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Abstract

Since 2009, legislation of the National School Feeding Program of Brazil
(PNAE) institutionalizes its linkage with family farming as it establishes the
requirement that at least 30% out of the total financial resources allocated by
the federal government to the states and municipalities for school feeding must
be used in the purchase of products directly from this sector. This study ana-
lyzes the process of drafting this legislation, focusing on the elements related to
the procurement from family farming, through a historical contextualization,
and it also presents a graphical representation with the main elements of this
linkage: its objectives, target population, actions implemented and expected
results. Actors involved with the drafting of the legislation were interviewed.
The analyses show that the procurement from family farming is a far-reach-
ing initiative in terms of the concept, execution and results. It has also showed
that a strong articulation between the actors and institutions of the different
sectors involved is critical to its success. The education, agriculture, planning,
procurement and civil society sectors should work articulately at national,
state and local level. The results of this study demonstrate that initiatives like
this, of institutional procurement from family farming, which are currently
being implemented in several countries, constitute as an important strategy of
food and nutrition security, for the fulfillment of the human right to adequate
food and the promotion of long-term sustainable development.
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Introduction

School feeding programs were implemented in less developed countries, some since the1940s, ini-
tially as a welfare and ad hoc initiative, as one of the strategies for social protection targeted to more
vulnerable population groups, and whose objectives were to reduce poverty levels, relieve short-term
hunger, attract and maintain children in school, and reduce malnutrition 1.2.

Such programs consisted merely of providing food, without any other combined actions, which
came from international donations or were purchased through a centralized system, from large sup-
pliers; the meals were standardized, not diversified, with limited amounts of fresh foods and incon-
sistent with local culture and local eating habits 345.

Over the years, many of these programs have gone through changes in their conception, design,
coverage, institutional arrangements, and procurement modalities. Nowadays, in many countries
they are linked to other objectives, such as the development of healthy eating habits, strengthening of
food culture and of social participation, and development of school curricular for the promotion of
food and nutrition education, among others 1.6. More recently, such programs have been recognized
as tools to strengthen local economies when they purchase directly from local family farmers, and
various countries have established and implemented this initiative as a priority 16,7,

The demand created by school feeding programs has enormous potential for the development
of family farming and short-chain (local) markets, constituting a powerful tool for boosting local
economy, leading to increases in farmers’ income, contributing to food and nutrition security of
the communities, to overcome the poverty cycle and to the strengthening and sustainability of
these programs. At the same time, the supply of fresh, diversified and culturally appropriate foods
from family farming may contribute to improve the quality of school meals, to the development of
healthy eating habits and to improve appreciation for local culinary traditions and regional dietary
habits. 89,10,

In Brazil, school feeding emerged in the 1940s, initially with similar conceptual, administrative
and organizational characteristics as the programs in other Latin American countries. Since then,
the program has gone through many changes and from the 1970s on, has been acknowledged as
National School Feeding Program (PNAE for its name in Portuguese). Over the last decades, it has
been restructured, and one of the recent advances was the approval of the Law 11,947/2009 11 and its
regulations 12,13, which introduced important changes to the program, including the recognition of
school feeding as a strategy for the fulfillment of the human right to adequate food, the extension of
school feeding to middle school students, inclusion of food and nutrition education in the school cur-
riculum in a cross-cutting manner, and the linkage with family farming.

Law 11,947 establishes, as mandatory, that out of the total financial resources transferred by the
federal government to the states and municipalities for school feeding, at least 30% must be used in
the purchase of products directly from family farming. A fundamental provision established is that
this purchase can be made through a procurement modality geared specifically towards family farm-
ers — a public call — and not necessarily through the traditional government bidding procedures, thus
facilitating farmers’ access to an institutional program. In addition, the law establishes that the school
menus should be developed by a nutritionist, prioritizing staple foods that respect local culture and
eating traditions, based on the region’s sustainability and agricultural diversity.

The institutionalization of the link between a school feeding program and local agriculture,
through legal frameworks like these, can be considered a milestone in food and nutrition security
policies. In Brazil, as in other countries, family farmers have faced many obstacles to access the insti-
tutional market, especially because of the bidding procedures for sales to the government and the lack
of specific marketing channels for their products 14,15, Brazil was the first country of Latin America
and the Caribbean and of Africa to pass a school feeding law and institutionalize direct purchases
from family farmers for school meals, thus serving as an important reference of school feeding pro-
grams for countries of these regions 17.

After enactment of the law, the implementation of local purchases by the PNAE began on a large
scale, and currently various municipalities are already implementing such purchases 16,17

The initiative has not been without challenges in practice, due to the complexity in all its stages.
The operationalization, monitoring, and evaluation are complex, because they involve different
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sectors of government and society at the federal, state, and municipal levels; they require effective
mechanisms for institutional dialogue and inter-sector capacity-building, and the expected reach is
quite wide and diversified.

Considering the initiative’s complexity and the shortage of studies that address its construction
and analysis, it si important to analyze the historical context and construction that led to the draft-
ing of Law 11,947, more specifically the provisions related to purchases from family farmers. It is also
essential to revisit the initiative’s main components in order to facilitate an understanding of the pro-
cess as well as of the necessary mechanisms for its implementation, the expected results and effects,
so they can be evaluated in the future. In addition, this study is expected to provide subsidies that can
support other countries in implementing family farming purchases for their school feeding programs.

Methods

The analysis of the construction of the legal framework of the linkage of family farming with PNAE
consisted of a historical description of the drafting process for Law 11,947, with a focus on the procure-
ment from family farming, and of the development of a graphic representation with the main elements
in this initiative.

At first, some of the main actors involved in drafting the bill that resulted in the Executive Order
455/2009 19, which subsequently became Law 11,947 were identified. This identification was carried
out taking into consideration recommendations by stakeholders from the Brazilian National Fund for
Education Development (FNDE, for it name in Portuguese), who had played an active role in draft-
ing the bill. At the same time, a semi-structured questionnaire (Figure 1) was developed, according
to the methodology proposed by Minayo 20 with the aim to understand the historical process of the
construction of the Law, with a focus on the provisions pertaining to direct procurement, and also
to gather information on the initiative’s origins, context, objectives, target audience, implemented
actions, and expected results and effects. For the development of the questions and the methodology for
the interviews, the main researcher was assisted by a researcher from the Institute for Applied Economic
Research (IPEA) with extensive expertise in the development of logic models.

Interviews were conducted from January to March 2012. Nine persons were interviewed: represen-
tatives of FNDE, of the Ministry of Agrarian Development, of the National Food Company (CONAB)
and of Food and Nutrition Security National Council (CONSEA), as they were some of the main institu-
tions and stakeholders involved in drafting the bill at the government and civil society levels. It was not
possible to interview family farmers, but many of the interviewees were familiar with the local farming
community or belonged to social movements, and insofar as possible we attempted to include their views
and demands concerning public purchases. The interviews were recorded and later transcribed.

Figure 1

Questions for stakeholders involved in drafting Law 11,947 11.

* What do you know about the origin of the initiative to link school feeding to family farming, as established
in Law 11,497/2009?

* What is the overall goal of this initiative?

» What are the specific goals of this initiative?

* Who are the target audience and current beneficiaries?

* What are the actions implemented at federal, state and local levels to make this linkage possible?

» What are the expected results of this initiative?

» What are the main current problems in the implementation?

» What can be highlighted as being conducive to the implementation of the initiative?
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For the systematization and analysis of the information, the transcribed interviews were summa-
rized and the main ideas were categorized on an Excel (Microsoft Corp., USA) spreadsheet according
to the key analytical elements: the initiative’s overall objectives of the linkage, specific objectives, target
audience, actions and activities implemented and expected results and effects, as proposed by Ferreira
et al. 21 and Cassiolato & Gueresi 22.

The data were analyzed and systematized based on: (a) the information collected at the interviews; (b)
a theoretical and legal framework (documents and legislation on the issues); and (c) the main researcher’s
experience and knowledge. Subsequently, the information was systematized in a diagram according to
each of the elements.

The study was approved by the Institutional Review Board of the School of Public Health, Uni-
versity of Sao Paulo, case review 2310, and was funded by the Sdo Paulo State Research Foundation
(FAPESP) and partially funded by the Brazilian Federal Agency for Support and Evaluation of Graduate
Education (Capes).

Results and discussion

In order to facilitate the understanding about the linkage of PNAE with family farming, it is important
to contextualize the historical period that contributed to the development of this initiative.

Background of the linkage between the PNAE and family farming

According to the information collected, the initiative to link family farming to public procurement
had been discussed in the country since the late 1980s and early 1990s, especially responding to
demands by social movements and family farmers. These groups demanded the right to participate in
public policy decisions and measures to allow the selling of family farming products for the institu-
tional market, because Law 8666/1993 23, which set the rules for government tenders and contracts,
created various bureaucratic obstacles and requirements for these groups to participate in govern-
ment bidding processes.

“..one of the main demands by the Landless Workers’ Movement [MST] was the fact that they were unable to
sell their products on the institutional market. This was the main problem, and their demand appeared in all their
demonstrations here in Brasilia, such as the March of the 100 Thousand, the March of the 25 Thousand, all of them,
and the Landless Workers were not the only ones to voice this demand” (interviewee 1, FNDE).

“..[the origin of the initiative to link school feeding to family farming] was the preconference of the
CONSEA, the social movements’ conferences, which always demanded including family farming in the public poli-
cies” (interviewee 8 FNDE).

“The origin of the initiative to link school feeding to family farming came from family farming as part of the
discussion on institutional markets; that family farming should be prioritized in the institutional markets, because
in the legislation of bidding procedures, Law 8,666, for example, it was not” (interviewee 2, Brazilian Ministry
of Agrarian Development).

At the same time, civil society and professionals from the areas of health, nutrition and food
security were also discussing these issues in various forums, such as the Conferences on Health and
on Food and Nutrition.

“..we had been addressing this discussion [how to include family farming in the institutional market] in the
Health Conferences and in the Ist Conference on Food and Nutrition. In 1986, we had already included this issue
on the agenda, the promotion for family farming in the institutional market in general” (interviewee 1, FNDE).

Decentralization of the PNAE, beginning in 1994, created prospects for allowing local managers
(who were closer to their local realities) to strengthen local circuits between farm production and
marketing and local purchases. This created the possibility of supplying more varied school feeding
with fresh produce, more consistent with Brazil’s various regional dietary habits.

But Law 8666 (on public tenders) still posed serious difficulties to local purchases. There were
also persistent uncertainties and internal resistance to local purchases inside the FNDE, the agency
responsible for executing the PNAE, due to lack of experience in conducting such purchases without
infringing Law 8 666.
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“We can refer back to the decentralization of the financial resources for school feeding, when this took place back
in 1993. Reading the legislation and the principles, what motivated the decentralization of the financial resources,
was the idea of strengthening the link between school feeding and local production. The problem was that this was
done back then, but only halfway. Right afterwards there was 2,300 [Executive Order 2,300/86], the prevailing
legislation at the time, and soon came Law 8.666, which created a series of restrictions (...) And this process in 1993
ended up going only halfway because with the imposition of Law 8,666, even with improvements, and there certainly
were improvements in procurement by various states, the law did not allow this direct relationship with farmers,
whether the family farmers or their organizations” (interviewee 7, CONAB).

“So the PAA [Brazilian Food Acquisition Program] began to grow and consolidate itself in purchases from fam-
ily farming, because the fear I saw in the FNDE agencies, in the managers at the time, if the FAE [Foundation
for Student Assistance, previously responsible for school feeding] were centralized, and to decentralize was
torture, it was a struggle, but they managed to decentralize it; but many were still against decentralization because of
reports of corruption, of poorly developed school menus and all those issues, just imagine now, with purchases from
family farming. Nobody’s in charge, and there’s no documentation, it'll be total chaos, out of control, so internally
it was a problem” (interviewee 1, FNDE).

In the early 2000s (starting in 2003), food and nutrition security issues became a priority on Bra-
zil's development agenda, and various related policies were drafted and/or strengthened. It was a time
of intense debate on how to implement intersectoral coordination in practice in the areas of food and
nutrition and the fight against hunger. The Zero Hunger Strategy was one such policy, and PNAE,
included as one of its most important programs due to its wide reach (all of Brazil’s 5,570 munici-
palities provide school feeding) and huge demand for foods, participated actively in the discussion,
questioning what would be its role as a public policy in the fight against hunger and how it could put
into practice its capillarity and intersectoral approach , under the framework of these policies.

“The greater objective of PNAE is that it really is a program with an intersectoral approach, and if it has this
approach and is part of the Zero Hunger strategy, how does it dialogue with other public policies (...) So we thought,
since it has this intersectoral approach and it is Brazil’s largest program, providing the largest amount of food to a
wide range of sectors, it’s time to think about how to actually disseminate this food and nutrition security” (inter-
viewee 1, FNDE).

“So PNAE, as a policy with the largest capillarity, if you work, through this policy, this intersectoral concept
in the field of fight against hunger, in the field of food (...) this goes way back, it didn't just appear now. With Zero
Hunger, it was possible to create a structure (...) that is, PNAE and the public polies, in the fight against hunger,
what is its role?” (interviewee 6, FNDE).

At the time, a need was identified to update PNAE'’s budget and also to modernize the program,
prioritizing its social aspects and not only its biological ones, with adjustments in its objectives, cover-
age, modalities procurement and of social participation, among others. This was to be done initially
through a set of measures and subsequently, through a bill of law, as it was essential to draft a legal
framework for the Program in order to institutionalize it as a state program that addressed the fol-
lowing priorities: recognition of school feeding as a mechanism for the fulfilment of the human right
to adequate food, the extension of school feeding to middle school students, the inclusion of food and
nutrition education as a cross-cutting subject in the school curriculum, the link with family farming,
and other important aspects.

“For ten years there had been a freeze on the increase in the per capita allotment [for PNAE] and an adjustment
was needed, as a matter of fact this was jeopardizing the program. In my opinion, the program was extremely weak-
ened at the time. That was the main problem to start with. I submitted this proposal to the President [of Brazil], and
he was sympathetic, especially because the per capita allotment hadn’t been adjusted for ten years” (interviewee
4, CONSEA).

“..because at the time (...) this was being proposed, to push forward, not to only address the per capita, and we
started discussing this issue (...) a more in-depth discussion was needed, to expand nutrition beyond the biological
sphere and to realize that it’s much more the social aspect...” (interviewee 1, FNDE).

“There were some priorities in the Law [Law 11,947]. One thing was to recognize school feeding as a human
right to food (...) There was another point, and it was a very strong demand. We traveled to different parts of the
country, and what always came up was to extend school feeding to middle school (...) So this was another point that
had to be included and was included in the Law. And there was a whole other dimension of nutrition education,
which is written into the Law. The aspect of healthy food and the family farming issue” (interviewee 4, CONSEA).

Cad. Saude Pablica 2017; 33(12):e00099816
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The creation of PAA by the federal government in 2003, as another program of the Zero Hunger
Strategy was also mentioned as essential for the implementation of the linkage of PNAE with local
production, later on. PAA was the first government program to institutionalize the procurement of
family farming products by the government, exempting them from the bidding rules imposed by Law
8666. PAA, therefore, allowed family farmers to participate in government procurement and led to a
series of experiences, many of which were later incorporated by PNAE.

“In fact, it was PAA that taught us how to do this [direct institutional purchases from family farming]. The
PAA proved that it was possible, because of Law 8,666. I'm not sure, because I wasn’t in the Committee [created to
discuss local purchases]. But even if there was someone who voiced it, in the Committee, I have the impression
that PNAE project was affected by the excitement over PAA. I think the successful experience with PAA, that idea,
I have the impression that it was what did it...” (interviewee 5, CONSEA).

“It was PAA that opened the gates. PAA appeared (...) they saw great potential in PAA and they started going
for the idea (...) The spark from PAA was what opened the way for these other initiatives. And the PNAE is PAA
multiplied by...” (interviewee 5, CONSEA).

“..it was PAA that set the example, PAA created the path, it opened the possibility or accumulated the experience
for FNDE, school feeding, to come in its wake...” (interviewee 7, CONAB).

According to some interviewees, before Executive Order 544 and Law 11,947 were enacted, there
were some isolated experiences with direct procurement for PNAE in some Brazilian municipali-
ties, but they were only possible thanks to the efforts of local administrators that were interested on
the local development issue. Local procurement only really became possible with the creation of the
procurement modality called “public call” (chamada piiblica), through the enactment of Law 11,947.

“Before the PAA, several local governments in Brazil were already purchasing directly from family farming,
during dictartoship time...If you study the history of Dois Irmdos [a municipality] and three or four nearby
municipalities, the mayors with a community background or social origins were already experimenting with
small farmers in their communities, very localized experiences in Brazil” (interviewee 6, FNDE).

CONSEA played a crucial role, because it was through it, that the idea [of linking school feeding to
family farming] was consolidated as a bill; that led to the Executive Order and later the Law.

“CONSEA played a crucial role, because it proposed the idea [of linking school feeding to family farming]
that was consolidated as a bill; CONSEA submitted the bill, collected the inputs, and compiled them in a proposal,
leading the process internally and later submitting the proposal to Congress...” (interviewee 3, Brazilian Ministry
of Agrarian Development).

“CONSEA always accompanied the process, actually PAA emerged within the CONSEA. CONSEA played an
essential role. If it had not been for CONSEA, PAA would not have existed, and if it had not been for CONSEA,
there would be no law with the binding 30% minimum. Both for increasing the per capita allotment and amending
the Law, CONSEA was essential in this process” (interviewee 7, CONAB).

Graphic depiction of the elements of the linkage of PNAE and family farming

Figures 2, 3, and 4 illustrate the initiative to link the PNAE to family farming according to the model
proposed by Ferreira et al. 21. The diagram has three parts: (1) basic elements of the initiative of linking
PNAE and family farming; (2) logic frame for achieving the results; and (3) expected results and effects
from the initiative of linking PNAE to family farming.

The elements represented in the figures have the following characteristics:

* Objectives of linking PNAE to family farming

The scheme presents the general and the specific objectives of the linkage. Both refer to a change in the
situation, i.e., what is expected to happen as a result of the linkage of PNAE and family farming, and the
specific objectives establishes more details as to the expected change.

* Target audience

The target audience for each axis is the population that will directly benefit from the linkage. These
are the students, who will receive school meals with family farming products and the family farmers,
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Figure 2

LINKAGE BETWEEN THE PNAE AND FAMILY FARMING

Basic elements of the linkage of between the Brazilian National School Feeding Program (PNAE) and family farming.

Program | General objective Specific objectives Target audience
Provide diversified and healthy Students of basic
school meals, consisting of education in public,
regional foods, adequate philanthropic,
Provide quality food, from amounts of fruits, and community and youth
family farming, to public vegetables, and low amounts and adult schools
Brazilian basic education, of processed foods.
National School philanthropic, community,
Feeding and youth and adult -
Program (PNAE) schools, as a strategy for Family farmers and
and its link to improving school feeding, Promote short-chain rural family
family farming. for strengthening family (local) markets. entrepreneurs,
farming and of local holders of individual
development. and/or corporate DAP
registerd in PRONAF,
organized in formal
Promote local farm production. and/or informal group.

DAP: Declaration of Aptitude to PRONAF; PRONAF: Brazilian National Program for Strengthening Family Farming.

who will supply to the schools. Only family farmers that meet the criteria of the National Program for
Strengthening Family Agriculture (PRONAF) and have the Declaration of Aptitude to PRONAF (DAP,
in Portuguese) can participate in the process.

¢ Intermediate actions

This category includes the intermediate actions performed by the various institutions involved in the
process, and that were not addressed directly to the target audience. They can be considereded as “pre-
paratory” measures for implementing the core activities, which are the main actions implemented. These
intermediate actions began during the drafting of the bill of law that eventually led to Executive Order
455. Examples of intermediate actions include drafting of regulations like Resolution 38 of the FNDE;
the development of government strategies, which were government plans to promote the procurement;
the creation of bodies at national and local levels, such as the Intersectoral State Commission on School
Feeding (CEIA, in Portuguese), a group consisting of representatives from various institutions involved
with agriculture and school feeding at the state level, as well as non-governmental organizations (NGO)
and academia, with the aim of supporting and strengthening the implementation of local procurement
for PNAE in the state of Sao Paulo.

* Implemented actions

The actions implemented to enable the linkage at the federal, state and local levels include the main-
actions, or those producing goods or services that impact the target audience in some way. The answers
of the interviewees were organized into three categories: (1) publicity of and awareness-raising about
Law 11,947, with emphasis on procurement from family farming; (2) training and advising for the imple-
mentation of procurement from family farming; and (3) monitoring and assessment of the implementa-
tion of procurement from family farming.

Cad. Saude Pablica 2017; 33(12):e00099816
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Figure 3

Logical structure of the initiative of linking the Brazilian National School Feeding Program (PNAE) to family farming.

Intermediate actions |

| Actions | | Activities Outputs

—_

Elaboration of the
Regulation of
Law 11,947/2009
FNDE Ruling 38.

Actions and activities implemented for all the spheres: for all actors involved in
the different social movements, family farmers, rural extension agents,
stakeholders of the education, procurement and agriculture sectors, nutritionists,

Establishment of the
Steering Committee and
Advisory Group.

Planning with
ministries, civil society,
and social movements.

Identification of strengths
and challenges for purchase
and sale from family
farming.

Development of
intergovernmental
strategies to implement
family farming purchases.

Elaboration of strategy
for large cities under the
Nutre Project.

Creation of state/local
articulation instances

school meal staff, and members of the CAE.

Holding of informative events, Seminars at
- metropilitan and regional level.
Nutritionists, cooks,
Actions to publicize and £ an inf ] | education and procurement
raise awareness of the - Development of an informative website. stakeholders, members of
Law 11,947, with an the CAE
emphasis on purchases ‘ Production and distribution of leaflets sensitized and trained to
from family farming. and folders. purchase from family
farming.
Publicity through the media: radio,
- television, telephone, web pages, e-mails.
Training and advisory
actions for the Training workshops and meetings for various
implementation of family - stakeholders.
farming purchases.
l Family farmers, technicians

and agricultural managers
sensitized and trained to
sell to PNAE.

' Studies to identify the evolution of the

implementation process in municipalities.
Actions to monitor and

evaluate the
implementation of family
farming purchases.

- Studies to identify the logistics of food
distribution to schools in municipalities.

CAE: School Feeding Council; FNDE: Brazilian National Fund for Education Development.

These actions targeted all the actors involved in the implementation of local procurement by PNAE,
in the different institutions and spheres of government: family farmers, agriculture extensionists, stake-
holders from the education, administration and agriculture sectors, nutritionists, cooks and members of
the School Feeding Council (CAE).

¢ Activities

The actions were unfolded into activities, which represents what the program did with the available
resources, namely the processes, services and interventions the program developed to achieve the results.
Like the actions, the activities are also presented according to the three major categories. The activities
were implemented by the various institutions involved in the process, including the Ministry of Agrarian
Development, Ministry of Social Development, CONAB, FNDE, among others.
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Figure 4

LINKAGE BETWEEN THE PNAE AND FAMILY FARMING

Expected results and effects of the initiative linking the Brazilian National School Feeding Program (PNAE) with family farming.

Intermediate results

Final results

Direct effects

Indirect effects

Diversification of students' eating habits,
strengthening of local food culture.

Promotion of food and
nutrition security.

Diversified and healthy
school feeding,
consisting of regional
foods, adequate
quantities of fruits, and
vegetables and low
amounts of processed
foods

Students of basic
education in public,
philanthropic, community
and youth and adult
schools receiving quality
food, that promotes local
habits and food culture,
within a pedagogical
context

Development of processes of food and nutrition,
social and environmental education in schools.

Improvement of student
learning and achievement
performance.

Strengthening of participation of the school
community and family farmers in the discussion

about the development of students' eating habits.

Increased community
participation in educational
processes and social control.

Recognition by the school community,
managers and farmers about the importance
of school feeding and the initiative of purchases
from family farming.

Local development.

Creation of an institutional link between the
education and agriculture sectors.

Better conditions for farmers
to remain in the countryside.

Local markets activated
and strengthened.

Family farmers organized
and trained, providing
healthy and regional
products for school meals,
in adequate quality and

Improvement of family farmers' organization,
production and marketing capacities.

Economic sustainability of
family farmers’ families.

Generation of employment and income for
family farmers.

Stimulus for technological
innovations in the family
farming sector.

Local family farm quantities.
production. Improved quality of life of family farmers
(improved self-esteem, eating habits, Environmental sustainability.
financial conditions).
Marketing of family farming products Creation of agro-industries.
to other sectors.
e Outputs

The outputs are the goods, services and/or situations related to the beneficiaries of the actions, that are
generated by the implemented actions. It is expected that, as a result of them, the procurement from fam-
ily farming to PNAE could be implemented.
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* Expected results and effects

The results are directly related to the objectives, as they show whether the expected change resulting
from the initiative actually happened. Both are formulations of the same object of change and the results
measure the objective’s reach. The intermediate results presented here are related to the specific objec-
tives, and the final results are directly related to the general objectives. The effects were defined as the
events about which can reasonably be said that suffered the influence of some aspect of the strategy of
linking PNAE and family farming 24. The direct effects were defined as the changes that may occur as a
result of the actions and activities and the final result of the strategy. Unlike the final results, such changes
are generally perceived after longer exposure to the intervention, which in this case are the purchases
from family farming by the PNAE. The indirect effects, sometimes referred to as impacts, were defined
as the initiative’s consequences in a broader context.

It is worth pointing out that, as mentioned by various interviewees, the procurement from family
farming for school feeding is not an isolated initiative of PNAE and, as such, should be considered as one
among many strategies of the Program. In this diagram, we have always sought to focus on the PNAE/
family agriculture initiative trying to represent, as much as possible, the elements that were somehow
related to it. However, some of the expected results and effects may not result exclusively from the link-
age, but from a set of actions of PNAE.

Identification of the contextual factors of the implementation of local procurement by PNAE

For the analysis, it was important to understand the possible influences of the context on the implemen-
tation of the linkage strategy. It was thus essential to identify the main contextual factors that could favor
or hinder the development of the planned actions and activities. The interviewees were asked about the
favorable and unfavorable factors for the effective implementation of local purchases by PNAE at the
federal, state, and/or local levels at the time of the interviews.

Among the favorable elements, the following stand out: (a) the existence of the PAA in the municipal-
ity, as it represents a local predisposition to implement the initiative and the existence of farmers who
were organized and certified (with the DAP); (b) intersectoral articulation between the bodies involved,;
and (c) the existence of local coordination mechanisms such as CEIA. The presence of such factors in some
municipalities facilitated the initiative’s implementation. The unfavorable elements that were mentioned
included institutional difficulties and infrastructure and logistics problems, among others (Figure 5).

The contextual factors were consistently analyzed by PNAE’s stakeholders and partner institutions,
and the interviewees mentioned that, at the time of the interviews, many strategies to mitigate the dif-
ficulties that could jeopardize the initiative’s success were already being planned and implemented,
some of which are shown in the diagram. The contextual factors were consistently analyzed by PNAE’s
stakeholders and partner institutions, and the interviewees mentioned that, at the time of the interviews,
many strategies to mitigate the difficulties that could jeopardize the initiative’s.

Discussion

The historical reconstitution performed through the analysis of the construction of the legal framework
of the linkage between family farming and PNAE, as well as the identification of its main components,
the processes involved for its implementation and the expected changes, show that this is a wide-
reaching and intersectoral initiative, both from the conceptual point of view and the execution and
expected results.

Hawkes et al. 18 analyzing the political processes that facilitated the link between PNAE family
farming, highlighted the importance of intersectoral mechanisms for the initiative’s approval and for the
inclusion of nutrition-related targets as a fundamental part of Law 11,947.

It was possible to identify that the purpose of linking school feeding purchases to local farmers (and
not only to large food suppliers and farmers from distant municipalities) goes far beyond changing sup-
pliers, since this approach is not limited to a commercial relationship; it is part of a new comprehensive
and intersectoral vision of school feeding being adopted in Brazil and other countries.

Cad. Saude Pablica 2017; 33(12):e00099816
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Figure 5

Contextual factors of the implementation of procurement from family farming by the Brazilian National School Feeding Program (PNAE).

« Existence of PAA in the municipality;

Favorable factors « Intersectoral mechanisms among the bodies involved;

« Existence of local articulations such as the Intersectoral State Commission on School Feeding (CEIA).

technical staff;

« Difficulty in issuing documents to farmers, especially to traditional peoples and communities, due to lack of

» Low operational capacity in the states and municipalities (e.g., for issuing invoices);

« Political confrontation to break the system of purchases through bidding;

from family farming;

« Difficulty, on the part of nutrition staff, in understanding the importance of linkage or valuing direct purchases

Political confrontation to . o
regularity and quality;

« Difficulty by family farm organizations in supplying a list of diversified produce in the necessary amounts,

break the system of purchases ; .
4 P » Weak legal frameworks, leading to doubts and legal uncertainty in managers;

through bidding system . ; )
« Insufficient infrastructure in school kitchens;

« Lack of proper equipment for the production and transportation logistics of family farm products;

« Insufficient coordination of infrastructure mechanisms (of production and storage in schools);

« Insufficient coordinated intersectoral mechanisms;

+ Centralized execution of Brazilian National Fund for Education Development;

+ Problems with logistics of product delivery;

+ Low limit of sales allowed by Declaration of Aptitude.

Specifically in Brazil, this intersectoral approach is expressed in Law 11,947, which contains elements
that link PNAE to the health policy, the educational policy, the policy that protect minority rights, to
agroecology; and, as such, school feeding should be considered a strategy to improve the quality of school
feeding, of local development, of strengthening of family farming, for the realization of food and nutri-
tion security and for the fulfillment of the human right to adequate food in schools.

Thus, the link between PNAE and family farming stands out as an innovative initiative, consistent
with a current vision of food and nutrition security strategies that seek to optimize and articulate public
programs, policies and resources to combat various manifestations of food and nutrition insecurity
and, at the same, promote sustainable local development 7.25. However, it has also been shown that the
implementation of direct procument for school feeding is a complex process that involves agencies, insti-
tutions and stakeholders from different sectors at all levels of government and civil society. Likewise, a
strong articulation and dialogue between all stakeholders is essential, which requires the development
and strengthening of intersectoral and interinstitutional mechanisms, in a comprehensive and coordi-
nated manner, in all stages of the process, from the drafting of the legal frameworks to the implementa-
tion, monitoring and evaluation of the actions. Sectors of education, agriculture, planning, procurement,
civil society and NGOs should work together with family farmers and their representatives at national,
state and local levels.

In addition, there are still several challenges to be overcome in practice, especially in relation to logis-
tics, pricing, farmers identification and registration, technical assistance, food safety compliance, man-
agement of the farmers and its organizations (accounting, finances, taxes, organization of production,
marketing), development of school menus that reflect local agricultural production and the strengthen-
ing of intersectoral mechanisms 252627,

It is also important to assess this initiative’s effects and whether the expected results and effects
are being achieved. Some studies have already identified positive results in relation to increases in
farmers’ income and improvements in their living conditions, crop diversification and increased
production, and improvements in school feeding with a greater supply of fruits and vegetables 28,29,
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As a result of the various advances implemented by school feeding programs in several countries in
the last decades, having PNAE as an important reference and the linkage to local producers as one of the
main initiatives adopted, nowadays, in the regions of Latin American and Caribbean and Africa, such
programs have been adopted as an important state policy and strategy of food and nutritional security,
for the fulfillment of the human right to adequate food and for the promotion of long-term sustainable

development 1,26,

Following Brazil, other countries in the regions (Paraguay and Honduras) have passed school feeding
laws and others are in advanced stages of discussions (Guatemala, El Salvador and Costa Rica). It’s All

these laws provide for direct purchases from family farming.
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Resumo

Desde 2009, legislacdo do Programa Nacional
de Alimentacao Escolar do Brasil (PNAE) insti-
tucionaliza a sua vincula¢do com a agricultura
familiar ao estabelecer a obrigatoriedade de que,
pelo menos, 30% do total dos recursos financeiros
repassados pelo governo federal aos estados e mu-
nicipios para a alimentacdo escolar devem ser uti-
lizados na compra de produtos diretamente desse
setor. Este estudo analisa o processo de constru¢do
desta legislacao mediante contextualizacdo histo-
rica, focando nos elementos relacionados a compra
da agricultura familiar e, também, apresenta uma
representacdo grdfica com os principais elemen-
tos da vinculacao: objetivos, publico-alvo, acoes
implementadas e resultados esperados. Foram en-
trevistados atores envolvidos na construcdo da le-
gislacao. As andlises evidenciam que a compra da
agricultura familiar pelo PNAE é uma iniciativa
de amplo alcance, do ponto de vista conceitual, de
execucdo e de resultados. Também se evidenciou
que, para o seu éxito, é fundamental uma ampla
articulacdo entre os atores e 6rgaos dos vdrios se-
tores envolvidos, assim como multiplas estratégias
implementadas pelas distintas esferas de governo.
Dessa maneira, setores da educacdo, agricultura,
planejamento, compras e sociedade civil devem
articular-se em nivel nacional, estadual e local.
Os resultados deste estudo demonstram que ini-
ciativas como essas, de compras institucionais da
agricultura familiar, que estao sendo implantadas
atualmente em vdrios paises, configuram-se como
importante estratégia de seguranca alimentar e
nutricional, de cumprimento do direito humano a
alimentagdo adequada e de promo¢ao do desenvol-
vimento sustentdvel a longo prazo.

Alimentacao Escolar; Seguranca Alimentar e
Nutricional; Agricultura; Desenvolvimento Local
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Resumen

Desde 2009, la legislacion del Programa de Na-
cional Alimentacién Escolar de Brasil (PNAE)
institucionaliza su vinculacion con la agricultura
familiar, al establecer la obligatoriedad de que por
lo menos un 30% del total de los recursos financie-
ros asignados por el gobierno federal a los depar-
tamentos y municipios para la alimentacion esco-
lar, deben ser utilizados en la compra de productos
directamente de ese sector. Este estudio analiza el
proceso de creacion de esta legislacion, median-
te contextualizacion histérica, enfocdndose en los
elementos relacionados con la compra de la agri-
cultura familiar y, también, presenta una repre-
sentacion grdfica con los principales elementos de
la vinculacion: objetivos, puiblico-objetivo, accio-
nes implementadas y resultados esperados. Se en-
trevistaron a actores involucrados en la construc-
cion de la legislacion. Los andlisis evidencian que
la compra de la agricultura familiar por parte del
PNAE es una iniciativa de amplio alcance, desde
el punto de vista conceptual, de ejecucion y de re-
sultados. También se evidencio que, para su éxito,
es fundamental una amplia articulacion entre los
actores y organos de los diferentes sectores involu-
crados, asi como multiples estrategias implemen-
tadas por las distintas esferas de gobierno. De esta
manera, sectores de educacion, agricultura, pla-
neamiento, compras y sociedad civil deben coor-
dinarse en nivel nacional, departamental y local.
Los resultados de este estudio demuestran que ini-
ciativas como estas, de compras institucionales de
la agricultura familiar, que estdn siendo implan-
tadas actualmente en varios paises, constituyen
importante estrategia de seguridad alimentaria y
nutricional, de cumplimiento del derecho humano
a la alimentacion adecuada y de promocion del de-
sarrollo sostenible a largo plazo.

Alimentacion Escolar; Seguridad Alimentaria y
Nutricional; Agricultura; Desarrollo Local
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