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FOREWORD

ustainable public procurement is a key instrument to work towards the

achievement of the Sustainable Development Goals, and fits into the
collective efforts and multisector approaches of the United Nations 2030 Agenda for
Sustainable Development. This book is the result of the collaboration between the
Food and Agriculture Organization of the United Nations and the research sector,
and compiles contributions from internationally renowned scholars working in the
field of public food procurement. It explores the multiple benefits that public food
procurement can bring to various beneficiaries and analyses how it can contribute
towards sustainable food systems and healthy diets.

Sustainable public food procurement has the potential to impact both food
consumption and food production patterns. It may enhance access to healthy diets
for consumers of publicly procured food (such as schoolchildren) and promote the
development of more sustainable food systems (through its demand and spillover
effects). Sustainable public food procurement also has the potential to decrease rural
poverty by stimulating the development of markets, providing a regular and reliable
source of income for smallholder farmers and helping these farmers overcome
barriers that prevent them from enhancing their productivity.

The international recognition of sustainable public procurement - including food
procurement - as an instrument for development goes back to the United Nations
Conference on Sustainable Development of 2012 (and the subsequently formulated
Sustainable Development Goals) and the Second International Conference on
Nutrition of 2014. Other global platforms, such as the Committee on World Food
Security and the Global Panel on Agriculture and Food Systems for Nutrition, have also
recognized sustainable public food procurement as an instrument for development.
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In addition, sustainable public food procurement has been included among the
key concrete actions to foster the transformation of the world’s food systems that
was discussed at the 2021 United Nations Food System Summit. Sustainable food
procurement is closely linked with school meal programmes, and especially with home-
grown or similar school feeding programmes designed to provide schoolchildren with
safe, diverse and nutritious food that is partially sourced from local smallholders. In
2021, school meal programmes also received considerable attention in the run-up to
the United Nations Food System Summit. For example, a worldwide coalition on school
feeding was created with the ambition to carry on outcomes from the summit for
sustained impact.

Considering the current threats to our food systems (including the Covid-19
pandemic), this book comes at a very timely moment. It provides evidence that
may not only stimulate the international debate on the topic, but also support
the practical implementation of sustainable public food procurement initiatives at
national, regional and local levels. With contributions from North and South America,
Europe, Asia and Africa, the book is a useful tool for researchers, policymakers and
development partners working in low-, medium- and high-income country contexts.

Bents

Nancy Aburto
Deputy Director
Food and Nutrition Division

Food and Agriculture Organization
of the United Nations



PREFACE

he publication “Public food procurement for sustainable food systems

and healthy diets” is divided into two volumes. It discusses public food
procurement (PFP) initiatives designed with the objective of advancing social,
economic and environmental development through government purchases. Often
referred to as “institutional procurement,” PFP has been receiving increased attention
in the literature and from policymakers and development agencies over the past
decades; it is seen as an important policy instrument that has the potential to
deliver multiple benefits to a multiplicity of beneficiaries and influence both food
consumption and food production patterns. PFP is also increasingly recognized as an
important entry point for policymakers to build more sustainable food systems and
promote healthy diets. PFP initiatives include school feeding programmes, as well as
the purchase of food for public universities, hospitals, prisons and social programmes.

These two volumes are the result of the collaboration between the Food and
Agriculture Organization of the United Nations (FAO), the Alliance of Bioversity
International and the International Center for Tropical Agriculture (CIAT) and the
Federal University of Rio Grande do Sul (UFRGS).

The idea for this publication arose during the workshop “Institutional Food Procurement
and School Feeding Programmes: Exploring the Benefits, Challenges and Opportunities”,
organized in 2018 in the framework of the Third International Conference on Agriculture
and Food in an Urbanizing Society, hosted by UFRGS in Porto Alegre, Brazil. The
workshop brought together academics and practitioners with different areas of
expertise and backgrounds to explore the multiple facets of PFP. The discussions
brought to light the transdisciplinarity of the topic, the complementarity between

vii
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practical experiences and academic analysis — and the absence of a comprehensive
publication analysing the multifaceted nature and development potential of PFP
from different perspectives. This publication is based on the papers presented
during the workshop, but goes beyond those papers to offer - for the first time - a
comprehensive and extensive analysis of PFP. Leading scholars and practitioners
from around the world were invited to contribute to the analysis of the use of PFP
initiatives as a policy instrument to achieve multiple development objectives and, in
particular, to help build sustainable food systems that offer healthy diets.

The two volumes and 35 chapters of this book were written by more than 100 authors,
including academics, United Nations staff and practitioners. Volume 1 analyses the
use of PFP as a development tool, thereby placing it within the broader debate on
sustainable public procurement and the United Nations Sustainable Development
Goals. The volume explores PFP’s multiple potential benefits and beneficiaries, taking
into consideration the three pillars of sustainability, i.e. the social, economic and
environmental pillars. It argues that PFP can provide support for agricultural production
by local and smallholder farmers, promote the conservation and sustainable use of
agrobiodiversity, and improve the nutrition and health of communities.

Based on examples and experiences with PFP in 32 countries in Africa, Asia, Europe
and North and South America, Volume 2 offers extensive evidence of the instruments
used to implement PFP, enablers and challenges. It aims to provide useful lessons
to policymakers and practitioners involved in the design and implementation of PFP
policies and initiatives.

Hopefully, this book will also help researchers analyse PFP further. Ultimately, it aims
to contribute to the improved understanding, dissemination and use of PFP as a
development tool. Although the idea for this book preceded the COVID-19 pandemic,
its publication during this pandemic is timely. In the search for answers to this crisis,
public procurement and policies that aim to strengthen PFP linkages with local
production are receiving more attention than ever, not only as a tool for recovery
but also as an opportunity to set an example and take the right track towards more
sustainable modes of consumption and production.
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1.0verview

Over the past decade, national, regional and local governments in various low-
to high-income countries have been developing public food procurement (PFP)
initiatives that use public purchasing power and a regular demand for food as a
policy instrument to promote sustainable development. These initiatives - often
referred to as institutional food procurement - include school feeding or school meal
programmes,’ as well programmes whereby food is purchased for public hospitals,
prisons, universities and cafeterias, and other social programmes. Such initiatives
are increasingly being recognized as an important “game changer” — an entry point
to promote the development of more sustainable food systems and the adoption
of healthy diets (Foodlinks, 2013; De Schutter, 2015; High Level Panel of Experts on
Food Security and Nutrition [HLPE], 2017; Willet et al., 2019; Swensson and Tartanac,

1 The terms school feeding and school meal programmes are used interchangeably in this publication. They refer to
programmes that provide food to children or their households through schools, or that are conditional on school
attendance. Such programmes provide meals, snacks or conditional household transfers in the form of cash, vouchers or
in-kind take-home rations. There are different models of school feeding; these models may integrate other components,
such as a home-grown school feeding component (which is analysed in various chapters of this publication).
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2020; World Health Organization [WHQO], 2021; Food and Agriculture Organization of
the United Nations [FAQ] and World Food Programme [WFP], 2018; FAO, 2019; Steiner,
2021; Carducci et al., 2021, World Committee on Food Security Committee [CFS],
2027; International Panel of Experts on Sustainable Food Systems [IPES-Food], 2016;
Marshall et al., 2020).

Depending on policy and regulatory frameworks,2 PFP initiatives can determine:

i. what kind of food will be purchased (e.g. local, diverse, nutritious, healthy or
culturally acceptable food);

ii. from whom it will be purchased (e.g. from local or smallholder farmers, small
and medium food enterprises, or women, youth or other vulnerable producers’
groups); and

iii. from what type of production it will be purchased (e.g. from agricultural production
that ensures environmental sustainability and the conservation of biodiversity)
(Swensson, 2018; Tartanac et al., 2019; Swensson and Tartanac, 2020).

Considering the extent of the demand for food from the public sector, PFP initiatives
have the potential to profoundly influence both food consumption and food production
patterns and to deliver multiple social, economic and/or environmental benefits to a
multiplicity of beneficiaries, including the producers and consumers of publicly procured
food and the wider community (Morgan and Sonnino, 2008; Foodlinks, 2013; Fitch and
Santo, 2016; Tartanac et al., 2019, Cervantes-Zapana et al.,, 2020). How these effects
play out depends on the choices made by policymakers and procurement officers.

National, regional and local governments can tailor PFP initiatives to pursue different
outcomes linked to the three dimensions of sustainability (economic, environmental
and social). The flexibility to adjust PFP initiatives to specific priorities makes PFP a
unique transversal instrument that can be used in very different contexts, ranging
from low to high-income economies.

Despite the growing recognition of its potential, PFP still is an underexplored topic.
Further research is needed into the linkages between PFP and the broader sustainable
development agenda, PFP’'s multifaceted nature and its multiple potential benefits

2 In this publication, the term regulatory framework comprises laws and regulations, as well as legal texts of general
application, binding judicial decisions and administrative rulings.
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and beneficiaries, PFP instruments, enablers and barriers, and the experiences
and scaling-up strategies of cities, regions and countries. This analysis calls for
a multidisciplinary approach, whereby different actors, with different roles and
perspectives, should provide contributions covering various areas of knowledge.

The core objective of this book is to provide such analysis. The introduction presents
key concepts and provides a background on the debate on PFP as a game changer
to promote more sustainable food systems and healthy diets. This information helps
the reader navigate the 2 volumes and the four main parts of the publication:

® Volume 1:

- PartA, which explores the linkages between public procurement and sustainable
development;

- Part B, which analyses PFP’s multiple benefits and beneficiaries;

® Volume 2:
- Part C, which focuses on PFP instruments, enablers and barriers; and

- Part D, which showcases a sample of PFP initiatives from Asia, Africa, Europe
and North and South America, as well as from WFP.

2. Food procurement and sustainable
development

21 Sustainable public procurement

The idea of using public procurement (i.e. the process through which public bodies
purchase goods, works and services to fulfill their functions) as a policy instrument
to achieve development goals is certainly not new, and does not apply only to the
food sector. In the nineteenth century, many countries, including the United States of
America, the United Kingdom of Great Britain and Northern Ireland and France, already
used public procurement to pursue broader policy goals that contributed to the
overall public good of the state (McCrudden, 2004; Quinot, 2013). Examples include the
use of public procurement as a tool to enforce anti-discrimination employment laws,
promote distributive justice or stimulate entrepreneurial activity by disadvantaged
groups, such as small and medium-sized enterprises (SMEs) (McCrudden, 2004, 2007a).

PUBLIC FOOD PROCUREMENT
FOR SUSTAINABLE FOOD SYSTEMS AND HEALTHY DIETS



Introduction

However, this type of practice declined as a consequence of the economic constraints
imposed by globalization and the influence of neoliberalism, especially during the
1980s. Indeed, according to the neoliberalist perspective, the role of the state in the
economy must be limited, and public services are more efficiently delivered by the
private sector or, where this is not possible, by the public sector operating under
private market rules (McCrudden, 2007b; Melo Araujo, 2016). In the 1980s, the use of
public procurement as a policy instrument to achieve development goals started to be
seen as a source of financial inefficiency. New procurement rules were built around
these ideologies, placing values like “lowest cost” and “full and open competition” at
the heart of procurement systems (De Schutter, 2014; Swensson, 2018).

After decades of minimum interaction between the state and the market, the idea that
governments can and should use public procurement to pursue social, environmental
or economic goals is gaining traction again. This revival has been shaped by new
political and economic ideologies, as well as by the increased importance that
sustainable development has acquired in regional and international policy debates.
The recognition of the role that public procurement can play in sustainable
development by no way implies that public procurement shall distort or hinder the
proper functioning of the market. Rather, it means that values other than cost and
competition - such as social, economic and environmental values - shall also be taken
into consideration (Watermeyer, 2004; Quinot, 2013; Cervantes-Zapana et al., 2020).

The concept of sustainable public procurement (SPP) - the process of integrating a
sustainable development perspective into public procurement, whereby economic,
environmental and social aspects of development are considered in a holistic manner
- has gained wide recognition over the past two decades, at both international and
national levels.3 It is important to highlight that SPP covers, but goes beyond, the

3 There are various definitions of sustainable public procurement. Although slightly different, they all share the idea that
social, economic and environmental considerations must be taken into consideration in a holistic way. For instance,
the Marrakech Process on Sustainable Consumption and Production defines SPP as:

« the process whereby public organizations meet their needs for goods, services, works and utilities in a way that
achieves value for money on a whole life-cycle basis in terms of generating benefits not only to the organization, but
also to society and the economy, whilst significantly reducing negative impacts on the environment (UNEP, 2017, p. 1).
Similarly, the European Commission defines sustainable public procurement as:

+ a process by which public authorities seek to achieve the appropriate balance between the three pillars of
sustainable development - economic, social and environmental - when procuring goods, services or works at all
stages of the project (European Commission, s.d.).
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concept of green public procurement.* Indeed, besides the environmental perspective,
SPP also takes social and economic perspectives into account.

As discussed in Part A of this publication, SPP is recognized in the United Nations’
Sustainable Development Goals (SDGs) as a key strategic component of the global
effort towards sustainable consumption and production patterns. The SDGs include a
specific target (12.7) that promotes “public procurement practices that are sustainable,
in accordance with national policies and priorities.” This provides a platform for linking
public procurement practices with sustainable development outcomes, as well as for
aligning public spending with the development objectives of governments and the
wider international community (Hansen, 2020) (see also Chapter 3 of this publication).

In addition, SPP has been recognized as one of the six programmes of the One Planet
Network.> Under the SPP programme, the various parties involved in this voluntary,
global multi-stakeholder partnership (governmental, non-governmental, public and
private) work together to promote and accelerate the implementation of SPP across
the globe as a way to promote sustainable consumption and production patterns and
achieve SDG 12 (One Planet Network, n.d.-a) (see also Chapter 3).

Many international, regional and national legal frameworks for public procurement
have been revised to recognize SPP and provide instruments for its implementation
(see also Chapter 2). Examples include the revised versions of the United Nations
Commission on International Trade Law (UNCITRAL) Model Law on Public Procurement
(2011), the World Trade Organization’s Agreement on Government Procurement (2012)
and the European Union’s directives on public procurement (2014). In its Global
Review of Sustainable Public Procurement of 2017, the United Nations Environment
Programme (UNEP) found that SPP is progressively being embraced by both national
and local authorities and that it has become a growing trend in each of the studied

4 Green public procurement is defined by the European Union as:

+ a process whereby public authorities seek to procure goods, services and works with a reduced environmental
impact throughout their life cycle when compared to goods, services and works with the same primary function
that would otherwise be procured (European Union, 2016, p. 5).

5 The One Planet Network is a multi-stakeholder partnership for sustainable development and an implementation
mechanism of SGD 12. It was created with the objective to implement the 10-Year Framework of Programmes on
Sustainable Consumption and Production (10YFP), a global commitment adopted in 2012 at the World Summit on
Sustainable Development to accelerate the shift towards sustainable consumption and production in both developed
and developing countries. The One Planet Network is composed of six programmes: Sustainable Public Procurement,
Sustainable Buildings and Construction, Sustainable Tourism, Sustainable Food Systems, Consumer Information, and
Sustainable Lifestyles and Education (One Planet Network, n.d.-b).
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regions (UNEP, 2017). SPP is receiving renewed attention in the academic literature,
too (Watermeyer, 2004; McCrudden, 2004; Thai, 2008; Preuss, 2009; Arrowsmith et al,,
2011; Brammer and Walkers, 2011: Quinot, 2013, 2018; Smith et al,, 2016).

Key areas of implementation of SPP practices currently include office furniture,
computers and monitors, transportation, cleaning products and services, construction,
electricity, textiles, food and catering and medical items (UNEP, 2017).

Thus, SPP has reached a turning point: it is recognized as a strategic tool to drive
sustainability and transform markets (UNEP, 2017; Quinot, 2013). Indeed, the question is
no longer whether public procurement (including public food procurement) should be
used to pursue social, economic and environmental goals, but rather how i.e. how to
best use and implement public procurement as a strategic tool to drive sustainability?
How can we improve our understanding of the instruments, enablers and barriers that
promote or hamper sustainable food procurement? These are some of the questions
this book aims to address.

2.2 Sustainable public food procurement

Food procurement is an important component of SPP. Indeed, in many countries, food
and catering services are among the main categories prioritized by the government
to include sustainability criteria in public procurement activities (UNEP, 2017). The
importance of food procurement within SPP is also recognized in various regional
frameworks, such as the recent European Green Deal and Farm to Fork Strategy of
the European Union. However, in many other countries, the connection between food
procurement initiatives and the broader SPP agenda or (where an agenda is not in
place) debate is not yet that evident.

The linkage between food procurement initiatives and the broader SPP agenda and
debate seems to be clearest in high-income countries (and especially the countries
of the European Union), where most research on SPP practices has been conducted
(Hansen, 2020).6 Examples explored in this publication include Denmark, France, Italy

6 Hansen (2020) provides a systematic review of the literature on SPP constraints. The study suggests that research has
predominately focused on SPP practices in high-income countries such as Australia, Canada, Denmark, France, Ireland,
Sweden, the United Kingdom of Great Britain and Northern Ireland, the United States of America and the countries
of the European Union.
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and Scotland, where public food procurement initiatives are anchored into specific
SPP policy frameworks (see Chapters 2, 7, 13, 18, 20, 26 and 27). In these countries,
SPP has been most commonly associated with environmental concerns, with a more
recent and progressive integration of other social and economic concerns (UNEP,
2017) (see also Stoffel et al. [2019] for a broader discussion on the integration of the
different dimensions of sustainability in SPP in Europe and sub-Saharan Africa).

In low- and middle-income countries, the direct linkage between food procurement
initiatives and a broader SPP agenda or debate is not so evident. Most often, such
initiatives are neither reported as an implementation of or contribution to SDG target
12.7, nor studied as a significant example of SPP.

This does not mean, however, that public food procurement is not being used
as a key instrument to pursue development goals in these countries, too. On the
contrary, in these countries in particular, public food procurement has been receiving
considerable attention. It is being used as an instrument to pursue development
goals, as highlighted by the many case studies from Africa, South America and Asia
presented in Part D of this publication.

One key example are home-grown school feeding (HGSF) initiatives, or school feeding
programmes designed to provide children in schools with safe, diverse and nutritious
food sourced locally from smallholders (FAO and WFP, 2018). The HGSF model is
mainly implemented in low- and medium-income countries, where it is used as an
instrument to promote the health and well-being of school-aged children, as well
as to support local agricultural production and promote the economic inclusion of
vulnerable food producers. Chapters 4,5, 6, 8,9, 10, 11, 12, 14, 15, 16, 17, 19, 21, 33, 34 and
35 of this publication provide examples of the implementation of the HGSF model in
various countries of the world.

Many reasons may explain why PFP initiatives are often disconnected from a broader
SPP agenda or debate. One reason is that food procurement programmes are
developed in function of specific entry points (such as health, nutrition or agriculture).
These entry points are often not the same entry points as those of the broader SPP
debate, which may focus, for instance, on the inclusion and support of SMEs, rather
than of farmers or farmers’ organizations.
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Another explaining factor is that PFP programmes, such as school feeding
programmes, are mostly designed and implemented by ministries and agencies
other than those that are involved in the design of SPP policies. Indeed, the latter
are often those working on environmental, economic and financial affairs (UNEP,
2017). Meanwhile, food procurement initiatives, and especially school feeding
initiatives, are mostly designed by ministries and agencies working in the fields
of education, social protection or agriculture. The lack of multi-stakeholder
dialogue and coordination among these different actors is very evident in many
countries. It constitutes an important bottleneck for the further development of
food procurement initiatives within the SPP agenda and debate’

The data on SPP and sustainable PFP, especially from low-income economies, are
still very limited.8 In its Global Review of Sustainable Public Procurement of 2017, the
UNEP found that of the 56 national governments that participated in the survey, only
one (Cote d’'Ivoire) was from Africa (UNEP, 2017). More data and research are needed
to gain a better understanding of the two agendas and promote their development
and connection. Here, the importance of multidisciplinary research must be stressed.
The researchers involved in the analysis of PFP initiatives (and especially of HGSF
initiatives) often focus on specific areas of knowledge and use specific entry points.
These entry points may not be directly linked to SPP. In addition, public procurement
researchers often do not treat food procurement and its peculiarities as a key study
area, especially in the Global South. A multisectorial and multidisciplinary approach
to PFP is therefore key; it is one of the pillars of this publication.

PFP initiatives, including school feeding programmes, should be recognized as
an important part of SPP that may contribute to achieving SDG target 12.7. The
possibility to use PFP to pursue very diverse social, economic and environmental

7 This observation has been one of the main outcomes of the Africa Regional Workshop on Designing and Implementing
Sustainable Public Food Procurement for Home Grown School Meals Programmes, organized by FAO and the African
Union in 2019. Representatives of public procurement regulatory authorities and ministries of education, agriculture
and/or social protection from 16 countries in Africa participated in this workshop.

8 Important work on these topics include the work of the African Procurement Law Unit, an inter-institutional research
unit that promotes research, training and the building of networks for public procurement regulation on the African
continent (see www.africanprocurementlaw.org). Another important example is the work done by the Deutsches Institut
fir Entwicklugspolitik (German Development Institute), for example through its annual International Dialogue Forum on
Sustainable Public Procurement. This forum provides a platform for debates between decision makers, procurement
practitioners, researchers and members of the civil society from Europe, Latin America and sub-Saharan Africa.
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objectives demonstrates the flexibility and adaptability of this instrument. Indeed,
PFP initiatives can be tailored to different contexts at national, regional and local
levels. The recognition of PFP initiatives as an important part of SPP is key to reinforce
both agendas at local, national and international levels, promote a systems-based
approach and support the development of proper regulatory and policy instruments
for effective implementation. To achieve these goals, the promotion of multisectorial
coordination, the creation of knowledge exchange platforms at multiple levels and
the development of multidisciplinary studies are crucial.

3. Public food procurement, sustainable food
systems and healthy diets

31 Public food procurement as an entry point for food
system transformation

PFP is increasingly being recognized as a strategic entry point for advancing
sustainable food systems and healthy diets. This brings two important values to
the SPP debate: health and nutrition (Morgan and Sonnino, 2008; De Schutter, 2014;
Global Panel on Agriculture and Food Systems for Nutrition, 2015; Hawkes, 2015; Fitch
and Santos, 2016; Swensson and Tartanac, 2020; Steiner, 2021; Carducci et al., 2021).

Malnutrition in all its forms (such as hunger, stunting, wasting, micronutrient
deficiencies, overweight and/or obesity) is a problem of global proportions. It affects
one in three individuals worldwide, with an estimated cost to society of around
USD 3.5 trillion per year (FAO and WHO, 2019; Global Panel on Agriculture and Food
Systems for Nutrition, 2016). The nutritional status of the most vulnerable population
groups is expected to deteriorate as a result of the health and socio-economic
impacts of Covid-19 (FAO et al., 2020).

To address all forms of malnutrition in a comprehensive manner, people need
nourishment from healthy diets (FAO et al., 2020; Carducci et al., 2021). A healthy diet
consists of a balanced, diverse and appropriate selection of foods eaten over a period
of time. It meets the needs for macronutrients (proteins, fats and carbohydrates,
including dietary fibre) and essential micronutrients (vitamins, minerals and trace
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elements) specific to a person’s gender, age, physical activity level and physiological
state (WHO, 2018). Healthy diets protect against malnutrition in all its forms, including
diet-related non-communicable diseases (NCDs).

Not all healthy diets are sustainable, and not all diets designed for sustainability
are healthy (FAO et al., 2020). Indeed, diets can have an important impact on
environmental sustainability. As highlighted by the EAT-Lancet Commission, strong
evidence indicates that food production is among the most important drivers of
environmental change globally. It contributes to climate change, biodiversity loss,
excessive freshwater use, the disruption of global nitrogen and phosphorus cycles
and land-system change (Willet et al., 2019).9

Diets may have not only environmental, but also important social and economic
impacts and unintended costs. Choices related to food production and consumption
may have, for instance, important implications in terms of gender equality or promote
certain types - and sizes - of farms and farming systems. It is therefore important
that diets are considered from a perspective of sustainability. Within this context,
FAO and the WHO recently joined forces to introduce a new concept of sustainable,
healthy diets, incorporating all three dimensions of sustainability.’

Improving diets is not a simple process. It is increasingly recognized internationally
that in order to improve diets, the entire food system must be considered, including
all actors (and institutions) involved in the production, aggregation, processing,
packaging, distribution, marketing, consumption and disposal of food products (FAO
and WHO, 2019; FAO et al,, 2020; Haddad et al., 2016; Global Panel on Agriculture
and Food Systems for Nutrition, 2016). This has also been recognized by the UN
Decade of Action on Nutrition 2016-2025, as well as in the run-up to the UN Food
Systems Summit that will take place in July 2021. This summit focuses specifically

9 The EAT-Lancet Commission consists of 37 leading scientists from various scientific disciplines, from 16 different
countries. It seeks to reach scientific consensus on targets for healthy diets and sustainable food production.

10 FAO and WHO define sustainable healthy diets as: the dietary patterns that promote all dimensions of individuals’
health and wellbeing; have low environmental pressure and impact; are accessible, affordable, safe and equitable;
and are culturally acceptable. The aims of sustainable healthy diets are to achieve optimal growth and development
of all individuals and support functioning and physical, mental, and social wellbeing at all life stages for present and
future generations; contribute to preventing all forms of malnutrition (i.e. undernutrition, micronutrient deficiency,
overweight and obesity); reduce the risk of diet-related NCDs; and support the preservation of biodiversity and
planetary health. Sustainable healthy diets must combine all the dimensions of sustainability to avoid unintended
consequences (FAO and WHO, 2019, p. 9).

PUBLIC FOOD PROCUREMENT
FOR SUSTAINABLE FOOD SYSTEMS AND HEALTHY DIETS

11



12

on the transformation of food systems to promote healthy diets based on food
that is produced sustainably, taking into account the various social, economic and
environmental impacts of food and food systems.

PFP is one of the instruments that can be used as an entry point to promote a
transformative change of food systems towards sustainability. As highlighted in
Chapter 1 of this publication, by its very nature PFP affects all different components of
the food system (i.e. food production and supply chains, food environments and food
consumption). Considering the extent of the demand for food from the public sector,
PFP initiatives have the potential to profoundly influence both food consumption and
food production patterns and to deliver multiple social, economic and environmental
benefits to the food system that can contribute to more sustainable healthy diets.
How these effects play out depends on how public procurement choices are made
(Swensson and Tartanac, 2020).

In particular, PFP can be used to send signals about governments’ ambitions for the
future direction of food systems. Such signals have the power to incentivize supply
chain actors, including public purchasers, to align practices with values and thus
foster a transition towards sustainable food production and consumption (Tartanac
et al,, 2019). How public food procurement can promote food system transformation
is discussed in various chapters of this book (see in particular Chapters 1, 8, 11, 18,
22, 24 and 26).

The homogenization and simplification of our food system is driving the global
dietary health crisis. Globally, one in five deaths is associated with poor diets. Food
systems are dominated by relatively few staple foods, and the underconsumption of
fruits, vegetables, nuts, seeds and pulses is nearly universal. The industrialization of
agriculture and the consolidation of global value chains have driven this uniformity,
creating major lock-ins and bottlenecks that prevent the production and consumption
of more diversified, nutritious foods (IPES-Food, 2016).

Transformative PFP is crucial to address the challenge of food system uniformity:
it promotes the procurement of local food and makes it easier for smallholder
producers, SMEs, cooperatives and other value chain actors to produce and utilize
more diverse fruits, vegetables, grains, nuts and legumes (much of which are currently
considered underutilized or neglected crops). A number of the chapters in this book
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(for example, Chapters 11, 12, 18, 29, 31 and 33) highlight a number of ways to do this:
by creating a structured demand for diversified food products from biodiversity-rich
production practices, by creating policy incentives to encourage the production and
consumption of underutilized nutrient-rich foods, or by using food-based dietary
guidelines in innovative ways and developing novel approaches to change consumer
behavior and enhance the desirability of underutilized nutrient-rich foods. While such
actions are necessary to address poor diets and nutrition, they are also important
in driving positive upstream outcomes, such as biodiversity conservation and
environmental sustainability. Valencia, Wittman and Blesh (2019) report that two key
features of the National School Feeding Programme (PNAE) in Brazil - the structured
demand for diversified food products, and the price premium for certified organic and
agroecological production — increase farm-level agrobiodiversity and stimulate the
use of agroecological practices (see also Chapter 11). The first of its kind, the study
concludes that PNAE plays a key role in driving the transition of family farms from
low agrobiodiversity, input-intensive farming systems to diversified farming systems.
The authors argue that the programme has thus led to a significant increase in the
area cropped under diversified farming systems.

The important role that PFP can play in triggering more sustainable food systems has
been recognized by several international frameworks,™ as well as in the run-up to the
UN Food Systems Summit of July 2021. Indeed, during the preparation of this summit, it
has been acknowledged that PFP can play a key role to improving the availability and
affordability of the diverse and often perishable nutritious foods found in small-scale
production systems. These systems are essential to crop biodiversity and account for
a significant part of the micronutrients in the global food supply.

It is important to ensure that, in the aftermath of the UN Food Systems Summit, all
relevant actions recognized by the Summit - including the improvement of policy
and regulatory frameworks, the reduction of the costs and risks faced by SMEs
and smallholder producers of nutritious foods, the development of appropriate
supply chain infrastructure and nature-positive solutions that seek to increase

M These platforms include, for example, the United Nations System Standing Committee on Nutrition, the High Level
Panel of Experts on Food Security and Nutrition, the Global Panel on Agriculture and Food Systems for Nutrition, the
EAT-Lancet Commission on Healthy Diets from Sustainable Food Systems, the African Union’s Comprehensive Africa
Agriculture Development Programme and the European Union’s Farm to Fork Strategy and Green Deal plan.
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agrobiodiversity for diverse production and resilience - are linked to PFP. This is
crucial to ensure not only that PFP realizes its transformative power to boost the
availability and affordability of nutritious foods and healthier diets, but also to reap
the other, multiple social, economic and environmental benefits of sustainable PFP.

32 Public food procurement and the three dimensions
of sustainability

One key characteristic of public procurement is its potential to contribute to all
three dimensions of sustainability (social, economic and environmental). PFP can
bring about benefits not only for those who consume food but also for those who
produce food, as well as for their communities. By making choices as to what food to
purchase, from whom and from what type of production practices, governments can
tailor PFP to various policy goals, according to their own contexts and priorities. This
makes PFP a potentially powerful instrument that can deliver multiple benefits and
reach a multiplicity of beneficiaries, and is adaptable to multiple national, regional
and local contexts.

Part B of this publication provides examples of the multiple dividends that PFP
may produce and analyses how PFP can contribute to the social, economic and
environmental pillars of sustainability.

It analyses the potential of PFP to stimulate agricultural productivity by creating
markets that are accessible to smallholder farmers (Chapter 4), make food networks
more resilient, sustainable and nutrition-sensitive (Chapter 5), improve children’s
nutrient intake while improving the livelihoods of their communities (Chapters 6
and 7) and empower rural producers (Chapter 8). Part B also explores the use of PFP
as an instrument and opportunity for governments to target and support specific
groups of vulnerable rural producers, such as women (Chapter 9) and indigenous
people (Chapter 10).

These chapters provide further proof of the potential of PFP to benefit those who
receive food, those who produce food and their broader communities by linking
agriculture, nutrition and health.
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Part B of this publication also explores how PFP, as a demand-driven intervention, can
contribute to environmental sustainability. Chapter 11 demonstrates the potential of
PFP to drive on-farm crop diversification and promote the adoption of agroecological
practices, including organic approaches (see also Chapter 18). Chapter 12 analyses the
use of PFP as an entry point to promote biodiversity conservation by stimulating the
use of underutilized, nutrient-rich foods (see also Chapters 29, 31 and 33). Chapter 13
explores how PFP can have a significant impact in terms of carbon footprints.

Part D complements this analysis with additional case studies from the United States
of America (Chapter 23), Canada (Chapter 24), Northern England and North Wales
(Chapter 25), France (Chapter 26), Italy (Chapter 27), Colombia (Chapter 28), Guatemala
(Chapter 29), Cambodia (Chapter 30), India (Chapter 31), China (Chapter 32), Kenya
(Chapter 33), Ghana (Chapter 34) and Zambia (Chapter 35), as well as from the WFP
(Chapter 22).

While PFP may produce multiple benefits for a wide range of beneficiaries, individual
PFP initiatives may not achieve all these goals simultaneously. National, regional and
local governments will choose to focus on one or several policy goals, according to
their contexts, needs and priorities. However, even if they focus on only a few goals,
PFP initiatives must be conceived within a multifunctional perspective. This will foster
synergies and ensure that the initiatives are implemented in a coordinated manner
and according to a multisectoral approach. A multifunctional perspective is also key
to addressing the trade-offs between PFP’s multiple options and possibilities (see
Chapter 35).

While Part B of this publication addresses the multiple benefits and beneficiaries
of PFP, Part C focuses on the instruments, enablers and barriers that need to be
considered to achieve and reach them.
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4. Towards successful implementation:
instruments, enablers and barriers for
public food procurement

The multifaceted nature of PFP provides a possibility for governments to achieve
multiple benefits for different beneficiaries while promoting transformative changes
to food systems. However, it also gives rise to multiple difficulties and complexity in
its implementation.

The implementation of PFP initiatives is certainly not a simple or straightforward
task. As illustrated by the country experiences analysed in this book, the successful
implementation of PFP initiatives requires coordinated interventions on both the
demand and the supply side. It also requires enabling policy, institutional and
regulatory environments (see for example Kelly and Swensson, 2017). The impact
assessment discussed in Chapter 35 of this publication shows that in spite of their
potential, PFP initiatives can even be detrimental for their target beneficiaries (e.g.
smallholder producers and schoolchildren) if not accompanied by adequate support
measures. Chapters 21 and 35 demonstrate the importance of rigorous assessments
of PFP programmes to determine the impact of PFP across multiple benefits and
beneficiaries and to support more evidence-based policy development. However,
such assessments are not easy to carry out due to the multifaceted nature of PFP,

Part C of this book analyses key instruments, enablers and barriers for the
implementation of PFP initiatives at the levels of demand, supply and policy,
institutional and regulatory frameworks. Part D complements this analysis with
additional case studies.

Drawing heavily on the experiences of the Brazilian PNAE and Public Purchase
Programme (PAA) (which are among the oldest and largest national PFP initiatives
in the world), Part C of this book analyses the key factors that may impact the
implementation of PFP initiatives by municipalities (Chapter 14), the challenges,
dynamics and results of PFP initiatives in Brazil (Chapter 16), and the role played by
civil society in Brazil in the construction of an appropriate regulatory framework and
implementation mechanism for inclusive PFP (Chapter 15).
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Chapter 17 in Part C analyses the challenges facing PFP initiatives and the institutional
innovations that have been developed recently in Latin America and the Caribbean
to tackle them. Chapter 18 analyses the mix of policy instruments that has been used
to promote the inclusion of organic foods in the public plate in Denmark. Chapter
19 discusses the challenges for the implementation and scaling up of PFP initiatives
created by public procurement rules and practices, and illustrates how they were
addressed in Ethiopia. Chapter 20 analyses the role played by municipalities in various
countries, focusing on the definition of tender criteria and the selection of operating
modalities. Chapter 21 discusses the methodological challenges of measuring the
impacts of PFP and proposes a stepwise methodology to conduct rigorous impact
evaluations of HGSF initiatives, with a focus on agricultural development.

The analysis presented in this publication demonstrates that the resolution of
many of the challenges related to the implementation of PFP initiatives depends
on actions by the state, and especially the development of appropriate regulatory
frameworks and policy instruments. Indeed, the analysis confirms that appropriate
regulatory frameworks are key to the successful development and implementation
of PFP initiatives. However, the analysis in this book also confirms that regulatory
frameworks are not sufficient. Other actions by the state are necessary and may
involve the use of a complementary mix of policy instruments. These include labelling
and certification instruments, monitoring systems, and training and capacity building
(see Chapter 18). The state may also provide technical assistance to farmers, set up
of registries of family farmers (or other target beneficiaries), decentralize PFP efforts,
develop nutrition cards or food-based dietary guidelines aimed at matching the local
food supply to beneficiaries’ nutritional needs, or formulate appropriate protocols to
guarantee food safety and quality (Chapter 17).

However, the analysis in this book also confirms that instruments used by the state
alone are not sufficient to ensure the successful formulation and implementation
of PFP initiatives. The chapters in Part c of this publication nearly unanimously
argue that many other actors, including the private sector, civil society and other
stakeholders, have a crucial role to play, too.

Indeed, the fact that PFP is a public policy instrument does not mean that its
formulation and implementation must be handled exclusively by the state through
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directed and highly controlled policies. Chapter 15 of this book demonstrates that
civil society plays a key role in the construction of the regulatory frameworks and
implementation mechanisms for inclusive public food procurement. Meanwhile,
Chapter 14 shows that social mediators and political entrepreneurs who support
the organization and structural strengthening of family farming and are open to
dialogue with school managers and nutrition personnel may have a larger impact
upon the implementation of PFP programmes than the size of municipalities. Chapter
16 demonstrates that social actors can help overcome many of the difficulties of PFP
implementation. Chapter 18 argues that the development and implementation of PFP
policies is a complex process that should involve a multitude of different stakeholders
at different levels, including commercial and private actors.

The analysis of PFP experiences in this book not only illustrates the role of different
actors in PFP implementation, but also highlights the importance of the balance
between the role of the state and that of markets. Indeed, where this balance is
achieved, the benefits of PFP for society are greater — a highly relevant finding in a
period in which pro-market narratives still tend to deny the necessary, proactive role
played by the public sector.

PFP should not be seen as an intervention by the state in a domain in which the
market should be the only key performer. Rather, it should be seen as an instrument
to promote creativity and innovation on the part of private actors in their relationships
with the state. Here, instruments such as local governance, social participation and
evidence-based policies have a key role to play. They can foster efficient relations
between market players and policymakers and help ensure that PFP initiatives reap
their full potential.

Although this book was mostly developed prior to the Covid-19 pandemic, its theme
is highly relevant in the Covid-19 era. The pandemic has been affecting many of the
world’s food value chains, with negative effects on both food producers (in particular
small and medium farmers) and food consumers, especially the poorest and most
vulnerable ones (Torero Cullen, 2020; World Bank, 2021). Quarantine measures and
restrictions on the movement of people have limited many farmers’ access to inputs
and labour, and prevented them from planting or harvesting on time. This has caused
food shortages and price hikes, and resulted in considerable economic losses for
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farmers (FAO, 2020a; Farmer Income Lab, 2021). In addition, the disruption of public
services (e.g. in-field pest monitoring and surveillance) has hampered the adoption
of sustainable production practices, with negative effects in terms of environmental
sustainability (FAO, 2020b). Moreover, food systems have been affected by the closure
of distribution channels and the reduction in the demand for food, including in that
from the public sector (WFP, FAO and United Nations Children’s Fund [UNICEF], 2020).
The closure or reduced functioning of schools has left nearly 1.5 billion children (more
than half of the world’s school population) out of school, with important negative
consequences for child nutrition and educational outcomes, as well as for local food
producers involved in HGSF initiatives (WFP, FAO and UNICEF, 2020).

Within this context, PFP has, now more than ever, an important role to play. By
localizing sourcing and strengthening the social and inclusiveness aspects of PFP for
emergency food assistance and social protection programmes (such as school feeding
programmes), governments can use PFP as an important tool to support recovery
during and after crises (One Planet Network, 2021). In addition, and as illustrated
by various case studies in this publication, sustainable PFP can be used to set an
example and build the right track towards more sustainable and resilient local food
systems (One Planet Network, 2021; Farmer Income Lab, 2021). More sustainable and
resilient local food systems help communities better prepare for, and cope with,
shocks, whether recurrent, protracted or unexpected (Eldridge, 2020). Although this
publication does not deal explicitly with the Covid-19 pandemic, it does provide many
insights that are valuable in the Covid-19 era.

5. Concluding remarks

This introductory chapter has presented a number of key concepts and provided an
overview of background discussions to support readers in their journey through this
publication. It is built on the recognition that the debate on SPP and PFP should no
longer focus on the question of whether governments should use public procurement
- including food procurement - to pursue social, economic and environmental goals.
Rather, the question that researchers, practitioners and policy makers should ask is
how: how to best use public procurement as a strategic tool to improve sustainability
and trigger the transformation of food systems. How to maximize benefits and reach
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most beneficiaries? How to improve our understanding of the instruments, enablers
and barriers that promote or hold back sustainable food procurement? How to
achieve a balance between the role of the state and that of private actors?

This publication aims to provide answers to these questions. By analysing the
connections between food procurement and sustainable development and by
exploring the multiple potential benefits and beneficiaries of PFP, its instruments,
enablers and barriers, and experiences from five continents, the book contributes to
the improved understanding of PFP and promotes its wider use as a development
tool. This introductory chapter has provided a first step in that direction. Enjoy the
rest of the book!
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ABSTRACT

SUSTAINABLE FOOD AND
NUTRITION SECURITY STRATEGY

Roberta Sonnino
Cardiff University, United Kingdom?

Widespread calls for development strategies that pursue both human and
environmental goals have drawn attention to policy instruments that have the
potential to engender systemic food change. Among these instruments, public
food procurement has emerged as an especially promising tool to promote
sustainable and secure food systems. This chapter reviews the scientific and grey
literature on the contribution of public food procurement to food and nutrition
security, and analyses two cases of school food reforms (in Ghana and Scotland).
It explores the relationship between procurement policies, food and nutrition
security and sustainable development. The analysis identifies a range of factors
that may affect the sustainability of public food procurement, pointing to the need
to construct enabling and inclusive governance arrangements at different levels.
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11 Introduction

Over the past decades, the development potential of public procurement - the
process through which public bodies purchase goods and services — has been extolled
in policy and academic debates. A prime example is the identification of sustainable
procurement practices as a key target to achieve Sustainable Development Goal
(SDG) 12: “Ensure sustainable production and consumption patterns” (United Nations,
2015). Similarly, the Food and Agriculture Organization of the United Nations (FAQ)
has recently identified inclusive public procurement as a “comprehensive area of

1 Part of the research for this chapter was funded by the European Union’s Seventh Framework Programme
(TRANSMANGO project, theme KBBE.2013.2.5.01, grant agreement No. 613532).
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support” for the delivery of its innovative “Framework for the Urban Food Agenda”
(FAO, 2019). The assumption underlying this global policy discourse is that by
purchasing environmentally and socially preferable goods and services, governments
may significantly contribute towards the development of a sustainable economy
(United Nations Environment Programme [UNEP], 2012; Green Growth Knowledge
Platform, 2013; Organisation for Economic Co-operation and Development [OECD],
2014; European Commission, 2015).

The academic literature on the sustainability potential of public purchasing strategies
has mostly focused on food. Using empirically-rich descriptions of innovative
strategies, researchers have identified public procurement as a policy tool that can
be used to address the challenges of an unsustainable food system (Morgan and
Sonnino, 2010; Lehtinen, 2012; Morgan and Morley, 2014; Sonnino, 2019). To date,
however, there has been no explicit discussion of the relationship between public
procurement and food and nutrition security, defined by FAO as:

the condition that exists when all people, at all times, have physical, social
and economic access to sufficient, safe and nutritious food that meets
their dietary needs and food preferences for an active and healthy life
(FAO, 2002).

To help fill this gap, this chapter analyses data collected during a systematic review
of the literature. A search for relevant literature based on the use of the keywords
“public procurement” and “food” (restricted to the titles of articles, abstracts and
keywords) yielded 63 academic articles. Their review was complemented with the
analysis of a vast body of grey literature, identified through a Google search (again
using “food” and “public procurement” as keywords) or cited in the selected academic
articles. All this material was analysed to identify the main features of public food
systems as contributors to food and nutrition security, their relationships with the
broader food system in which they are nested, and the vulnerabilities that may affect
the capacity of a public food system to deliver food and nutrition security outcomes.
Insights from this meta-analysis are used to briefly examine the main features of
two school food reforms (one in the Global North and the other in the Global South).
This analysis raises important questions about the importance of the context of
governance in the creation and maintenance of a strong relationship between public
procurement policies and food and nutrition security objectives.
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FOR SUSTAINABLE FOOD SYSTEMS AND HEALTHY DIETS

27



28

PART A
PUBLIC FOOD PROCUREMENT AS A DEVELOPMENT TOOL

1.2 Public procurement as a tool
for food system transformation

Public food procurement impacts upon the different components of food systems
and affects a wide range of actors, assets and outcomes. At the level of production,
key activities that may be affected by public procurement are agricultural planning
and development. Suppliers may need to adjust their production strategies to comply
with the specifications of contracts. For example, they may have to manufacture new
types of food for public meals that meet local tastes and nutritional needs or step up
organic production or sourcing (Morgan and Sonnino, 2013). An example of the power
of public procurement as a driver of agricultural development (in this case, organic
agriculture) is found in Sweden. In 2006, the Swedish Government introduced a law
that required the public sector to increase its organic food purchasing to 25 percent
of the total. This requirement led to a 20 percent increase in the mean share of
organic farmland in overall farmland, from 6.9 percent in 2003 to 19.8 percent in 2016;
absolute levels followed a similar trend, with the total number of hectares under
organic cultivation increasing from 10 800 ha in 2003 to 26 300 ha in 2016 (Lindstrom,
Lundberg and Marklund, 2020).

Food distribution is an important element in the implementation of public
procurement initiatives, especially when the procurement cannot rely solely on local
supplies (as is often the case in the Global North) or when transportation costs and
arrangements exclude small farmers from institutional markets. The latter problem
has been identified as one of the main barriers to the use of public procurement
as an effective strategy for food and nutrition security in the Global South (Kelly
and Swensson, 2017). In industrialized countries, local authorities - ranging from
the small county of South Gloucestershire, in England, to the city of New York - have
attempted to overcome distribution challenges by focusing their tendering processes
on food distributors, rather than producers (Morgan and Sonnino, 2013). A similar
strategy has been used in Kenya, where the transportation of food from World Food
Programme (WFP) warehouses to beneficiary destinations is organized through long-
term contracts with commercial transport companies (Kelly and Swensson, 2017).

The large-scale distribution of food is invariably affected by international trade. In
some cases, public procurement requirements can trigger a virtuous development
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cycle. This is the case, for example, for the city of Rome, which used to source fair
trade-certified products (bananas, tea, coffee and chocolate bars) for its large school
food system (27 million meals per year). As a result of this initiative, Italy recorded
a 20 percent increase in annual sales of fair trade products between 2004 and
2006 (Sonnino, 2009). In many developing countries, however, international trade
rules constrain governments’ capacity to connect public procurement policies with
strategies for food and nutrition security. In Indonesia, for example, administered
prices, supported by public procurement, have historically been largely successful at
providing price stability for both farmers and consumers, and hence at supporting
livelihoods and enhancing food and nutrition security. Outcomes of deliberations
at the World Trade Organization (WTO) since 2013, however, have reduced the policy
space to administer prices for agricultural commodities, leading to a worrying decline
in farmers’ income (as experienced, for example, in China and India) (Thow, Sharma
and Rachmi, 2019).

As far as the demand side is concerned, public procurement touches upon all aspects
of food consumption. Schools, hospitals, prisons and care homes serve millions of
meals every day, engaging in activities that range from menu planning, which is
usually determined by existing nutritional standards and dietary requirements, to the
acquisition and storage of ingredients and the preparation of meals. These meals are
often the main, if not only, meal of the day for vulnerable citizens. Children in schools,
patients in hospitals and the elderly in care homes obtain important nutrients in
public canteens, which in some cases also offer a good opportunity for food education
(Lagasse and Neff, 2010; Morgan and Sonnino, 2010).

There are critical waste issues associated with public procurement. Throughout
the Global North, the loss of skills and infrastructure for healthy cooking (e.g. on-
site kitchens), the difficulty of planning an exact number of meals on a daily basis
(especially in hospitals), the use of pre-prepared and packaged meals that must be
reheated in bulk, portion sizes that are too large (see Balzaretti et al., 2020) and the
lack of training of kitchen and catering personnel all result in often very high levels
of food waste in public procurement. In some British hospitals, for example, up to
60 percent of the food purchased is wasted (Sonnino and McWilliam, 2011). To address
this problem, the city of Rome allocated the responsibility for waste management to
the school catering companies, introduced recycling schemes and requested caterers
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to distribute uneaten food to food banks and leftovers to animal shelters in the city
(Sonnino, 2009). As shown by recent studies, other municipal authorities (particularly
in Europe) are beginning to exploit the opportunities offered by public procurement
to support the transition towards more circular food economies (Alhola et al, 2019). In
some cases, this transition corresponds with increasing calls for strategies to exploit
the potential of public procurement to promote food democracy (Mazzocchi and
Marino, 2019), food sovereignty (Villalba and Perez de Mendiguren, 2019) and regional
self-sufficiency (Orlando et al., 2019).

As argued by Kelly and Swensson (2017), in developing countries many of these
issues can be addressed through the formulation of national policies that place
small farmers and entrepreneurs at the centre of agricultural transformation (as
happened, for example, in Brazil and Rwanda). The creation of robust information
and communications technology (ICT) infrastructure (combined with efforts to
enhance human capacities to use it) is essential to communicate public procurement
requirements to food producers, assess market readiness and increase the
effectiveness of monitoring and evaluation systems for public food markets (Adjei-
Bamfo, Maloreh-Nyamekye and Ahenkan, 2019).

More broadly, public procurement has the potential to contribute to the different
dimensions of sustainability, from socio-economic welfare to environmental security.
Evidence suggests that improving the nutritional quality and dining environments of
school food may not only help tackle the different dimensions of food and nutrition
security, but may also result in improved academic performance, engagement and
classroom concentration (Storey et al., 2010). Likewise, hospitals have the potential
to communicate their primary prevention messages through the food they provide
and thus become “a vehicle of improvement and a role model for food in the local
community” (United Kingdom, Department of Health, 2014, p. 5).

An example of how public procurement can contribute to the environmental objectives
of sustainability is provided by the city of Turin (Italy), where the introduction of
vegetarian school meals has led to a reduction in the overall carbon footprint of
school feeding by 32 percent (Cerutti et al, 2018). In the United States of America, the
Balanced Menus programme, developed by the San Francisco Bay Area chapter of
Physicians for Social Responsibility, promotes human and environmental health by
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changing menus in hospitals. Four hospitals participate in this programme to improve
the nutritiousness and sustainability of their meals. Under the programme, meat
consumption is reduced by 28 percent to curb greenhouse gas emissions and carbon
footprints, as well as reduce costs. It is estimated that the programme prevented
1004 tonnes of CO, emissions and allowed the hospitals to cut food spending by
USD 400 512 (Lagasse and Neff, 2010; Health Care Without Harm, 2016). In the United
Kingdom, the Nottingham University Hospitals NHS Trust places a strong emphasis
on local food in its catering, with 77 percent of the ingredients being sourced locally.
The Trust has reduced food waste by avoiding over-ordering and implementing a new
“smart” meal ordering system. The meals provided cater to patients’ nutritional and
cultural requirements (e.g. by offering vegan and halal options); they contain less
sugar, salt and fats and include at least five portions of fruits and vegetables a day.
The Trust has stated that their local procurement strategy helps save 150 000 food
miles and GBP 6 million a year (Nottingham University Hospitals NHS Trust, 2014;
Nottingham City Council, 2015).

In sum, from a social perspective, public food procurement systems can create or
enhance access to nutritious food for vulnerable citizens (schoolchildren, the elderly
or the sick); economically speaking, they can generate employment across the food
system; from an environmental point of view, they can provide an incentive to
maintain or even enhance existing ecosystem stocks, flows and services. Due to these
characteristics, public food procurement is a prime instrument to respond to the
persistent calls for a systemic approach to food and nutrition security and overcome
the enduring divide between supply-focused and demand-focused interventions (see
Sonnino, Marsden and Moragues-Faus, 2016). The various chapters of this publication
present additional research and country experiences that reinforce these affirmations.

1.3 Public procurement as a food and
nutrition security strategy

As a policy tool, public procurement has a specific contribution to make to food and
nutrition security, for three main reasons. First, unlike most other policies, public
procurement has a bearing on all the main pillars of food and nutrition security.
Indeed, measures that governments implement to enhance access to healthy and
nutritious food (e.g. in public canteens) often entail complementary market-based
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interventions to increase the availability of healthy, nutritious and safe food products,
i.e. to improve their utilization potential. The length of public procurement contracts
and the presence of monitoring systems often contribute to the stability of food and
nutrition security outcomes in public canteens over time. Second, unlike other food
policies, which often focus on either food supply (e.g. direct subsidies to farmers)
or food demand (e.g. food labelling and measures to reduce the fat, sugar and salt
contents of food products), public procurement policies affect the entire food chain.
Indeed, in order to be effective, they must balance the demand and the supply
of healthy and nutritious food. Finally, public procurement focuses on vulnerable
social groups that are often at a high risk of food insecurity and targets such groups
collectively, as citizens, rather than as individual consumers. As such, public food
procurement radically differs from anti-hunger strategies (such as food assistance
through the operation of food banks) that intervene at the micro-level, framing food
and nutrition insecurity narrowly as the outcome of a lack of individual purchasing
power — what Jarosz (2011) calls “the individualization of hunger”

While there is considerable potential to incorporate the principles of sustainability,
human health and wellbeing in public food procurement, the literature suggests that
a range of barriers prevent this potential from being realized in practice. Research
has shown that food and nutrition security outcomes can be embedded in public
food procurement systems by carefully balancing different sustainability objectives
(Otsuki, 2011); however, sustaining such systems over space and time is a difficult
process that involves a range of factors (Sonnino, Lozano Torres and Schneider, 2014;
Walker and Brammer, 2009), including:

® Information, or the ability of the actors and organizations involved in a public
food procurement system (e.g. procurement managers, suppliers, caterers, food
service staff, etc.) to understand and value the potential for food and nutrition
security of public procurement. As argued by Smith et al. (2016, p. 252), “strong
leadership at political, administrative, cultural and commercial levels, along
with clear goals, adequate resourcing and cross-departmental commitment and
cooperation” are vital to ensure that public food procurement policies effectively
deliver food and nutrition security.

® Perceptions of the financial viability of sustainable procurement policies focusing
on food and nutrition security; such perceptions are shaped primarily by actors’
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understanding of the difference between the internalized and the externalized
costs of public food services. Critics argue that one of the biggest obstacles to
the design and implementation of public food procurement systems for food and
nutrition security, especially in industrialized countries, is the primacy of a rigid
“value for money” ethos, which hinders the formulation of creative and flexible
solutions and reinforces a risk-averse culture that inhibits change (Morgan and
Sonnino, 2013). The widespread perceptions that sustainable food options drive
up costs and that “value for money” is not consistent with sustainability have
further entrenched a narrow efficiency culture within the public sector.

® Organizational culture, that is, the presence or absence of incentives to embed
food and nutrition security goals in the design of tenders. Existing research
emphasizes the role played by the “metric” (i.e. the set and balance of criteria)
used to score tenders and award public contracts (Lang, 2010) and by the system
used to monitor the quality of public food services (Uyarra and Flanagan, 2010).
In developing countries, problems of corruption, international trade rules that
favour imports over local (fresh) foods and weak governance often preclude the
strategic use of public food procurement as a lever for food and nutrition security.

® Technological capacity and capabilities, or the existence of the physical
infrastructure that is necessary to reduce postharvest losses (especially high in
developing countries) (Kelly and Swensson, 2017) and, more generally, to improve
the fundamental principles and routines embedded in food provision services
(Sonnino and McWilliam, 2011).

It is important to emphasize that food and nutrition security outcomes may also be
affected by the interactions between these factors. The allocation of an adequate
budget to support public food systems that deliver food and nutrition security
depends on the type of organizational culture, knowledge and skills in a specific
location. This is especially evident in relation to school food programmes, which have
only received appropriate financial support in countries such as Italy and Brazil, where
school meal systems are perceived as instruments to promote education and health
(rather than as a commercial service) (Morgan and Sonnino, 2013; Sonnino et al.,
2014) (see also Chapters 2, 8, 9, 10, 11, 12, 14, 15 and 16 on the Brazilian experience).
The creation and upholding over time of such a vision depends not only on political
will and leadership but also on the presence of enabling and inclusive governance
frameworks that empower citizens by educating them about food and health.
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Section 3 and Section 4 analyse two case studies: the home-grown school feeding
programme (HGSF) in Ghana, which was launched and coordinated by a global
development agency, and school food reform in East Ayrshire, Scotland, which
was initiated at the local level (see Chapters 5, 23 and 34 for additional analysis of
these experiences). What these two models have in common is an emphasis on the
use of public procurement as a strategy to feed vulnerable citizens (in both cases,
schoolchildren) and, at the same time, create markets for small-scale food producers
- two target groups that are key in strategies for food and nutrition security.

14 Public procurement as a tool for
food and nutrition security:
the examples of Ghana and Scotland

In developing countries, school feeding programmes have long been used to combat
persistent problems of hunger and poverty and to act as a safety net in times of
crisis. Most initiatives are coordinated by external actors, rather than by national
governments. Indeed, the World Food Programme (WFP) is the world’s largest provider
of school food programmes (Bundy et al,, 2009). This organization launched the home-
grown school feeding model as a development tool linking school feeding to local
agricultural production, thus targeting not only schoolchildren but also small-scale
farmers - two key vulnerable groups in terms of food and nutrition security.

Ghana was one of the first countries to launch a school feeding programme (the
Ghana School Feeding Programme or GSFP) in 2005, with three explicit objectives: to
reduce hunger and malnutrition, to increase school enrolment and attendance, and to
boost domestic food production. The programme was trialled in ten schools in 2005,
and expanded to cover 200 schools and 69 000 students in 2006. By the end of 2010,
the programme covered 1 741 schools and 697 416 students (Ghana, 2011).

Due to its early implementation and strong support from the government, GSFP has
emerged as an emblem of home-grown school feeding (Sonnino, Spayde and Ashe,
2016). However, GSFP has both strengths and weaknesses. In terms of outreach, the
programme was scaled up very rapidly, but the number of children reached in 2010
represented only 22 percent of the total number of pupils and students (Sonnino,
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Spayde and Ashe, 2016). In addition, beneficiaries tend to be concentrated in the
more prosperous areas of the country as a result of political targeting (de Hauwere,
2008). Anecdotal evidence and case studies suggest that the programme promoted
enrolment, improved retention rates in schools (Haverkort, 2008; de Carvalho et al,,
2011) and boosted the number of schools with potable water and toilet and sanitation
facilities. Other positive outcomes include the provision of health training to 40 percent
of school cooks and the introduction of a number of school gardens (Ghana, 2011).

Whether the programme was successful at creating markets for local small farmers
is far more questionable. According to the United States Department of Agriculture
(USDA) (USDA, 2009, p. v), small farmers in Ghana lack the production capacity to
provide food to local schools and require assistance to acquire the inputs necessary
to increase production. Moreover, the country faces a shortage of storage and drying
facilities. As a result, postharvest losses range from 20 to 50 percent for fruits,
vegetables, roots and tubers, and from 20 to 30 percent for cereals and legumes
(Sonnino, Spayde and Ashe, 2016).

GSFP stipulates that 80 percent of the budget to buy food should be spent within the
community where schools are located. However, caterers in charge of food sourcing
are entitled to keep whatever profit they can generate and thus have no incentive to
contract with smallholders (whose prices may be higher than those of larger traders)
or to help them develop their production capacity (Morgan and Sonnino, 2013).

Thus, while GSFP has at least partially succeeded in reaching one of its target groups
(schoolchildren), it has largely failed to reach its other target group (smallholders). To
remedy this shortcoming, the regulations governing the programme and its provisions
regarding logistics must be improved. For example, targets for local purchasing must
be defined and funds must be delivered promptly (Sonnino, Spayde and Ashe, 2016).
Indeed, smallholders are unable to extend credit to schools that cannot pay up front;
when school caterers do not have the money needed for the day’s meals, students
simply get less food (see also de Carvalho et al., 2011, pp. 46-47).

Another school food reform characterized by a systemic approach to food and
nutrition security is that found in East Ayrshire, Scotland. This council area has
higher than average rates of unemployment, reliance on benefits, deaths resulting
from heart disease and cancer, teen pregnancies and students eligible for free school

PUBLIC FOOD PROCUREMENT
FOR SUSTAINABLE FOOD SYSTEMS AND HEALTHY DIETS

35



36

PART A
PUBLIC FOOD PROCUREMENT AS A DEVELOPMENT TOOL

meals (Sonnino, 2010). East Ayrshire’s school food reform was the outcome of a joint
approach, whereby the local government embraced the role of school food as an
important contributor to a full spectrum of objectives: to improve the population’s
health, to develop the local economy and to fulfil a global mandate of ecological
responsibility. To achieve these goals, one of the local government’s primary
strategies was to emphasize local sourcing and partnering with local producers
through the adoption of a creative tendering model for inclusive procurement.
Specifically, the local authority loosened some of the strict requirements for
straightness for class 1 vegetables (to attract more organic producers), divided the
contract into nine smaller lots instead of the four larger ones used previously (to
enable smaller producers to participate) and actively encouraged the participation
of local producers (Sonnino, 2010).

Importantly, East Ayrshire used contract award criteria that valued price and
quality equally. The quality criteria were designed to favour local producers; they
included provisions regarding producers’ ability to respect deadlines, the time lapse
between harvest and delivery, the inclusion of fair-trade, seasonal and traditional
products, staff training, animal welfare, the contribution to biodiversity and efforts
to minimize packaging and waste (Morgan and Sonnino, 2013). At the same time,
the local government intervened on other fronts; it provided training to catering
staff and adopted a “whole school” approach that aimed to transform children
into more knowledgeable consumers. The “whole school” approach recognizes the
“interconnectivity between school food, child nutrition and educational attainment
as well as wider public health, social justice and environmental sustainability issues”
(Morgan and Morley, 2014, p. 87), and has been acknowledged as an effective approach
to improve dietary patterns by the World Health Organization (WHO, 2014).

The measurable results of East Ayrshire's reform confirm that school meals can
indeed play an important role in terms of connecting food and nutrition security
and sustainability. In just two years, from 2008 to 2010, the number of obese and
overweight children in East Ayrshire dropped by 30 and 22 percent, respectively, and
the county moved from being Scotland’s “fattest” region to its second slimmest. From
the perspective of economic development, the reform created opportunities for local
suppliers; indeed, the implementation of the programme in the first 12 schools had

a multiplier effect on the local economy of GBP 160 000 (Morgan and Sonnino, 2013).
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The programme’s environmental effectiveness is corroborated by several external
assessments. The first, commissioned by the Scottish Environmental Protection
Agency in 2007-2008, evaluated one primary school and estimated that 37.7 tonnes
of CO, emissions were saved annually due to a 70 percent reduction in food miles.
A second study, conducted in 2007-2008, aimed to calculate the social return on
investment of the programme. It considered environmental, economic, health and
other factors (including, among others, food miles, agricultural externalities, increases
in local employment and production, and the reduction of the number of overweight
children with a high probability of future disease), and estimated a return of GBP 6
for each GBP invested in the programme (Gourlay, 2007).

East Ayrshire’s reform was not without challenges. Involving small local producers in
the tendering system required targeted communication efforts (evidence shows that,
despite these efforts, a number of producers remained unable or unwilling to tender).
The short duration of the contracts, producers’ limited production and distribution
capacities and their lack of experience in public tendering all acted as barriers to
inclusiveness (Sonnino, 2010). Moreover, take-up rates (the percentage of children
who purchase their lunches in schools) remains a problem. East Ayrshire’s programme
experienced a total increase in take-up of approximately 4 percent since the beginning
of the reform, and customer satisfaction - measured among children and parents who
participate in the service - is high. However, persistent efforts are needed to ensure
sufficient take-up and thus guarantee the continuity of the service.

15 Conclusions

A systematic review of the literature shows that public food procurement has the
potential to promote food system resilience and adaptive change. Public food
procurement can improve food and nutrition security by enhancing access to healthy
food for vulnerable groups, as well as by promoting wider long-term changes in
the food chain (e.g. changes in agricultural practices or the creation of markets for
small-scale producers who are often marginalized by the forces of globalization).
Furthermore, evidence shows that the “public plate” can be actively used as an
instrument to enhance the public’s knowledge about food, which may have a direct
impact on the utilization of food and on the sustainability of food security over time.
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However, tensions are present in the different policy frameworks of public
procurement. In Europe, for instance, green public procurement is based on the
recognition that the market may fail to deliver health, environmental and social
benefits for all; however, this recognition is not translated into a consistent
engagement of the state in demand management. Indeed, predominant neoliberal
frameworks (defined by competition laws and free trade agreements, among others)
neglect the role that states may play in shaping the demand for food (supposedly to
protect consumers’ freedom), and instead focus on the development of more efficient
supply chains. Against this background, examples like East Ayrshire emerge as isolated
best practices, driven by context-dependent (and often temporary) factors such as
leadership and political will. This points to the role that governments at various levels
can play in supporting local sustainability initiatives and incorporating their strengths
into national and global development policies (Morgan and Sonnino, 2013).

The case of the GSFP programme highlights the shortcomings of a top-down approach
to the design and delivery of public food systems that aim to promote food and
nutrition security. It demonstrates the importance of creating platforms for policy
discussion, unifying the actors in the various sectors involved (at all governance
levels) to strengthen coordination and communication. By enabling all stakeholders
to carry out their roles in an effective manner, such platforms can help overcome
implementation problems and avoid an uneven geography of school feeding
programmes across a country (see Kelly and Swensson, 2017).

This chapter reviewed the academic literature on the contribution of public food
systems to food and nutrition security and analysed two practical examples,
highlighting the need to institutionalize public food systems - that is, to embed
them more formally in the multi-level food governance systems. Both in developed
and in developing countries, the capacity of a public food system to produce even
benefits across space and time depends on the coordination between actors at all
levels. A first key step towards coordinated policymaking is the recognition that public
procurement has a unique potential to further food and nutrition security and make
food systems more just, both socially and environmentally.
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ABSTRACT

While from a policy perspective it seems widely recognized practice to incorporate
the pursuit of sustainable development in public procurement practices, the law
seems to be still lagging behind in fully embracing this perspective. The present
chapter addresses this issue by analysing how regulatory design can support
the incorporation of development considerations in public food procurement
practices. The chapter examines a number of international regulatory frameworks
for public procurement and their evolution towards the recognition and
promotion of sustainable development. Regulatory instruments to incorporate
development objectives in public food procurement in three countries (Brazil,
France and the United States of America) are explored as case studies. The
chapter presents a discussion on the reach of these instruments and offers some
reflections on possible regulatory pathways that ensure that food procurement
schemes achieve maximum development outcomes.

21 Introduction

Although it is not a new phenomenon, the interest in the use of public procurement
as an instrument to pursue development goals has grown significantly in recent
decades. The weight of the public sector in national economies is important, and
procurement by public institutions can therefore act as an important lever for change.

PUBLIC FOOD PROCUREMENT 43

FOR SUSTAINABLE FOOD SYSTEMS AND HEALTHY DIETS




VA

PART A
PUBLIC FOOD PROCUREMENT AS A DEVELOPMENT TOOL

On average, public procurement accounts for 13 percent of gross domestic product
(GDP) in low-, medium- and high-income countries (World Bank, 2020).1

Food procurement occupies a prominent position in the emerging trend to use public
procurement as a tool for development, and accounts for a significant portion of
overall public procurement. Public food procurement initiatives can take different
forms, including public school meal programmes, the provision of food and food-
related services in the cafeterias of public offices, hospitals, prisons and universities,
as well as social programmes such as in-kind transfers (the distribution of food aid
to families in need) or social restaurants.

Examples of development policy objectives commonly pursued through public
food procurement initiatives include supporting and promoting local agricultural
production, supporting vulnerable producer groups (in particular smallholder farmers,
but also women, indigenous peoples and small and medium food enterprises), and
promoting agricultural production practices that ensure environmental sustainability
and promote biodiversity. In addition, public food procurement initiatives increasingly
target nutrition and health outcomes (Morgan and Sonnino, 2008; De Schutter, 2014;
Global Panel on Agriculture and Food Systems for Nutrition, 2015; Fitch and Santo,
2016; Swensson and Tartanac, 2020).

The significant rise in the number of food procurement policies and programmes
adopted in various countries over the past two decades attests to the increased
awareness of the linkages between public food procurement and development.

In Brazil, the National School Feeding Programme (Programa Nacional de Alimentacao
Escolar or PNAE) reaches approximately 41 million children in public primary and
secondary schools, with important positive impacts on their nutrition (and thus
on their learning abilities). Since its reformulation in 2009, PNAE has also had a
significant impact in terms of rural development and improved small-scale farmers’
incomes, among others (Sidaner, Balaban and Burlandy, 2013; Swensson, 2015;
Schneider et al.,, 2016; Brazil, National Fund for Educational Development [FNDE],
2020) (see also Chapters 8, 9, 10, 11, 12 and 14 of this book).

1 Data for 190 countries do not show significant differences between the weight of public procurement in low-, medium-
and high-income economies; however, there are significant differences within income groups. Indeed, public purchasing
accounts for 6 to 28 percent of GDP in middle-income countries and for 5 to 26 percent of GDP in low-income countries
(Bosio and Djankov, 2020; World Bank, 2020).

PUBLIC FOOD PROCUREMENT
FOR SUSTAINABLE FOOD SYSTEMS AND HEALTHY DIETS



Public food procurement as a development tool:
the role of the regulatory framework

In Ethiopia, a pilot home-grown school feeding programme was launched in 2012
(see Chapter 19 for an analysis of the Ethiopian experience). By 2018, the programme
was feeding approximately 139 000 students in 238 schools, with food sourced from
smallholder farmers through cooperative unions at a local level (Swensson, 2019). In
2015, a similar programme was launched in the country as an emergency measure
to mitigate the impact of severe drought conditions on schooling; this programme
reached about 1.8 million children in 2018 (Swensson, 2019).

In India, the Public Distribution System (PDS) has traditionally served to keep food
prices low by establishing a network of government warehouses and food retail
outlets that ensure access to major staple food grains at subsidized prices (see
Chapter 31). While the scheme initially did not target specific population groups, it was
transformed in 1997 into the Targeted Public Distribution System (TPDS). The system,
which comprises “fair price shops” for the distribution of food grains at subsidized
prices, currently reaches about 300 million households below the poverty line.
Since 2013, TPDS has been diversifying its food basket to include coarse cereals and
underutilized species. This change has boosted the programme’s potential to improve
the nutrition of the overall population and strengthen the resilience, capacity for
income generation and empowerment of smallholder farmers. There are many other
examples of national programmes that have sought to strengthen the linkage between
public food procurement and development (see Chapters 22 to 35 of this book).

While from a policy perspective it seems widely recognized practice to incorporate
the pursuit of sustainable development in public procurement practices, the law
seems to be still lagging behind in fully embracing this perspective. In addition,
the importance of the law and regulatory design to the implementation of public
procurement initiatives is often overlooked in debates on food procurement and rural
development (Brooks, Commandeur and Vera, 2014; Swensson, 2018, 2019).

The present chapter addresses this issue by analysing how regulatory design can
support the incorporation of development considerations in public food procurement
practices. It is based on the premise that the question is not if public procurement
law should allow for the deliberate pursuit of development goals in relation to
food, but rather how they should do so i.e. which regulatory design is most likely to
achieve this aim.
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This chapter is organized in three main sections. A first section analyses key
international regulatory frameworks for public procurement, their evolution towards
the recognition and promotion of public procurement as a development tool, and
the various instruments available. A second section focuses on food; it studies
experiences in three countries (Brazil, France and the United States of America) with
regard to regulatory instruments to incorporate development objectives into specific
food procurement initiatives. A third section presents a discussion on the reach of
these instruments and offers some reflections on possible regulatory pathways to
help food procurement schemes achieve maximum development outcomes.

2.2 Public procurement as a tool
for development

The (re-)emergence of public procurement as a tool
for development

McCrudden, one of the leading scholars on the linkages between public procurement
law and social policy has argued that:

Since modern procurement systems evolved alongside the development of
the welfare state ... it is hardly surprising that the former was used in part
to underpin the goals of the latter (McCrudden, 2004, p. 258).

Indeed, there is a long history of public procurement being used to promote a range
of domestic development objectives (McCrudden, 2007). However, since the 1960s,
the growth of a free trade ideology has increasingly shifted the focus of procurement
systems away from domestic objectives to embrace non-discrimination between
suppliers as their primary animating feature (Morlino, 2019). At the international level,
efforts to harmonize public procurement laws over the past four decades have thus
largely focused on opening up global procurement markets to free trade.

More recently, however, governments increasingly understand how they can use the
public purse to achieve sustainable development outcomes, including improved
nutrition and rural development. Sustainable public procurement was identified as
a key area of work in the 10 Year Framework of Programmes (10YFP) on Sustainable
Consumption and Production Patterns, which is mandated by the Johannesburg Plan
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of Implementation adopted at the 2002 World Summit on Sustainable Development
(United Nations Department of Economic and Social Affairs [UN DESA], 2008).

In 2011, the United Nations Secretary-General recalled that procurement can “harness
the power of the supply chain to improve people’s lives.” He emphasized that the
enormous purchasing power of international organizations - the United Nations
(UN) bought USD 14.5 billion worth of goods and services in 2010, for example - can
exert a positive influence on economic systems to the benefit of people (United
Nations Office for Project Services [UNOPS], 2011). The UN 2030 Agenda for Sustainable
Development and its Sustainable Development Goals (SDG) explicitly recognize the
link between public procurement and sustainable development (SDG 12.7). The United
Nations Committee on Economic, Social and Cultural Rights (CESCR) has highlighted
the potential of public procurement to encourage businesses to contribute to the
fulfilment of human rights, in particular by acting with due diligence to ensure
compliance with human rights in supply chains (CESCR, 2017).

This renewed interest in the use of public procurement for sustainable development
has led policymakers to pay increased attention to the linkages between regulatory
frameworks for public procurement and development (Stoffel et al.,, 2019; Quinot,
2018). Earlier frameworks were premised on the need to ensure non-discrimination
between suppliers and avoid any distortions of competition. Meanwhile, second-
generation frameworks are designed to promote the use of public procurement for
sustainable development.

Evolution of public procurement regulation within
the framework of the World Trade Organization

Within the World Trade Organization (WTO) framework, public procurement is
regulated by the Agreement on Government Procurement (GPA), which imposes
certain restrictions on the public procurement policies of the parties (GPA does
not apply to purchases by private entities). The agreement ostensibly aims to avoid
discriminatory practices and distortions of competition in the awarding of public
contracts above the minimum threshold negotiated by each party. The GPA is a
plurilateral agreement: it does not apply to all WTO members, but only to those
members that have signed it (see Figure 1).
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Figure 1 Signatory parties to the WTO’s Agreement on Government

Procurement (GPA)
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Source: WTO, 2020 and United Nations Geospatial Information Section, 2020.

Note: The countries that are parties to the current GPA include the 27 member states of the European Union, as well as Armenia,
Australia, Canada, Hong Kong (China), Iceland, Israel, Japan, the Republic of Korea, Liechtenstein, the Republic of Moldova,
Montenegro, the Netherlands with respect to Aruba, New Zealand, Norway, Singapore, Switzerland, Taiwan (Province of China),
Ukraine, the United Kingdom of Great Britain and Northern Ireland and the United States of America. In addition, Albania, China,
Georgia, Jordan, Kazakhstan, Kyrgyzstan, North Macedonia, Oman, the Russian Federation and Tajikistan are in the process of acceding
to the agreement. Most recently, Brazil has declared its intention to the join GPA. Final boundary between the Republic of Sudan and
the Republic of South Sudan has not yet been determined. Dotted line represents approximately the Line of Control in Jammu and
Kashmir agreed upon by India and Pakistan. The final status of Jammu and Kashmir has not yet been agreed upon by the parties.

Although WTO rules are routinely invoked by governments to justify their refusal to
use public purchasing to pursue development outcomes, the GPA contains important
flexibilities that allow them to do so - especially since 2014, when the agreement was
revised to improve its compatibility with the objective of sustainable development.
The revised Agreement on Government Procurement of 2012 allows the inclusion
in public tenders of considerations that are not purely economic.2 Indeed, Article X
allows procuring entities to lay down technical specifications, including specifications

2 Specific thresholds have been negotiated by each party and range between SDR (Special Drawing Rights)
130 000 and SDR 15 million (or approximately USD 202 800 to USD 23.4 million according to the exchange rate at the
time of writing in 2020).
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relating to process and production methods, as long as they do not create
unnecessary obstacles to international trade. This provision does not distinguish
between product-related and non-product-related specifications.

In other words, specifications in public tenders need not focus exclusively on the
physical characteristics of goods or services but may also concern how (under which
conditions) they were produced. Parties to the GPA may thus introduce clauses
concerning labour rights or environmental standards in their public procurement
schemes - indeed, the revised text contains an important new provision (Article X.6)
that explicitly allows public authorities to adopt technical specifications to promote
the conservation of natural resources or protect the environment. Although Article X.6
does not specifically mention other “secondary” policy objectives, its wording makes
it clear that objectives such as the protection of labour rights or the need to increase
marketing opportunities for small-scale farmers, for example, may also be taken into
account. This is not to say that signatories to the GPA may do as they please in this
regard. Article X2(b) of the revised GPA stipulates that technical specifications must be
based, where appropriate, on international standards, and that they must be specified
in terms of performance rather than design or descriptive characteristics. In addition,
they may not specify particular brand names, producers or suppliers, except where
there is no other intelligible way of describing the procurement requirements; in that
case, words such as “or equivalent” must be inserted in the tender.

One important limitation to the inclusion of non-economic considerations in
public procurement regulations is that signatories to the GPA may not discriminate
between suppliers from countries that are signatory parties to the agreement. Indeed,
signatories to the GPA commit to:

Accord immediately and unconditionally to the goods and services of any
other Party and to the suppliers of any other Party offering the goods or
services of any Party, treatment no less favourable than the treatment
the Party, including its procuring entities, accords to: (a) domestic goods,
services and suppliers [national treatment principle]; and (b) goods,
services and suppliers of any other Party [most-favored nation principle]
(Article IV:1 of the revised GPA).
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In addition, Article VIII1 of the revised GPA states with respect to the qualification of
suppliers that:

A procuring entity shall limit any conditions for participation in a procurement
to those that are essential to ensure that a supplier has the legal and financial
capacities and the commercial and technical abilities to undertake the
relevant procurement (Article VIII.1 of the revised GPA).3

Furthermore, although the GPA allows for the adoption of a preference scheme (price
preference), it limits its adoption to specific circumstances. The possibility of giving
preferential treatment to national products is allowed only as an exceptional and
transitional measure to be adopted exclusively by developing countries “based on
their development needs, and with the agreement of the Parties” when accessing the
agreement (Article V.3.a of the revised GPA). These provisions aim to prevent procuring
entities from granting preferential treatment to certain suppliers on the grounds
that this would be arbitrary or may result in discrimination. They should not be seen,
however, as prohibiting the use of purchasing programmes to contribute to poverty-
reduction objectives, for instance by giving priority to small-scale farmers and/or
farmers who rely on agroecological techniques. Indeed, contracting authorities may
define the ability to supply products that respect certain social criteria as an essential
requirement (Spennemann, 2001). They may also include ethical requirements in
contracts, for instance compliance with labour rights or environmental specifications
(McCrudden, 2007; Arrowsmith, 2003; Hoekman and Mavroidis, 1997).

Nothing in the text of Article VIII(b) of the GPA of 1994 and Article VIII1 of the revised
GPA seems to prohibit governments from pursuing social objectives through their
procurement schemes, especially if one considers the notions of a supplier's
“capability” (in the 1994 version) or “legal and technical capacity” (in the revised
text) in the light of current practices of governments. Indeed, Article VIII.4 of the
revised GPA deliberately opts for a non-limitative list of grounds for exclusion of
certain tenderers (“grounds such as .."), which suggests that governments may choose
to define any other grounds to disqualify certain suppliers. The key requirement is
that any exclusion criteria be defined transparently, to avoid any arbitrariness or

3 This condition was included in broader terms in the original version of the GPA. Article VIII(b) of the GPA of 1994 stated
that “any conditions for participation in tendering procedures shall be limited to those which are essential to ensure the
firm'’s capability to fulfil the contract in question.” For a comparison of the 1994 and 2014 versions of GPA, see Reich (2009).
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discrimination in the choice of suppliers. With respect to the award criteria, Article
XV.5 of the revised GPA specifies that procurers may decide to award the contract
either to the “most advantageous” tender or to the tender with the lowest price
(“where price is the sole criterion”). Non-economic considerations may thus play a
role in the selection of suppliers. The procuring entity may take social and ethical
considerations into account when determining the value of tenders, and the concept
of “most advantageous” must include award criteria of a non-economic nature.

Meanwhile, the GPA does forbid signatories from imposing the condition that goods
or services must be sourced locally. Indeed, making reference to the domicile of the
supplier (or, in the case of food, to where food is grown or processed) may be seen
as indirect discrimination against foreign suppliers. To circumvent that prohibition,
many local public authorities will be tempted to issue public tenders for amounts
that fall below the threshold beyond which the GPA applies.

When a programme is too large and procurement exceeds the thresholds above
which the GAP applies, procurement can be broken down into smaller volumes. This
allows producers to submit a proposal for only one product or for a small volume
and favour the participation of small producers. This, for instance, is what the French
Ministry of Agriculture and Food recommends in a practical guide addressed to local
public authorities. The aim of this recommendation is to encourage local authorities
to favour local, high-quality procurement for organizations such as schools, hospitals
or administrations (France, Ministry of Agriculture and Food, 2014) (see Section 3).

In the specific case of food procurement, it is interesting to note that a number
of countries have expressly excluded the procurement of agricultural goods for
human feeding programmes from the coverage of the agreement. This is the case,
for instance, for Canada, the United States of America and the member states of the
European Union. The Notification of the United States of America annexed to the
GPA establishes that “this Agreement does not cover procurement of any agricultural
good made in furtherance of an agricultural support programme or a human feeding
programme.” A similar provision is made by the member states of the European Union.
This exception allows the United States of America to include a specific geographical
preference in tenders for the purchasing of locally grown or locally raised agricultural
products for child nutrition programmes funded by the government (see Section 3).
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The European Union regulatory framework
for public procurement

Just as the WTO's GPA was revised to give more flexibilities to public entities seeking
to use public purchasing as a tool to achieve sustainable development, the European
Union’s regulatory framework has gradually opened up possibilities for public
authorities to include non-economic considerations in public tenders. References to
the imposition of environmental and social conditions were initially already included
in two Directives concerning public procurement adopted in 2004.% For instance,
Article 26 of Directive 2004/18/EC of the European Parliament and of the Council
of 31 March 2004 on the coordination of procedures for the award of public works
contracts, public supply contracts and public service contracts stipulated that “the
conditions governing the performance of a contract may, in particular, concern social
and environmental considerations.” This provision was seen as a welcome clarification
at the time, since the inclusion of such considerations in public procurement had
led to case law by the European Court of Justice that left a number of questions of
interpretation unanswered (Arrowsmith and Kunzlik, 2009).

The 2004 Directives remained unclear, however, as to whether national authorities
could include non-economic conditions other than those related to social or
environmental considerations as criteria for the qualification of tenderers or for
the awarding of contracts. The debate was relaunched in 2008 as a result of two
factors. The first factor was the publication of a communication from the European
Commission listing a number of recommendations as to how the public procurement
framework could be interpreted to encourage “green purchasing” (European
Commission, 2008).

The second and more crucial factor was the controversy that followed the issuance, by
the Dutch province of Groningen, of a public tender for the supply and management
of automatic coffee machines that included a reference to fair trade labels. The
tender stipulated, inter alia, that the coffee had to be produced by smallholders,
who must be paid a minimum price and a price premium for social development.

4 See Article 53(1)(a) of Directive 2004/18/EC of the European Parliament and of the Council of 31 March 2004 on the
coordination of procedures for the award of public works contracts, public supply contracts and public service contracts,
and Article 55(1)(a) of Directive 2004/17/EC of the European Parliament and of the Council of 31 March 2004 coordinating
the procurement procedures of entities operating in the water, energy, transport and postal services sectors.

PUBLIC FOOD PROCUREMENT
FOR SUSTAINABLE FOOD SYSTEMS AND HEALTHY DIETS



Public food procurement as a development tool:
the role of the regulatory framework

The tender referred explicitly to products bearing the EKO and Max Havelaar labels;
moreover, it required tenderers to comply with the “criteria of sustainability of
purchases and socially responsible business” and demonstrate, inter alia, that they
contribute to improving the sustainability of the coffee market and to environmentally,
socially and economically responsible coffee production (European Commission v
Kingdom of the Netherlands, 2012).

Douwe Egberts, a mainstream coffee roaster, protested that these requirements
effectively excluded them from the tender, because its coffee, though certified by
the UTZ label, did not comply with all the conditions. The case finally reached the
Court of Justice of the European Union, which took the view that the Dutch authorities
had established a technical specification incompatible with Article 23(6) of Directive
2004/18/EC by requiring certain products to bear a specific ecolabel (European
Commission v Kingdom of the Netherlands, 2012). Indeed, Article 23(6) sets out strict
conditions for the use of ecolabels, including the condition that any reference to
a particular ecolabel should be accompanied by a description of the technical
specifications associated with that label, to allow tenderers to prove compliance
with such specifications without having to acquire the actual label. At the same time,
however, the Court did accept that “the conditions governing the performance of a
contract may, in particular, refer to social considerations” and that “to require that the
tea and coffee to be supplied must come from small-scale producers in developing
countries, subject to trading conditions favourable to them, falls within those
considerations.”s Article 53(1)(a) of Directive 2004/18/EC states that when contracting
authorities award tenders to the most economically advantageous tenderer, “various
criteria linked to the subjectmatter of the public contract in question” can be taken
into account, including, for example:

quality, price, technical merit, aesthetic and functional characteristics,
environmental characteristics, running costs, cost-effectiveness, after-
sales service and technical assistance, delivery date and delivery period
or period of completion.

5 The tender specifically stated that “the province of North Holland uses the Max Havelaar and EKO labels for coffee
and tea consumption” as part of the conditions imposed on potential suppliers.

6 European Commission v Kingdom of the Netherlands, 2012 (paragraph 76).
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Hence, the Court argued that social considerations may be part of the criteria on
which the award decision is based: “there is no requirement that an award criterion
relates to an intrinsic characteristic of a product, that is to say something which forms
part of the material substance thereof”

In 2014, a new general Directive on public procurement was issued (Directive
2014/24/EU of the European Parliament and of the Council of 26 February 2014 on
public procurement and repealing Directive 2004/18/EC). This Directive not only
confirms the case law of the Court of Justice of 2012, but was also specifically designed
to encourage the use of public procurement to realize the policy objectives of the
Europe 2020 agenda.? Indeed, the new instrument was adopted with the explicit aim
to allow for a greater use of public procurement to support a set of:

common societal goals such as protection of the environment, higher
resource and energy efficiency, combating climate change, promoting
innovation, employment and social inclusion and ensuring the best
possible conditions for the provision of high quality social services
(European Commission, 2011, p. 2).

The Directive, which was strongly supported by civil society groups (ClientEarth, 2011,
2012a, 2012b), promotes the use of public procurement for societal goals in two ways.

First, it contains provisions that aim to facilitate the access of small and medium-
sized enterprises to public procurement, for example by creating the possibility for
public authorities to divide large contracts into smaller lots that are more manageable
by such suppliers. While recognizing purchasers’ tendency to pursue economies of
scale and aggregate orders to command lower prices and reduce transaction costs,
the Directive warns about the negative effects of such practices upon small and
medium-sized suppliers and encourages public procurers to divide large contracts
into smaller lots that better correspond with the capacities of small-scale enterprises.

Second, the new Directive broadens the range of criteria that may be included in the
definition of the object of the procurement and used as criteria to award a contract.
Public authorities are authorized to adopt a life-cycle approach to the product, service

7 European Commission v Kingdom of the Netherlands, 2012 (paragraphs 89-91).
8 See in particular Recital 2.
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or work object of the procurement and include a wider range of factors (including
social and environmental factors) in the assessment of the most “economically
advantageous” tender (Article 42 and Article 68). It is especially noteworthy that
Article 42(1) sub.2 of the directive provides that:

characteristics may ... refer to the specific process or method of production
or provision of the requested works, supplies or services or to a specific
process for another stage of its life cycle even where such factors do not
form part of their material substance provided that they are linked to
the subject-matter of the contract and proportionate to its value and
its objectives.

As specified in Article 42(1), sub. 2 the notion of life cycle refers to the steps “from
raw material acquisition or generation of resources to disposal, clearance and end of
service or utilisation” The same variety of criteria may also be used to assess tenders
and award contracts (Art. 67 to 69).

The reference to existing ecolabels may be a convenient way to ensure that economic
operators comply with certain technical specifications. Indeed, Article 43 of Directive
2014/24/EU specifically allows for the use of such ecolabels (as did Article 23(6)
of Directive 2004/18/EC), while clarifying the conditions for such references in the
technical specifications attached to calls for tender. These conditions include the
requirement that the label requirements “are based on objectively verifiable and
non-discriminatory criteria”; moreover, the public authorities “requiring a specific
label shall accept all labels that confirm that the works, supplies or services meet
equivalent label requirements.” Where the supplier cannot acquire the label in
time for reasons that are not attributable to them, Article 43 determines that the
contracting authorities must:

accept other appropriate means of proof, which may include a technical
dossier from the manufacturer, provided that the economic operator
concerned proves that the works, supplies or services to be provided by
it fulfil the requirements of the specific label or the specific requirements
indicated by the contracting authority.

This provision incorporates the lessons learned in 2012, with the judgment in
European Commission v Kingdom of the Netherlands.
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The Directive creates the possibility to reserve certain procurement opportunities
to specific categories of suppliers (i.e. reservation schemes) as an instrument to
help vulnerable supplier groups access public contracts (Article 20). This tool is
based on the recognition that certain types of suppliers are not able to participate
under normal conditions of competition (Recital 36). Nevertheless, the Directive
limits its use to sheltered workshops and other social businesses whose main
aim is to support the social and professional integration of the disabled and the
disadvantaged (i.e. the unemployed, members of disadvantaged minorities or
otherwise socially marginalized groups).

The member states of the European Union and subnational authorities are
now explicitly encouraged to use public procurement to achieve the Sustainable
Development Goals, in particular by prioritizing products and services that minimize
the use of resources and are the most efficient (European Commission, 2017). Good
practices for public purchasing, and particularly regarding food purchasing, are
increasingly well known; they inspire public authorities across Europe (Soldi, 2018).

The developments in the European Union provide a remarkable illustration of the
shift that has taken place over the past decade. The European Union has moved from
an approach to public procurement legislation that chiefly aimed to prevent any
distortion of competition, to one that sees public procurement as a tool to encourage
sustainable development. Improving marketing opportunities for smaller enterprises,
including small-scale farmers, is part of that shift; the insertion of environmental
requirements (in the technical specifications attached to calls for tender or as part
of the performance requirements or award criteria) is another component.

Evolution of public procurement regulation within
the UNCITRAL Model Law

The United Nations Commission on International Trade Law (UNCITRAL) Model Law on
Public Procurement is, alongside the WTO's GPA, the main international instrument
for public procurement regulation. Given the overarching mandate of UNCITRAL to
“further the progressive harmonization and unification of the law of international
trade” and thereby “remov(e] legal obstacles to the flow of international trade”
(United Nations General Assembly Resolution 2205 (XXI) of 17 December 1966), the
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Model Law sits squarely within the free trade paradigm of public procurement that
has emerged internationally since the 1960s.

Like the WTO GPA, the Model Law aims to facilitate international trade by avoiding
discrimination against foreign suppliers and harmonizing procurement practices
(Nicholas, 2017). Unlike the WTO GPA, the Model Law does not prescribe procurement
rules; instead, it merely provides a template procurement law that countries can
use when formulating domestic laws. The original Model Law dealing with public
procurement was adopted in 1993; it was replaced by an extended version in 1994 and
a fully revised version in 2011. The Model Law has been quite influential, especially
in the developing world — unlike the WTO GPA. UNCITRAL records that the 1994 Model
Law formed the basis of domestic procurement statutes in 30 countries, and the 2011
Model Law in 25 countries. Experience has shown that because of legal transplants
between countries (i.e. the “borrowing” or moving of a rule of law from one country
to another), the influence of the Model Law is even more extensive (Caborn and
Arrowsmith, 2013). The vast majority of the countries that have used the Model Law
are developing countries, including many in Africa.

Figure 2 Countries with procurement laws based on the 1994 or 2011 UNCITRAL

Model Law

M Countries that based
their procurement laws
on the 1994 or 2011

|| UNCITRAL Model Law ‘ ‘ |
\

L |

Source: WTO, 2020 and United Nations Geospatial Information Section, 2020.
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While the Model Law is explicitly aimed at facilitating international trade, and thus
places primary emphasis on open competition and value for money, it is not hostile
to the use of public procurement for other policy goals, such as development. In the
Guide to enactment that accompanies the Model Law, UNCITRAL states that it:

recognizes ... that procurement policymaking and implementation are not
undertaken in isolation ... [and] the Model Law enables the pursuit and
implementation of other government policies and objectives through the
procurement system” (UNCITRAL, 2012, p. 4).

In this respect, the 2011 revised Model Law represents an important development
compared to the 1994 Model Law. The revised law introduced the concept of
“socioeconomic policies,” which is defined as “environmental, social, economic and
other policies of this State authorized or required by the procurement regulations
or other provisions of law of this State to be taken into account by the procuring
entity in the procurement proceedings.” The 2011 Model Law also introduced a new
general provision on evaluation criteria (Article 11). This provision allows contracting
authorities to take any criteria into account when evaluating tenders - including
socioeconomic policies (Nicholas, 2012) - as long as such criteria are authorized by
law (Article 11(3)). Criteria other than price, cost and supplier competence do not
have to relate to the subject matter of the procurement (Article 11(1)). Article 11(3)
(b) also explicitly allows for any form of preference in evaluating bids. The 2011
Model Law allows for single-source procurement if such a method is necessary to
implement a particular socioeconomic policy and no other supplier can fulfil that
policy (Article 30(5)(e)).

The Guide to enactment warns that while the Model Law allows socioeconomic
policies to be pursued through public procurement, the restrictions that such
practices may place on competition within the procurement system may have
negative consequences. The guide therefore recommends that any restrictions
placed on open competition to promote socioeconomic policies should be viewed as
transitory measures, and must not lead to protectionism (UNCITRAL, 2012). Despite the
increased acceptance of a range of (social) policy objectives in public procurement,
the UNCITRAL Model Law thus continues to view the use of public procurement in
pursuit of socioeconomic policies as “an exceptional measure” (UNCITRAL, 2012, p. 6).
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Regional regulatory frameworks in Africa

The UNCITRAL Model Law has influenced the development of procurement law in many
African countries (Caborn and Arrowsmith, 2013). Not surprisingly, regional regulatory
frameworks for public procurement in Africa have also been heavily influenced by the
Model Law. The most comprehensive of these frameworks are the public procurement
regulations of the Common Market for Eastern and Southern Africa (COMESA). In 2001,
the 21-member trade bloc (the largest in Africa) embarked on a major project of
reforming public procurement within the bloc, with the twin objectives of facilitating
trade between members and improving governance in member states (Karangizi,
2005). In 2003, COMESA adopted a directive on public procurement containing
“the principles and essential components of national legal frameworks” for the
procurement systems of member states (COMESA Public Procurement Reform Project,
2003). This was followed in 2009 by the COMESA Public Procurement Regulations,
constituting a regional procurement framework for regional competitive bidding.

The 2003 Directive paid very little attention to the incorporation of socioeconomic
policy objectives in public procurement, but did not bar it. The Directive contained
provisions dealing with preferences for domestic suppliers and small and medium
enterprises. It provided that open tendering should be considered the paradigm
procurement method and that restricted forms of procurement, including for
purposes of socioeconomic policy considerations, should be limited to exceptional
circumstances. The 2009 regulations are completely silent on the use of procurement
as a tool for development.

A question of regulatory design

Questions are often raised about the desirability of using public procurement to
pursue public policy objectives (Quinot, 2013; Schooner and Yukins, 2009). The
argument is typically that such use of procurement, referred to as horizontal policy
objectives, leads to protectionism because it invariably restricts competition;
hence, it must be avoided. However, it is axiomatic that public procurement is
never free of public policy considerations. After all, public procurement is never an
end in itself, but always a means to achieve a public policy objective. At the most
fundamental level, public procurement thus always stands in service of public policy.
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But even one step beyond this inherent public policy objective, policy looms large
in procurement. The use of the free trade agenda to criticize horizontal policies in
procurement itself illustrates this point. Indeed, the argument against horizontal
policies in public procurement in favour of open competition is not a policy-neutral
argument. It is an argument in support of a particular economic policy, in other
words that of free trade and market integration. The international hegemony of this
particular policy position has dominated public procurement regulation paradigms
over the past four decades. As a result, the pursuit of other policy agendas, such as
social development, has been portrayed as suspect and to be dealt with as exceptions
in international public procurement regulatory regimes.

However, the past few years have seen a shift in the hegemony of free trade at
the international policy level. Powerful counter-narratives now place the focus on
development, and especially sustainable development. At least from the perspective
of policy, it has become less objectionable to incorporate sustainable development
objectives (and particularly those related to environmental and social policies) in
public procurement practices. However, the law seems to be lagging behind in fully
embracing this perspective.

From a regulatory perspective, the relevant question should thus not be whether
public policy considerations relating to development should be incorporated in public
procurement, but rather what is the most appropriate regulatory design for such
practices. Arguably, some regulatory approaches or instruments are better suited
for particular developmental objectives than others (Quinot, 2018). It is therefore
worthwhile to explore a particular area of linkages between public procurement
and development, such as public food procurement, to determine what the most
appropriate regulatory design for achieving maximum developmental outcomes in
that area would be. In short, the appropriate question is not if public procurement law
should allow for the deliberate pursuit of development through food procurement,
but rather how public procurement law should do so.
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2.3 Food procurement

Food procurement and its potential to contribute
to sustainable development

Within the emerging trend of the use of public procurement as a tool for development,
food procurement occupies a prominent position. Over the past two decades, the
recognition at policy level of the potential that public food procurement initiatives
have to pursue development outcomes has been growing. The many country
experiences discussed in this book are a testimony to this evolution.

The potential of public food purchasing to contribute to development depends on
the choices made by policymakers and procuring entities as to:

® the type of food to purchase (such as local, fresh, diversified and nutritious food);

® the type of production practices from which to purchase (e.g. from agricultural
production that ensures environmental sustainability and promotes biodiversity);
and, in particular,

® the type of suppliers from whom to purchase (e.g. from local and/or smallholder
food producers) (De Schutter, 2014; Tartanac et al., 2020).

Considering the weight of public sector demand for food and depending on how
these choices are made, is widely recognized that public food procurement has a
considerable potential to influence both food consumption and food production
patterns and deliver multiple social, economic, environmental, and nutritional and
health benefits for a multiplicity of beneficiaries, including food producers, food
consumers and the wider community (Morgan and Sonnino, 2008; Foodlinks, 2013;
Fitch and Santo, 2016; Swensson and Tartanac, 2020).

Despite policymakers’ increasing recognition of food initiatives as a powerful
instrument to link public procurement and development, the importance of regulatory
design to the implementation of such initiatives is often overlooked in the food
procurement debate (Brooks et al., 2014; Stefani et al., 2017; Swensson, 2018).
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Decisions such as who to purchase from, what type of food to purchase and from
what type of production depends on the choices made by policymakers. However, the
implementation of these choices will depend on the public procurement regulatory
framework. As stated by Quinot (2013), although the law does not play a significant
role in decisions to use public procurement for social, economic or environmental
policy purposes, it does shape the way in which these policies are implemented, in
other words, it plays an important role in the designing of the mechanisms used to
implement the policies.

Multiple country studies show how regulatory frameworks may act as a significant
barrier to the use of food procurement for development, especially by influencing the
choice of the type of suppliers from whom to purchase (e.g. from local and smallholder
food producers) (see Box 1, as well as Chapters 9, 15, 16 and 19 of this book).

Recognizing both the potential of linking public food procurement to development
and the barriers to implementation that standard public procurement rules can
create, countries have adopted different mechanisms and strategies to gear public
procurement rules and practices towards development policy objectives, depending
on the country context and objectives pursued.

This section discusses examples of different legal instruments and regulatory
approaches adopted in Brazil, France and the United States of America. The discussion
provides building blocks that may help determine which regulatory design is most
conducive to successful policy implementation and the achievement of maximum
developmental outcomes.

PUBLIC FOOD PROCUREMENT
FOR SUSTAINABLE FOOD SYSTEMS AND HEALTHY DIETS



Public food procurement as a development tool:
the role of the regulatory framework

BOX 1 Country studies

A study by the Food and Agriculture Organization of the United Nations (FAO) on the
possibilities for direct purchasing from family farmers for school feeding in Latin America
concluded that in the eight countries analysed (Bolivia, Colombia, El Salvador, Guatemala,
Honduras, Nicaragua, Paraguay and Peru), the complexity of procurement procedures
and the requirements of public procurement laws “impose serious obstacles for small-
scale producers and their organizations” and “greatly hinder” their access to public food
markets (FAO, 2013).

An FAO study offers similar findings for the African content (Kelly and Swensson, 2017).
The key challenges that hinder smallholder farmers’ access to institutional food markets
identified in this study include the complexity and cumbersomeness of the standard
open tender procedure, disproportionate and costly participation requirements, an
overemphasis on price and other non-smallholder-friendly factors as awarding criteria,
and long payment periods. Similar challenges were observed, in the framework of the SNV
Netherlands Development Organisation project on procurement governance for home-
grown school feeding, which was implemented in Ghana, Kenya and Mali.

According to the findings of this project, public procurement regulations and practices
that did not factor in the situation of the region’s smallholder farmers constituted one of
the main reasons why those countries were not entirely successful in sourcing produce
from local smallholders for their school feeding programmes (Brooks et al., 2014). Similar
conclusions were reached for Mozambique (Swensson and Klug, 2017) and Ethiopia,
in a study that sought to provide information for the alignment of public procurement
rules and practices to support government-led home-grown school feeding initiatives
(Swensson, 2019).

Source: Swensson, L.F.J. 2018. Aligning policy and legal frameworks for supporting smallholder farming through public
food procurement: the case of home-grown school feeding programmes. Working Paper No. 177. Rome, FAO, and Brasilia,
International Policy Centre for Inclusive Growth. 40 pp. (Also available at www.fao.org/3/ca2060en/CA2060EN.pdf).
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Public food procurement and regulatory design:
country examples

The comparative analysis of regulatory instruments used in countries that have
implemented food procurement initiatives for development purposes shows that
different approaches can be adopted. On the one hand, there are systems that
incorporate specific instruments for food procurement; these are mainly reservation
and preferential procurement schemes that allow procuring entities to reserve
contractual opportunities to certain suppliers or to adapt the selection process and
related rules to give a competitive advantage to targeted suppliers (Watermeyer, 2004).
On the other hand, there are systems that rely on existing, non-specific instruments
to regulate food procurement.

Brazil and the United States of America are good examples of countries that
have developed specific regulatory instruments to support the incorporation of
development objectives into public food procurement initiatives. These instruments
target specific categories of suppliers (i.e. local and/or smallholder farmers and
rural enterprise) and focus mainly on overcoming challenges related to the lack of
competitiveness of these types of (vulnerable) suppliers in public markets. France
provides an example of the second approach.

Designing specific instruments for food procurement:
the cases of Brazil and the United States of America

The revision, in 2009, of the Brazilian National School Feeding Programme (PNAE) by
Lei N° 11.947, de 16 de junho de 2009 (Law No. 11.947 of 16 June 2009) constitutes a
milestone in the use of food procurement as an instrument to achieve development
objectives (see Chapters 8, 9, 10, 11, 12, 14, 15 and 16 for additional analysis of the
PNAE experience in Brazil). Law No. 11.947 is aligned with Brazil's general legislation
on public procurement (Lei N° 8.666, de 21 de junho de 1993 [Law No. 8.666 of 21 June
1993]) that recognizes the promotion of “sustainable national development” as one of
the objectives of public procurement (Article 3). Note that Brazil is neither a signatory
of the WTO GPA agreement,® nor did it use the UNCITRAL Model Law as a basis for its
procurement laws.

9 In May 2020, Brazil submitted an application for accession to the WTO GPA.

PUBLIC FOOD PROCUREMENT
FOR SUSTAINABLE FOOD SYSTEMS AND HEALTHY DIETS



Public food procurement as a development tool:
the role of the regulatory framework

Law No. 11.947 establishes specific instruments to use school food procurement as a
tool to reach multiple social, economic and environmental policy goals by sourcing
food from local family farmers and rural family entrepreneurs (see also Chapters
15 and 16 on the formulation process and the challenges to the implementation of
this law). One of the legal instruments established Law No. 11.947 is the reservation
scheme, which allows governments to reserve certain procurement opportunities to
specific categories of suppliers that satisfy certain prescribed criteria linked to the
designated policy objective (Watermeyer, 2004). While standard public procurement
rules foresee that all qualified suppliers can tender for a contract, this mechanism
creates an exception by allowing only the beneficiaries targeted by horizontal policies
to participate in the selection process. The Brazilian law obliges procuring entities to
spend at least 30 percent of the budget allocated to them by the federal government
for the purchasing of food for school feeding, on food sourced from family farmers
and rural family entrepreneurs. The target beneficiaries are defined by Lei N° 11.326,
de 24 de julho de 2006 (Law No. 11.326 of 24 July 2006), which lays down clear eligibility
criteria for reservation schemes.

Other regulatory instruments, such as alternative evaluation criteria that
acknowledge the social, environmental and economic quality of the food products
offered, complement the legal instrument of reservation schemes (Swensson,
2018). Alternative evaluation criteria allow for the prioritization of local, vulnerable
(i.e. land reform settlers and members of traditional communities) or organic or
agroecological producers as target beneficiaries in the selection process. As such,
they widen the range of development objectives that public entities can reach through
public procurement, in a manner that is highly food-specific. This approach creates
a distinct relationship between the specific policy objectives implemented by means
of qualification criteria on the one hand, and those implemented by means of award
criteria; this relationship is customized to the context of food procurement. Another
regulatory instrument established by Law No. 11.947 is the simplified procurement
method (“public call”), which aims to facilitate the access of family farmers and family
rural entrepreneurs to public market opportunities (see also Chapter 15).

Another example of the use of specific regulatory instruments to reach development
objectives through food procurement comes from the United States of America (see
also Chapter 23).
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Geographic preferences are not allowed in the general public procurement system in
the United States of America. However, in 2008, an exception to this rule was created
in the laws governing school food programmes (Public Law 110-246/2008 or the “2008
Farm Bill,” and the Code of Federal Regulations) to allow entities receiving funds
through the Child Nutrition Programs (CNP) to apply a geographic preference for
unprocessed locally grown or locally raised agricultural products, with the objective
of supporting local agricultural production.’©

Preferencing is the legal mechanism that allows governments to give a competitive
advantage to a defined category of suppliers within a fully competitive procurement
process (Watermeyer, 2004). In contrast to reservation schemes, the selection process
is open to any interested supplier, who may compete with the targeted beneficiaries
for the contract opportunities. However, preferential treatment is given to suppliers
who satisfy certain criteria (e.g. local, small or medium enterprises or smallholder
farmers) or commit to specific goals (e.g. caterers who commit to buying from local
smallholder farmers) linked to the policy objective that government is targeting. As
mentioned above, preference is among the instruments recognized by UNCITRAL, but
not among those recognized by the WTO GPA. Contrary to the regulatory framework
used in Brazil, the framework in the United States of America allows for the pursuit of
policy objectives that are directly linked with the locality of the production, instead
of the characteristics of the producers.

Through the preference mechanism, school food authorities in the United States of
America are allowed to deviate from the traditional principle of equal treatment of
suppliers and give preference to products that are “local,” according to the eligibility
criteria. Although they still have to compete with other, non-preferred suppliers,
local producers have a better chance of winning the contract. The instrument allows
purchasers to select suppliers who comply with the eligibility criteria linked to the
targeted policy objective but do not offer the lowest price, if they fall within the limits
of the preference; thus, the instrument helps overcome challenges linked to the
lowest price criterion (Swensson, 2018; De Schutter, 2014).

10 As mentioned above, although the United States of America is a signatory party to the WTO GPA agreement, the country
chose to exclude the procurement of agricultural products made in furtherance of an agricultural support programme
or a human feeding programme from the coverage of the agreement.

PUBLIC FOOD PROCUREMENT
FOR SUSTAINABLE FOOD SYSTEMS AND HEALTHY DIETS



Public food procurement as a development tool:
the role of the regulatory framework

One of the key characteristics of the system in the United States of America is that
the regulation gives procuring entities the power and discretion to create their
own definition of “local” and define geographic and other eligibility criteria (United
States of America, United States Department of Agriculture [USDA], 2015). This allows
school food procurers to tailor their procurement and the preferencing scheme to
the broader social, economic and/or environmental goals they aim to reach (see
Swensson, 2018).

Building on existing regulatory instruments: the case of France

An alternative regulatory approach is to use existing, general instruments that — while
not designed for the specific context of food procurement and the targeting of food
suppliers — may support the pursuit of development objectives through public food
procurement. France, for example, has adopted this approach (see also Chapter 26
on the French experience).

In France, the objective of linking public food procurement to development is
expressly recognized at policy level in the National Food Plan (2004), which is linked
to a broader National Action Plan on Sustainable Public Procurement (2015-2020).
However, there are no legal instruments (such as reservations or preferencing
schemes) that are designed specifically to support the implementation of public food
procurement policies and related programmes, and other, general legal instruments
are used instead.

The French Code de la commande publique (Public Procurement Code) expressly
recognizes (in observance of European Union directives) the link between public
procurement and development, including its social, economic and environmental
dimensions (Articles L2111-1/L3111-1, L2111-2, L2111-3 and R2152-7 of Ordonnance n®
2018-1074 du 26 novembre 2018 [Ordinance No. 2018-1074 of 26 November 2018]). In
2014, the Ministry of Agriculture and Food issued national guidelines to promote
local and quality supply in public catering (France, Ministry of Agriculture and
Food, 2014). These guidelines provide advice to public procuring entities on how to
use public food procurement as an instrument to promote social, economic and/
or environmental development policy goals. They contain specific instructions as
to how to use existing legal instruments that, while not designed specifically for
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food procurement, may be used to achieve such policy aims. The legal instruments
proposed in the guidelines include the:

@ division of contracts into smaller and specific lots to allow smaller farmers with
limited production capacity to participate (contract lotting);

® rationalization of participation requirements;

® use of alternative procurement methods for amounts under specific thresholds
(particularly methods that allow negotiations with potential suppliers); and

® use of multiple evaluation criteria.

In observance of European Union directives, Article R2152-7 of the Public Procurement
Code foresees the possibility of using social, economic and environmental evaluation
criteria. As laid down in the Code, these criteria may be linked to the fair remuneration
of producers, environmental protection, the integration of vulnerable groups in the
economy, biodiversity, animal welfare and the direct supply of agricultural products.
According to the guidelines, these instruments create a range of possibilities for
procuring entities to implement the link between food procurement and various
horizontal policy objectives.

Article L2112-2 of the Code allows procuring entities to take into account social,
economic and environmental considerations when specifying the conditions of
execution of the contract. As such, they may favour supply modes linked to the
proximity of production or to environmental outcomes (France, Ministry of Agriculture
and Food, 2014). Nevertheless, these requirements cannot lead to any discrimination,
and must be linked to the subject matter of the contract. The French legislation does
not allow any discrimination based on geographical location (as does the legislation
on school food procurement in the United States of America, for example).

France provides an example of a case where some regulatory attention (albeit still
general and limited) is paid to the choice of procurement methods and the definition
of needs in line with development objectives (Articles L2111-3 and L2111-1/L3111-1
of the Code). The tailored use of general instruments for public food procurement
is further steered by the national guidelines on public catering (France, Ministry of
Agriculture and Food, 2014).
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2.4 Conclusions

The past decade has seen a notable shift in the way in which public procurement law
deals with questions of development, and especially sustainable development. This
is particularly evident in international legal regimes on public procurement, which
have opened up important opportunities to incorporate development objectives
into procurement practices. As such, the hegemony of free trade perspectives in
international legal instruments on public procurement since the 1960s has given way
to a broader policy agenda, focusing on sustainable development.

This shift is important for the use of food procurement as a development tool. While
the importance of food procurement in development efforts is widely recognized at
policy level, case studies show that regulatory frameworks may act as a significant
barrier to the optimal use of food procurement for development. This demonstrates
that public food procurement initiatives cannot be used for development purposes
without considering their regulatory aspects.

Country studies show that countries may adopt different regulatory approaches to
the public procurement of food, both within and outside of international regulatory
frameworks. One approach is to develop specific regulatory tools for public food
procurement; another is to rely on generic procurement mechanisms within
existing procurement rules to pursue development objectives through public food
procurement. The two types of approaches are not necessarily mutually exclusive;
indeed, they may complement each other in important ways within a single system.
The modalities of a system'’s public food and/or agricultural support programmes
are a significant factor in the design of an optimal regulatory regime for food
procurement within that system.

Despite the important shifts in regulatory approaches and the promising examples
of how procurement law can facilitate public food procurement initiatives, it seems
that overall, procurement law still does not optimally leverage policy insights as
to the potential of food procurement for development. In other words, regulatory
instruments for food procurement do not unequivocally exploit the full potential of
policy choices relating to the:

® type of food to purchase (such as local, fresh, diversified and nutritious food);
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® type of production practices from which to purchase (e.g. from agricultural
production that ensures environmental sustainability and promotes biodiversity);
and (in particular)

® type of suppliers from whom to purchase (e.g. from local and/or smallholder food
producers) (De Schutter, 2014; Tartanac et al,, 2019).

Considering the three perspectives on linking public procurement to development
goals put forward by Quinot (2018), current practices to pursue development through
food procurement seem to be largely governed by a midstream perspective focusing
on the incorporation of development objectives into the public procurement process
itself. However, the potential linkages between food procurement and development
recognized at the policy level seem to call also for an upstream perspective in
regulatory design, focusing on the design of the procurement process itself, and on
how this design can further development objectives (Quinot, 2018).

At the policy level, the most important potential contribution of food procurement to
development may not necessarily consist in the actual acquisition of food (although
that is an important dimension), but rather in earlier policy choices. This is illustrated
by the common prejudice that purchasing sustainably produced food (i.e. food
produced by small-scale farmers relying on agroecological methods of production)
is more costly and will therefore meet resistance from end users. However, it is not
necessarily true that sustainable food is more costly. As noted by Soldi:

The cost of more “sustainable” meals may be contained by reducing
the consumption of meat (for example, through the reduction of meat
portions); increasing the use of seasonal vegetables and fruits; reducing
food waste (for example, by reusing leftovers); reducing the use of finished
or semi-finished products; using recipes that imply the use of the whole
foodstuff (for example, vegetable peels). Use of seasonal menus makes
it possible to request seasonal and fresh food, which is more likely to be
sourced nearby. Variety of menus allows for a wider range of products to
be considered in a product group, thus reducing the volumes needed for
each product. Smaller volumes are more likely to be supplied by small
suppliers (Soldi, 2018, p. 30).

These examples illustrate how policy choices made when setting up a public food
initiative can deliver superior developmental outcomes.
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The relevant points discussed in these examples relate not to the adoption of
reservation or preferencing schemes for small-scale farmers, but rather to choices
pertaining to the formulation of procurement needs, or even to whether procurement
is necessary (e.g. in the case of reusing leftovers). In other words, important questions
for regulatory design not only concern the regulatory instruments used to approach
the market, but also the very nature of procurement to pursue a particular outcome.
Thus, paying more attention to demand management from a regulatory perspective
may contribute significantly to the achievement of development goals through public
food procurement. In addition, the regulatory regime for food procurement must be
considered in conjunction with other dimensions of the system, which may be equally
important to the achievement of the development objectives. These dimensions
include the need to train the staff of procuring entities and suppliers (such as small-
scale farmers and their organizations) to help them understand and exploit the
opportunities presented by public food procurement initiatives.

From an international trade perspective, it is sometimes argued that the growing
emphasis on localized procurement, stemming from policy choices to use public food
procurement as a development tool to strengthen urban-rural linkages and reinforce
local food systems, may be to the detriment of the very small-scale farmers that
these policies aim to support. This argument is premised on the view that allowing
procuring entities to geographically limit food procurement may deny small-scale
farmers - and especially those from the Global South - access to global supply chains
and hence market opportunities. Based on this argument, international procurement
rules typically ban (or at least severely restrict) the favouring of local food suppliers
in public food procurement. However, from a policy perspective, this argument does
not hold. Indeed, it is small-scale farmers who benefit the most from the development
of local and regional markets, whereas larger players are better equipped to supply
large volumes and reap economies of scale, and thus stand to gain the most from
the development of global supply chains. When small-scale farmers do gain access
to global supply chains, they do so through large transnational agrifood companies
that supply large retailers. The bargaining position of small producers in such
supply chains is weak, not least due to the fact that the procurement reach of these
dominant actors has now become global. Continuing to support the development of
global supply chains at the expense of local and regional markets is therefore not the
strategy that is best suited to improve the situation of small-scale farmers.
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To conclude, there can be little doubt that public food procurement is potentially
a very significant tool in support of transformational development. The case for
the use of public procurement for development is well-established at policy level
and borne out by case studies across the globe. However, procurement law still
seems to be playing catch-up in providing regulatory models that optimally facilitate
public food procurement initiatives for development. There are some promising
country examples of how procurement law can support such initiatives, while at
the international level there is notable momentum to shift procurement regulation
towards a broader policy agenda. However, more work remains to be done to develop
regulatory regimes that serve optimally as a facilitator, rather than a barrier, for
efforts to reach development objectives.
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3 PUBLIC FOOD PROCUREMENT
AND THE SUSTAINABLE
DEVELOPMENT GOALS

Mervyn Jones
One Planet Network

ABSTRACT

Food procurement policies and practices typically focus on the achievement of
singular objectives, such as social (achieving food security, promoting ethical
production, improving public health) or environmental goals (mitigating the
impacts of food production by reducing carbon emissions and waste). Public
procurers should adopt a more integrated approach to public procurement
that covers sourcing, consumption and waste management, and considers the
food system as an integral part of local, regional and national economies. Such
an approach allows food procurement to become a powerful mechanism for
delivering multiple policy goals. Life cycle or circular economy thinking is a key to
unlocking this potential and enabling the public sector to play an important role
in ensuring that achieving the Sustainable Development Goals (SDG) is not just an
abstract ambition, but a clear and measurable contributor to green growth.

31 Introduction

Public procurement - the purchasing of goods and services by governments and
state-owned enterprises - is increasingly used by governments as a strategic
tool to deliver their mandates and achieve broad policy objectives. In addition to
conforming to standard principles and existing rules, governments are increasingly
devoting efforts to increase the efficiency and effectiveness of this key government
function. The governments of 159 countries spent an average 16.4 percent of their
gross domestic product (GDP) on public purchases in 2018, with percentages ranging
from 4 to 38 percent (The GlobalEconomy.com, 2020). As such, public procurement is
a potentially significant lever to address market failures. Public food procurement
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(PFP) initiatives represent one of the key areas of work of the Food and Nutrition
Division (ESN) of the Food and Agriculture Organization of the United Nations (FAO)
and of the Sustainable Public Procurement (SPP) and Sustainable Food Systems (SFS)
programmes of the One Planet Network (OPN) of the United Nations (UN).

The main focus of FAO's PFP work has been on inclusive public procurement - linking
public institutions’ demand for food to neglected or vulnerable supplier categories
(i.e. local smallholders and small and medium enterprises [SMEs]) to advance social,
economic or environmental development goals. In addition, FAO and OPN have been
increasingly exploring the multiple potential benefits and beneficiaries of public food
procurement under the social, economic and environmental pillars of sustainability).
Public procurement can send a signal about governments’ ambitions on future
directions for food systems that has the power to incentivize supply chain actors and
public purchasers to align values and practices accordingly and foster a transition
towards sustainable food production and consumption (Tartanac et al., 2019).

The global food service market was estimated to be worth USD 3.4 trillion in
2018 (IMARC, 2019). This is a powerful market force at the local, regional, national
or international scale. Because of the sheer value and volume of public food
procurement, public institutions have the potential to drive the market and prompt
innovation towards the provision of more nutritionally balanced foods and healthier
diets in a fair and transparent way. Public organizations account for a significant part
of food procurement of any national economy and procure a large portion of the food
that people eat every day.

3.2 Green public procurement, sustainable
public procurement and circular procurement

Although often used interchangeably, there is a difference between green public
procurement (GPP) and sustainable public procurement (SPP). The European
Commission defines GPP as the purchase of goods and services with a reduced
environmental impact throughout their lifecycle compared to those that would
otherwise be procured. SPP is the process by which public authorities seek to balance
the economic, social and environmental pillars of sustainable development when
procuring goods and services.
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Circular procurement goes further by considering not just how good and services are
purchased and what the impact of their production is, but also how they are used
(consumption) and what value they retain at the end of their life cycle. The European
Commission defines this as:

... the process by which public authorities purchase works, goods or
services that seek to contribute to closed energy and material loops within
supply chains, whilst minimizing, and in the best case avoiding, negative
environmental impacts and waste creation across the whole life cycle
(European Commission, 2017, p. 5).

This life cycle approach to procurement helps bring together consumption and
production as prescribed by Sustainable Development Goal (SDG) 12 Ensure
sustainable consumption and production patterns, and links naturally to the concept
of sustainable food systems.

3.3 Food procurement and the Sustainable
Development Goals

Public procurement is a powerful tool for increasing the demand for sustainable
products and services. It is specifically referenced in SDG 12.7 Promote public
procurement practices that are sustainable in accordance with national policies
and priorities.

Food loss and waste reduction is a specific target under SDG 12 (SDG Target 12.3).
Around a third of all food produced for human consumption is lost or wasted on
its way from the farm to the fork (FAO, 2015). This huge level of inefficiency affects
many SDGs. Food loss and waste causes about USD 940 billion per year in economic
losses. It exacerbates food insecurity and malnutrition as well as overconsumption.
The production of food that is ultimately lost or wasted consumes about a quarter
of all water used in agriculture. Crops grown to produce food that is ultimately
uneaten occupy almost 1.4 billion hectares of land - close to 30 percent of the world’s
agricultural land area (FAQ, 2015).
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Procurement acts as the interface between production and consumption - or supply

and demand. Sustainable public food procurement is a dynamic policy mechanism

that has a role to play in working towards all SDG goals, and some more than others
(see Figure 1). The sustainable procurement of food by the public sector arguably

contributes most to:

Zero hunger, for example by aiming to achieve national food security. Food
procurement by international programmes such as the World Food Programme
(WFP) also contributes to Goal 2. In 2018, WFP bought more than 3.6 million metric
tonnes of foodstuffs, for a total value of over USD 1 billion (see also Chapter 22
on the WFP experience).

GOAL 3: Good health and well-being, for example by reducing health inequalities
and encouraging choices for nutritious food with a lower dependency on artificial
fertilizers, pesticides and other chemicals, such as antibiotics or growth hormones.

GOAL 4: Quality education, for example by providing access to nutritious food in
schools, which drives healthier dietary choices throughout life.

GOAL 8: Decent work and economic growth, for example by encouraging fair trade
and green growth (fostering economic growth and development while protecting
natural assets) across the food supply chain.

Sustainable cities and communities, for example by favouring local
sourcing and closing organic material and nutrient loops in line with circular
economy principles (see e.g. Ellen MacArthur Foundation, 2012).

GOAL 12: Sustainable consumption and production, for example by reducing food
loss and waste in production and consumption.

GOAL 13: Action on climate change, for example by reducing the carbon footprint
of food procurement through short supply chains, consumption choices, e.g. for
seasonal produce, dietary choices and better food waste management practices.

GOAL 14: Life below the water, for example through more sustainable seafood
procurement policies.

GOAL 15: Life on land, for example through dietary choices, the improvement of
animal welfare and stewardship.
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Figure 1 SDGs to which sustainable public food procurement contributes
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The OPN’s SPP programme aims to accelerate the uptake and implementation of
sustainable procurement practices at the local, national, regional and worldwide level
to ensure sustainable consumption and production patterns and assist in the delivery
of SDG 12. It targets SDG 121 Implementing the 10-year framework of programmes on
sustainable consumption and production and SDG 12.7 Promoting public procurement
practices that are sustainable, in accordance with national policies and priorities.

More than 50 percent of the world’s population lives in urban areas; this proportion
is projected to reach 66 percent by 2050 (United Nations, n.d.-b). Providing healthy
food for everyone in a sustainable way is therefore a challenge that affects cities
especially. In 2016, the Food Smart Cities for Development (FSC4D) project, funded
by the European Union and supported by 12 urban areas, recommended inter alia:

® using public procurement to create market opportunities for local producers and
boost the demand for organic food and fair-trade food,;

® embedding fair trade into urban food policies to raise awareness among citizens
about global interdependences in the food sector and the need for trade justice; and

® settingup local steeringgroupsto ensure local authorities’ continued commitment
to fair trade in food policies (FSC4D, 2016).
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European Union Directive 2014/24/EU on public procurement enables public
authorities in the European Union to progressively align their public purchasing with
the SDGs. They can do this, for example, by encouraging better trading conditions
for, and securing the rights of, marginalized producers and workers - especially
in the South - through fair trade. To promote the better integration of social
and environmental considerations in procurement procedures, European public
procurement rules allow contracting authorities to:

use award criteria or contract performance conditions relating to the works,
supplies or services to be provided under the public contract in any respect
and at any stage of their life cycles from extraction of raw materials for the
product to the stage of disposal of the product (European Parliament and
Council of the European Union, 2014, p. 84) (see also Chapter 2).

This recognition of procurement as a strategic policy mechanism is also reflected
in the emerging European Green Deal, and specifically in the Farm to Fork Strategy
that is at the heart of this action plan (European Commission, 2019; European Public
Health Alliance, 2019).

In 2009, the then Ministry of Agricultural Development of Brazil created a label of
identification for family farming, which Brazilian fair trade organizations can use to
distinguish their products on the national market (Fair Trade Advocacy Office, 2016)
(see also Chapters 2, 8,9, 10, 11, 12, 14, 15 and 16 for additional analysis of public food
purchasing in Brazil).

3.4 Other drivers of public procurement of food

As stated by the United Nations Special Rapporteur on the Right to Food, Olivier De
Schutter, in 2014:

Governments have few sources of leverage over increasingly globalized
food systems - but public procurement is one of them. When sourcing food
for schools, hospitals and public administrations, Governments have a rare
opportunity to support more nutritious diets and more sustainable food
systems in one fell swoop (United Nations Office of the High Commissioner
for Human Rights, 2014).
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Food security (SDG 2)

A person is considered food secure when he or she has the physical, social and
economic access to sufficient, safe and nutritious food that meets his or her
dietary needs and food preferences for an active and healthy life (FAO, 2019a).
The Organisation for Economic Co-operation and Development (OECD) notes that
challenges to achieving food security will be compounded by a growing world
population with an increasing appetite for meat and fish, alongside growing
competition from non-food agricultural products such as cotton and biofuels.

Better agrifood policies are crucial to improving global food security. Many agricultural
policies are maintained with the stated aim of increasing food security; public
procurement plays an important part in promoting food security through self-
sufficiency in food production.

Public procurement can be used to pursue improvements related to smallholders’
livelihoods, food security and nutrition, e.g. by providing an accessible market
to smallholders and reducing the risks and uncertainties involved in market
participation, the procurement of “women’s crops” and using smallholders’ products
to meet the nutritional needs of target groups such as vulnerable populations (FAO,
2018) (see also Chapter 1).

Health and nutrition (SDG 3)

According to FAO (2016), only a few countries (Brazil, Germany, Qatar and Sweden, for
example) have issued dietary guidelines that ensure good nutrition for all and make
the link between diets and climate change and other environmental impacts of food
production. There is increasingly robust evidence to suggest that dietary patterns that
have low environmental impacts can also deliver good health. Linking these drivers
creates a win-win situation for governments and public sector bodies that aim to
deliver multiple policy goals (FAO, 2016).

Synergies between public food procurement, food security and nutrition can be
further promoted when governments purchase target commodities that address the
nutritional requirements of vulnerable populations from smallholders. Chapters 1, 4,
5 and 6 of this publication provide good examples of this potential.
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Climate change (SDG 13)

Food waste and loss accounts for around 8 percent of global greenhouse gas (GHG)
emissions. In Helsinki (Finland), the carbon footprint of each catered meal was
estimated at 11 kg CO, emissions. In Turin, a life cycle assessment approach was taken
to measure the carbon footprint of five commonly consumed food products (potatoes,
carrots, apples, pears and peaches). For these five supply chains, the production
stage accounted for 50 to 75 percent of the total carbon footprint, revealing the
significance of agricultural practices in terms of GHG emissions. The requirement
to source food from integrated and organic production resulted in a reduction in
emissions of over 66 tonnes of CO, equivalent - a 26 percent reduction of the carbon
footprint throughout the entire supply chain of these five products compared with
conventional agricultural systems. The transportation of these five foods, from the
farm gate to the table, accounted for 25 to 50 percent of the carbon footprint of the
entire chain (INNOCAT, 2015) (see also Chapter 13).

These examples highlight the importance of food supply chains for carbon reduction
policies and targets. They also highlight the importance of adopting a sustainable
food systems approach as environmental impacts occur across production, processing
and distribution and as a result of avoidable food waste and loss.

Biodiversity (SDG 14, SDG 15)

The current food production system is destroying the environment upon which present
and future food production depends (FAO and Food Climate Research Network, 2016).
Food production currently accounts for some 20 to 30 percent of overall anthropogenic
GHG emissions. It is the leading cause of deforestation, land use change and biodiversity
loss, accounts for 70 percent of all human water use and is a major source of water
pollution. The grazing of livestock and the production of feed crops are the main
agricultural drivers of deforestation, biodiversity loss and land degradation. The global
reliance on just three crops (rice, wheat and maize) for more than 50 percent of total
plant-derived protein production has contributed to the dramatic loss of over 60 percent
of biodiversity over the past 40 years (Ellen MacArthur Foundation, 2019) (see also
Chapters 11, 12 and 33). Meanwhile, unsustainable fishing practices deplete stocks of
species that humans consume and cause wider disruption to the marine environment.
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3.5 Sustainable procurement principles for food

Food and farming charity Sustain defines sustainable food as food that is produced,
processed and traded in ways that:

® contribute to thriving local economies and sustainable livelihoods - both in [the
procuring country] and, in the case of imported products, in producer countries;

® protect the diversity of both plants and animals and the welfare of farmed and
wild species;

® avoid damagingorwasting naturalresourcesand contributingto climate change; and

® provide social benefits, such as good quality food, safe and healthy products, and
educational opportunities (Sustain, 2020).

In spite of the clear benefits of sustainable public procurement, existing procurement
guidance does not adequately promote a systems-based approach to food
procurement. Until this gap is addressed, progress will remain incremental rather
than transformative. In order to realize the benefits of sustainable procurement,
procuring entities and supply chain actors should recognize and implement certain
principles that provide a more systematic approach to sustainable food procurement.

Rimmington, Carlton and Hawkins (2006) outline nine principles that relate to
corporate social responsibility in procurement:

® Sourcing food products from the country in which they are to be offered, if
these products are available in sufficient volumes, appropriate quality and at a
competitive price, rather than importing them.

® Providing appropriate menu information and food offerings to consumers so that
they can make choices based on food provenance and sustainability.

® Taking relevant steps to avoid the purchase of foods whose production processes
(anywhere in the world) are known to excessively damage human health and/or
the environment.

® Working with contract catering businesses and intermediate suppliers to find
ways to adapt existing centralized purchasing systems to the needs of smaller
local and/or regional suppliers.

® Ensuringthat food products are processed in facilities that use resources efficiently
(i.e. have a reduced consumption of water and energy and minimize waste).
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® Ensuring that transportation systems source and distribute food from the point
of production/processing to the point of consumption in an energy-efficient way.

® Ensuringthatanimalfood products are sourced from livestock production systems
that comply with national standards and with the international standards being
developed by the World Organisation for Animal Health (OIE) as they emerge.

® Ensuring that foods offered to consumers are prepared with a minimum amount
of additives (including salt and sugar) and providing more information to
consumers on additive contents (e.g. as widely done for allergens).

@ Working towards the adoption of a organizational code of practice that embraces
the principles of the Declaration on the Fundamental Principles of Human Rights
at Work of the International Labour Organization (ILO), or, as an alternative,
those of the Ethical Trade Initiative’'s Base Code (which is of specific relevance to
imported foods).

This framework of principles applies not only to the organization, city and regional
scales, but also to national and international levels. However the emphasis, on public
procurement as a mechanism, shifts at these higher levels to a much stronger focus
on socially responsible procurement practices that aim to support fair trade practices.

The Belgian city of Ghent identified eight themes for sustainable food procurement
that implement these principles in a practical way: organic, vegetarian, fair trade,
animal welfare, sustainable seafood, local sourced produce, and food waste reduction
(see Figure 2) (Verbeke, 2016). Advocating vegetarian choices implies the need to make
dietary choices (e.g. offering less meat). Additional themes could be nutrition (for
health reasons) and food packaging (as the food packaging, and particularly plastic
packaging, used in the production, processing and transport of publicly procured food
direct impacts the environment).

3.6 Food procurement in the public education sector

A well-nourished child is a child that is healthier and better able to learn and develop
at school. Food procurement for schools must therefore provide healthy meals to
children. The early school years are essential for the adoption of healthy eating
habits. Indeed, Morgan and Sonnino (2007) show that eating patterns developed
during childhood persist throughout adulthood.
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A review of green public procurement (GPP) in 2015 identified the education sector
as the sector that most frequently applies new criteria and innovation (Neto et al.,
2015). The Maltese Government, for example, identifies the following benefits of the
public procurement of healthy food for schools:

® increased availability of and access to nutritious and safe food;

® improved dietary habits and reduced incidence of obesity and overweight;
® positive effects on school attendance and performance;

® minimization of health inequalities; and

® development of health-minded children and school staff.

In Malmé (Sweden) and Copenhagen (Denmark), menus are planned using a slightly
different composition of ingredients to enable the purchase of organic food within
a conventional budget. This is done by reducing meat, purchasing seasonal food,
balancing expensive and cheaper food types and minimising food waste (InnoCat, 2015).

FAO (2019b) has formally recognized the principle of inclusive procurement and value
chains as one of the four pillars of its approach to school food and nutrition, which
guides FAO's work in this area.

In many countries, schools and governments have issued guidelines regarding portion
sizing and age-appropriate menus to address issues related to health, nutrition and
obesity (SDGs 2, 3 and 4) and ensure sustainable consumption (SDG 12). An overview of
current standards and measures for school meals in the European Union and Norway
and Switzerland show that only 13 out of 34 regions/countries link procurement
policy and education (school) policies (European Commission, 2020). However, many
of the countries that do not yet fully make the connection between well-being and
environmental impacts are countries that are often held up as SPP exemplars. This
highlights the potential for some quick wins in achieving the objectives of the SDGs
through food procurement. It also highlights the need for more countries and public
entities to adopt a more strategic approach to public procurement in order to deliver
policy objectives and best value.
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37 Food procurement in the public health sector

The benefits of the public procurement of healthy food for schools can be equally
reaped across the entire population. The emphasis of food procurement policies for
public health varies between countries, reflecting their GDP levels. Various objectives
such as tackling the increasing obesity resulting from western dietary choices,
improving the access to nutritious and safe food, and minimizing health inequalities
may be pursued within the same country, region and even locality in contexts of
growing income inequalities. Such public health objectives can be pursued through
sound public procurement policies; for example, there are many cases of public food
policies that help protect workers’ health and ensure food safety.

Addressing food waste is a key objective of public procurement policies in many
countries, in line with SDG 12 (12.3 and 12.7). An estimated 25 percent of all food
purchased by healthcare facilities in the Netherlands is thrown away (Wageningen
University and Research, 2016). Strategies to reduce this waste focus on food waste
reduction methods in kitchens and the monitoring and reporting of performance
according to criteria stipulated in contracts. Wageningen University has developed
and applied a practical method to measure food waste and examine its different
dimensions, including the quantity and type of food wasted at different steps in
the production, to identify which types of products are wasted most (case studies
in the Netherlands have focused on vegetables). In 2009, the Irish Environmental
Protection Agency, the Cork Institute of Technology and around 40 Irish hospitals
jointly launched the Green Healthcare Programme. Under the programme, a system
was set up to measure food waste in hospitals in terms of weight and purchase costs
(the programme estimated that each kilogram of food wasted costs EUR 2).

Allied to the monitoring of food waste is the requirement within contracts for ongoing
training to help improve performance. Food waste can be reduced through simple
measures such as the reduction of portions and informed menu choices, as well as
training on nutrition and better storage and preparation techniques.

Many countries across the world are experiencing ageing populations. According to the
World Health Organization, nearly two billion people across the world are expected
to be over 60 years old in 2050, triple the number in 2000. Healthy food experiences
for older people in residential care have many similarities with the wider population,

PUBLIC FOOD PROCUREMENT
FOR SUSTAINABLE FOOD SYSTEMS AND HEALTHY DIETS

89



920

PART A
PUBLIC FOOD PROCUREMENT AS A DEVELOPMENT TOOL

but some individuals may require higher energy and nutrient intakes (for example,
Public Health England, 2017). Procurement managers can improve the dietary quality
of the food provided by buying foods with reduced salt, saturated fat and free sugar
contents and a higher content of fibre, and buy more fruits, vegetables and fish. Such
purchasing choices should be made in collaboration with menu planners and catering
managers. Procurement managers may also need to ask suppliers for more information
to determine which products best help meet any standards identified in the tender.

3.8 Catering

Reducing food loss and waste can generate a triple win: for the economy, for food
security and for the environment. Public procurers must decide whether to purchase
food or contract catering services. Mixed solutions may also be effective. Typically,
for-profit entities provide catering services, and public bodies that purchase catering
services, transfer the responsibility of food provision to the caterer. The challenge
is that many caterers may not be aware, or may not believe, that there is a solid
business case for reducing food loss and waste (Clowes, Mitchell and Hanson, 2018).
Therefore, care must be taken to embed the SDG principles into service contracts,
not only during the preparation phase of the tender but also during the contract
management phase, in monitoring, reporting and performance evaluation.

The way kitchens are organized, or reorganized, needs to be flexible enough to adapt
to the introduction of sustainable food practices. This requires an analysis of existing
equipment and human resources and of whether adjustments are needed in terms
of preparation tasks and management.

A study of pre-consumer waste reduction in catering sites across six countries found
that the adoption of sustainable food practices had the following results (Clowes,
Mitchell and Hanson, 2018):

® The average benefit-cost ratio for food waste reduction efforts was more than 6:1
over a three-year time frame.

® Withinthefirstyearofimplementingafoodwaste reduction programme, 64 percent
of sites had recouped their investment. Within two years of implementing a
programme, 80 percent of the sites had recouped their investment.
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® By reducing food waste, the average site reaped cost savings of more than
5 percent.

® There appears to be no clear correlation between benefit-cost ratios and a site’s
geography.

® Key strategies to reduce food waste were to measure food waste, engage staff,
start small, reduce food overproduction and repurpose excess food.

Certification

Procuring food through integrated environmental farm management systems supports
sustainable food production. Labelling and certification can facilitate the promotion
of higher environmental production standards through procurement. The Ecolabel
Index lists over 150 global and national product-specific voluntary labels, certification
schemes and standards. Key concerns are ethical and fair trade practices, animal
welfare, marine and terrestrial (e.g. forest and organic) stewardship, and environmental
life cycle impacts. Table 1 provides a simplified summary of the areas where assurance
schemes and certification can help ensure sustainable public procurement.

Table 1 Assurance schemes and certification in sustainable
public procurement

THEMES HEALTH AND RESOURCE SOCIO-ECONOMIC
WELL-BEING EFFICIENCY CONCERNS

HEALTH = Food safety and
hygiene
SOCIAL WELFARE = Fair and ethical trade
= Equality and diversity
= Inclusion of small and
medium enterprises
ENVIRONMENT = Authenticity and = Authenticity and
traceability traceability
= Local and seasonal
produce
ANIMAL WELFARE = Authenticity and
traceability

Source: author’s elaboration.
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The proliferation of labels can, however, result in confusion (e.g. between voluntary
labels versus mandatory labels). Obtaining certification can be costly and time-
consuming for suppliers; the administrative burdens, costs and delays involved
in obtaining Type | ecolabels can result in higher prices and a limited choice of
suppliers.? The limited space available on packaging may complicate labelling. This
can be tackled through innovative technological solutions to provide information (e.g.
the scanning of QR and other bar codes). Labelling must be consistent throughout the
supply and purchasing phases to enable verification and performance management.
Environmental labels that are not self-explanatory for purchasers and consumers
must be complemented by other tools (e.g. websites), which add costs that must be
considered during the procurement cycle.

In spite of these challenges, certification and labels are a powerful procurement tool
that responds to purchasers’ needs and expectations. For example, they allow buyers
to quickly identify environmentally friendlier food and beverage products (e.g. more
sustainably produced palm oil). They also drive improvements in the supply chain
and enable actors in that chain to communicate values and show leadership.

Packaging

The global issue of the use of plastic food packaging is linked to food losses in
supply chains. Single-use plastic packaging plays an important part in modern life,
especially where food safety and hygiene is concerned. Plastic packaging protects
food products from contamination and damage and can extend their shelf-life, thus
avoiding losses and waste. The plastics industry cites studies that suggest that if
plastic packaging didn't exist and other materials were used, the overall use of
packaging material and energy, as well as GHG emissions, would increase (Brandt,
Pilz and Fehringer, 2011). However, other studies (for example, Schweitzer et al., 2018)
suggest that the rise in the use of plastic food packaging is failing to tackle the
growing food waste problem (e.g. in Europe) and may in some cases even be fuelling
it. Single-use and other problematic types of plastic packaging (e.g. rigid and flexible
packaging, sachets, composite packaging and single-use cutlery and tableware)

1 Type 1 ecolabels are verified by an independent third-party organization and have therefore been recognized as the
most reliable certification schemes.
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commonly used in public catering services can find their way into land and marine
ecosystems if not properly controlled through recycling and waste management
practices, both site-based and on-the-go.

Thus, procurers are faced with the double challenge of encouraging sustainable
food systems and dealing with packaging and food waste. Systemic approaches
are required to avoid unintended consequences when tackling SDG 12 (Sustainable
consumption and production), SDG 14 (marine life) and SDG 15 (life on land). Guidance
for purchasers is urgently needed; the OPN SPP programme is addressing this
need, and bilateral national guidance is emerging, for example in Wales (Waste and
Resources Action Programme [WRAP] Cymru, 2019).

3.9 Other sectors: sustainable events

Catering is a major procurement category in the organization of events (from concerts
over international trade fairs to the Olympic Games). Public sector involvement in
events ranges from licensing to participating, organizing or hosting. These all provide
opportunities to improve the sustainability of food systems by linking licensing and
purchasing to sustainable food procurement policies and using wider certification
and standards (such as the International Organization for Standardization [ISO] ISO
20121:2012 standard for event sustainability management systems).

Building on the London 2012 Food Vision (London Organizing Committee for the
Olympic Games and Paralympics Games, 2009), the city of Rio de Janeiro used the
Olympics in 2016 to establish the Rio Sustainable Eating Initiative (Rio Organizing
Committee for the Olympic Games and Paralympics Games, 2016). Created jointly
by the government, civil society organizations and research institutes, this initiative
supported the Rio Organizing Committee in the creation of a procurement plan for
the supply of healthy and sustainable food for the Games. The food strategy for the
Tokyo 2020 Games contains provisions regarding food waste, the reuse of tableware,
specifications for healthy and safe foodstuffs, and cultural and dietary diversity (Tokyo
Organizing Committee for the Olympic Games and Paralympics Games, 2019).

Key recurring themes in public food procurement for events are the facilitation
of access to healthy and sustainable food for everyone (in food procurement and
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throughout the supply chain), the purchasing of food from ethical (e.g. marine and
land stewardship), diversified and safe sources, and socially responsible procurement
that addresses gender issues and improves skills and training. Where licensing is
required for third party events, criteria for food waste reduction and links to local
food procurement strategies should be used as mandatory conditions within the
application and approval system.

310 Conclusions

Public procurement can, and does, act as a significant driver for more sustainable
and socially responsible production and consumption. Food procurement may bring
about health and well-being benefits, alongside environmental protection. Food
procurement policies and practices typically concentrate on production. Consumption
is often indirectly addressed through nutritional requirements, provisions that aim to
improve health and well-being, and efforts to reduce waste. The adoption of a more
integrated approach to the procurement of food and beverages - covering sourcing,
consumption and waste management - would provide a more effective contribution
to sustainable food systems and wider SDGs, beyond SDG 12.3 Food waste reduction.

The principles for an integrated approach to the promotion of sustainable food
systems through public food procurement can be synthesized into eight key areas
(European Committee of the Regions, 2018):

® Policy commitment - the introduction of sustainable food in public catering is a
medium- to long-term process. A long-term vision and continuity are therefore
important. Aligning food procurement with policy goals (linked to SDGs) related
to health education, the reduction of carbon emissions and supporting local
economies is also recommendable.

® Supply (e.g. supply chain capacity) - to meet the demand for sustainable
procurement, procurers should understand food supply chains’ capacity and
maturity in terms of production (type of products and volumes, including organic
produce), processing (type of processing available) and packaging (packaging
sizes available) and distribution (e.g. wholesalers) and transport. A good balance
between demand and local supply increases the opportunities for small suppliers
(producers and processors) to get involved in the food procurement procedure.
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® Purchasing food or catering services — where a choice exists, a decision needs to
be made on whether to purchase food or catering services. Mixed solutions may
also be effective. If procurers purchase food, they have a direct relationship with
suppliers. If they purchase catering services, the provision of food falls under the
responsibility of the caterer.

® Market engagement - procurers should set up a viable system of demand and
supply by communicating sustainable food ambitions and assessing the market’s
capabilities to meet those ambitions now and in the future.

® Food procurement procedures - these procedures are dependent on the type
of purchasing (e.g. of food or of outsourced catering services) and the estimated
value of the procurement. Centralized purchasing strengthens the negotiating
power of public procurers but entails larger contract values, which may cut small
suppliers out of the competition.

® Tendering process - the procurement of food or catering services is driven by cost
considerations. An open procedure to award contracts to the most economically
advantageous tender makes it possible to achieve a balance between price
(cost) and a range of other criteria such as quality, technical merit, aesthetic
and functional characteristics, accessibility, social characteristics, environmental
characteristics, innovative characteristics, after-sales service and technical
assistance, and delivery conditions (European Commission, 2015).

® Demand (e.g. menu planning) - by linking nutrition, dietary choices and portion
sizing, food purchasing may encourage sustainable consumption patterns
and bring social (improved health and well-being, the promotion of ethical
production), environmental (reduced carbon emissions and waste) and economic
(the development of local SMEs and job creation) benefits.

® \Vaste - reducing avoidable food waste is a key target of SDG 12. Where food waste
arises, it is imperative that separate collection systems are implemented to avoid
cross-contamination of waste streams and enable organic and nutrient loops
to be closed through recycling and composting where appropriate. Returning
nitrogen (N), phosphorus (P) and potassium (K) back into agricultural production
systems not only reclaims critical raw materials but also reduces dependency on
virgin nutrient stocks and artificial fertilizers.

Adopting a more integrated, circular approach using these principles enables the
realization of economic benefits that act as a driver for shifting behaviours towards
more sustainable procurement practices, even in countries where the delivery of SDGs
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is more challenging. Goals such as economic growth are sometimes seen as more
important, or even inconsistent with, social and environmental goals. Implanting
circular economy principles within food systems can help rebalance this equation
and ensure that food-related social and environmental goals are delivered as part
of a green growth public procurement policy.
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ABSTRACT

Public school food procurement has the potential to stimulate agricultural
productivity and improve food security by creating an accessible market for
smallholder farmers. This chapter presents a high-level multisectoral framework
for school feeding to illustrate how school food procurement can be leveraged
to broaden the benefits of school feeding programmes beyond child health and
education to include agricultural and community development. Using real world
examples mapped to a stylized supply chain framework, the analysis captures a
number of common features of public procurement systems for school food (also
known as “home-grown school feeding”) and highlights context-specific nuances of
different implementation models. The chapter suggests that as the evidence on the
effects on agriculture and community development of school feeding programmes
is still largely limited to case studies, rigorous research into the costs, benefits and
trade-offs of different models of school food public procurement is needed.

41 Introduction

School feeding, or the provision of school meals, is a multisectoral intervention
that is widely implemented by governments worldwide. School feeding programmes
reach about 368 million children globally, for a total investment of about
USD 70 billion annually (World Food Programme [WFP], 2013). Rigorous studies have
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shown that school feeding can improve children’s schooling, as well as their physical
and psychosocial health, with most benefits being accrued by more disadvantaged
children (Kristjansson et al., 2007). Meanwhile , experiences in high- and middle-
income countries (including over half a century of programming in the United States
of America and more recent experiences in large-scale programmes in Brazil and
India) shows that food procurement for school meals has been used as an outlet
for commercial farmers to market their surplus (Levine, 2008; Schneider et al., 2016;
Drake et al., 2016) (see also Chapters 2 and 23 on the United States of America,
Chapter 31 on India and Chapters 2, 8,9, 10, 11, 12, 14, 15 and 16 on Brazil). These are
examples of the use of public procurement as a policy tool to pursue economic,
social and environmental goals. On average, public procurement spending accounts
for 13 percent of countries’ total gross domestic product (GDP), with virtually no
differences between country income level groups (Bosio and Djankov, 2020).

The public sector demand for food is significant; and can therefore provide an
important market for smallholders, who constitute the majority of the workforce in
rural areas in developing countries and rely on agriculture for their livelihoods. Public
food procurement encompasses food procured for food assistance programmes,
schools, prisons, hospitals, etc. This chapter focuses specifically on the procurement
of food for school feeding as a case study that can be applied also to other types of
public food procurement. Over the past two decades, national governments in low-
and middle-income countries and international agencies have shown interest in the
potential for explicitly linking agricultural development with the market for school
feeding, through what has become known as “home-grown” school feeding (HGSF)
approaches (Espejo and Galliano, 2009; WFP, 2013). In HGSF, the demand for food
and services from school feeding is channelled to smallholders and other supply
chain actors with the explicit intent of stimulating agricultural productivity, increasing
incomes and reducing food insecurity. The seemingly simple idea behind this framing
is to create a win-win situation for schoolchildren and commercial farmers (Sumberg
and Sabates-Wheeler, 2011). As school feeding programmes require a regular supply
of food throughout the year, they can provide a predictable demand for food of a
known quantity, quality and price.

In practice, the pathways linking investments in school feeding to welfare impacts in
smallholder farmers are complex, including both direct and indirect effects. Moreover,
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as supply and value chains for school meals operate in multiple, context-specific
configurations, the effects on chain actors, including producers, caterers and other
processors, depend on a range of design and implementation characteristics that are
not yet fully understood (Gelli et al., 2012). There is little rigorous empirical evidence
of the effects on the participation of smallholders in the market of school feeding
programmes (Bundy et al., 2009; Sumberg and Sabates-Wheeler, 2011).

This chapter introduces a high-level multisectoral framework for school feeding to
illustrate how school food procurement can be leveraged to broaden the benefits
of programmes that already span social protection, nutrition and education, to also
include agriculture and community development. The chapter begins with an overview
of the general programme theory for school feeding as a multisectoral strategy with
objectives related to social protection, education, health, nutrition and agriculture.
This is followed by the application of the programme theory to schematic design and
implementation configurations based on three examples of implementation in the
real world. A following section discusses the main implications and potential trade-
offs between the different objectives of school food procurement and highlights
research gaps. The last section contains concluding remarks.

42 School feeding as a multisectoral strategy

421 Framing school feeding programmes
as multisectoral strategies

Recent reviews suggest a framing of school feeding programmes as multisectoral
strategies with goals across social protection, education, health and nutrition, and
potentially agriculture and other social development domains (Alderman and Bundy,
2011; Drake et al., 2017; Watkins et al., 2017). Figure 1 presents, in very broad terms, a
simplified ecological framework linking the objectives across the different sectors
to child, household and community-level effects of school feeding. The evidence
of the effects at the level of children is fairly well established and underpins the
three main objectives related to social protection, education and nutrition. These
effects depend on a range of household level behaviours and are also mediated by
community-level factors. The underlying public procurement objective provides the
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entry point targeting household and community level agriculture, thus providing a
potential bridge linking effects across the domains of education, nutrition, health and
agriculture, as described in the following sections.

Figure 1 Stylized ecological framework of school feeding as a multisectoral
strategy including potential effects at the levels of children,
households and communities
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422 Effects of school feeding on education, diets, health
and nutrition at the level of children

Rigorous evidence suggests that school feeding can affect children’s education by
increasing school participation (enrolment, attendance) and learning. It can also affect
children’s physical and psychosocial health by providing key foods and nutrients to
complement diets. Improving physical and psychosocial health is also likely to improve
schooling outcomes. The evidence base for the effects on education and nutrition of
school feeding is largely well established and highlights that most of these benefits
accrue to more disadvantaged children (Kristjansson et al., 2015; Bundy et al., 2009).
This particular feature of the redistributive effects of school feeding interventions can
be highlighted by framing the social protection objective at a higher level than the
education, health and nutrition, and agriculture goals (Alderman and Bundy, 2011).

The quantity, quality and diversity of the food consumed by children plays a major
role in determining their nutritional status, and provides the most direct link between
school feeding, diets, health and nutrition outcomes. School feeding programmes are
designed to supplement the food provided at home and improve schoolchildren’s
net food intake by providing energy, micronutrients and macronutrients. School
food can, in principle, be shared by children with other household members or can
substitute (at least partly) for food normally consumed in the home. This is obvious,
and in most cases planned, for take-home-ration interventions, where children take
home a quantity of food on a regular basis, some of which is consumed by other
family members or sold. This also applies to any school feeding programme, because
households may in principle use the school meal as a substitute for food normally
consumed at home and spend the monetary equivalent otherwise. If the children
receiving school meals are malnourished, substitution within the household may
reduce the health and nutrition benefits of those meals.

However, evidence generally indicates that most of the calories provided by school
feeding programmes “stick” with their beneficiaries (Jacoby, 2002). Interestingly,
however, evaluations of fortified biscuits in Bangladesh and Indonesia found that gains
in nutritional intake were not limited to the children actually receiving the biscuits at
school (Ahmed, 2004). The two studies found significant evidence that schoolchildren
shared the biscuits with younger siblings at home. Recent randomized controlled trials
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in Burkina Faso also found that take-home ration programmes led to the improved
nutritional status of younger siblings in beneficiary households (Kazianga, de Walque
and Alderman, 2014). These studies provide emerging evidence of a spillover effect and
a window of opportunity that can be planned for to affect children during a critical
development stage, when nutritional interventions have the strongest impact.

The effects of school feeding at the level of children depend on a series of decisions
taken at the level of households, such as the substitution of normally consumed
foods (which affects both children’s overall diets and the potential additional demand
for food on the market). These decisions may be influenced by complementary
interventions, including nutrition education or behaviour change communication (BCC)
to address knowledge gaps related to nutrition and health, for example. A recent
example involving the use of school meals as platforms for diet-related BCC was
rigorously tested in community-based preschools in Malawi. A cluster randomized
controlled trial entitled Nutrition Embedded Evaluation Programme - Impact Evaluation
(Gelli et al.,, 2017) found that meals provided in community-owned preschool centres
for early childhood development in Malawi were an effective platform for BCC to
boost the diversity of food production and improve maternal knowledge and nutrition
practices at the household level, and thereby improve the diets of preschool children
and promote the linear growth of their younger siblings (Gelli et al., 2018). The study
highlights the potential of preschool meals as platforms to promote behaviour change
at the levels of households and broader communities; whether this is also an effective
strategy in primary schools remains an important question for further research.

423 Smallholder agriculture

In addition to pursuing objectives at the level of children, public procurement
activities may aim to influence decisions at the level of households, including
decisions relating to agricultural investments, production and marketing (Masset and
Gelli, 2013). Unlike for education, health and nutrition effects, the evidence base for
effects on agriculture-related changes is very thin, and links between school feeding
and these decisions are to be considered aspirational. Based on the theoretical
model presented in Masset and Gelli (2013), the potential impact of school feeding
on smallholders depends first on the extent to which the demand for school food is
additional on the market.
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The size of the shift in demand depends on the extent of household substitution
effects described in Section 2.2, as well as on the size of the market involved. One
extreme case is that of full substitution, whereby school food entirely substitutes
for food normally consumed at home. In this case, there is no increase in demand,
and school feeding does not affect production volumes or prices. Nevertheless,
the intervention may have a distributional effect, if the food is purchased from
smallholders rather than from large farmers; in this case, smallholders’ revenues
increase, while those of large farmers decrease.

Full substitution is, however, unlikely to occur and the largest substitution is likely to
arise when households interpret school food as a cash transfer (Jacoby, 2002). In this
theoretical case, the income equivalent of the transfer is spent in accordance with
income elasticities. Evidence shows that households rarely interpret food transfers
as cash transfers and that recipient households tend to attach some preference to
the food received and thus consume food beyond what the income elasticities would
suggest. Actual shifts in demand are thus likely to be situated somewhere in between
these extremes.

The impacts of school feeding interventions on agricultural output and prices depend
on the slopes of the demand and supply functions, or demand and supply elasticities
(Caldes, 2004; Masset and Gelli, 2013). Supply elasticity depends on three main factors,
including crop yield risk, market failures and the rigidity of fixed factors. If farmers are
unable to meet the additional demand for food (i.e. supply elasticity is low), most of
the effect of the intervention will take the form of a rise in prices, with little impact on
output. From a welfare perspective, producer surplus increases (farmers win), while
consumer surplus may decrease (consumers may lose). Meanwhile, if farmers are able
to meet the additional demand for food by using existing inputs in a more productive
manner or by using more inputs (i.e. supply elasticity is high), then the intervention
would have a large impact on output and a negligible impact on prices. From a welfare
perspective, both producer surplus and consumer surplus increase (both farmers and
consumers win). Therefore, for school feeding programmes to benefit both producers
and consumers, high supply elasticity is required. The distributional effects of such
programmes also depend on the type of farmers (e.g. large or small) who are able to
respond to the demand for school food.
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In practice, school food interventions are likely to impact both prices and output. The
impact on prices depends on the size of the market and the level of market integration.
In principle, if markets are efficient, prices for the same food item should be the
same across locations (after adjustment for transport costs). However, the literature
on market integration suggests that transport costs may create a wedge between
prices at different locations, which would allow prices in different locations to vary
in an uncorrelated way within a band. Indeed, if transport costs for an isolated area
are very high, food prices in that area may increase up to a point where they make
transport worthwhile, in other words where prices are equalized. The impact of a price
rise resulting from a school feeding intervention on consumers is more ambiguous.

Depending on the extent of the increase in prices, some households may see their
welfare reduced as a result of the intervention. The programme may also have a
distributional impact if it shifts demand from large to small farmers. In addition, the
programme may potentially reduce household risk by offering a reliable demand and
stable prices, thus stabilizing small farmers’ incomes. Risk reduction has a number of
positive effects, including increasing expected utility, reducing the use of inefficient
coping strategies (such as the use of low-yielding crops and precautionary saving) and
encouraging productive investment. However, yield risk may well dominate price risk.
In addition, it may take a long time before price effects change farmers’ expectations.
The impact of school food programmes on risk-related behaviour is therefore unlikely
to be large. In addition to the effects on producers and consumers, school feeding
programmes may have wider effects on the local economy by generating employment.
This is described in some of the case studies presented in Section 3.

Finally, school feeding programmes may be used to direct farmers’ production
decisions towards the use of highly nutritional and/or climate-resistant crops, which
potentially boosts the diversity of food production. For instance, the introduction of
neglected or underutilized species (e.g. cocoyam, orange-fleshed sweet potato, teff or
pigeon peas) in school menus could shift production decisions towards these crops,
which are highly nutritious and more climate-resistant than the crops traditionally
consumed and grown by smallholders for school food procurement in developing
countries. In addition, this strategy has the potential to improve the diversity of the
diets of farming households given the documented linkages between farm production
diversity and farm household dietary diversity (Sibhatu, Krishna and Qaim, 2015).
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43 School feeding implementation models’
431 Supply chain models for school feeding

The ability of school feeding programmes to deliver the effects depicted in Figure 1
critically depends on appropriate programme design and implementation. Programmes
often face challenges related to financing, the flow of information, supervision,
monitoring, quality assurance and the lack of trust between schools and farmers. In
practice, school feeding programmes exhibit different, context-specific implementation
models or configurations. Different approaches may even coexist within the same
country, if, for example, implementation is managed by decentralized institutions
(e.g. states in Brazil or India), or where agencies such as WFP complement national
programmes (e.g. in Mali and Kenya). Figure 2 shows a set of stylized supply chain
models for school feeding that link food production to food distribution in schools.

Figure 2 Stylized supply chain models for school feeding programmes
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1 This section builds on Gelli et al., 2012.
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Sections 3.