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1. INTRODUCTION

The recent Second Carnegie Inquiry has reiterated what has long been the
conventional wisdam of researchers in the social sciences: that there are
massive nurbers of malnourished children in South Africa. Government
figures are not Agiven to overstatement, and yet even they suggest that over
two million of the country's nine or ten million children are well under
weight for age, and that several hundred thousand are at grave risk fram
malnutrition (cf. the discussion in Hansen, 1984:4).

It would be ludicrous to attribute a problem as acute and vast as this to
ignorance of good eating habits or laziness. Malnutrition, and the poverty
which is its cause and effect, is not an isolated phencmenon. It was
recognized by the first Carnegie Camission over half a century ago that
poverty is the acute consequence of conditions and influences inherent in
our society (Murray, 1932:vi). Wide-ranging solutions have accordingly been
offered, varying fram sweeping reform of economic structures, to small-scale
nutritional intervention programs, e.g. pramting breast feeding, which are
well within-the capabilities of hospital or private associstions. In 1944
we find the Gluckman Commission on health services arguing the fundamental
point that "the long term policy with regard to nutrition is obviously to
improve purchasing power" (p 30). The 1951 Cillie Commission on school
feeding had an equally broad vision, when it argued for

"a camprehensive, wider policy which should be adopted with a view to
ensuring the best nutrition for the nation...the strengthening of the
inherent power of the family to provide for its own needs" (pp 63,65).

Many would argue that to eradicate malnutrition will, then, require a .multi-
level strategy, incorporating both long term and short term measures, aﬁd
requiring the resources of both macroeconomic and fiscal policy and of

. educational, health and welfare, énd other departments.

It will be the intention of this paper to show that supplementary children's

feeding could form a component of such an integrated nutrition policy package.




2. HISTORY

School feeding has for decades presented itself as an attractive solution to
the malnutrition problem: besides being logistically simple, reasonably
inexpensive campared with other nutrition schemes, and capable of being targeted
to the needy, it also provides education-related benefits like better concen-
tration, motivation, energy, and higher attendance. BAmong its disadvantages
are the widespread occurrence of corruption; lack on storage space; the
fact that children who get food at school tend to be given less at hame; the
fact that the crucial period for nutrition is the first five years of life,
and more especially the first two years of life; and the absence of clear
anthropametric or other medical proof of the efficacy of school feeding in
eliminating malnutrition. '

A rough distinction may be drawn between school feeding schemes aimed at
reducing mémutrition and those whose objective is convehiehce. Current
South African schemes, as we shall see, are focused mainly on the malnutrition
problem. Similarly, the British, Japanese and American schemes were at their
inception aimed at alleviating the gqross malnutrition arising fram poverty.
However, with the steady rise in disposable incame in the latter three count-
ries, the aim of the schemes have probably shifted towards convenience. The
current scheme in Britain provides children with a meal at reasonable cost
since the school day typically includes both morning and afterncon sessions
(Cockerill). The same might be said of the American and Japanese schemes
("School Food Programs"; "Outline of School Lunch Program in Japan"). After
a thumbnail sketch of the USA and Japanese schemes, we shall examine a past
South African scheme in greater detail.

2.1. United States

2.1.1. Naticnal School ILunch Program

The strains of industrialization, resulting'j.n deélorable conditions of malnu-
trition, cambined with increased knowledge of the medical aspects of nutrition,
provided the impetus for the introduction of many school lunch programs in the




USA in the early part of this century. Federal assistance for these programs
was obtained during the Depression. The system expanded to the point where,
in the late 60s, approximately 70% of the more than 100 000 elementary and
secondary schools were participating in the National School Lunch Program.
The program involved nearly $2 billion in 1968, employing severdl hundred
thousand people. In 15 states, universities had made graduate programs in
administration available to food-service personnel. In 1965 the cost of a
type A lunch, which provided one-third of the recommended daily allowances,
was 57c. Approximately half was paid by the children and half by state and
federal funds. Needy children could apply for pre-school mezls.

2.1.2. Special Food Service Program for Children

Fram 1968, this program authorized assistance to public and non-profit private.
institutions like day care centres. Depending on need, this program financed
up to 80% of the operating costs. This program is helpful to children fram
low-income families who are vulnerable to harmful dietry deficiencies.

2.2. Japan

State subsidies were first granted to school feeding schemes in Japan in 1932.
Allied aid enabled the program to expand after the war until it fed some 7,2
million children in 1949. Parents contributed towards the costs, but finan~
cially disadvantaged pupils received meals free, as in Britain and the USA.

All facilities and equipment have been installed at goverrment expense. The
meals were intended to provide approximately one-third of a child's daily energy
and other nutritional requirements. In 1980 same 94% of all schoolchildren
received school lunches; parents paid 51,6% of the expenses and government

the rest.

2.3. South Africa

The first state-funded school feeding program in South Africa was started in
1916 by the Transvaal Provincial Council. It provided meals only for needy
children during the winter months, for which parents were, if possible,

expected to pay two and a half pence per day (Cillie: 29). In 1943 the then




Minister of Finance, Jan Hofmeyr, announced that in future at least one meal
per day would be supplied free to all school children. The Union Treasury
would pay two-thirds of the cost of the meal, and half of the cost of equip-
ment, and the Provinces would pay the rest. It was administered by the
Department of Social Welfare. The Gluckman Cammission on health services
expressed praise for the new school feeding scheme, but warned that it would
be "gravely deficient" unless it were accampanied by preschool feeding and
feeding at nursery schools and the like (Report, p 30 f).

The National Nutrition Council, in its first report of 1944, cammented on the
progress of the new scheme. It noted that a subsidy of approximately 2d per
child per day had gone into school feeding. Covering slightly less than

one million children in all, the total annual cost incurred was some 1,65
million pouhds. The Council reported that the geographical and racial spread
of the beneficiaries was as follows:

Whites Indians and Natives -Total
Coloureds

000 '000 '0c00 - 000
Transvaal 135 13 146 294
Cape 127 128 ! 205 459
Natal 27 33 : 87 146
OFS . 34 2 47 83
322 175 485 9283

Unfortunately the scheme soon became an arena of discrimination against Africans.
Control of the Native School Feeding Scheme passed into the hands of the Union
Education Department in 1945. School 'feeding for whites, coloureds and Indians,

" on the other hand,was passed onto the provinces, with the.central government
still subsidizing half the cost. It seems that there was a good deal of dis-
agreement between the Provinces and the central government as to which party

was really responsible for school feeding (cf. Cape Provincial Council Minutes ,

12.3.1959).




In 1949 the Native School Feeding Scheme was withdrawn from farm schools,
_mine schools and mission schools.  The amount of subsidy was reduced from

2d to 1.5d per child per day (cf. the discussion in Hansard, 26.4.1957).
This move was strongly protested by, anong'oth'ers , the Cape Provincial
Council- (Mjnutes, 9.6.1949), but to no avail. Africans understandably

felt they were being discriminated against. The Cillie Camission disagreed,
feeling that the "truth of the matter was, of course" that school feedj__ng
for other groups was provincial responsibility, whereas for Africans it was
a government responsibility (Cillie: 40). How this reply diminishes the
charge of discrimination is not made clear.

Finally, though, all the schemes were discéntinued. For instance, the Pro-
vincial Council of the Cape decided to abandon the School Feeding Scheme

on 14 June 1957. The reasons given by the Minister of Native Affairs for his )
disenchantment with the original Hofmeyr vision are perhaps representative

of the feeling of the time. He mentioned wastage; ipoor transport, resulting
in the food reaching faraway schools in an inedible state; high and rising |
costs (school feeding, to him, was an "ecancmic - impossibility"); lower "take-
up" rates than anticipated (only two~thirds of African schools applied); .

the fact that parents did not feed the children because thay would be fed at

" school (Hansard 26.4.1957 and 11.6. 1957}.

It is well to note at this point that none of the Minister's complaints are
overvhelming problems. Same reflect conditibns at the time, e.g. poor trans-
port facilities, and foodstuffs which, due to ignorance of chemical preservatives,
rotted quickly. Other disadvantages cited are not necessarily inherent in -
school feeding schemes, e.g. wastage and irregularities due to mismanagement. . ‘
The relatively smooth operation of the British, Japanese and USA schemes are *» !
perhaps better examples of what can be achieved than the hastily introduced and
non-professionally managed South African scheme. "Take-up" is always a problen'

with non-automatic benefit schemes (cf. Atkinson, 1975: 223 f). However,

it is a more intractable problem with schemes aimed directly at individuals who

may be difficult to locate and motivate; to inform and motivate schools should..

not be mordinately difficult. Finally, the minister's observation that !
school-fed children got less at hame is a frequent charge -against school feeding ;
schemes. Even so, the records of some privately-run schemes in South Africa ;




seem to show that school feeding can reduce and even eliminate malnutrition,

as we shall see. Thus the reduction imposed by the parents —— if any is
imposed at all -- is not so great as to eliminate the benefit from school

feeding.

3. CURRENT SOUI'H AFRICAN SCHOOL FEEDING SCHEMES

I have briefly examined most of the frequently cited advantages and disadvantages
of school feeding, and tried to show that the reasons advanced in 1957 for the
discontinuation of the schemes are not necessarily overwhelming. What does
count as an overwhelming reason for not investing in school feeding, in the
minds of many medical people, is their argument that little or no clear medical
evidence has been presented to prove that these schemes are highly effective

in achieving a number of objectives, including the elimination of malnutrition.

The table ¢n page 9 indicates what is being done by sane of the many privately-
run school feeding schemes. Same aspects of these schemes deserve to be high-
lighted. First, regarding the meal content, it is apparent that only small
amounts of food are given, in the form of a slice or two of brown bread, or

high-protein soup in winter, or sometimes fortified biscuits. Milk is not a
preferred cammodity, due to its high cost and because skim milk is sometimes not
liked by the children. Secondly, some of these schemes might be better charac~
terized as supplementary feeding schemes rather than school feeding schemes.
Third, the principle of self-heélp is frequently followed. Parents contribute
to the costs, sametimes paying half or more. Several of the scheme convenors

cammented that parents were anxious to retain the schemes despite rising costs.
At some school$ children bring what vegetables they can from home to add to the
soup. Fourth, the schemes tend to be run on shoe-string budgets. Most, and

in some cases all, of the workers are voluntary.

contribute enough, donations are sought from private individuals, firms, and
relief agencies like World Vision. Schools and parents cooperate readily in
fund-raising efforts. Fifth, the convenors are firmly convinced of the value |
of the schemes. They note that children often arrive at school having eaten
nothing that morning, and are simply unable to offer their full concentration.
Same principals report that "without school feeding, fainting from hunger is

Where parents are unable to




a fairly cammon occurrence". They refer to a noticeable improvement in the
children's ‘physical health and vigour which sométimes ‘takes several months

to achieve. An added benefit is that attendance has improved at schools where
food sdemes operate. Sixth, same of the schemes included pre-school children
and the elderly, but most were focused specifically on primary schools. A
criterion sometimes applied is that schools would be included if anthropometric
measures showed that a certain proportion (e.g. 30%) were below weight for
age (e.g. below 80% of expected weight for age). One scheme takes on schools
only if they request feeding, because "it has been our experience in the past
that the actual operation of the feeding never works satisfactorily unless

it is specifically asked for".  Seventh, most of these schemes are city-based,
although same include a rural/farm school camponent.

4. ADVANTAGES AND DISADVANTAGES

let us briefly review the most important advantages and disadvantages of school
‘feeding schemes.

4.1. Disadvantages

(@) ‘Inconclusive medical evidence that they can reduce wmalnutrition. |
(b) Childrenwhoparticipate are given less food at hame. '
(c) Mismanagement.
(d) The target group excludes those who are most in need of feeding:
children who are too poor to get to school, and children under the age of
five years. : "’

It appears fram the evidence collected fram same of the existing schemes in
South Africa that the first problem, that of inconclusive medical evidence,

is not as intractable as might seem. For example, the Peninsula School Feeding
Scheme provides feeding at a school only if anthropometric measurements show
clear evidence of need. It may take a long time (a year or more in same cases)
for those measurements to improve significantly - but improve they do.

This is in turn relevant to the second problem: that pupils are believed
to receive less food at home because they are fed at school. If it is the



case that the school feeding schemes referred to successfully red_uced malnutrition,
then the reduction of food received at hame could ﬁot have heen so great as to
wipe out the benefit of the food received at school. What might have occurred is
that the benefit of the school feeding scheme was spread to the families that
the children represent. Although this may not have been one of the objectives
of the organizers, there is probably no fundamental objection to this as long
as the nutritional status of the children improves with time. It is the classic
problem of leakage to uninténded beneficiaries. What matters is not the existence
of leakage (almost every conceivable program has built-in leaks) but its extent.
In this case its extent is probably small in camparison with other types of
intervention. Third, there is the problem of xhismanagement. Several factors
appear to have reduced, or perhaps eliminated, the potential wastage fram poor
management. First, the foodstuffs given were simple to store and prepare.
Second, the schemes were on shoe-string budgets which doubtless campelled the
organizers to place a high premium on efficiency. Third, unlike the Hofmeyr schemes,
they were not imposed from above but were generally requested by the schools,

. which presumes a willingness to control and manage the schemes effectively. Thus
it appears that the potential for mismanagénent is not endemic in school feeding .
schemes.

The fourth objection to school feeding schemes is that they, from a strictly
nutritional point of view, do not benefit those in greatest need of nutritional

© supplementation. This is perhaps the weightiest objection, because, as: medical
science assures us, children of school-going age are those who have survived the
ravages of malnutrition. Their weight, vigour and levels of concentration might
not be up to standard, but they will probably not die from malnutrition. Children
who are too poor:ito get to school, and children under school-going age, are more
vulnerable to malnutrition-related diséase. Awareness of this drawback was shown
as early as 1944 by the Gluckman Camission, as was indicated above. The emphasis
on malnutrition of the very young is also clearly reflected in recent UNICEF
thinking (cf. Grant, 1984). This analysis suggests a different conceptualization
for school feeding. It is better seen as "institutional feeding" or "childrens'
feeding", or "supplementary feeding", or some similar name. Within this category,
different items with different objectives could be distinguished. The aim of
school feeding would be to reduce the discomfort of hunger, to increase body weight,
to raise concentration , and the like. The aims of pre-school feeding would
include all these, as well as the elimination of disease and death from malnutrition.




| NuvBER

SCHEME NUMBER FOODSTUFFS GIVEN CosT DATE COMMENTS
OF OF
SCHOOLS | PUPTLS
Samerset West 12 3 300|0ne slice of bread with peanut R13 160 (no 1982{Feeds only the needy children
butter; soup in winter; also admin. costs) tat each school
skim milk or cocopan
Evolweni’ 16 6 25011 or 2 slices brown bread, high- |R51 000 p.a.; 1982jParents' contribution amounts
(Kloof) protein soup; protein-reinforced {Parents pay R4/ : to nearly half the cost.
biscuits; peanut butter; cocopan |child/year Started 1964. Children are scne-
times seen to faint at beginning
of year.
Jabula Soup 400 kit¢hens, |High~protein soup Total R36 000 - a 1982|Results: improved attendance, and
Kitchens some at{pre- & Premier Group the physical symptams of malnu-
: primary school donation trition disappear
Port Elizabeth|{ 42 26 O00|Brown bread, peanut butter, Total R150 O00; 1982
high-protein soup; sometimes parents pay 10c/
fortified biscuits and skim wk if possible;
milk cost/day/child 3.52¢
Mayor's (East 16 600|Fortified biscuits; soup in Total R70 000; 1982| Started 1959; children bring what

London)

Peninsula

Uitenhage

GADRA
Grahamstown):

129 oog

10 00O

9 400

in wintex

Bread; soup or hard-boiled egg

Fortified soup

Soup and bread 3 days, bread
and peanut butter 1 day, forti-
fied biscuits one day per week

parents pay Sc/wk
where possible

R500 000 total;
i.e. R3.88 per
child per year

R1.77 per child
per year

R45 000 (food),
R50 OO0 (total), i.e
R5.32/child/year

1982

1981

1982

vegetables they can for soup

At one school in Wellington, 19
out of 22 children had third
degree malnutrition

Includes a soup kitchen for pre-
school children




It appears that none of the above-menticned drawbacks of feeding schemes need .
i)e crippling ones. Nevertheless they throw up certain limitations of feeding
schemes which should be recognized. The first and obvious limitation is that
under the present educational system institutional feeding schemes are unlikely
to reach the poorest and those in remote areas. The second is that preschool
institutions are woefully inadequate, and a major program of establishing these
institutions will have to be embarked upon if a full nutritional program for
children is desired. The third limitation, as mentioned above, is that school
feeding does not strike at the root of the malnutrition problem since it reaches
survivors. Hence my suggestion that it be reconceptualized as "supplementary
children's feeding". The fourth is that all children's feeding schemes entail
some, though probably not much, . leakage to unintended beneficiaries. From

the point of view of incame redistribution, cne could scarcely object; but

fram the point of view of nutritional gain this fact should be faced openly.

A Fifth limitation is that, to the author's knowledge, no unambiguous medical
evidence exists showing the nuttitional status effects of school feeding after
having excluded the operation of variables like the seécilar rise in inccmesover
time. Due to its failure to exclude these variables, the Japanese evidence,
impressive though it may seem is inconclusive ("Outline", p.3).

4.2 Advantages

I shall now briefly review the chief advantages of school and pre-school feeding,
commenting only on those aspects: which have not been dealt with above.

(a) Reduction of deaths from malnutrition.
(b) TImprovement of children's health by increasing body weights.

(c) Increasing vigour and concentration levels. A by-product of improving children's
energy is to enhance the effectiveness of investments in education. Conversely,

poor concentration induced by hunger both diminishes the child's chance of making
progress and wastes the state's investments in teachers' salaries, buildings and
equipment. In this light, nutrition could be seen, along with personmnel and infra-
structure, as one of the regular camponents of an effectively functioning educ_:aticnal
system.
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(d) Increased school and pre-school attendance. - Supplementary feeding schemes
increase the effectiveness of state investments in education by increasing
school attendance in poor areas. Nasson's study of farm schools supports this
observation. 25 of the 40 rurai Cape Province schools he studied had rudimentary
feeding schemes, consisting of soup, bread and fruit once or twice per week.
Children paid 5-20c per week. Masson caments,

"it is not surprising to find that school feeding schemes are a hugely
'popular measure. Schools which normally experienced a dramatic drop in
winter attendance, down to 50% or 60% on the coldest and wettest days,
reported that the inducement of soup far outweighed the costs of getting
drenched. However inclement the weather, children trudged to school.
The record bocks of three schools revealed 100% attendance on the one or
two days each week when food was provided, through the worst weather of
June, July, and August" (1984:24).

(e) By-products in the community. Feeding schemes can act as a catalyst. Once
parents and concerned individuals have been able to cooperate successfully in
a scheme of this kind, they have the incentive to expand into other projects.

(f) Income redistribution. School and pre-school feeding schemes are an effective
way of redistributing incame to those who most need it. Many techniques of incame
redistribution tend to spread income as far as parents, but there is little
guarantee, due to the vagaries of the "family food chain", that the benefits would
reach their children. Supplementary feeding is one means of side-stepping the
family food chain. '
(9) Simplicity and feasibility. Feeding schemes afford a way in which interested
individuals,_ churches, school teachers and parents with limited resources can run
a visibly effective nutritional intervention programme which avoids the disadvantage
of being seen as "Band-aid". . .
(n) Appeal. Children's supplementary feeding schemes are easy to justify on simple
hmanitarian grounds. They have an immediate appeal to many because of the self-
" evident ‘va'lue of gi\}ing food to underfed children. Moreover, their attractiveness
does not vary with political affiliation.
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5. THE CILLIF PROPOSAL

Since my proposal takes as its point of departure the 1951 Cillie Cammission
of Inquiry into School Feeding, let us examine its main recamendations.

The Camission stressed that school feeding is an "interim measure" only "of
use in relieving the pressing needs of the moment" (p 65), until such time

as a comprehensive nutritional policy for the country would make school feeding
redundant. The commmity should contribute 40%, or 25%, or 10% of the costs,
according to its means ,. and the goverrment should péy the remainder. The food
given should be supplementive not substitutive, consisting of fresh fruit/
vegetables as well as milk, cheese or groundnuts. It should be given at all
primary schools, which at that time had a total of 1.35 million children.

Given a maximum grant of 2d per child per day, the total cost incurred by the
government would be somewhat more than two million pounds.

. In this proposal Cillie stressed three principles-which .should be incorporated
in any future govermment—financed supplementary feeding scheme:

(a) that supplementary feeding schemes are an interim measure; -
(b) that the cammmnity should participate actively; and
(c) that the food given should be supplementative not substitutive.

Intérestingly, the current South African schemes cited above observe these principles
to the extent that this is possible. I would therefore propose that a state-funded
supplementary feeding scheme attempt to cambine the best elements in the Cillie '
proposal and the current South African schemes. One irnporta.nt correction should

be made, however. The offer of variable funding levels (60%, 75% or 50% in

Cillie's plan) should be replaced by the offer of only one funding level. This
should be done to avoid campetition among schools for funding, to prevent officials
fram gaining the considerable powers that discretion over funds conveys, and to
forestall efforts to exaggerate either the poverty of the camwnity or the poor
nutritional status of the children in the hope of squeezing more fram govermment
coffers.
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6. AN ALTERNATIVE PROPOSAL

I would suggest a supplementary feeding program along the following lines:

(a} the food given should be similar to that offered by the Peninsula School
Feeding Association, GADRA or other similar schemes.

(b) the govermment should undertake to pay (i) 100% of the initial capital
costs, and (ii) 75% of the operating costs.

(c) This funding should be granted on certain conditions:

(1) that a functioning ' body of parents and staff at the institution
request it

~{ii) that this body find the funding, either from their own resources,
‘or frem appeals, to pay 25% of the costs;

(iii) that anthropametric measurements show that more than a specified
percentage are below a specified percentage of expected body weight for
age;

(iv) that anthropametric measurements are taken at regular six-monthly
intervals while funding is being granted;

(v) that regqular six-monthly medical reports are submitted along with-
reports of the progress of the supplementary feeding scheme.

(d) A small secretariat of trained individuals should be appointed to a
"Section Motivation", based at the headquarters, whose task it is to encourage
creches, pre-school institutions, day-care centres and primary schools to
embark on a supplementary feeding scheme. ’

How much would a scheme along these lines cost? If only primary schools are
taken into consideration, and if currently operating schemes are taken as a
basis for costing, it can be shown with a few informed guesses that the state
contribution would be in the region of R17 million (see appendix).
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Where should this money come from? I have tried to show in a previous paper
that the bread subsidy, which has recently run at well over R100 million annually,
is an inefficient means of income redistribution and nutritional delivery (Moll,
1983). I have suggested that a food stamp scheme would be a more cost-effective
instrument of nutritional delivery to the very poor (Moll, 1984). Perhaps a

food stamp program and a supplementary children's feeding program could be seen
as camplementary. The former focuses on the poor family as a whole, the latter
specifically on poor children; the former has mainly nutritional objectives,
while the latter has both nutritional and important educational objectives. Hence
I would suggest that the substantial bread subsidy funds be reallocated to a

food stamp program and a supplementary children's feeding program.

7. APPENDIX: OOST CALCULATIONS

Data on pre-school institutions is difficult to obtain, and calculations of
schemes for children not associated with some sort of schooling institution

- would, at this stage, be purely speculative. Therefore,.I shall consider only

primary schools. For lack of information, I shall also amit the initial
capital cost; however, this should not be large as the food given is very
P

simple. Mumbers of children at primary schools, with percentages of children

U
below 80% of expected weiaht for age (NCHS standard), are approximately as follows:

NUMBERS . PEKE_NI‘AGE BELOW
OF 80% OF EXPECTED
CHIIDREN | WEIGHT FOR AGE
1000 2
| WHTTE 615 4,9
COLOURED | 619 30,4
ASIANS 152 31,1
AFRICANS | 4233 . 25,6

SOURCES: Survey of Race Relations, 1982, pp 473-490
Hansen, 1984:34.
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Let us assume that schemes are subsidized only if more than 30% of children
are under 80% of expected weight for age. Then the mumbers of schools with
subsidized programs will depend on the distribution of malnourished children.
As a quess let us suppose that 75% of African, 80% of Asian, 80% of Coloured
and 10% of White schools became eligible to apply. Then the numbers of
children receiving the subsidy are: .

2000
WHITE, 62
COLOURED 495
ASIAN 122

AFRICAN 3175

3854

Let us assume that costs are equivalent to the average of the GADRA and Peninsula
School Feeding Association figures, allowing for inflation of 13%. Then costs
are same R5.87 per child per year. Then the operating ‘cost of feeding schemes -
at eligible primary schools is approximately R22,6 million, of which the
govermment share is R17,0 million.
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