with the protection of the environment,
as enhanced environmental regulatory obligations can increase the cost of
doing business, thereby negatively impacting international competitiveness,
exports and employment. In answer to these concerns, it was acknowledged
in the Pan-Canadian Framework that the impact of environmental policies
on competitiveness should be minimized where possible, and that, in paral-
lel, “policies that help drive down emissions can also help the economy to
keep growing by cutting costs for Canadians, creating new markets for low-
emission goods and services, and helping business use cleaner and more
efficient technologies that give them a leg up on international competitors™.*

This conciliatory approach should not come as unexpected, as it is gen-
erally in line with the United Nations’ sustainable development goals,
which Canada has committed to implement.” It is also consistent with the
Government of Canada’s acknowledgement of “the need to integrate envi-
ronmental, economic and social factors in the making of all decisions by
government”, as recognized in the 2008 Federal Sustainable Development
Act.* What may be surprising, however, is that this governmental attempt to
balance competitiveness, innovation and the environment is currently not
reflected in Canada’s competition law policy. For example, the Competi-
tion Bureau (the “Bureau”), which is the federal agency responsible for the
enforcement of Canada’s competition law regime, is not among the agencies
which are required to prepare a sustainable development strategy comply-
ing with and contributing to the Federal Sustainable Development Strategy.’
In addition, environmental concerns are not referenced in the 2020-2024
“Strategic Vision” and 2020-2021 “Annual Plan” of the Bureau.® Similarly,
the Competition Act (the “Act”), the purpose of which is to maintain and
encourage competition in Canada, includes no provision explicitly target-
ing corporate conduct that harms the environment, or expressly exempting
competitor collaborations aimed at the implementation of sustainability
standards and the development of greener products.’

Over the last decades, some have argued that using antitrust to pursue
policy objectives barely related to economic efficiency, such as national
security, employment, media plurality and industrial policy, but also the
protection of the environment, could have unintended consequences and
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reduce the effectiveness of law enforcement.' However, this does not mean
that competition policy and the fight against climate change are inherently
irreconcilable, especially given the potential convergence between the effi-
cient use of economic resources and environmental resources. For example,
and as discussed in further detail below, in Tervita Corp. v Canada (Com-
missioner of Competition), the Supreme Court confirmed that a merger’s
environmental effects can be considered under the merger review frame-
work of the Act when such effects have an economic dimension, as long as
they are adequately proven.'" Environmental marketing claims is another
area where environmental and competition policy have converged in the
past: in 2008, the Bureau collaborated with the Canadian Standards Asso-
ciation for the development of guidelines on deceptive marketing practices
relating to environmental claims, and in 2016 and 2018, it entered into
two consent agreements with car distributors who had allegedly made mis-
leading environmental marketing claims in respect of their products’ toxic
emissions."

This paper is a preliminary introduction to past and potential future
interactions between environmental considerations and Canadian com-
petition law from a regulatory, enforcement and judicial perspective. The
objective of this exercise is not to provide an exhaustive multijurisdictional
overview of recent developments on this topic occurring around the world,
but to explore how a compromise between the promotion of competition
and the achievement of sustainability goals could materialize in a Canadian
setting. This article also includes a general overview of the risks and ben-
efits of interfering with the general political neutrality that has characterized
Canadian competition policy since the inception of the current Act in 1986,
as well as some proposals aimed at harmonizing its current framework with
Canada’s environmental commitments, in light of some developments
occurring in leading jurisdictions.

A. Canada’s Competition Law Regime: A Certain
Definition of Efficiency

As of today, the Act remains Canada’s only statute exclusively dedi-
cated to the promotion and protection of competitive markets through the
regulation of economic concentration and the anticompetitive exercise of
market power. The Act, which provides for the general regulation of trade
and commerce in respect of conspiracies, trade practices and mergers affect-
ing competition, was introduced in 1986 during the peak of the “Chicago
Economics” period.”* At the time, competition policy was not seen by Par-
liament as an interventionist industrial policy tool, but rather as a regulatory
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mechanism that would instill the foundations of a “competitive and fair
market-based economy”."* As a result, the promotion of economic efficiency
has been the main focus of Canadian competition policy since 1986, even if
additional policy considerations are also reflected in the purpose clause of
the Act, such as the adaptability of the Canadian economy, the participation
of Canadian enterprises in world markets, the participation of small and
medium-sized businesses in the domestic economy and the promotion of
competitive prices and product choices for consumers."” Although the Act
does not include a definition of the concept of economic efficiency, which
could therefore be broadly interpreted to include the promotion of com-
mercial conduct that enables the saving of environmental resources, this
consideration is not mentioned in the Act.'

The various industrial policy objectives listed in the Act’s purpose clause
manifest themselves through various provisions of the Act, but none of
them expressly refers to the promotion of sustainability and the achieve-
ment of environmental goals. For example, even if the Act is a statute of
general application which was designed to be applied to a wide variety of
situations and industries, it does include certain sector-specific exemptions:
the Act does not apply to agreements pertaining to collective bargaining
of employers with their employees in respect of salary or wages and terms
or conditions of employment, and certain mergers subject to regulatory
oversight by the Minister of Finance or the Minister of Transport cannot
be challenged before the Competition Tribunal by the Commissioner."” In
addition, the Act was designed to promote industrial policy objectives less
closely related with the maintenance and promotion of competitive market
structures in Canada, such as the promotion of the participation of Canadian
businesses in international trade. As indicated above, the Act was created in
1986, in a period where the liberalization of global trade was threatening
the participation of Canadian enterprises in global markets, and increas-
ing the presence of foreign competitors in the Canadian domestic market.'®
This concern is reflected in a few provisions of the Act: the participation of
Canadian companies in world markets is mentioned in the purpose clause;
the impact on imports and exports is expressly identified as a factor to be
considered when determining whether an anticompetitive agreement or
merger may benefit from the defence for gains in efficiencies, and price-
fixing agreements relating only to the export of products from Canada may
not constitute a criminal offence in certain circumstances. However, no
similar exemptions or defences exist in the Act in respect of environmental
concerns or sustainable development. For instance, the Act does not exempt
amerger from review under the Act on the basis that it involves the issuance



2021 CANADIAN COMPETITION LAW REVIEW 149

or transfer of a permit granted by the provincial or federal departments
responsible for the enforcement of environmental regulations.” Similarly, it
remains to be confirmed whether an agreement between competitors could
be exempted from the prohibition to fix prices, allocate markets and control
the production or supply of a product on the single basis that its purpose
was to implement improved sustainability standards in a given industry.

In sum, environmental considerations are absent from the Act and, as
explained by the Federal Court of Appeal in Tervita, to attribute an environ-
mental purpose to the Act could contradict the legislator’s original intent,
and be inconsistent with the expertise of the Competition Tribunal: ®

I question whether the environmental effects of a merger, where no eco-
nomic effect is ascribed to them, can be taken into account in a merger review
under the Competition Act. The purposes of the Competition Act are set out
in its section 1.1, which refers solely to economic considerations: promoting
the efficiency and adaptability of the Canadian economy; expanding oppor-
tunities for Canadian participation in world markets; ensuring that small
and medium-size enterprises have an equitable opportunity to participate in
the Canadian economy; and providing consumers with competitive prices
and product choices. Environmental concerns having no economic impact
are not listed, nor are they otherwise considered under the Competition Act.

Some may well find it desirable to include environmental values within a
merger review. Nevertheless the introduction of such values into the Com-
petition Act is a policy matter which properly belongs to Parliament to
decide. I add that the [Competition] Tribunal, in its present form, is not
particularly well-suited to decide environmental issues since its members
(or at least its lay members) are chosen on the advice of persons who are
knowledgeable in economics, industry, commerce and public affairs, but
not necessarily in the environment: Competition Tribunal Act, subsection
3(3).

However, despite these comments, some provisions of the Act have had a
peripheral impact on the protection of the environment since its inception
in 1986, including those regulating merger review. In addition, other provi-
sions of the Act could potentially be interpreted in favour of sustainability
concerns in the future, even if it has not yet been the case. These past and
hypothetical points of contact are further described below.
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B. Interactions Between Environmental Considerations
and the Competition Act

a. Mergers

Under section 92 of the Act, an agreement or a merger which is likely
to prevent or lessen competition substantially may be prohibited by the
Competition Tribunal (“Tribunal”), unless such agreement or merger is
likely to bring about gains in efficiency that will be greater than and offset
the economic loss resulting from the prevention or lessening of competi-
tion pursuant to section 96 of the Act.* As indicated by the Bureau in its
Merger Enforcement Guidelines, this defence for gains in efficiency is the
recognition that the integration of two firms’ activities following a merger
may result in “[p]roductive efficiencies [resulting] from real cost savings
in resources, which permit firms to produce more output or better quality
output from the same amount of input”, in line with the Act’s purpose to
promote economic efficiency.” Such efficiencies can, for example, take the
form of reduced production costs enabled by less resource-intensive pro-
duction methods, or lower transportation costs resulting from the smaller
distance between the merging parties’ plants and distribution centres. Under
this framework, a merger that would lessen competition substantially but
at the same time result in the creation of a new entity with more efficient
production techniques could be granted clearance if sufficient gains in effi-
ciency are proven by the merging parties, which would ultimately benefit
the environment. On the other hand, a merger that would prevent the entry
of a new competitor which was developing a more sustainable product than
its competitors could be challenged before the Tribunal on the basis that it is
likely to prevent competition substantially.

The Act does not expressly indicate if a merger’s environmental effects
should be considered as part of this exercise. However, this question
was raised in the Tervita merger review case, where the courts examined
whether a merger’s environmental effects could rightfully be considered
within the framework of the Act’s merger review regime.” Tervita involved
the review of the purchase of a non-operating landfill site in North-Eastern
British Columbia by the operator of the two only operating landfills in the
area. According to the Commissioner, who was challenging the transaction
after its closing had occurred, the merger was likely to prevent competition
substantially in the market for the supply of secure landfill services for solid
hazardous waste from oil and gas producers in the relevant geographic area,
because it would prevent the entry of a new competitor, and therefore main-
tain the purchaser’s market power in the relevant market.
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In the first instance, the Tribunal agreed with the Commissioner that
the merger was likely to prevent competition substantially in the relevant
market.”* According to the Tribunal, in the absence of the transaction, the
landfill site would have eventually become operational and would have
exercised competitive pressure over the purchaser, likely resulting in lower
average prices for secure landfill services. But for the merger, these lower
prices would have, among other things, incentivized waste generators to
increase their clean-up efforts at waste sites, which would have benefitted
the overall environment. The Tribunal accepted these effects on the envi-
ronment as qualitative anti-competitive effects that would likely have been
imposed by the merger. Although the Tribunal ruled that the Commis-
sioner had failed to meet her burden to appropriately quantify the merger’s
anticompetitive effects, it concluded that these effects, including the envi-
ronmental ones, could still be assessed qualitatively, and that they were
not counterweighed by the “marginal” merger specific gains in efficiency
proven by the parties:*

[I]n the Tribunal’s view, the qualitative Effects, when taken together merit
substantial weight. That weight is greater than the weight attributable to the
aggregate of the cognizable quantitative and qualitative efficiencies under
any reasonable approach. In brief, those qualitative Effects are (i) reduced
site clean-up and the benefits that such remediation would confer upon
“area residents, wildlife, and the overall environment”; and, more import-
antly, (ii) reduced “value propositions” than would likely otherwise emerge
in the relevant market, linking prices to various new or enhanced services.

Most importantly, in the absence of the Order, the Merger will maintain a
monopolistic structure in the relevant market. In other words, the Merger
will not only give rise to the qualitative effects summarized immediately
above, but it will also preclude benefits of competition that will arise in ways
that will defy prediction.

This conclusion was challenged before the Federal Court of Appeal
(“FCA”), as the merging parties considered the methodology of the Tribunal
in the application of section 96 of the Act to be subjective and unpredictable,
because the Tribunal had not entirely rejected the anticompetitive effects
that had not be properly quantified by the Commissioner.”® With respect
to the qualitative environmental effects, the appellants submitted that they
were not cognizable under the present structure of the Act.

In answer to these concerns, the FCA indicated that a merger’s environ-
mental effects could only be taken into account in the application of the
efficiencies defense under the Act if an economic effect could be ascribed
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to them, as the Act’s purpose is not to consider environmental values, but
to focus exclusively on the economic considerations listed in the purpose
clause.” According to the FCA, the reduced site clean-up effects proven by
the Commissioner did have an economic dimension, as they were corre-
lated with lost market expansion; however, such effects had been accounted
twice by the Tribunal: firstly, as deadweight loss that had not been properly
quantified, and secondly, as qualitative anticompetitive effects. According
to the FCA, such effects should have only been considered once in the dead-
weight loss analysis as lost market expansion effects, and not as qualitative
environmental effects.”® In the end, the Court confirmed the Tribunal’s
decision, despite the failure of the Commissioner to meet her quantification
burden, considering that the gains in efficiency resulting from the merger
were “insignificant” compared to the undetermined quantitative anticom-
petitive effects.?”

In appeal of the FCA’s decision, the Supreme Court explicitly confirmed
that a merger’s environmental effects could rightfully be considered in
the application of the efficiencies defense as long as they had an economic
dimension.* In addition, the Supreme Court agreed with the FCA that such
effects were not cognisable in the case at issue, given the Commissioner’s
failure to quantify them:*'

I agree with the Commissioner that where environmental effects have eco-
nomic dimensions, these effects may properly be considered under the s.
96 analysis. Indeed, I do not read the Federal Court of Appeal as saying
otherwise. The issue raised by the Commissioner is whether the environ-
mental effects put into evidence by the Commissioner did have an economic
dimension. I agree that an effect such as a contingent liability on the books
of a company which has to remediate a site is an economic aspect of an
environmental effect. However, while there was evidence before the Tribu-
nal with respect to this kind of contingent liability, this evidence cannot be
considered in this case.

First, there is no evidence as to whether the waste covered by the contin-
gent liability in question fell within the Contestable Area. Second, there is
no evidence as to the price elasticity of demand of the customer in ques-
tion. Finally, and as the Federal Court of Appeal found, if this effect did fall
within the Contestable Area, it was quantifiable and therefore should have
been quantified by the Commissioner. As explained above, anti-competitive
effects which are quantifiable will not be treated qualitatively as a result of
a failure to quantify. Therefore, and although the environmental effects in
this case had an economic dimension, the Tribunal erred in assessing these
effects qualitatively.
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However, the Court disagreed with the conclusions of the Federal Court
of Appeal on the balancing of the merger’s anticompetitive effects and
efficiencies. According to the Supreme Court, a failure by the Commis-
sioner to meet its quantification burden should result in a weight given to
the quantifiable effects of zero (instead of “undetermined” weight). In light
of this revised balancing exercise, the transaction was allowed to proceed.

The outcome of the Tervita case is a clear statement that the environmen-
tal effects of a merger can be considered in the application of the efficiencies
defence if they have an economic dimension, either as a form of economic
efficiency or anticompetitive effect, as long as they are adequately proven.
However, the quantification burden set by the Supreme Court in its decision
was criticized by many given that, in theory, all effects on competition are
in some way quantifiable.’> As such, as argued by T. W. Ross, the Supreme
Court’s preference for quantification has created a “hierarchy of evidence
that has the potential to place even very low quality quantitative evidence
above convincing qualitative evidence in evaluating any anticompetitive
effects or efficiencies”.” Some could worry that this evidence requirement
willbe detrimental to the recognition of environmental effects in the applica-
tion of the efficiencies defense in the future. However, the Supreme Court’s
statement that “[e]ffects that can be quantified should be quantified, even
as estimates” provides some flexibility to the Commissioner and merging
parties, as it does not impose any particular method or standard for the
quantification of anticompetitive effects and/or efficiencies. Therefore, as
suggested by R. M. Duplantis and I. Cass, the quantification of environmen-
tal externalities could be accomplished using environmental impact studies,
which are frequently used by the government to quantify the environmen-
tal impact of development projects.®* Certainly, there would appear to be
greater scope for the consideration of environmental externalities in future
merger cases in Canada.

b. Competitor Collaborations

Part VI of the Act includes provisions that prohibit certain criminal
offences in relation to competitor collaborations, such as section 45 of the
Act, which makes it a criminal offence for two or more competitors in the
supply of products or services to conspire, agree or arrange to fix prices,
allocate customers or markets, or restrict the output of a product or service.
This section used to include a defence for conspiracies, combinations,
agreements or arrangements that related, among other things, to measures
to protect the environment, define product standards, and/or cooperation
in research and development, but it was removed when section 45 was
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amended in 2009.* In its comments on these legislative amendments, the
Competition Law Section of the Canadian Bar Association suggested the
creation of a “safety valve” for certain categories of agreements that are not
anti-competitive in nature but could be considered illegal under the revised
section 45, including environmental agreements, standards-setting agree-
ments and research and development agreements.* However, this proposed
block exemption was never incorporated in the revised Act.

Even if the current version of section 45 does not expressly recognize or
refer to environmental concerns and has not yet been interpreted in that
context, it does leave some room for the consideration of environmental
concerns in certain situations. For example, section 45 of the Act, includes a
defence for agreements that are ancillary to a broader or separate legitimate
agreement:

(4) No person shall be convicted of an offence under subsection (1) in respect
of a conspiracy, agreement or arrangement that would otherwise contravene
that subsection if

(a) that person establishes, on a balance of probabilities, that

(i) it is ancillary to a broader or separate agreement or arrangement that
includes the same parties, and

(ii) it is directly related to, and reasonably necessary for giving effect
to, the objective of that broader or separate agreement or arrangement;
and

(b) the broader or separate agreement or arrangement, considered alone,
does not contravene that subsection.

Certain agreements between competitors aimed at the implementation of
higher environmental standards in a given industry or at the development
of more sustainable products could benefit from this defense if their impact
on the fixation of prices, allocation of customers or markets, or restriction of
output is directly related to the achievement of those goals, and reasonably
necessary for their effectiveness. In its non-binding guidelines on competi-
tor collaborations, the Bureau expressly recognizes the potential application
of the ancillary restraint defence to sustainability agreements that lead to
price increases:”

For example, an agreement among competitors to implement certain meas-
ures designed to protect the environment or implement a new industry stan-
dard may increase the costs of producing a product and ultimately result in
an increase in price. However, the Bureau does not consider such initiatives
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alone to be agreements to fix or increase prices. Even if such arrangements
are considered to be agreements to fix or increase prices, such agreements
could be subject to the ancillary restraints defence (...).

Assuming that an agreement between competitors benefits from the
ancillary restraint defence, such agreement could still be subject to scru-
tiny under the civilly enforced section 90.1 of the Act, which empowers the
Tribunal to prohibit agreements which are likely to lead to a substantial
lessening or prevention of competition. However, this type of agreement
may still benefit from the defence for gains in efficiency in the same way
as a merger, as described above. For example, the gains in efficiency gener-
ated by a legitimate research and development joint venture between two
competitors for the development of more sustainable products could be
reviewed and allowed if the gains in efficiency resulting from it are greater
than and offset the agreement’s anticompetitive effects.?®

Some pro-environment agreements between competitors could also be
exempted from criminal treatment under section 45 of the Act if they are
expressly regulated by a provincial or federal regulatory scheme, such as
participation in a mandatory carbon or energy price fixing framework.” As
recently summarized by the Tribunal, Canadian courts have held that the
criminal prohibition of price fixing, market allocation and supply restriction
under the Act does not apply “where the conduct giving rise to the alleged
contravention was required, directed or authorized, expressly or impliedly,
by other validly enacted legislation”.* In Law Society of Upper Canada,
the Court confirmed that this regulated conduct defence applies equally
to both regulators and regulatees, which would include the participants in
the carbon pricing regulatory framework in the example mentioned above.
! The availability of the regulated conduct defence for horizontal agree-
ments in the environmental context was recognized by the Bureau in a 2010
submission to the OECD, in which the Bureau mentioned that it would
carefully consider whether potentially anticompetitive conduct is regulated
by an environmental legislative regime when determining its enforce-
ment response.” However, this does not mean that competitors subject to
an environmental regulatory framework are entirely exempted from the
application of the Act, as the conduct must be specifically authorized for
the defence to be available.”® According to the Tribunal, this defence is only
available for violations of section 45 of the Act, and may not be invoked in
respect of the civil prohibition of anticompetitive agreements between com-
petitors, or in respect of the provision regulating the abuse of a dominant
position, as such provisions do not contain the appropriate leeway language
required for the regulated conduct defence to be available.
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Although Canadian case law has not yet ruled on the application of these
exceptions in a context where environmental issues are at play, there have
been some cases elsewhere around the world where competition authorities
have reviewed and/or taken action against competitor collaborations alleg-
edly designed to achieve sustainability goals. For example:

o in 2011, the European Commission imposed a fine of over €315
million on Procter & Gamble and Unilever for operating a cartel
together with Henkel which involved efforts to maintain their respec-
tive shares of the household laundry powder detergents market in
eight E.U. countries.” The coordinated behavior was the result of a
trade association initiative to improve the ecological performance of
washing powders and detergents, which involved price fixing prac-
tices designed to maintain the competitor’s competitive position
during the shift towards more environmentally friendly products.
The European Commission concluded that that the initiative’s envi-
ronmental objectives could have been rightfully achieved without a
coordination of prices or other anti-competitive practices.

o The Indonesia Palm Oil Pledge, a pledge between major palm oil
producers which had been initiated in 2014 for the achievement
of enhanced sustainability standards in the palm oil industry, was
publicly criticized by the Indonesian competition authority, which
was concerned that the agreement would facilitate the creation of a
cartel.* Among other things, palm oil producers had pledged to stop
purchasing palm oil from farmers engaging in illegal deforestation,
and imposed sustainability standards that went beyond the rules
imposed by Indonesian regulation. As a result of the threat of an anti-
trust investigation, the pledge was dissolved in 2016.”

The outcome of these cases may encourage the critics of private sus-
tainability agreements to use competition law rules to prevent their
implementation by seeking the assistance of antitrust agencies, both in
Canada and in other jurisdictions. For instance, a group of soybean farmers
has recently sought the intervention of the Brazilian competition author-
ity against a moratorium entered into by soy crushers and traders which
prevents them from purchasing soy cultivated in areas that were defor-
ested after 2008.* It remains to be seen how similar considerations would
be treated in the future under the framework of the Act, especially since
the existence of the efficiency defence in Canada’s civil provisions may give
greater scope for environmental concerns explicitly to be recognized as an
anti-competitive effect.
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¢. Misleading Advertising

The Act’s misleading advertising provisions, which prohibit the making
of misleading or false marketing representations and performance claims
without adequate and proper testing, have been the basis of a few enforce-
ment actions led by the Bureau to protect consumers from misleading
environmental claims. For example, in 2007, the Bureau investigated the
marketing claims of a sportswear retailer relating to the materials used in
its clothing products, which had been advertised as containing health-pro-
moting seaweed fibres.* Similarly, in 2009-2010, the Bureau entered into a
series of consent agreements with a number of spa retailers following claims
that their products qualified for an energy efficiency program administered
by the Government of Canada.”

More recently, in 2016 and 2018, the Commissioner entered into two
consent agreements with three vehicle distributors after completing an
examination of their environmental marketing claims.”* The Commissioner
was concerned that the vehicle distributors had made, for the purpose of
promoting the sale of their vehicles, environmental marketing claims to the
Canadian public that were false or misleading in a material respect, and
representations on the environmental performance or efficacy of their vehi-
cles that were not based on adequate and proper testing. Pursuant to the
terms of the consent agreements, the respondents had to pay a total of $17.5
million in administrative monetary penalties, cease the impugned conduct,
and establish and maintain a corporate compliance program. The alleged
practices also resulted in the payment of $2.4 billion in damages pursuant
to class actions settlements in Canada, as well as a record $196.5 million fine
for the breach of Canadian environmental laws following the guilty plea of
Volkswagen AG in 2020.”

The deceptive marketing provisions of the Act have also been used as the
basis of a best practice guide on environmental marketing claims developed
by the Canadian Standards Association in collaboration with the Bureau
(the “Guide”).” This document, which was issued in 2008, was developed
with the objective of assisting advertisers in complying with the federal
rules regulating deceptive marketing practices. The Guide is based on the
requirements of the international standard ISO 14021:2016 Environmental
labels and declarations—Self-declared environmental claims (Type II envi-
ronmental labelling) (“ISO 140217), and formulates the general rule that
self-declared environmental claims should not provide false or mislead-
ing representations, no matter the form of the claim (statements, symbols
or graphics on the product or its package; product literature, traditional
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advertising or Internet publications). Such claims must be unlikely to
result in misinterpretation and should not imply multiple benefits for a
single environmental change (for instance, implying that waste reduction
resulting from recycling leads also to cleaner air). The Guide also includes
recommendations on claims of sustainability, the use of symbols for envi-
ronmental claims, and the making of selected claims on degradability, energy
consumption, water consumption and reusability. As of today, the Guide
remains the latest extensive guideline issued on the topic by the Bureau, but
it was criticized by the Competition Law Section of the Canadian Bar Asso-
ciation because of its failure to clearly relate the ISO 14021 international
standard to the provisions of the Act, and the lack of interpretation guidance
tailored to the enforcement of the Act by the Bureau.™

C. Should More Be Done?: Risks and Benefits of Reflecting
Environmental Concerns in Competition Law

As demonstrated by the outcome of the few Canadian competition law
cases which involved environmental concerns, the pursuit of economic
efficiency contemplated in the Act’s purpose clause is often favourable to
the achievement of environmental goals. In other words, the pursuit of
core competition goals can have positive effects on the environment, and
vice versa. By ensuring that the competitive structure of the marketplace is
maintained, competition law contributes to the creation of a commercial
environment where innovative, environmentally friendly technologies and
products can enter the marketplace, and where sustainable products can be
advertised and replace less efficient alternatives. In fact, competition may
even enable the production of “healthier, safer, environmentally responsible
and more ethical and equitable products”, which can be driven by consumer
preferences for such products, as well as promote innovation and therefore
“achieve environment targets in an efficient and cost-effective manner, as
recognized by United Nations Conference on Trade and Development.”

However, many have argued that competition law should not be used to
pursue policy objectives that go beyond the core promotion and mainte-
nance of efficient market structures, as doing so could dilute the effectiveness
of antitrust, be difficult to enforce and result in unintended spill-over effects.
As argued by T.J. Brennan, the mandate of antitrust agencies should not be
broadened to include the achievement of environmental policy goals:*

[E]nvironmental protection is an important policy goal. But environmental
protection has long been the province of other laws; the U.S. has an agency
with that name charged with that mission. And that agency should no more
worry about antitrust consequences of its regulations than competition
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agencies should worry about the environmental effects of whether or not to
enforce the antitrust laws. Trying to have both agencies pursue both man-
dates, either guessing what the other is going to do or engaging in extensive
attempts at cooperation and setting the same priorities, is just the kind of
administrative calamity that the aforementioned “division of policy labor”
principle can help avoid.

Along these lines, even if the Act’s current framework implicitly allows
for a certain consideration of environmental issues, the Bureau has gener-
ally chosen not to use its enforcement powers to pursue an environmentalist
agenda over the past decade. For example, in 2010, during an OECD policy
roundtable on Horizontal Agreements in the Environmental Context, the
Bureau acknowledged that collaboration between market participants for
the development of environmental programs could result in clear benefits,
but that “public considerations, including environmental objectives, are
distinct from pure considerations of competition and are, as such, beyond
the scope of the Bureau’s mandate under the Act”.”

Similarly, in 2016, the Bureau concluded that broader public interest
considerations were generally not provided for by the Act’s merger review
regime.*® According to the Bureau, the Canadian government has chosen
not “to broaden the merger mandate of competition authorities beyond
core competition objectives [...] to achieve various public interest goals”,
and instead has decided to “leave these broader considerations to other
agencies with different mandates and expertise,” such as the Minister of
Innovation, Science and Economic Development and the Minister of Cana-
dian Heritage.® Although the Bureau has indicated that it will cooperate
with other governmental agencies and ministries responsible for conduct-
ing simultaneous or superseding merger reviews, it will focus on its own
mandate and area of expertise, which as mentioned above does not include
the protection of the environment.

There is no indication that the Bureau is willing to change this policy
standpoint in the upcoming years. Even if the Bureau is technically bound
by the federal government’s acknowledgement of “the need to integrate
environmental, economic and social factors in the making of all decisions
by government” stated in the 2008 Federal Sustainable Development Act,
the legal obligations resulting from this statute are unclear, as the agency is
not among those which are required to prepare a sustainable development
strategy in compliance with the Federal Sustainable Development Strat-
egy.® In addition, the Bureau’s Strategic Vision 2020-2024 indicates that the
agency’s main focus during that period will be to prevent anticompetitive
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conduct in the digital marketplace, and the Bureau’s 2020-2021 annual plan
indicates that the agency will focus its enforcement work on digital services,
online marketing, financial services and infrastructure, without mentioning
sustainability or environmental concerns on a single occasion.”

Nonetheless, although this may have not yet occurred in Canada, a “divi-
sion of policy labor” approach like the one supported by the Bureau can
sometimes result in conflicting enforcement actions by the competition
authorities and other branches of government, especially in sectors where
multiple governmental agencies with differing mandates have jurisdiction
to regulate corporate conduct. For instance, in September 2019, the United
States Department of Justice initiated an investigation into four car manu-
facturers which had entered into a voluntary agreement with the state of
California for the implementation of car emissions standards.* This inves-
tigation, which was eventually closed in February 2020, was criticized as an
attempt by the federal administration to prevent the enforcement of stricter
vehicle emissions standards by the State of California, and had a deterrent
effect on at least one car company which had initially considered joining
the agreement.®® Interestingly, a few decades earlier, the exact opposite
had occurred, when the United States alleged that some vehicle manu-
facturers had conspired to eliminate competition for the development of
air-pollution control equipment and to delay its installation, resulting in a
judicial consent decree which provided that the manufacturers would cease
the alleged conduct.** These events suggest that competition law enforce-
ment can both support and harm environmental goals, depending on the
applicable environmental regulatory framework and the approach of com-
petition law agencies in dealing with conduct that involves environmental
concerns.®

The 2020 U.S. investigation into automobile manufacturers also dem-
onstrated that, if not managed properly, competition law enforcement has
the potential to have a chilling effect on competitor collaborations aimed
at achieving environmental goals, such as agreements on the reduction of
production and transportation costs or the acceleration of research and
development through the pooling of resources.® Competitor collaborations
can also enable the creation of private environmental certifications, stan-
dards and codes of conduct for the reduction of waste and the improved use
of natural resources, which may be particularly impactful in industries or
jurisdictions where public regulation is defective.”” I. Scott identifies three
categories of pro-environmental agreements which could be chilled because
of deficient competition law enforcement: (1) resource conservation
agreements limiting output, (2) mandatory group boycotts, and (3) price
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stabilization and maintenance agreements in flawed markets. According to
L. Scott, this chilling effect may be particularly significant for agreements
that are prohibited per se by antitrust rules, which do not require the proof
of a prevention or lessening of competition, such as section 45 of the Act.*®
As explained by J. H. Adler, such rules constitute a potential challenge for
resource conservation, given that what “antitrust enforcers fear—agree-
ments which restrain output—is precisely what conservation demands.”®

D. How to Move Forward

The Center for International Sustainable Development Law (the
“CISDL”), an independent international legal research institute based in
Montreal, has identified three different ways of incorporating sustainable
development concerns into competition law and policy: (1) the implemen-
tation of substantive competition rules that foster social and ecological
purposes, (2) the integration of exceptions, exemptions and exclusions to
existing competition rules for the benefit of pro-environment conduct,
and (3) the enhanced application of competition law, which ultimately
will result in the creation of a fair marketplace where more sustainable
products can successfully enter the market and compete with less efficient
alternatives.” According to the CISDL, these forms of measures each have
a different degree of regulatory impact, with substantive rules having the
strongest impact, and enhanced enforcement having the lowest.”

So far, the increased prevalence of environmental concerns in the Cana-
dian political sphere has not resulted in discussions on amending the Act
to expressly reflect environmental policy objectives through new substan-
tive rules. As discussed above, Canada is already dedicated to the strong
enforcement of its competition rules, and some of the exemptions provided
in the Act could be interpreted for the benefit of the environment such as the
regulated conduct defence, the ancillary restraint defence and the defence
for gains in efficiency. However, the Act does not include any exceptions,
exemptions or exclusions expressly designed to achieve environmen-
tal goals. In the absence of legislative reform, Canada could alternatively
follow the lead of the few enforcement agencies which have departed from
an orthodox enforcement approach towards of a more environmentally
friendly form of antitrust, either through the publication of new policy
orientations by the competition authorities or the creative interpretation
of existing legislative frameworks. In support of this approach, European
Commissioner M. Vestager has recently argued that existing regulations
should be used to “produce the sort of outcomes that we want to see” in
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respect of sustainability, including through the development of new compli-
ance guidelines, without reforming existing substantive rules.

For example, earlier this year, the Dutch competition authority issued draft
guidelines on sustainability agreements, which recognize the positive impact
that competitor collaborations may have on public sustainability objectives,
which the agency broadly defined to potentially include the protection of
the environment, biodiversity and climate, as well as public health, animal
welfare, and fair trade. The guidelines explain how sustainability agreements
can be developed without breaching Dutch antitrust rules, either because
they are not anticompetitive or because they can benefit from a statutory
exemption for efficiency gains.”” The guidelines identify four categories of
sustainability agreements that will generally not be considered anticompeti-
tive: (1) non-binding agreements by competitors to positively contribute to
a sustainability goal (e.g., where competitors determine their own objectives
and how to achieve them); (2) codes of conduct which promote practices
that take into consideration the environment and the impact on climate; (3)
agreements for the concurrent improvement of product quality and reduc-
tion of sales of less sustainable alternatives (as long as there is no substantial
impact on price or product diversity); and (4) agreements where a collabo-
ration is required to obtain sufficient scale or production resources to create
new products. The guidelines also set out how to demonstrate that a sus-
tainability agreement has benefits that offset its restrictions of competition,
and therefore qualify under the exemption for efficiency gains. As indicated
in the guidelines, the Dutch competition authority’s enforcement policy in
respect of sustainability agreements is “aimed at finding solutions that will
make it possible to be able to reap the sustainability benefits of initiatives,
and is not aimed at enforcement based on fines.”

Another example of “sustainable” competition law enforcement is the
clearance by the European Commission of a commitment by twenty manu-
facturers—all members of the European Committee of Manufacturers of
Electrical Machines and Power Electronics (“CEMEP”)—to reduce by at
least 50% their sales of less energy efficient electric motors by the end of
2003 in order to reduce carbon dioxide (COZ) emissions. The European
Commission concluded in 2000 that the arrangement did not restrict com-
petition, because energy efficiency was not an important factor for users, and
because participants to the agreement had significant discretion on how to
achieve their objectives, which were monitored by CEMEP independently
from the knowledge of each competitor.” The European Commission had
made similar conclusions in the JAMA and KAMA cases a year earlier,
where commitments made by associations of vehicle manufacturers for the



2021 CANADIAN COMPETITION LAW REVIEW 163

reduction of CO, emissions were cleared on the basis that their objectives
were collective instead of individual, and that each participant could indi-
vidually determine its own contribution.”

As indicated above, the current framework of the Act does allow for the
consideration of environmental policy objectives in certain situations, and
case law has occasionally supported this type of interpretation. As such, the
following policy changes could be implemented to reform competition law
enforcement in Canada without having to amend the Act:

o The Bureau could be added to the list of federal agencies which are
required to prepare a sustainable development strategy comply-
ing with and contributing to the Federal Sustainable Development
Strategy. There are already a few federal agencies which are subject to
this requirement and have used their enforcement powers to achieve
environmental objectives, including organizations which do not have
a mandate that is closely related with environmental concerns.” For
example, the Canada Border Services Agency has recently focussed
its actions on deterring the introduction of invasive alien species, and
plant and animal diseases into Canada.”” Likewise, the Public Health
Agency of Canada has committed to develop and implement a new
Infectious Disease and Climate Change program to reduce the risks
associated with climate-driven infectious diseases.” There are no
reasons why similar objectives could not be established and achieved
by the Bureau in its own enforcement field.

o The Bureau’s various enforcement guidelines could be edited to
provide additional guidance on the agency’s approach to business
conduct that impacts the environment, especially with respect to
mergers and anticompetitive agreements. The recent review of the
Bureau’s Competitor Collaboration Guidelines, which already provide
some guidance on the potential applicability of the ancillary restraint
defence to sustainability agreements, would have been an excellent
opportunity to initiate this process.

In addition to these policy changes, an increased regulatory impact could
be achieved through a few minor legislative amendments to the Act, as sug-
gested by the CISDL. For example:

o The Act’s purpose clause could be amended to include a reference to
the necessity of promoting sustainability goals through the enforce-
ment of the Act. As indicated above, other statutes already include
a reference to Canada’s commitment to foster sustainability, and
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this amendment would facilitate an interpretation of the current
provisions of the statute which is more consistent with the Federal
Sustainable Development Act and Canada’s environmental commit-
ments, while clearly rejecting the view that sustainability goals should
be dissociated from competition law enforcement.

+ The impact of a given conduct on the environment could be included
as an aggravating or mitigating factor when determining the amount
of an administrative monetary penalty for a breach of the Act’s provi-
sions regulating deceptive marketing practices and abuse of dominant
position.

o A merger’s economic impact on the use of resources (including
resource savings and negative externalities) could be included in the
list of factors to be considered when determining whether a merger
will likely result in a prevention or lessening of competition, and will
benefit from the exception for gains in efficiency.

These changes all have the potential to enhance the predictability and
transparency of competition law enforcement with respect to sustainability
initiatives, which is essential to avoid a “regulatory chill” on pro-environ-
ment business conduct.

E. Conclusion

Climate change and sustainability concerns used to be confined to poli-
tics and environmental law; however, in recent years, they have slowly
transitioned to other legal spheres that were traditionally unrelated to the
environment, such as the increased prevalence of climate change litigation
in insurance law and securities law, and the regulation of benchmarks based
on Environmental, Social and Governance (ESG) criteria in financial law.”
At the same time, there is increased pressure for the elaboration of environ-
mental rules and programs that reflect broader industrial policy concerns
such as employment, innovation, international trade, and the promotion of
competition. In this context, the fruit may be ripe to stop considering com-
petition law and the environment in isolation. As indicated by the United
Nations Conference on Trade and Development, the promotion of com-
petition is, in itself, a way to achieve sustainable economic development,
but an even more significant regulatory impact can be achieved from the
integration of carefully crafted exemptions for sustainability agreements
and the consideration of environmental effects in the assessment of anti-
competitive behaviour.* Other jurisdictions have already started to pave the
way for competition law sustainability reform, and Canadian competition
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law should be next. As noticed by M. Caldecott, there has been an increased
“alignment in the objectives of the federal government and the Bureau, sug-
gesting that the intersection of politics and antitrust is likely to be a key area
of focus in Canada in the coming years”.* The current policy context may
therefore be favourable to the creation of a competition law framework that
is more reflective of Canada’s environmental commitments.
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