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REPORT TO THE CONGRESS

BY THE COMPTROLLER GENERAL
OF THE UNITED STATES

The National School
Lunch Program--
Is It Working?

Departments of Agriculture and
Health, Education, and Welifare

This report identifies shortcomings in both
the evaluation and performance of the School
Lunch Program. [t recommends specific ac-
tions for improving the effectiveness and ef-
ficiency of program services.
Areas discussed include

--schoolchild health,

--children in need of nutrition,

--operating efficiency, and

--relationship of the program to the Na-
tion’s agricultural economy,
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COMPTROLLER GENERAL. OF THE UNITED STATES
WASHINGTON, D.C. 10848

B-111810

To *he President of the Senate and the
Speaker of the House of Representatives

This report describes what is known about the National
School Lunch Program's effectiveness in achieving legislative
objectives. It is being released concurrently with a com-
panion summary (PAD-77-7).

Officials of the Department of Agriculture and the Depart-
ment of Health, Education, and Welfare have been given the op-
portunity to review and comment on this report. Their views
have been incorporated where appropriate.

Our review was made pursuant to the Budget and Account-
ing Act, 1921 (31 U.S.C. 53), the Accounting and Auditing
Act of 1950 (31 U.S.C. 67), and the Legislative Reorganiza-
tion Act of 1970 as amended by title VII of the Congressional
Budget Act of 1974 (31 U.S.C. 1154).

Copies of the report are being sent to the Director,
Office of Management and Budget; the Secretary of Agricul-
ture; and the Secretary of Health, Education, and Welfare.

7 o A (it

Comptroller General
of the United States



COMPTROLLER GENERAL'S THE NATIONAL SCHOOL LUNCH

REPORT TO THE CONCGRESS PROGRAM--IS IT WORKING?
Departments of Agriculture and
Health, Education, and Welfare

DIGEST
The National School Lunch Program is designed
to

--safeguard schoolchild health by improving
and/or maintaining levels of nutrition and

--strengthen the agricultural eccnomy by
stimulating food demand.

To these ends, the Secretary of Agriculture
regquires that lunches served under the pro-
gram meet a specified food pattern (type A)
providing, on average, one-third of each
child's daily diet.

Federal assistance to States in serving the
lunches is based on the number of meals
served. This, in cash and commodities,
amounted to more than $1.7 billion in fis-
cal year 1975. Over 4 billion lunches were
served, about 1.6 billion being provided
free or at reduced prices to children from
economically needy families.

The program is available in most of the Na-
tion's schools and is the largest of several
federally supported child-feeding programs.

RECOMMENDATIONS TO
THE CONGRESS

The school lunch program provides adequately
for the large-scale feeding of children, but
it could be much more effective and effi-
cient than it is.

GAO thinks the Congress should:

--Provide policy guidance indicating speci-
fically what the purposes of the program
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should be and have the program evaluated
accordingly.

--Define the priority of each purpose and
direct how the program is to be evaluated.

~=Require the Department of Health, Educa-
tion, and Welfare (HEW) to assist the
Department of Agriculture in determining
the program's contribution to children's
health.

--Review Agriculture's program evaluation
plan to be sure it will support the needs
of congressional oversight.

-—-Require Agriculture to report to the Con-
gress the results of its evaluation.

Since legislation prohibits the school lunch
program from imposing any reguirement rela-
tive to the teaching of nutrition to school-
children, the effectiveness of nutrition ed-
ucation programs is not addressed in this
report. Such programs are, however, cur-
rently being reviewed by GAO on a broader
scale.

GAO OBSERVATIONS

GAQ examined the qguestion of whether the

program is meeting its legislative objec=-
tives and analyzed available information

on what is known and not known about the

effectiveness of the program. Areas dis-
cussed include:

~-=-Health impact. Does the program support
the health of schoolchildren? (See part
II)

-~Agricultural impact. Does the program
increase demand for agricultural commod-
ities? (See part II.)

--Participation, Do children in need of

nutrition eat the lunches? (See part
I11.)
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--Operating efficiency. Are lunches pro-
vided as inexpensively as possible? (See
part IV.)

The school lunch program has been in opera-
tion for three decades. Though many reports
over the years contain important information
about the program, this information generally
has not been assembled in a way to assist the
Congress in reviewing the program's budget,
in considering program revisions, and in
overseeing program administration.

Shortcomings in program evaluation are not
necessarily indicative of actual performance
or of the program's potential to support
schoolchild health. Nutrition--the lack,
excess, or quality of it--appears to be a
problem for millions of schoolchildren.

(See chs. 2 and 3.)

HEALTH IMPACT

The type A lunch is a critical factor in the
program's success. The quantity and type of
food included in the lunch largely determine
cost and the amount of commodities eaten;
the price and presentation of the lunch de-
ternine how well the program reaches child-
ren; and the nutritional nualities of the
lunch determine how well the program safe-
guards health.

Although studies show that the school lunch,
when paired with a nutritional supplement or
with the school breakfast, can affect the
nutritional levels of schoolchildren, their
findings about how the lunch itself affects
nutritionally deprived and nutritionally
adeguate participants are inconclusive.

(See ch. 4.)

Although the type A lunch appears to be ef~

fective in increasing food consumption, GAO

is not convinced that it is the best choice

for a nutritional standard. The absence of

any indication that the program is having a

net benefit on the health of either needy or
nonneedy children raises questions about the
nutritional value of the lunch.
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In comparison with other types of lunches,
the type A lunch:

-—-Appears relatively ineffective in achiev-
ing the program's nutritional objective.
The lunch, a standard meal served to all,
does not appear effective in combating
children's diverse nutritional problems.
An alternative standard--providing more
flexibility in the pattern and/or portion
sizes--may improve the program's nutri-
tional impact. {(See p. 38.)

--May increase the cost of program lunches
(thereby reducing participation of stu-
dents who pay). (See ch. 7 and p. 123.)

--Is often presented in a form or content
which discourages student participation
and contributes to food waste, (See
Pp. 68 to 76.)

AGRICULTURAL IMPACT

GAO found consistent indications that the
program has strengthened cverall demand

for farm products. However, peossibility
of conflict between the program's agricul-
tural and nutritional provisions was noted.
{See chs., 5 and 1l1.)

Shifting eating habits and needs over the
past 30 years suggest that the program's
objectives should be reassessed. Present
agricultural conditions are considerably
different. Conditions of oversupply are
less frequent and concerns about the agri-
cultural economy have generally tended
toward the problem of shortages.

PARTICIPATION

Between 1971 and 1975, an expanded free/
reduced-price program substantially in-
creased the participation of low-income
children; but, because much of the in-
crease was offset by declines in the
participation of regular-price students,
overall participation tended to remain
constant. (See ch. 6.)
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The shift toward low-income children (the
population group with the greatest preval-
ence of nutritional problems) probably in-
creased the program's potential as a nutri-
tion aid. On the other hand, the program
became less effective in reaching the
regular-price students. <(See pp. 38 and 88.)

Although many authorities have expressed

a desire to improve participation levels,
the guestion remains: How? Available stud-
ies, though beneficial in identifying some
of the “factors" affecting participation,
help little in estimating the impacts of
various policy alternatives. (See ch. 7.)
For example: :

--Price-participation relationships are an
extremely weak forecasting tool.

--The relative importance (rank) of the in-
dividual factors affecting participation
has not been clearly defined.

-~Better information is needed to assess the
effects a change in participation would have
and to direct the program toward children in
greatest need.

OPERATING EFFICIENCY

While it is true that the school lunch pro-
gram's operating expenses increased rapidly
over the 1973~75 period, the main cause was
inflation. The real cost of producing a
program lunch actually declined. (See

ch., 9.}

A potential exists for Agriculture to reduce
program food costs by more than $100 million
per year without sacrificing nutritional im-
pact. (See ch, 9.)

Agriculture's commodiiy distribution pro-
gram helps small school systems save on
food costs. A flat-rate disbursement of
cash in lieu of commodities would provide

a disproportionate benefit for large school
systems because of economies of scale in
procurement. (See p. 115.)
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RECOMMENDATIONS

The Secretary of Agriculture should:

~-Require a formal, systematic evaluation
of how well the school lunch program
meets legislative objectives. The evalu-
ation should use the expertise and re-
sources of the Deaprtment of Health, Ed-
ucation, and Welfare and should report
its results to the Congress in a timely
manner.

--With assistance from HEW, (1) determine the
nutritional standards needed to best safe-
guard schoolchild health, (2) if found de-
sirable, revise the program's meal regula-
tions to reflect nutritional reguirements
that will give menu planners planning
flexibility, (3) improve the program’'s
cost-effectiveness, (4) encourage higher
levels of student participation, and (5)
reduce food waste.

-—-Determine the effect of ccmmodity distri-
bution surges on the school lunch program's
nutritional objective and, if surges are
determined to have an important effect, im-
plement corrective procedures so that
agricultural considerations do not compro-
mise the program's nutritional effective-
ness.

-—-Improve the accuracy of participation
forecasts and determine the relative im-
portance of individual factors {including
price) which affect participation.

--Determine how a change in program partici-
pation affects the magnitude and characteris-
tics of unmet nutritional needs in the non-
participant population.

--Examine approaches and take actions to im-

prove the economy of small and mediuu-
sized school systems' food procurem =t.
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AGENCY ACTIONS AND UNRESOLVED ISSUES

HEW concurred with GAO's recommendations and
said that it would assist Agriculture in de-
veloping meal standards and in evaluating the
program’'s nutritional impact. HEW alsoc pro-
vided technical comments pertaining to the
relationship between nutrition and health
which were used in preparing this report.

Agriculture generally agreed with the recom-
mendations that do not involve the program's
nutritional impact, and has acted or agreed
to act to implement them. (See pp. 79, 105,
and 124.) It did not respond to the recom-
mendation for determining the relationship
betwe~n participation levels and the unmet
nutritional needs of the target population.
(See p. 105.)

Agriculture said it recognized the need for
a program evaluation and that a draft of
the Food and Nutrition Service's research
program for the next 5 years, now under
review, includes the development of a
methodology for assessing the school lunch
program's nutritional impact. It also

said that "it is gqguestionable that such

a study would be successful in accomplish-
ing its objectives.” Since GAO has not
reviewed the research plan, it has no

means of assessing whether or not the pro-
gram evaluation will be effective. Agri-
culture, however, made no mention of a
positive commitment to start the evalua-
tion, nor did it reply to GAO's recommenda-
tion that such an evaluation be coordinated
with congressional oversight needs and sup-
ported by HEW. (See p. 51.)

Agriculture disagreed with the recommenda-
tion pertaining to nutritional standards.
It said that such standards would be dif-
ficult to determine and that, while it
shared GAO's concerns regarding the type A
pattern's effect on participation and food
waste, there were ways of addressing such
concerns short of abandoning nationally es-
tablished meal standards. (See p. 79.)

vii



There is no doubt that the nutritional as-
pects of the school lunch program are comp-
licated and difficult to evaluate. The
conseqguence of not doing such evaluations,
however, is to leave some very important
issues to chance. Therefore, GAO believes
that Agriculture should take positive ac-
tion on the recommendations outlined in
this report.
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CHAPTER 1

INTRODUCTION

The National School Lunch Program (NSLP), authorized by
the National School Lunch Act of 1946 (Public Law 79-396) and
expanded in more recent legislation, is the largest of sever-
al federally funded child-feeding programs.

As stated in the authorizing legislation, NSLP's objec-
tives are "* * * to safeguard the health and well-being of
the Nation's children and to encourage the domestic consump-
tion of nutritious agricultural commodities and other food."
To do this, the Federal Government encourages and assists
public and nonprofit private schools below college level to
serve well-balanced lunches to children. This assistance
includes:

-=-A basic cash and donated food subsidy for all lunches,
with additional cash reimbursement for meals served
free or at reduced prices to children who cannot pay
the full price.

--Nonfood assistance funds to help needy schools acguire
food service eguipment.

~~State administrative expense funds to partially reim-
burse States for undertaking the additional adminis-
trative activities reguired by the program.

--Limited funds to undertake program-related nutritional
education and training projects, studies, and surveys
of food service requirements, and special development
projects.

From 1947 to 1975 NSLP has increased in Federal expendi-
ture from less than $100 million to more than $1.7 billion
{cash and commodities). In fiscal year 1975, about 88,800
schools (approximately 81 percent of the Nation's total) were
members of NSLP, making program lunches available to almost
88 percent of all schoolchildren. Over 25 million children
(56.7 percent of the NSLP enrollment) participated in the
program; nearly 39 percent of these children received free
or reduced-price lunches.

LEGISLATIVE HISTORY

Federal assistance in feeding schoolchildren has ex-
isted for roughly four decades. The U.S. Department of
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Agriculture (USDA), authorized by section 32 of Public Law
74-320, began food distribution to schools during the mid-
1930s. One objective was to provide nutritious, low-cost
meals to children, but the primary design was to create an
outlet for foods acgquired under surplus-removal programs.
When wartime demands in the early 1940s drained these sur-
pluses, USDA initiated the Nation's first cash assistance
program by partially subsidizing schools for local food
purchases.

After the war, school lunch participation was approxi-
mately 4 million children. Uncertain of year-to-year funding,
schoois were reluctant to enter the program or to expand
existing programs. Recognizing this shortcoming, the Congress
enacted the National School Lunch Act of 1946 (Public Law 79-
396). This act authorized the creation. of NSLP. The act
established three basic operating standards:

-=School lunches should conform to nutritional standards
established by USDA.

--Free or reduced-price lunches should be provided to
children unable to pay the reqular price.

--The program should be operated on a nonprofit basis.

USDA's food distribution authority was further expanded
by section 416 of the Agricultural Act of 1949 (7 U.S.C.
1431), which authorized donations of food acguired by the
Commodity Credit Corporation under vrice-support programs.

In 1962 the criteria for apportioning funds were re-
vised to provide a more eguitable distribution and to en-
courage program expansion. At the same time, section 11,
Public Law 87-823, was added (but not funded until 1966)
to provide special financial assistance to schools serving
students from impoverished areas.

The Child Nutrition Act of 1966 (Public Law 89-642),
recognizing "the demonstrated relationship between food
and good nutrition and the capacity of children to develop
and learn," further amended and expanded the National
School Lunch Act of 1946.

In 1970 the NSLP legislation was again amended and
expanded (Public Law 91-248) to include administrative and
procedvral changes. Strengthening the program's provisions
for serving free or reduced-price lunches to economically



needy children, this act (1) mandated that free lunches be
served to needy children and (2) provided specific guide~-
lines to be used in determining eligibility for free and
reduced-price lunches. (The serving of reduced-price lunches
remained a State option, however.)

Public Law 92-153, approved November 5, 1971 (85 Stat.
419), raised the reimbursement rates to 6 cents for each
regular-price lunch and an additional 40 cents for each free
or reduced-price lunch served.

Further refinements were added with the passage of the
Child Nutrition Act of 1972 (Public Law 92-433). This legis-
lation guaranteed a minimum Federal subsidy on a "performance
funding" basis (i.e., per meal served) and increased the reim-
bursement rate from 6 cents to not less than 8 cents per
lunch. It also rescinded USDA's authority to regulate selling
food items in competition with programs authorized under the
Child Nutrition Act and the National School Lunch Act.

Before this legislation, selling of competitive foods had
been prohibited while the school lunch was being served. The
Congress emphasized that this action was not intended to show
disapproval of existing regulations but to more appropriately
vest regulatory authority in State and local agencies.

Public Law 93-150, enacted in November 1973, extended
the performance funding concept to section 11 special cash
assistance funds. It provided an escalator concept by which
average Federal payment rates are to be adjusted semi-annually
to reflect changes in the Consumer Price Index for food away
from home. It authorized cash payments to make up shortages
in commodity distributions, and it required the Secretary of
Agriculture to conduct a comprehensive study of child nutri-
tion programs.

In 1974 NSLP legislation was again amended (Public

Law 93-326). This act prescribed a minimum level of com-
modity assistance at 10 cents per lunch, or cash payments

in lieu thereof, with provisions that the rate be adjusted
on an annual basis to compensate for changes in the Consumer
Price Index for food away from home. The act also raised
the eligibility criteria for reduced-price lunches to 175
percent of the Secretary's income poverty guidelines, though
the States retained the ootion of whether or not to offer
reduced-price lunches.

Public Law 94-105, enacted in October 1975, represents
the most recent school lunch legislation. This act



--expanded the NSLP coverage to include the Trust
Territory of the Pacific Islands and, in addition
to schools, any public or licensed nonprofit private
residential child care institution, such as orphanages
and homes for the mentally retarded.

--revised--effective January 1976--the formula under
which the Secretary of Agriculture determines inccme
poverty guidelines.

—--establiched a mandatory reduced-price lunch program.
Children from households with an annual income level
which falls between the applicable income guidelines
prescribed by the State for free lunches and 95 per-
cent above the income poverty guidelines prescribed
by the Secretary are to be served NSLP lunches at a
price not to exceed 20 cents.

-—excluded Federal funds received by a State to provide
free and reduced-price lunches from the general re-
guirement that States match every dollar of Iederal
funds with three dollars of State and local funds.

--directed the Secretary to establish, in cooperation
with State educational agencies, administrative pro-
cedures to diminish plate waste without endangering
the nutritional integrity of the NSLP lunch. In this
regard, the act further specifies that senior high
school students will not be required to accept foods
which they do not intend to consume, but that the
failure to accept offered foods will not affect the
student's charge or the amount of Federal reim-
bursement.

The 1975 act also authorized the Secretary of Agriculture
to carry out a nutrition program staff study to

"* * * determine how States are utilizing FPederal funds
provided to them for the administration of the child
nutrition programs * * * and to determine the level
of funds needed by the States for administrative
purposes. * * * As part of this study, the Secretary
shall also examine the degree and cause of plate
waste in the school lunch program. The Secretary
shall examine possible relationships between plate
waste and (1) lack of adeguate menu development,

(2) the service of competitive foods, and (3) the
nature of the type A lunch pattern. The Secretary



shall review the study design with the aporopriate
congressional committees prior to its implementation,
and shall report his findings together with any recom-
mendations he may have with respect to additional legis-
lation, to the Congress no later than March 1, 1976."1/

PROGRAM ADMINISTRATION

The Food and Nutrition Service (FNS), USDA, is respons-
ible for the national administration of NSLP. The proaram
is normally administered in cooperation with State depart-~
ments of education. When the State agency is prohibited by
law or otherwise unable to disburse Federal funds to private
schools, an FNS regional office acts as the admiriistering
agency. Participation at the local level is voluntary.

Program responsibilities are divided among the National,
State, and local levels as follows.

At the national level, FNS headquarters and six regional
offices:

1. Supervise the States' administration of the program.

2. Administer the program for private schools in those
States where the State educational agencies are pro-
hibited from disbursing funds to private schools,

3. Distribute commodities to the States and private
schools whare applicable.

4. Review State and local school operations.
5. Apportion funds to the States.

6. Provide technical and administrative assistance to
States,

7. Fund the Food and Nutrition Information and Educa-
tional Materials Center at the National Agricultural
Library.

8. Set standards for nutritious meals.

1/USDA ofticials said the study will be issued in the latter
part of 1977.



At

the State level, educational agencies administer the

program in oublic schools, and private schools where per-

mitted.

l.

..

Each agency:

Submits an annual State plan of child nutrition
operations for FNS approval.

Establishes a system of accounting under which
school food auvthorities will report program infor-
mation. '

Maintains current records on schools' operations and
accounts for program funds.

Determines whether the matching regquirements of the
act are being met.

Provides suvervisory assistance to loczal schools.

Provides the schools with monthly information on
foods determined by USDA to be in plentiful supply.

Investigates complaints.

At the local level, schools or school districts operate
the program and determine which students are eligible for the
free or reduced-price lunches. 1In order to receive i dJeral
funds each school:

1.

2.

Operates on a nonprofit basis and observes limita-
tions on the use of program funds.

Serves lunches meeting the minimum nutritional re-
guirements as prescribed bv the Secretary of
Agriculture.

Offers lunch to all children attending school.

Provides free and reduced-price lunches for children
from families with incomes below the applicable
guidelines prescribed in legislation.

Complies with all regquirements of the Civil Rights
act and related program regulations.

Purchases, and uses to the extent possible, com-
modities designated as being in abundance, and foods
donated by USDA.



7. Maintains full, accurate records for supporting
reimbursement claims.

SCOPE OF REVIEW AND REPORT ORGANIZATION

A considerable amount of research has been done on
topics either directly or indirectly affecting NSLP. Some
of the research was flawed, but many reports contain impor-
tant information on program performance. The information,
however, has generally not been evaluated and assembled in
a synthesized form for use in determining program policies.

The purpose of this study was to scrutinize and orga-
nize available research in a way that would be useful for
committees to consider in their oversight functions and re-
sponsibilities under the Congressional Budget and Impound-
ment Control Act of 1974 (Public Law 93-344). However, in
a program as diverse as NSLP, some study limitations had to
be made to fit within the manageable context of project re-
sources.

In this regard, we focused on what we believed to be
the principal issue of an NSLP evaluation--the program's
effectiveness in meeting its stated legislative objectives
(safeguarding health and increasing food demand). Other
aspects of the program, such as its economic impact on
localities and its relationship to income maintenance pro-
grams, were e..cluded from the scope of our work.

In addition to using available evaluation studies and
research reports, we also interviewed a number of perscns
knowledgeable in the fields of nutrition and NSLP and Gis-
cussed USDA's current and projected research on child nu-
trition with officials of FNS.

Jur report uses the sequence shown on the next page to
present a Eive-part study of NSLP. Parts I ana II focus on the
legislative goals of the program anad whether or not existing pro-
gram policies and procedures contributz to the attainment of
those goals. Parts III and IV focus on the program's ability
to encourage student participation and to achieve
cost-effective operation. Finally, part V brings these
independent findings together and, in context, presents an
evaluation synthesis of NSLP overall.



Legislative_ObjeCtives of NSLP

Safeguard health and well~-

being of the Nation's children

Encourage domestic
consumption of nutritious
agricultural commodities
and other food

\ 4

Part I
Ability to
Safequard Health

-What constitutes good
nutrition?

-Does improved nutrition con-
tribute to good health?

-Can the effectiveness of a
nutrition intervention
program be evaluateg?

-What are the characteristics
of nutriticnally needy
children?

-Does NSLP contribute to
good health?

¥

Part II
Ability tc Achieve
Agricultural Objectives

v

Part III

-Do children consume more
commodities under NSLP
than if it did not exict?

~-Does NSLP's consumption
of commodities assist the
Nation's agricultural
economy?

-Do NSLP's agricultural
provisions contribute to
nutritional objectives?

Program Coverage

~What factors influence participation?
-What do we know about nonparticipants?
-Does nonparticipation jeopardize schoolchild health?

Part IV
Program Costs

-Do USDA commodity distributions provide cost savings?

-What are the factors affecting program cost growth?

-Is the present system of Federal assistance effective
in encouraging student participation?

Part V

Program Evaluation Issues




PART I

R ———

ABILITY TO SAFEGUARD HEALTH

Although several studies have been done on NSLP, there is
presently still a lack of an adeguate evaluation of the pro-
gram's ability to safeguard health. The impact of the program
has not been isolated from external factors. As a result, we
don't know for sure whether the program is having a favorable,
neutral, or adverse impact on children's health. However, be-
fore proceeding, it is important to note that the terms
"health," "nutrition," and "nutritional status" are not synony-
mous. Their definitions, as used in this report, are:

~--Health, freedom from disease or ailment.

--Nutrition, the process by which plants and animals take
in and utilize food materials.

--Nutritional status, the condition of an individual's
health as influenced by the intake and utilization of
nutrients.

For examplc, the intake and utilization of protein,
vitamins, and other nutrients can be acceptable (implying
good nutritional status), while at the same time dietary de-
ficiencies in nonnutrient fiber (a nutrition problem) may,
at.least in the opinion of some authorities, increase the
risk of bowel cancer (a health problem).

(Technical note: Present knowledge of nutrition-health
relationships is incomplete. It is not definitely known, for
example, how low the intake of iron can be without affecting
health or growth and development. Similarly, there are a
number of hypothesized relationships now under study (such
as a link between fiber deficiencies and bowel cancer) which
have yet to be confirmed or denied. Nevertheless, authori-
ties do have opinions on many of these issues. Several such
opinions alleging specific nutrition-disease relationships
are cited, as opinions or as what some authorities believe,
in this report. The reader is cautioned that such statements
cannot be considered scientific fact.)

Because NSLP is intended to safequard schoolchildren's
health and because the generally accepted associations between
nutrition and health may conceal important technical differ-
ences, we believe the definitions given above should be kept
in mind when considering the following evaluative issues.



--What 1s good nutriticn and how does it affect health?
--What are the nutrition problems to be countered by NSLP?

~--Can NSLP, thrcugh one-sixth of a student's annual meals
and classroom instruction, produce a guantifiable im-
provement in some index of schoolchild health?

Chapters 2 thrnugh 4 focus on the above questions. Chap-
ter 2 provides insights into the complex relationships between
nutrition and health. Chapter 3 presents findings from three
of the Nation's major nutrition surveys as a means of defining
the schoolchild's nutrition problem(s) and determining the
diet modifications needed to safeguard health. Chapter 4 de-
scribes previous attempts to evaluate NSLP's health impact and
explain some of the factors that complicate such an evaluation.

10



CHAPTER 2

- p———————

WHAT IS5 THE RELATIONSHIP BETWEEN

NUTRITION AND_EEALTH?

While it has been generally accepted that many Americans
suffer from health problems which can be ameliorated through
diet modification, it is important to reccgnize that our nu-
trition problems are not the same as those found in less de-
veloped nations. The modifications reguired to achieve opti-
mum nutrition may be very different.

Primary malnutrition and lack of food pose serious
health problems in many countries of the world. Since the
diets of these peoples are insufficient to satisfy physio-
logical needs and combat disease, higher intakes of the es-
sential nutrients (vitamin C, protein, etc.) have often
directly benefited health. 1In the United States, however,
extreme undernutrition is rare and the classical deficiency
diseases (e.g., scurvy, beriberi) are virtually nonexistent.
Even so, many authorities consider nutrition (the lack, ex-
cess, or quality of it) a major public health problem.

Because the National School Lunch Program's design is
based on the premise that nutritious lunches will safeguard
children's health, and since different opinions exist as to
the specific aspects of nutrition which have the greatest
health impact, this chapter explores the following topics.

--What is gocd nutrition?

~--What are the benefits of improved nutrition?

~-What is the health threat?

1



WHAT IS GOOD NUTRITION?

Published in 1943, the first edition of Recommended
Dietary Allowances provided standards for good nutrition. As
knowledge has improved, the standards have been refined. 1In
the Food and Nutrition Board's latest release, recommended
dietary allowances (RDA) are described as the levels of intake
of essential nutrients considered adequate for meeting the
known nutritional needs of practically all healthy
persons. 1/, 2/ These standards are used by nutritionists,
physicians, dietitians, consumers, and NSLP, whose nutri-
tional target for each meal is to approximate one-third of
the RDA. Recognizing the RDA's merits, the Board also
pointed out some limitations and difficulties in establishing
universal nutrition standards. It explained:

--While a diet made up of ordinary foods meeting the RDA
standard should maintain health, present knowledge of
nutritional needs is incomplete. The reqguirements for
many nutrients have not been set, Because of unrecog-
nized needs RDA should be provided from as wide a se-
lection of foods as practicable.

--RDA are established for healthy people and do not
give any consideration to special needs because of
infections, disease, metabolic disorders, or other
factors requiring special diets.

--Nutritional requirements differ with age, sex, body
size, physiological state, and genetic makeup.

--RDA's are estimates of acceptable daily nutrient in-
takes in the sense that although the needs of most
individuals will be less than the RDA standard, there
will be some who reguire more. For example, the
Board believes that most nutrients can be tolerated
well in advance of allowances by 2 or 3 times.

1/National Academy of Sciences, Food and Nutrition Board,
National Research Council, Recommended Dietary

Allowances, 8th Ed., Wash., D.C., 1974.

——— e —— e —

2/Essent1al RDA nutrients considered are calories; protein;
vitamins A, D, E, B6, and B12; ascorbic acid (vitamin C);
and folacin, niac1n, r1bof1av1n, thiamin, calcium, phos-
phorus, iodine, iron, magnesium, and zinc.

12



However , excessive intake of calories is undesirable,
for it leads to ovbesity and excessive intakes of
vitamins A and D, and certain trace elements can be
toxic,

--Allowances are frequently estimated on limited infor-
mation because experiments on humans are costly and
often of long duration; certain types of experiments
are not possible for ethical reasons; and only a small
number of persons can usually be studied in a single
experiment.

--There is not always agreement as to the criteria that
should be used to establish requirements.

Although many authorities believe improved nutrition
will greatly reduce medical expenses and will enable the gen-
eral public to enjoy many health benefits, including longer,
more active lives, it should also be noted that

“In general, our approach to good nutrition has been to
provide the recommended dietary allowance of nutrients
for everyone and more recently to restrict excess ca-
loric intake to reduce the risk for certain diseases.
Even though this approach through public health mea-
sures and education has been extremely beneficial, it
is inadequate in providing optimal nutrition for the
individual." 1/

In contrast to a diet deficient in RDA nutrients, some
authorities believe the major diet problems are those of
overconsuming certain foods. They say the population is
confronted with a whole new spectrum of diseases in which
nutritional factors either are the prime cause or else are
highly contributory to the development of a disease state.
These diseases include:

-~-Heart and allied diseases, together with diabetes
mellitus, in which high intakes of calories and cho-
lesterol may be a contributing dietary factor.

—— . ————

1/0.S. Devartment of Health, Education, and Welfare (HEW),

T Public Health Service, Report of the President's Bio-
medical Research Panel: Appendix A, The Place of Bio-
medical Science in Medicine and the State of the science,
HEW Pub. (05) 76-501, Apr. 1976.
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--Hypertension (high blood pressure), probably related
to diets high in salt.

--Bowel cancer, apparently caused by fiberless diets.
--Obesity, caused by overeating and the lack of exercise.
--Liver disease, caused by excessive usage of alcohol.
--Tooth decay, caused by high intakes of sugar.

BENEFITS OF IMPROVED NUTRITION

————— ——— i i i s g

A 1971 USDA report 1/ estimated pctential savings from
improved diets (e.g., reductions in absenteeism and medical
and dental expenses) to be in excess of $12.1 billion an-
nually. (See table 2.1.) It also estimated that improved
diets would reduce the incidence of obesity, cancer, diabetes,
and respiratory and infectious diseases by 80, 20, 50, and 20
percent, respectively. Many benefits, including improved
work efficiency and learning ability, were not expressed in
dollar savings.

Table 2.1

Nutrition-related Magnitude Potential savings
health problems _ _of loss _ from improved diet
--------- (billiong)-—————-=~
Heart and vasculatory $31.6 $ 6.3
Arthritis 3.6 .9
Dental health 6.5 3.2
Alcoholism 2.0 ol
Digestive 4.2 1.0
Total $47.9 $12.1

a/The omission of many gqualitative benefits causes a sizeable
understatement of potential savings.

—— e ——

1/Weir, C. E., An Evaluation of Research in the United States
on Human Nutrition, Report No. 2: Benefits from Human
Nurtltlon Research, Agriculture Research Service, USLA,
Aug. 1971.
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Improved nutrition may already be providing health bene-
fits. Dr. J. Stamler, Professor of Cardiology at Norhtwestern
University, recently commented on the decline in death rates
from heart disease of middle-aged men in the United States. 1/
From 1968 to 1972, the coronary death rate dropped 8.7 per-
cent for white men aged 35 to 64.1 Downward trends were also
noted for black men and for all women in the same age group.
These findings reflect a reversal of trends which had been
increasing since 1940. Although the precise cause of this
reversal is unknown, Dr.i Stamler believes the major influ-
ences are a reduction in cigarette smoking, less incidence of
high blood pressure, and improved eating habits; for example,
less intake of saturated fats from animal sources and in-
creased intake of polyunsaturated fats from vegetable sources.

WHAT IS THE HEALTH THREAT?

Some authorities believe that nutrition is a contributing
factor for five diseases included in the 10 leading causes of
death in the United States. (See table 2.2 on next page.)

Overconsumption recognized

— ey

as health threat

The health threat from overconsuming certain foods
(e.g., cardiovascular disease, obesity, tooth decay) is found
at all income levels of American society. Many of these prob-
lems are eassily recognized and preventable,

In 1972 the Food and Nutrition Board of the National
Academy of Sciences and the Council on Foods and Nutrition of
the American Medical Association issued a joint statement on

1/"The Recent Decline in Death Rates from Premature Coronary
Heart Disease in the United States," address before

American Heart Association's Science Writers Forum, Jan.
1975,
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Table 2.2

The 10 Leading Causes of Death, United States, 1974
(based on_a l0-percent sample of deaths) (note a)

Death rate
per 100,000 Percent of
Rank and cause of death population  total deaths
1. Diseases of heart (note b) 353:1 38.6
2. Malignant neoplasms, including
neoplasms of lymphatic and
hematopoietic tissues 169.5 18.5
3. Cerebrovascular diseases
(note b) 97 « 2 18.6
4. Accidents 48.9 5.3
5. Influenza and pneumonia 2547 2.8
6. Diabetes mellitus (note b) 17.4 1.9
7. Cirrhosis of the liver
(note b) 16.0 1.8
8. Arteriosclerosis (note b) 152 1a#
9. Certain causes of mortality
in early infancy }3.2 1.4
10. Suicide 2.5 1.4
All other causes 145.7 16.0
Total 914.4 100.0

—— — —

a/Source: HEW, Monthly Vital Statistics Report, Provisional

T statistics, Annual Summary for the United States, 1974;
vol. 23, No. 13, May 1975.

b/Some authorities believe that nutritional factors contri-
bute to the onset or severity of this disease.
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diet and coronary heart disease. 1/ The statement indicated
that although investigations have identified a number of

"risk factors," including some which can be modified by diet,
not enough evidence exists to quantify the benefits that may
come from modifying the individual factors of this set. There
was, however, enough evidence to recommend that measurement of
plasma lipids (such as cholesterol) be included as a routine
part of physical examinations and that persons in a "risk
category" receive appropriate dietary advice.

The White House "onference on Food, Nutrition, and Health
indicated concern about excessive consumption of calories by
schoolchildren. Their final report stated, "For obese chil-
dren of age 12, the odds against being normal weight adults
are 4 to 1 and if weight reduction does not occur by the end
of adolescence, the odds rise to 28 to 1." 2/ To avoid card-
iovascular problems, other reports suggest encouraging good
nutrition and weight control beginning at birth. The first
changes in the vascular system may occur by the age of 3,
although coronary heart diseases may not be diagnosed until
the fortieth year of life.

Def1c1enc1es in RDA nutrltlon

Many authorities believe RDA deficiencies, some of which
can be combated by vitamin and mineral supplementation, have
an important effect on health, development, and growth. But
perhaps because extreme malnutrition is rare in America, it
has been difficult to demonstrate the health impact of slight
RDA deficiencies, Therefore, while it may be possible to cor-
rect RDA deficiencies and improve one's nutritional status,
the precise health impact of an improvement in nutritional
status has not been completely identified.

Some school food service directors have noted better
mental performance by participants in the school lunch and
breakfast programs, but the comparative results of these
programs have not been documented in learning and behavior
in school settings. As a result of limited studies, the

1/Food and Nutrition Board, National Academy of Sciences,
~ National Research Counc11. Q{gt and Coronary Heart Dlsease,
Wash., D.C., July 1972.

2/White House Conference on Food, Nutrition and Health,
Final Report, Dec. 1969.
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National Academy of Sciences found that investigations have
not completely addressed the relative importance of malnu-
trition versus social-environmental factors on intellectual
development. Both have been found to be significant. 1/
Despite serious methodological shortcomings in the studies
that have been made (e.g., difficulties in isolating a
portion of any observed changes to nutritional factors alone),
the Academy noted that the evidence indicated that early and
severe malnutrition is an important factor in later intellec-
tual development and that it was above and beyond the effects
of social-familial influences. The Academy was less certain
about the effects that mild to moderate protein-calorie
malnutrition, or chronic subnutrition, had on later intellec-
tual development.” AS a case in point, anemia in the pre-
school years appears to adversely affect motivation and abil~-
ity to concentrate for extended pericds of time.

A 1968 USDA food consumption report noted that the per
capita consumption of vitamin A and ascorbic acid decreased
considerably between 1945 and 1966. In 1971, Dr., Murray of
the Canadian Food and Drug Directorate amplified this finding.
Going beyond the capabilities of food consumption reports and
the biochemical evaluations of nutrition surveys (which
measure serum vitamin A in the blood), Dr. Murray focused on
the autopsy examination of livers. He found that (1) many
people did not have any vitamin A in their livers at dzath
and (2) an even greater number had very little vitamin A
liver stores. These findings, which were subsequently con-
firmed for the United States population, led Dr. Murray to
state:

“"Now, as far as I know, there is nothing decisive about
liver stores of vitamin A, It has never been demon-
strated that there is any direct immediate advantage

to having a reserve of vitamin A, nor any direct im-
mediate disadvantage in not having liver stores. It
would be foolish, however, to be unconcerned at their
absence in a substantial proportion of the population.
It is difficult to believe that a diet which permits
the dissipation of liver vitamin A will, in every case,
be sufficient to maintain blood levels." 2/

——— e ——— v ———— ———

1/Food and Nutrition Board, National Academy of Sciences,
National Research Council, The Relationship of Nutrition

———— — ——

to Brain Development and Behavior, Wash., D.C., June 1973.

2/"Vitamin A Nutriture in North America," Proceedings of the
Western Hemisphere Nutrition Congress IIT-=T971.
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A general relationship between adult stature and socio-
economic status has often been reported. A New York study
noted that infants of poor mothers were 15 percent smaller
than other infants. The extent of permanent stunting due to
early malnutrition dep ds on factors such as timing in re-
spect to growth periods and the duration of malnutrition.
Short stature has been associated with increased risks during
childbirth.

IMPLICATIONS FOR NSLP

As a nutrition intervention program, NSLP seeks to pre-
vent rather than to cure a disease state. Its health impact
usually does not become apparent for a long time, and then
only in comparison with what otherwise might have been.

It is difficult to measure the school lunch's effective-
ness in terms of a discrete change in a participant's health.
Many health effects do not become apparent for years, but
short-term studies (e.g., spanning a school year) which com-
pare the nutrition-health relationships between participants
and nonparticipants may provide insights to the health impact
of the program. (See ch. 4.) This applies to studies assess-
ing both

--health parameters responsive to short-term change
(e.g., the designers of an NSLP evaluation should con-
sider the feasibility of detecting the program's in--
fluence on features such as: the incidence and dura-
tion of illness, obesity, tooth decay, periadontal ais-
ease, etc.) and

--nutritional status 1/ (which, while not a direct mea-
surement of current health, is believed to have long-
term health consequences).

The design of the NSLP lunch warrants special attention
throughout this report. Although program regulations require
each lunch to approximate one-third of the RDA, it should be
remembered that the lunch is but a supplement to the home

1/Nutritional status is defined as the condition of an

~ individual's health as influenced by intake and utilization
of nutrients, determined from the correlation of informa-
tion obtained from physical, biochemical and dietary
studies.
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diet. Its effectiveness should be considered in terms of
how well it fulfills the actual diet needs of children.

Schoolchildren exhibit a variety of nutritional condi-
tions (e.g.; some are well nourished, some are underfed,
and some fall short in RDA nutriture and/or overeat the
wrong foods). A meal designed to reinforce the caloric
(energy) intake of underfed children could, in addition to
improving the nutriture of these children, have undesired
side effects on the health of those who overeat or who are
already well nourished (e.g., promote obesity).
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CHAPTER 3

DEFINING THE SCHOOLCHILD'S

NUTRITION PROBLEM
To examine how a National School. Lunch Program meal can
best supplement children's diets and to see if the free and
reduced-price program is targeted to reach those in greatest
need of nutritional assistance, we focused on two questions:

--What are the specific nutritional problems affecting
schoolchildren (e.g., the types of problems, and the
proportion of schoolchildren affected)?

~-Can "nutritionally at risk” children be identified on
the basis of visual or socioceconomic characteristics?

Although more research is needed to completely answer
either guestion, many insights can be gained by comparing the
findings of three surveys that evaluated nutritional status
in large segments of the U.S. population. Pertinent
findings—--and their implications for NSLP--are presented in
this chapter.

COMPLEXITIES OF MEASUREMENT

The purpose of a survey of nutritional status is to
assess health as influenced by the intake and utilization
of nutrients. Accordingly, its design may differ from that
of a health survey (e.g., one which emphasizes a direct
measurement of health by determining the presence of com-
municable diseases, cancer, etc.). A survey of nutritional
status usually limits direct observations of health to
features such as signs of the classical deficiency diseases,
dental health, and anthropometric considerations. 1/ 1Its
principal thrust is to obtain information about indirect
health parameters such as iron nutriture.

Since there is little evidence of the classical de-
ficiency diseases in the United States, the methods used
in assessing nutritional status are based on the assump-
tion that most of the malnutrition encountered will be
early subclinical malnutrition with or without physical

l/The study of human body measurements on a comparative basis
{e.g., head circumference, height, weight),.
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signs. These methods reguire extensive coordinated surveys
to obtain dietary intake data, biochemical specimens, clini-
cal examinations, and anthropometric measurements. Even with
these provisions, the interpretation of nutritional status
remains complicated. For example:

"Standards of what constitutes good health and adequate
nutritional status have not been precisely defined by
medical and other scientific research. It is not defin-
itely known, for example, how low a hemoglobin value

can be without affecting health or growth and develop-
ment. Similarly, the ideal growth rate for children,
compatible with the longest useful and healthy life,

has not been definitely determined." 1/

“* * * to our knowledge there have been no definitive
efforts to develop a system fcr ‘*rating' or '‘scoring?
the nutritional status of populations or individuals,
We do not have available any substantive data which
allow us to group dietary, clinical or biochemical

data (weighted or unweighted) to signify the degree

of subclinical malnutrition. Certainly, the presence
of two or more ‘unacceptable' biochemical indices in
some segment of a population does not necessarily denote
severity of malnutrition or even of a greater potential
for malnutrition to develop at some future time." 2/

TEN-STATE_NUTRITION SURVEY:

The Ten-State Nutrition Survey (TSNS),3/ previously
called the National Nutrition Survey, was the first compre-
hensive study ever developed for evaluating the nutritional

- —— ety sy

1/U0.S.: General Accounting Office,"Observations on Evaluation
of the Special Supplemental Food Program” (B-~176994), Wash.,
D.C., Dec. 1974.

2/0Owen, G. M., Kram, D. M., Garry, P. J., Lowe, J. E., and
Lubin, A, H., “"A Study of the Nutritional Status of Pre-
school Children in the United States, 1968-1970,"
Pediatrics, Supplement to Vol. 53, No. 4, Apr. 1974,

3/U.5. Department of Health, Education, and Welfare, :Health

" Services and Mental Health Administration, Ten-State
Nutrition Survey, 1968-1970, HEW Publications (HSM) 72-
BI30 to 72-813%, Atlanta, Ga., 1972.
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status of a large segment of the U.S. population. Supervised
by the Department of Health, Education, and Welfare (HEW),
the study gathered data during the period 1968-70 and was
intended to determine the incidence and location of serious
hunger and malnutrition in the United States. Severe time
and cost constraints led to deficiencies in obtaining a
representative sample of low-income households, a necessity
for projecting sample findings into the overall U.S. popu-
lation.l/ This shortcoming led us to conclude that

"* * * the TSNS data should not be considered as reli-
able estimates of the prevalence of serious hunger and
malnutrition in any of the survey populations, including
members of low-income families, * * % "2/

Although statistical shortcomings prevent TSNS from
rendering precise estimates about the prevalence of school-
child malnurition, the survey did provide useful information
on the nutritional status of over 14,000 school-age children.
By considering the dominant characteristics of the TSNS
sample (e.g., persons suspected to be at high risk in the
low-income areas of 10 States), looking at the differences
of the children surveyed, and comparing TSNS's finding with
related research, we found a number of points which we be-
lieve have an important impact on NSLP's effectiveness.
These points can be summarized as follows.

l. In regard to identifying nutritionally needy
children, TSNS reported:

--Clinical examinations did not provide a useful
means of identification.

--Characteristics of malnutrition were often unigue
to the local situation and specific subsegments of

1l/Because of constraints of time and money, the study was
limited to 10 States: Wash., Calif., Tex., La., S.C., Ky.,
W.Va.; Mich., Mass., and N.Y. Within each State, TSNS sur-
veyed families from the Census enumeration districts which
had the lowest average income (lowest gquartile) according
to the 1960 Census.

2/U.S General Accounting Office,"Evaluation of Efforts to

Determine Nutritional Health of the U.S. Population,”
Report B-164031(3), wash., D.C., Nov. 1973, p. 19.
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the population (as social, cultural, and econonmic
differences).

——Education attainment (years of school completed)
of the person buying and preparing the family's
food was related to the nutritional. status of
children under the age of 17.

-~Evidence of malnutrition increased as income level
decreased. Within each ethnic group, nutritional
deficiencies were often more prevalent in the low-
income-ratio States. 1/ (It should be kept in mind
that TSNS was primarily a study of low-income
families. The income-malnutrition relationships
for higher income families will be described later
in this chapter.)

2. In regard to identifying the nutrition prbblems
affecting schoolchildren, TSNS reported:

—--Adolescents between the a2ges of 10 and 16 showed
the highest prevalence of unsatisfactory nutri-
tional status.

--Iron, vitamin A, and riboflavin nutrition was a
public health problem of medium-to-high importance
among some groups. Protein, thiamin, vitamin C,
and iodine nutriture was a low-to-minimal. public
health problem. (See table 3.1 on following page.)

--There was evidence that many persons made poor
food choices that led to inadequate diets and to
poor use of the money available for food. Families
seldom used foods rich in vitamin A, placed heavy
emphasis on meat rather than less expensive protein
sources, and generally showed low levels of iron
intake. As shown in table 3.2 on page 26 only 4
percent of the 12-14-year-o0ld males in
high-income-ratio States had protein intakes below
80 percent of the RDA; 87 percent consumed over
120 percent of the RDA for protein,

1/States classified as "low-income-ratio States" had more
than half of the surveyed families living at a "below
poverty” level; "high-income-ratio States” had more than
half of the families living "“above poverty."
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--Weight data indicated an excess of both overweiaht
and underweight children in all segments of the
surveyed population. White male adolescents showed
a higher prevalence of obesity than black males,
(See figure 3.1 on p. 26.) These findings were
consistent with the wide range of caloric intakes
shown in dietary data.

~-=Increased levels of food consumction would have
brought nutrient intakes closer to the RDA stand-
.ards, but these increases might also have provided
excessive intakes of calories in many seaments of
the population. Foods with better nutrient-to-
calorie ratios were needed to increase intakes of
iron, vitamin A, and riboflavin.

~-~-Tooth decay was found to be closely associated
with the intake of refined carbohydrates (foods
with high guantities of sugar such as pastries,
candies, soft drinks) and the amount that remains
on the teeth. BRlack children in the low-in
come-ratio States and all groups of children
in the high-income-ratio States showed a positive
association between tooth decay and the
between-meal consumption of high carbohydrate
foods. (See the chart on page 27.)

Table 2.1

Zclative lcpertance of Muteizisnal Problemz—-—
Fen-State Mutrition Survey {1258-1970) (note 33

Ethnic grou white s B L OCRL e __Spganish-Anerican
Age (yogrslp =3 T10-1% 16714 %=§7T18-16 10-1% =9 10-16  10-ih
Sex hil Fempale Hale All _ Fermale _ Male All  Ferale  Male
Low=inconn~ratio States
1ron b/ A A A k3 w “ A A A
Protein —_ — —_ (o ) — — 2 —
vitamin A O O £ @] O 9] i Ed
Vitazin C — _— —_— —-— i i predos] ] e
Riboflavin O o A A A A A A
Thia=ia — 8 O RS o ~ = S v
Icdine _— —_— —_— — —_— —_— —_— _— —_—
Growth & development A C o b3 s = A
Obesity n/a 9] A n/a o “¥ nla n'a n‘a
High~Inccoa-Ratic States
Iron ', O 2 A A A A A A
froteln _— —_ — — —— —_— — —— —
Vvitamin A L O 2 2 — —_ —
Yitamin € —— _— — e ) — —_— -— —_
Ribaflavin — S w_— = —_ —_— —
Thiamine — — — — e — B
todine — s s — —_ -— Sl _ e
Growth & development & o < A ) A )
Obesity n/a fo] ) n/a B} gand a‘a n’la nfa
a/Source: Ten-State Y.:rition Survey 1968-1970, DHEW Leaend; - maigh
Ubh, (HS™; f2-8134 R SSASSS A- rediuz
i T

b/The symbols represent relative dearees of importance — = mininal

as public health problecs as detercined by evaleation nfa - -nv awaszlabls

of clinical, dietary., anthrocoretric, and biochermical

data.
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Table 3,2

Distribution of Rutrient Intakes for Males (12-14 vrs.)--
TSNS (1968-1970}) (note a)

Intake groups

Low—-1ncome-ratio States High-income-ratio States
Intakes below Intakes over Intakes below Intakes over

BO% RDA 120% B0% RDA 120%
Nutrient of RDA + 20% of RDA of RDA + 20% of RDA

——{percentage distribution within States' groupy——m—m—
Calories 61 23 16 37 35 28
Protein 12 17 71 4 9 87
Calcium 67 19 14 41 27 32
Iron 68 e—B3 Py 57 —— 4 3y
Vitamin A 68 10 22 60 17 23
Thiamin 49 27 24 38 31 31
Riboflavin 29 28 43 15 20 65
Vitamin C 50 13 37 42 13 45

a/Based on eighth edition of Recommended Dietary Allowances, Actual levels
of nutrient intake may be somewhat understated in this table. Although
TSNS gathered limited data on the use of vitamin/mineral supplements;
this data was neither integrated with overall levels of intake nor
presented in the final report. Dietary intake data is based on 24-hour
recall. Althouch the data reflect only the day of recall, the number of
persons consuming intakes below the RDA standard suggests that many diets
are apt to be inadeguate over time. Source: Ten-State Nutrition Survey
1968-1970, DHEW Pub. (HSM) 72-B133.

FIGURE 3.1
PERCENT OBESITY IN ADOLESCENTS — TSNS @
PERCENT OBESE PERCEMT OBESE
W~ MALES 9 FEMALES
25 25
W
35 HITE sid
151 15
f_,-_——--
v *BLACK
10 _“_./’ 104
54 5 -
¢ 1 ¥ 1 T ' L) T L
12 13 14 15 16 17 12 13 14 15 113 17
AGE AGE

? SOURCE: TSNS 1948-1970, DHEW PLUB. {H5M) 72-8131,
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FIGURE 3.2

MEAN DECAYED, MISSING AND FILLED (DMF) PERMANENT TEETH
FOR PERSONS TEN THROUGH SIXTEEN YEARS OF AGE BY GRAMS
OF CARBOHYDRATE CONSUMED BETWEEN MEALS ~ TSNS ©

LOW INCOME RATIO STATES HIGH INCOME RATIO STATES
9.0} B 9.0
8.0} 4 8.0
7.0 - - 7.0
sl o= 6.0
5.0 5.0
4.0 4.0
3.0 3.0
2.0 2.0
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0 - 0
MEAN 0 >149 MEAN 0 D149
ngﬁH GRAMS OF CARBOHYDRATE CONSUMED T;gﬁ; GRAMS OF CARBOHYDRATE CONSUMED
° SOURCE: TEN-STATE NUTRITION SURVEY 19681970, B e
72-8131 D BLACK

E SPANISH AMERICAN

Nutrient intakes increased
by school lunch programs

In comparing the nutrient intakes of persons who did and
those who did not eat the school lunch, TSNS indicated:1l/

"School lunch preograms were found to be a very important
part of nourishment for many children. Particularly in
the low-income-ratio states, school lunches contributed
a substantial proportion of the total nutrient intake
of many school children. The contribution of school
lunch to overall nutrition was particularly important
among black children."

l/Based on the dietary recalls of 4,106 individuals between
the ages of 10 and 16. Since many respondents did not know
whether an existing school lunch program was USDA supported,
the term "school lunch” has been used to describe any orga-
nized food service provided at the noon period except
vending machine or concession service.

27



We believe that TSNS, supported by similar findings in
other studies, provides a reasonable basis for assuming that
NSLP participation increases the nutrient intakes of school-
children. 1/ (See table 3.3 below.) However, since average
intake values conceal wide variations of nutrient intakes,
and since TSNS did not compare the health and nutritional
status of these children, we cannot be sure of the school
lunch's net impact.

—————l

Comparison of Mean Nutrient Intake of Persons "lUy through 16 Years of Age
Participating in School Lunch Programs With Those Not Farticipating
TSNS _{1968-1970) (note_a)

Nutrientsg

——————

""""""" - Préefarmed
Protein Calcium Tfron Witamin A Thiamin Riboflavin Niacin Vitamin C
Calories _{gm) _img) (mg) _ (1.U.) _ tma}  img} _ img) __ imra}
LOW= [NCOME-RATIO_STATES
Nonschool lunch (519
children):
Mean daily i1ntake 1926 65.6Y 01 .11 1496 Jo2E 1.59 13.15 57.46
School lunch (1043
children):
Mean daily intake 2011 76.14 503 11.24 5232 I.18 1.9%9 13.38 33.71

Mean i1ntake contri-

buted by school

funch 699 28,35 420 3.23 1993 D.:7 0.83 4.61] 24.51
Percent of daily

intake contribut. d

by schoo! luach 34.75 37.25 46.51 33.18 39.09 31.15 41.7¢0 33.35 14,93

HIGH-INCOME-RATIO STATES

Nonschool lunch (1139
childeeni:
Mean daily intake 2371 8d.85 489 12.88 4429 ¥.37 2.02 16.47 71.94

Sehool lunch (1123
children):

Mean 1ntake 2601 102,488 1285 13.91 58618 1,42 251 18.91 a0.97

School lunch mean
contribution 676 28.61 418 3.23 1348 6.31 .92 4.39 17.16

Percent conteibuted
?y school 25.99 27,40 32.52 23.22 22.97 21,83 28,64 23.21 21.19
unch

a/Records reflect nutrient intake of 1 day prior to interview excluding weekends and nonschool session.
Source: Ten=5State Hutrition Survey 1968-1970, DHEW Pub, [HSM) 72-u133.

1/In fiscal year 1970, nearly 74 percent of the schoolchildren
in these 10 States were enrolled in NSLP schools.
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To analyze how well the school lunch program satisfied
the nutritional needs of children, we compared the average
nutrient content of a lunch with the nutritional problems
reported in the same study, as shown in table 3.1. We found
the following:

-~Mean -intakes for all nutrients, except for thiamin
in the low-income-ratio States, were greatest for
persons who ate the school lunch.

~—8chool lunches provided roughly one-half of the RDA
for protein, calcium, riboflavin, and vitamin C; one-
third of the RDA for vitamin A; one-fourth of the RDA
for calories and thiamin; and one-fifth of the RDA
for iron. 1/

--In regard to problem nutrients identified in table
3.1, school lunch programs provided a diet supplement
which:

1. Effectively raised the mean intakes of vitamin A
and riboflavin to RDA standards (e.g., 4000-5000
I.U. and 1.3-1.8 mg., respectively).

2. Used foods with iron-to-calorie ratios below those
of the child's home diet and were relatively in-
effective in raising mean iron intakes to RDA
standards (18 mg.).

3. Increased mean calorie intakes, which probably
benefited growth and development at the cost of
increased obesity.

-—-The strength of nutritional reinforcement bore little
resemblance to need. Protein supplementation, for
example, a relatively expensive food source and one
for which mean intakes were well in excess of the RDA
standard, was greater than that provided for iron
(raising questions as to how much consideration was
given to need in the design of the school lunch).

b B e P oy A S T L A L oL S

1/8ince the TSNS sample was not categorized by age and sex,
a precise statement of RDA requirements is not possible.
Qur estimates are based on a uniform age-sex distribution.
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PRESCHOOL NUTRITION SURVEY

The Preschool Nutrition Survey (PNS) 1/, 2/ was designed
to provide an overview of descriptive data on the nutritional
status of a cross~sectional sample of preschool children.
This study was limited to a specific age group; it sampled
from a broader geographic and income base than that used in
TSNS.

The PNS designers reasoned that while an adequate income
might provide the opportunity to eat well, it did not auto-
matically insure a nutritious diet. For this reason, PNS
used an index of socioceconomic status (SES) 3/ other than
income to compare relationships between nutritional status
and the overall lifestyle of a household.

In describing eating practices and food preparation in
the household, PNS indicated:

--Poor families did not spare meat in children's diets.
Despite differences in the money available for food,
total consumption of meat and poultry varied little
by SES.

~-Mothers in higher SES groups indicated they enjoyed
cooking, freguently tried new foods and used printed
recipes. At lower SES levels, someone other than the
mother assumed a greater share of the responsibilities
for procurement and preparation of the family's food.

l/See footnote 2, p. 22.)

2/PNS was sponsored by the Maternal and Child Health Service,
HEW.

3/Warner Index Status Characteristics was used, which is
based on ratings of cccupation, source of income, dwelling
type and dwelling area. While per capita income and SES
were generally related, inconsistencies occurred predomin-
antly in the highest and lowest income groups. Where
these inconsistencies were noted, dietary intakes and
biochemical indices of children were generally more in
keeping with SES than with income.
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These families made less frequent use of cookbooks
and tended to rely on neighbors and relatives for
information about food.

--Higher SES groups tended to have more established
daily ~ating patterns, were less permissive in
catering to children's food preferences, and showed
less tendency to use food as a means of reward or
punishment.

--Relatively few children had nothing to eat in th=
morning, although with increasing age more children
ostensibly prepared their own breakfasts at least some
of the time.

Comparing the relationships between SES and children's
diets, the study found that:

--The percentage of children using vitamin/mineral
supplements tended to increase as SES improved and to
decrease with advancing age. Of 3,441 children sur-
veyed, 1,731 took supplements. The majority of these
children used multivitamin preparations; 486 took
preparations containing iron; and only 15 used prep-
arations containing calcium.

--Although children in the lowest SES group consistently
consumed less food than other children, there was
little difference between SES groups with respect to
average nutritive guality of diets (i.e., the nutrient-
to-calorie relationships were about the same).

--As SES increased, fruits contributed progressively
more energy and nutrients; vegetables generally con-
tributed less.

-~Cereal grains were a major source of iron and calories.
As SES increased, the amount of energy contributed by
breads, cereals, pastas, etc., declined; and energy
derived from.cakes, cookies, sweet rolls, etc., in-
creased. The proportion of iron provided by cereals
increased with SES and appeared to reflect the con-
sumption of heavily iron-fortified breakfast cereals.

-=-"People purchase and consume food to meet energy needs

and when income is limited, there is less likelihood
of buying foods such as fruits which are relatively
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expensive sources of energy, but happen to be good
sources of ascorbic acid."”

The nutritional guality of the diet for most nutrients,
therefore, varied little by socioeconomic group. However,
because evidence that "nutritional risk" (i.e., lower dietary
intakes, lower biochemical indices, and smaller physical size
for age) was clustered among preschool children of lower SES,
PNS concluded that:

"Having examined dietary, clinical, anthropometric and
biochemical data in some detail, * * * the major
nutritional problem confronting those children 'nutri-
ionally at risk' was insufficiency of food."

HEALTH AND NUTRITION EXAMINATION SURVEY

In 1969, while the earlier studies were being performed,
the Secretary of HEW established a National Nutrition Surveil-
lance System. That system—--the Health and Nutrition Examin-
ation Survey (HANES)--was intended to examine, in continuing
3-year cycles, a sample of the civilian, noninstitutional
population between the ages of 1 and 74 who reside in the
contiguous 48 States.

The HANES sample design, which was developed jointly by
the Bureau of Census and the National Center for Health
Statistics, established explicit quality control requirements
so that sample results would be capable of providing reliable
estimates of nutritional status in the United States. At the
same time, probabilistic design features were included to
permit more detailed analysis of data for certain high-risk
groups—--namely, the poor, preschool children, women of child-
bearing ages, and the elderly. The first examination cycle,
which used nutritional assessment methods nearly identical
to those employed in TSNS, examined about 20,000 Americans
from 1970 to 1974. The second examination cycle is scheduled
to begin in the first half of 1976.

While it has been reported that clinicians in the United
States are occasionally confronted with cases of overt malnu-
trition, the first HANES cycle did not find any evidence of
such deficiencies in the surveyed population. 1/ It therefore

1/Habicht, J. P., The Nutrition Effect of the Food Stamp
Program, Presentation for Food and Nutrition Service,
USDA Executive Retreat, Feb. 1975.
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appears that severe malnutrition does ocrur, but is suffic-
iently rare as to avoid detection in HANLS.

A comprehensive analysis of this data is not
yet available; however, HEW published a preliminary
report in 1974 which was based on a representative subset
of the total sample.l/ That subsample was more closely
representative of the civilian noninstitutionalized population
of the United States than any previous survey of nutritional
status.

The HANES preliminary report compared the mean intakes
of selected nutrients by age, sex, race, and income groups.
Major findings included (see table 3.4 on following page):

--White persons in the income group above poverty level
had the highest caloric intakes, while blacks in the
lower income group had the lowest intakes. Substan-
tial numbers of individuals had low caloric intakes.
(A more meaningful analysis of the prevalence of
under- and overweight children should be presented
in the survey's final reports.)

~-~Mean protein intakes for all population subgroups
exceeded dietary standards. Although white persons
had the highest overall intakes, mean protein intakes
per 1,000 calories showed little or no variation by
race or income (e.g., protein consumption was closely
related to caloric intake).

--In all age groups and at both income levels, the
mean calcium values were consistently higher for
whites than blacks. However, since mean calcium in-
takes per 1,000 calories were essentially the same in
all subgroups, the differences in calcium values
were primarily due to higher caloric intakes.

~-Mean vitamin C intakes were adeguate in all population
subgroups. Vitamin C intakes per 1,000 calories were
higher for blacks than for whites, indicating that
differences in vitamin C intakes between these groups

1/HEW, National Center for Health Statistics, Prellmlnary
Findings of the First Health and Nutrition Examination
Survey, United otates, 19/1-1972: Dietary Intake and
Biochemical Flndlngs, DEEW Pub. (HRA) 74-1219-1,
Rockville, Md., Jan., 1974.
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were more related to food choice than to total food
consumed.

—--Mean vitamin A intakes were lowest in adolescents.
Variations in intake levels between subgroups were
related to choice of nutrient consumed rather than
total caloric intake.

--Iron intakes were below standard for adolescents and
for black children aged 6-11 in the lower income group.
Mean iron intakes per 1,000 calories were higher for
blacks in most age groups than for white persons re-
gardless of income.

Table 3.4

Estimated Mean Nutrient Intakes as a Percent of RDA
for 6-11 and 12-17-Year-0lds: United States, 1371-72
(HANES Preliminary) (note a)

Nutrient
{(note b} Income below poverty level Income above poverty level
White Black White Black
—————————— {intakes as a percent of RDA}-===ee——m
6-1ll-year—-olds
Calories 1] 72 91 Bl
Protein 211 171 215 197
Calcium 116 B7 133 35
Ircon 99 79 92 95
Vitamin A 130 114 121 112
Vitamin C 144 162 195 182
12-17-year-olds
Calories 81 73 94 84
Protein 169 146 196 159
Calecium 87 57 98 66
Iton 63 66 71 64
Vitamin A 77 B84 39 67
Vitamin C 158 164 177 165

a/Intake standards are based on the eighth edition of Recommended
Dietary Allowances and a uniform age-~sex distribution within the
€-I1 and 12-17 age groups. Since RDA standards vary by age and
sex and since these characteristics have not been reported for
the HANES sample, values shown in this table are subject to

sizeable error. They should be used only as an order of magni-
tude estimate in determining the adequacy of nutrient intakes.

Spurce: Preliminary Findings of the First Health and Nutrition
Examination Survey, DHEW Pug. (HRA) 74-1219-1,

b/Dietary intake data does not include the effects of vitamin/
mineral supplements.
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HANES found that 22 percent of the subsample took
vitamin/mineral supplements on a regular basis and that an-
other 10 percent took supplements irregularly. But, like
the TSNS, its dietary recall process was limited to askir
whether or not a vitamin or mineral supplement was used.

As a result, the nutrient values added by supplements were
not included in dietary intake values and, for the prelim-
inary analysis, the sample's size precluded evaluation of

how vitamin/mineral supplements affected dietary and bio-

chemical findings.

The HANES study also analyzed biochemical indices for
6-11 and 12-17-year-olds. Biochemical values classified as
"low" were used to identify groups of people who were more
likely to be "at risk" of developing deficiency diseases.
Data collected by race, age, and income group indicated
the following (see table 3.5 on the fellowing page):

-~There was evidence of iron deficiency with anemia
as measured by the number of children with low
hemoglobin, hematocrit, serum iron, and transferrin
saturation levels.

-=-In the 1l2-17-year age group, tiie percent of low
values for hemoglobin and hematocrit was 3 to 6 times
higher in blacks than in whites and did not appear
to be associated with incomr Similar differences
were observed for serum iron and transferrin satura-
tion, though with a lower magnitude.

-—A high proportion of low transferrin saturation values
(a measure of iron stores) was found in all ¢ pulation
subgroups. For the 6-11 age group, low values were
most prevalent among white children. 1In adolescents,
however, the proportion of low values was greatest
among blacks.

--No low serum albumin values were observed in children
aged 6-17.

~-Although white children had a areater percentage of
low serum protein values than black children, there
was no clear-cut evidence of nutritional protein
deficiency.

-~Low serum vitamin A levels were noted mostly among

white low-income children between the ages of 6 and 1l1.
Vitamin A deficiencies, as measured by mean Serum
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vitamin A levels, were found to decrease with age
in all race and income groups.

Table 3.5

Low Biochemical Indices for 6-11 and 12-17-Year-01lds:
United States, 1971-72 (HANES Preliminary) (note a)

Income below poverty Income above poverty
Biochemical test level {note b) level (note b)
{note c) white black white black Total

--={percent of low values by population group)---

6-11- ;ear-olds

Hemoglobin 0.96 7.06 1.55 7.58 2.59
Hematocrit 2.21 3.81 2.65 8.08 3.08
Serum iron 3.69 1.95 2,24 2.73 2.37
Transferrin saturation 17.66 8.89 11.06 9.99 11.63
Serum protein 1.08 0.00 4,73 1.57% {d)
Serum albumin 0.00 0.00 0.00 0.00 0.00
Serum vitamin A 2.94 1.49 0.25 0.69 73

12-17-year-olds

Hemoglobin 3.67 20.40 2.51 15.02 4.68
Hematocrit 6.82 27.79 6.71 18.56 9.01
Serum iron 1.94 6.04 281 3.41 1.97
Transferrin saturation 6.78 12.54 6.33 7.39 6.49
Serum protein 1.56 0.00 3.23 0.19 2.69
Serum albumin 0.00C 0.00 0.00 0.00 0.00
Serum vitamin A 0.00 0.00 0.2 0.21 0.17

a/Source: Preliminary Findings of the First Health and Nutrition
Examination Survey, DHEW Pub. (HRA) 74-12)9-1.

b/Excludes persons with unknown incomes.

c/Low biochemical indexes indicate the prevalence of groups who are
more likely to be at risk of developing deficiency diseases. Hemo-
globin and hematocrit are used to measure iron deficiency anemia.
Both measurements are general rather than specific indicators of the
cause of anemia and there is a close relationship between the two,
Serum iron and transferrin saturation measurements give some indication
of the amount of iron present in the blood. Serum protein and albumin
are both affected by the level of protein intake in the diet and there-
fore may be low if there is a protein deficiency. They may, however,
also be infiuenced by various diseases not directly related to
nutrition. Serum vitarin A is a measure of vitamin A deficiency.

d/Not available.

36



The study also provided rough estimates of the number of
children experiencing low biochemical values. (See table 3.6
below.) It is interesting to note that although the poor
generally experience a high prevalence of low biochemical
values, the actual number of children with low values is
considerably higher in the "above poverty" group.

Table 3.6

Est?mated Number of 6-17-Year-Qlds
with Low Biochemical Indices:
United States, 1971—72 (HANES Preliminary) (note a)

Income below poverty Income above poverty

level (note b) level (note b) Total

———————————— (thousands)——~=-—————==——=——

Hemoglobin 582 1,086 1,801
Hematocrit 745 2,129 2,995
Serum iron 296 771 1,076
Transferrin saturation 1,100 3,298 4,494
Serum protein 68 1,437 (c)
Serum albumin - - -
Serum vitamin A 128 98 223
Estimated population 8,920 38,389 49,582

a/Source: Preliminary Findings of the First Health and
Nutrition Examination Survgx, DHEW Pub. (HRA) 74-1210-1.

b/Excludes persons with unknown income.
c/Not available.

IMPLICATIONS FOR NSLP

By bringing together what we believe to be the most im-
portant studies into the health and nutritional status of the
Nation's schoolchildren, this chapter provides an important
foundation f¢r considering how NSLP can best achieve its nu-
tritional objectives. It is important, however, to note that
these studies focused on nutriture, rather than diet. The
nonnutrient part of diet (e.g., salt, fibre, saturated fat,
etc.) has an important role in safeguarding health, but has
received minimal attention in large-scale nutrition surveys.
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We believe the implications of the three studies--TSNS,
PNS, and HANES--as they affect NSLP, can be summarized as
follows:

1. Income-poverty guidelines, as presently used in the
free lunch program, represent the best known means of selec-~-
tively targeting NSLP to reach those children in greatest
need of nutritional assistance. At present, income criteria
provide the best available means for targeting NSLP to reach
the group of schoolchildren having the highest prevalence
of nutriticonal deficiencies (children from low-income
families). Nevertheless, it should also be noted that there
are probably several times as many nutritionally needy
children among the higher income groups--groups for which
"targetable" characteristics of nutritional need have not
yet been established.

2. School lunch programs increase the nutrient intakes
of participants. TSNS, supported by related research, pro-
vides evidence that NSLP is effective in increasing both
the nutrient intakes and the gquantity of food consumed by
participants. This finding suggests that the program is a
very important part of nourishment for needy children. It
also cautions that the increased levels of caloric intakes
can cause undesired side effects (obesity).

3. Modifications to NSLP's nutritional standards may
improve program effectiveness. Revisions to NSLP's nutri-
tional standards of one-third RDA would enable program
lunches to better supplement the schoolchild's home diet.

--Each survey indicated sizeable numbers of both under-
weight and overweight children. 1If the program is to
meet the needs of underfed children without providing
excessive caloric intakes in other segments of the
population (e.g., increasing the risk of obesity),
program policies should permit the selective rein-
forcement of caloric intakes as appropriate to the
individual child's needs.

--Iron deficiency or iron deficiency with anemia was a
problem in all populations surveyed. In many in-
stances, the deficits in mean iron intakes were
greater than one-third RDA. However, cince intake
levels for most vitamins and minerals can be tolerated
well in advance of the RDA, across-the-board increases
in iron supplementation do not pose a threat such as
that associated with calories. If NSLP is to make up
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the deficit between RDA standards and the home diet,
reinforcement levels greater than one-third RDA are
needed for nutrient iron as well as other vitamins/
minerals for which major deficiencies have been found
in some segments of the population. Such reinforce-
ment, however, would have to be carefully planned to
safeguard against some children receiving excessive
supplementation of those nutrients which, in excess,
are toxic.

-=-All surveyed populations had mean protein intakes well
in excess of RDA standards. In this regard, it appears
that NSLP's nutritional standards place undue emphasis
on protein, usually the most expensive component of
the NSLP lunch.
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CHAPTER 4

THE _SCHOOL LUNCH PROGRAM'S

NUTRITIONAL IMPACT

Since 1946 National School Lunch Program legislation has
expressed congressional intent to "safequard the health and
well-being of the Nation's children." Effective implementa-
tion of this policy requires the administering agency~--USDA--
to establish a sequrnce of derivative program objectives and
to define the means for their accomplishment. 1In developing
these program objectives, USDA has an implicit requirement to

——understand the schoolchild's nutrition problems,
--identify target groups with special needs,
--establish priorities, and

--develop standards for program evaluation,

Unfortunately, NSLP's effectiveness in satisfying legislative
goals remains unresolved.

NUTRITIONAL IMPACT UNDETERMINED

In 1973 the Congress enacted Public Law 93-150, seeking,
among other things, information on NSLP's nutritional effec-
tiveness. Section 10 of the law directed the Secretary of
Agriculture to carry out a comprehensive study to determine
if the benefits of NSLP were:

"* * * accruing to the maximum extent possible to all of
the nation's school children, including a study to de~
termine if those most in need are receiving free

lunches * * !

USDA's "Comprehensive Study of the Child Nutrition
Programs” 1/ was delivered to the Congress in July 1974. Due
to the short deadline provided in law, USDA's study relied on
existing literature that demonstrated the importance of nutri-
tion on child development as well as on reports relating to
the school feeding programs. The study noted that compara-
tively few carefully designed surveys have been undertaken to
evaluate the effects of these programs on the nutritional

1/0spA, Comprehensive Study of the Child Nutrition Programs,
Committee Print of the Committee on Agriculture and
Forestry, U.S. Senate, Wash., D.C., Sept. 1974.
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status of participating children and that

" * % jt is doubtful that a study can be expected to
measure guantitatively the impacts of a specific food
program on the basis of nutritional status of children
who receive only one-sixth of their annual meals from
the program.”

Nonetheless, USDA judged the child nutrition programs as
being extremely effective.

We believe the USDA study was a worthwhile undertaking
which synthesized in a meaningful way various isolated, yet
related, facts and information about the school feeding pro-
grams. However, even though personal and anecdotal evidence
supports the nutritional benefits accuring to NSLP partici-
pants, documented studies are inconclusive. The lack of a
substantive program evaluation precludes an objective ap-
praisal of what the program accomplishes, how these accom-
plishments compare with intended objectives, and how effec-
tively program resources are managed.

Existing studies

Several studies have investigated the nutritional impact
of school feeding programs. While most of these studies have
made a valuable contribution to existing knowledge, their
findings about NSLP's nutritional impact tend to be incon-
clusive. For example:

--The Ten-State Nutrition Survey's dietary intake eval-
unations (see ch. 3) generally found that children
participating in school lunch programs had higher nu-
trient intakes and consumed greater quantities of food
than those not participating. These findings lend merit
to assuming beneficial program effects on nutrition-
ally deprived children. They also indicate a poten-
tial for promoting obesity. However, since no attempt
was made to test for differences in the nutritional
status of participants and nonparticipants, the study
did not provide direct evidence ¢f the program's net
impact on the health or nutritional status of parti-
cipating children.

--3 1970 study employed three nutritional indices--

height, weight, and hematocrit--to evaluate the school
lunch program in four schools located in Baltimore's
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lowest economic strata. 1/ Children were followed
throughout the school year to determine whether there
was any benefit to the participants as opposed to
similarly matched children who did not participate.
The study concluded that "* * * putritionally disadvan-
taged children participating in an institutional
school feeding program fared no better than those
comparably matched children who were not participating
in the organized school feeding program.” The authors
attributed this lack of success to several factors,
including high rates of absenteeism, incomplete con-
sumption of lunch, poor nutritional reinforcement at
home, and a variety of educational and economic deter-
minants. They suggested that NSLP's nutritional stand-
ards (i.e., one-~third RDA) ignore these regquirements
and that higher levels of nutritional reinforcement
will result in a greater physiological impact on nu-
tritionally deprived children. It is important to
recognize, however, that the study focused on whether
or not the NSLP lunch upgraded the status of nutri-
tionally disadvantaged schoolchildren. Its conclu~
sions may not be representative of the program's im-
pact on children who regularly consume most of the
NSLP lunch or, for that matter, on the overall school-
child population. Nonetheless, the study's suggestion
of a need to increase the program's nutritional stan-
dards merits serious consideration. This suggestion
is strengthened by the results of a later study 2/
which found that a nutritionally enriched supplement
in addition to the NSLP lunch provided major improve-
ments in the status of nutritionally deprived children
and may have been associated with a lower rate of
absenteeism among supplemented youngsters.

--A study at Cornell University measured the impact of

the school lunch on the nutritive intake, biochemical
indices, and physical growth of elementary school

— e — ——

1/Paige, D. M., "The School Feeding Program: An Under-
achiever," Journal of School Health, 42:392-395, 1972.

2/Paige, D. M., Cordano, A. and S. Huang, Nutritional Sup-
plementation of Disadvantaged Elementary School Children,
Presentatlon for the 10lst Annual Convention of the
American Public Health Association, Nov. 1973.
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children during the 1970-71 school year. 1/ Children
were divided into three groups--nutritionally needy,
intermediate, and nutritionally adegquate--and exa-
mined in the fall and the spring. Of the children
eligible for the free lunch program, twice as many
were judged nutritionally needy as were considered
nutritionally adeguate. 1In the group of higher eco-
nomic status, these proportions were about egqual. Few
biochemical measurements were made, causing the re-
search team to rely almost exclusively upon dietary
recall comparisons with the RDA to evaluate nutri-
tional status. Diets of nutritionally adegquate
children showed little change over the school year,
except for vitamin A, which was considerably lower

in the spring. Conversely, nutritionally needy chil-
dren had larger supplies of all nutrients in the spring
than in the fall. The bulk of this increase was sup-
plied by home feeding (15 to 26 percent came from
school lunches). Students were classified by nutri-
tional status in the fall and again in the spring, as
shown in table 4.1. The authors noted that fewer
children were classified as nutritionally needy in the
spring. They also reported that many children classi-
fied as nutritionally adequate in the fall "had be-
come overweight and, therefore, no longer met all of
the criteria for nutritional adequacy." 2/ We believe
the reclassifications toward "intermediate" nutrition
levels introduce a question as to how well the pre-
sent NSLP lunch complements the home diet. It should
be noted, however, that dietary recall provides a com-
paratively weak basis for judging an individual's
nutritional status. Seasonal variations in dietary

i -—

1/Emmons, L., Hayes, M., and Call, D., "A Study of School
Feeding Programs, " Journal of The American Dietetic
Assocliation, Vol. 61, Sept. 1972, pbp. 262-275.

2/Identical procedures were used in the Cornell study to
assess changes of nutritional status in children that
participated in both school lunch and school breakfast
programs. Compared with the lunch alone, the combination
of programs had a greater impact on nutritionally needy
children. The proportion of children classified as nu-
tritionally needy declined from 30.3 percent in the fall
to 10.4 percent in the spring. The proportion of nutri-
tionally adequate children also declined (28.2 to 16.4
percent).
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intakes and the absence of a conktrol group further
handicap attempts to assess the significance of this
report's findings.

Table 4;5

e e bt e il e

Changes in Classification of Children from
Fall to Spring—-=Cornell Study

ghildren in cagggggz

Category Fall Spring
Nutritionally needy 25.9% 22.5%
Intermediate 49.8 64.5
Nutritionally adequate 24.3 13.0

Total 100.0% 100.0%

] . —— — .

--A Harvard study used 1l2-to-1l8-year-olds in a large
boarding school to evaluate the feasibility of modi-
fying blood cholesterol levels in adolescent chil-
dren. 1/ The study demonstrated that an association
between diet and blood cholesterol exists in males as
early as the second decade of life and that serum
cholesterol can be lowered by means of a modified diet.
The study concentrated on comparatively simple dietary
changes such as using low-fat milk with extra skim
milk solids, replacing butter with a highly polyun-
saturated margarine, and using polyunsaturated oils and
shortenings in baked goods and for frying. While the
study achieved a l5-percent reduction in serum choles-
terol, the author cautions that these features might
not be available to schools which rely heavily on con-
venience and commercially prepared foods. Although
this study was not directly associated with the school
lunch, we believe it demonstrated that dietary factors
in addition to nutrients can be used in an evaluation
of child-feeding programs. Considering the importance
of the nonnutrient part of diet on individual health,
we believe that future evaluations of NSLP should in-
clude the program's impact on the total diet, rather
than simply those aspects of diet related to nutrients,

— a—

1/Ford, C., et al., "An Institutional Approach to the
Dietary Regulation of Blood Cholesterol in Adolescent
Males," Preventive Medicine, 1:3:426-445, 1972.
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Although USDA's report raised an important guestion as

to whether or not NSLP's nutritional impact can be evaluated,

the studies cited above appear to indicate that it can. 1/

In

addition, the studies provide some basis for concluding that

~=-the NSLP lunch, if properly designed, should provide

a recognizable improvement in the nutritional status of
schoolchildren (an implication of the Baltimore study's

success in combining the NSLP lunch with a low-lactose

supplement); and

--it may be possible for NSLP to safeguard health

through techniques in addition to RDA supplementation

(an implication of the Harvard study's success in
modifying serum cholesterol levels in adolescent
children).

On the other hand, the Cornell study reported an increased

incidence of obesity among NSLP participants. This indicates
a need for an evaluation not only of the program's ability to

increase nutrient intakes, but also of the extent and nature

of ius possible side effects.

In commenting on our report (see app. III), HEW stated:

"The report criticizes the regular Type A school lunch
because it contributes to obesity in some children and

has not been able to improve iron nutriture. Since the
report elsewhere concluded that present studies of NSLP

are inadequate to evaluate nutritional impact, it is
premature to implicate the program on these grounds.
This is particularly true since, as the report points

out elsewhere, the school lunch provides only one-sixth

of the meals of the participants and can, therefore,
only be a2 supplement to home meals.”

1/In commenting on this report (see app. I), USDA stated:
"The program is designed to provide a maximum of five
meals per week. Assuming that an average of 1/3 RDA is
provided through the lunch over the five day period this
would be only 20% of the child's total nutritional re-
guirements for that period. * * * Because of the rela-
tively small proportion of the total nutritional reguire-

ments the NSLP is expected to provide and the complexities

associated with determining nutritional status, it is
guestionable that [an evaluation] would be successful in
accomplishing its objectives."
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We wish to give special emphasis to the fact that our
report states a need for further evaluation of NSLP's health
impact. It does not provide scientific evidence that NSLP
as a whole fails to improve iron nutriture, or that it pro-
motes obesity. On the other hand, it does bring together
evidence that (1) obesity and iron deficiencies constitute a
nutritional problem among schoolchildren, (2) the NSLP lunch
increases food consumption without distinguishing between the
needs of underfed and overweight children, and {(3) where
studied, the NSLP lunch has been found to provide less than
one-third of a schoolchild's RDA for iron.

Most of the studies which have attempted to evaluate
NSLP's health impact focused on its ability to improve iron
nutriture. Aside from being inconclusive, not one of the
studies showed any indication of improving iron nutriture.

On the other hand, such studies have found indications of

an increased prevalence of obesity among NSLP participants.
These findings, while not necessarily representative of NSLP
as a whole, are a cause for concern and justify further evalu-
ations of the program's health impact.

Evaluation is possible

Dr. George Graham, Professor of International Health at
Johns Hopkins University, believes that evaluating NSLP's
nutritional impact is difficult, but that it is possible.

Dr. Graham emphasizes the need to examine carefully the total
nutrient intake--in the home and at school--together with an-
thropometric and biochemical indices as used for the Ten-
State Nutrition Survey. Since some schools are still joining
the program, he suygests this approach could be tried on
students before entering the program and then repeated one
year after joining. Further, he states:

“The subject of controls is of course extremely impor-
tant. If one documented the existence of significant
undernutrition in a school population, if one proved
that their total nutrient intake improved with parti-
cipation, and if one demonstrated significant improve-~
ment in nutritional status, then one might be able to
suggest that the participation did improve the nutri-
tional status. For absoclute proof, however, it would
be necessary to have a control group of similar nutri-
tional status who did not participate in the program."”
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Dr. Graham's comments are echoed by other experts. They
agree that such an evaluation is feasible and that, giving
adequate consideration to design complexities, approximately
1 year would be required to formulate an appropriate evalua-
tion design. When asked if such an evaluation could assess
the impact of school lunch participaton on longer term health
benefits--useful life expectancy, lifetime earnings, medical
expenses, etc.-—-expert opinion was divided. Especially note-
worthy, however, is the concern by experts about adverse pro-
gram effects:

"I doubt very much there is a positive effect of the
school lunch on any of these parameters, as there is com-
pelling evidence to suggest that moderate undernutrition
[low calorie intake relating to weight] will prolong
useful life expectancy and there is the real danger that
these programs are continuing to promote the overnu-
trition which is this country's greatest health and nu-
trition problem." 1/

"* * * evyaluation could be designed to capture short and
long term aspects. Short term benefits could, in some
situations, be less important relative to their long
term implications. For example, provision of calories
which may be important for some may have some long-

term negative implications insofar as obesity is con-
cerned. In some situations where participants are only
thinking of satisfying their hunger and need more energy
sources the supply of calories may be important, but to
other participants this could have an adverse

effect.” 2/

" % * the class A school lunch includes a slab of butter
and a cup of whole milk. Neither of these are essential
ingredients of a balanced diet. * * * there is consider-
able evidence that the excessive ingestion of saturated
fats and cholestercl may predispose certain individuals

to premature cardiovascular disease. In addition, autopsy
studies have shown that many healthy American males
already have moderate coronary disease at a very early

1/Letter of Dr. G. G. Graham, M.D., School of Hygiene and
Public Health, The Johns Hopkins U:iversity, Oct. 1974,

2/Conversation with Dr. G. M. Owen, Department of Pediat-
rics, University of New Mexico, Feb. 1975.
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age. In the light of this evidence, perhaps the class
A school lunch should be examined more thoroughly." 1/

NEED TO UPGRADE NUTRITION EDUCATION

Many of the Nation's leading experts are suggesting that
greater emphasis be placed on the subject of nutrition educa-
tion. Dr. Graham, commenting on USDA's report, states:

"The whole section on nutriton education* * * jis based
on the assumption that the typical American diet is
ideal and desirable, when all the overwhelming evidence
points to its disastrous effect on our health. Some

of the present food fadism of young people in particular
is assumed toc be all wrong. Much of it may be very
right. Although they made many mistakes, many of these
young people are turning against the gluttony of their
parents and many of their own contemporaries. They de-
serve being listened to and perhaps quided, where they
are making mistakes. Many of them have read the modern
scientific nutrition literature much more carefully than
many of the nutrition "professionals" who are trying to
impose traditional patterns on the younger generation."

Nutrition education receives comparatively low priority.
In view of the fact that presumably "normal" American dietary
practices may predispose a relatively large percentage of our
population to premature cardiovascular disease and possibly
other acute and chronic debilities (see ch. 2), it may be
desirable to shift the emphasis on nutrition education from
conceiving it as a passive, abstract discipline to a viaz.le,
active part of preventive health. We believe nutrition
education needs to deal with current food trends. It needs
to identify food as more than a mere composite of RDA nutri-
ents. Improved nutrition education involves disseminating
appropriate knowledge on extenders, saturated fats, fibers,
preservatives, and other food constituents present in today's
market.

Associating diet practices with day-to-day health is
felt to be more relevant for schoolchildren, who, made

l/Statement of Dr. S. Schultz, University of Pittsburgh
School of Medicine, before the Senate Select Committee on
Nutrition and Human Needs, May 1973.
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aware of health problems in their environment, may see
direct application of nutrition instruction in their daily
lives.

The emphasis given nutrition education varies among
State and local governments. Comprehensive legislation which
allows for teaching nutrition education in the Nation's
schools is presently lacking; the program is therefore highly
dependent on the attitudes of State and local authorities.
Describing the extent to which the program is misunderstood
at these levels, Mr. C. F. Olsen, Director of NSLP in Idaho,
stated:

"I've always said that if a school lunch program is doing
nothing more than a gastronomical filling station, then
it has no need for existence. And as I made that ob-
servation in education meetings, some of the superin-
tendents kind of crossed their eyes a little and said,
'Really what else do we do, that's what we have it for.
It's there to feed them.' 1It's not there just to feed
them. It shouldn't be. It should be an integral part

of the school and every part of that program can be
implemented intou some phases of the curriculum* * *.* 1/

NEED FOR FURTHER EVALUATION

The problems of health and nutrition differ among school-
children. Some children are well nourished, some overeat the
wrong foods, ard others are underfed. While it may be that
the NSLP lunch is a valuable source of nutritious food for
needy children, there is an inherent danger that this same
meal promotes overeating in other children. 1In fact, it
would be naive not to expect some adverse side effects in any
large-scale feeding program which stresses a standardized
menu pattern and portion sizes. Because of these consider-
ations, the question of whether NSLP safeguards health re-
gquires more than a simple "yes" or "no" answer. It reguires
a comparison of both beneficial and adverse health influ-
ences.

At present the Nation lacks an adeguate evaluation of
NSLP's impact on schoolchild nhealth. There is little ob-
jective evidence on which to undertake either a strengthen-
ing of the program's health impact or the elimination of

1/0SDA, FNS, Proceedings of the National School Food Service
Conference, June 2z '=-29, 1972.
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undesired side effects. Similarly, legislative bodies have
little substantive evidence on which to compare the program's
resource requirements against anticipated health benefitg--

a disadvantage in allocating scarce budget resources among
competing needs.

These considerations, and a lack of objective evidence
on NSLP's nutritional impact, indicate a need for further
program evaluations. However, these needs should be balanced
against the cost of the evaluation, which would not be known
until after the preliminary design has been approved. Such
an evaluation may reguire about 4 years: 1 year for devel-
oping the survey design, 2 for data collection in the field,
and 1 for analyzing findings. We believe a multidisciplinary
team offers the greatest potential for compressing time-cost-
scale factors, for providing assured reliability of findings,
and for introducing scientific objectivity. The effort could
be authorized in two phases: the first would establish a
survey design, while the second would involve field data
collection and analysis, which would begin only after ap-
proval of a satisfactory design.

Some considerations which we believe are important to
the design are:

--An evaluation of NSLP--even though providing useful
information to gauge the program's performance--can
only serve as an objective 1impetus for improvement
if its information can be used by managers.

~-Since measures of nutritional status include only a
portion of the diet variables that influence health,
an evaluation of NSLP's health impact should, when
feasible, incorporate additional means of appraising
program performance (e.g., its ability to reduce the
incidence and duration of illness, hypertension, tooth
decay, elevated blood cholesterol levels, etc.).

~~The evaluation process should focus on selected diet-
related health variables which are considered to be
the most strategic to NSLP goals, either in the sense
that they have the greatest impact on individual
health or that they, better than any others, show
whether NSLP is safeguarding the overall level of
schoolchild health as expected.

--Even though the evaluation process may be constrained
to a comparatively small sample of children, there's
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an implicit requirement for evaluation results to be
expressed in terms of their impact on the overall NSLP
population. To facilitate this requirement, a sample
stratified by some index of health and/or nutritional
status may provide better statistical estimates than
one which groups children by socioeconomic character-
istics.

Authorization to begin the second phase~-field data collection
and analysis~-should be predicated on the review and approval
of a satisfactory design.

RECOMMENDATION TO THE
SECRETARY OF AGRICULTURE

As a means of resolving existing uncertainties and im-
proving program effectiveness, the Secretary of Agriculture
should require a formal, systematic evaluation of NSLP's
performance in meeting legislative objectives. The evaluation
should be coordinated to utilize the expertise and resources
of HEW in all matters pertaining to the health and nutri-
tional status of schoolchildren; and to provide effective and
timely reporting of information needed for congressional
oversight.

AGENCY COMMENT AND OOUR EVALUATION

HEW advised us by letter dated April 14, 1977 (see app.
IT1TI), that it was willing to assist USDA in carrying out the
intent of our recommendation.

USDA, in a letter dated April 20, 1977 (see app. I},
told us that it recognized the need for a comprehensive
evaluation of NSLP's effectiveness in meeting legislative ob-
jectives. USDA stated that an evaluation plan projecting
FNS's research plans over the next 5 years has been drafted
and is currently under review. It said that the plan calls
for developing a methodology for assessing NSLP's nutritional
impact but that, since the plan was under review and subject
to change, it was not presently available for our review.

Since we have not reviewed USDA's plan, we have no means
of assessing whether or not it will provide for an effective
program evaluation. We note, however, that USDA's comments
do not make any reference to the considerations that we be-
lieve are important to the design of such an evaluation or
to the recommended coordination with HEW.
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USDA also stated, "It has never been the philosophy of
the Department that the basis for the NSLP is to serve as a
nutrition intervention program to prevent a state of disease”;
i1t added:

"Because of the relatively small proportion of the
total nutritional requirements the NSLP is expected
to provide and the complexities associated with de-
termining nutritional status, it is questionable
that such a study would be successful in accomplish-
ing its objectives."

We view the apparent contradictions in USDA's position
with some concern, 1In our opinion, the Congress has pro-
vided substantial funding and a clear mandate for the pro-
gram to safeguard schoolchild health., It is possible that
NSLP is safeguarding health but, based on present inIorma-
tion, it is equally likely that Federal funds are being
spent on a program that is not meeting its objectives., We
believe that NSLP can and should have a beneficial influence
on schoolchild health. To insure this effect, positive ac-
tions must be taken toward evaluating the program's perform-
ance. Such actions and priorities are not obvious in USDA's
comments.

RECOMMENDATIONS TO THE CONGRESS

In view of the emphasis that the Budget Impoundment
Control Act of 1974 places on progam evaluation, and con-
sidering the Congress' overall desire for meaningful over-
sight information, the Congress should:

--Require HEW, the department primarily responsible for
research related to schoolchild health, to assist USDA
in evaluating NSLP's health impact.

--Review USDA's program evaluation plan before imple-
mentation to make certain that it will provide ade-
guate information for program oversight and that it
uses the resources and expertise of USDA and HEW in
a manner which benefits the evaluation and is in
keeping with the respective missions of each agency.

-~Require the Secretary of Agriculture, on completion
of the NSLP evaluation, to provide a comprehensive
report of his findings, together with any recommen-
dations he may have with respect to improving program
effectiveness.
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The Congress should also be aware that legislation
prohibits NSLP from imposing any reguirement relative to the
teaching of nutrition to schoolchildren. The effectiveness
of nutrition education programs is therefore not addressed in

this report. Such programs are, however, currently being re-
viewed by us on a broader scale.
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PART II

ABILITY TO ACHIEVE AGRICULTURAL OBJECTIVES

The second objective expressed in the National School
Lunch Act is "* * * to encourage the domestic consumption
of nutritious agricultural commodities and other food. x * =xw

Though we found indications that children probably con-
sume a larger guantity and variety of commodities under NSLP
than would otherwise be expected, we noted that comparatively
little has been done to determine the program's impact on the
agricultural economy. We do not know for sure how the pro-
gram affects the farm and market price of food, and we can-
not be certain as to the program's effectiveness as a price
support mechanism.

Chapter 5 describes the major program provisions which
encourage the consumption of agricultural commodities and
finds that some of these provisions may operate to the detri-
ment of NSLP's nutritional goals. 1In fact, in view of recent
changes in the Nation's agricultural eccnomy (transition
from a period of oversupply toward a state of general
equilibrium), the program's emphasis on stimulating the de-
mand for farm products may no longer be desired.
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CHAPTER 5

PROBLEMS IN ACHIEVING AGRICULTURAL GOALS

OF THE SCHOOL LUNCH PROGRAM

Relatively small changes in food supply can have a
dramatic impact on the market price of food. If the supply
of food keeps pace with demand, prices tend to remain stable,
But if the supply-demand balance is upset, large price fluc-
tuations can occur, posing a thres . to farm incomes and to the
consumer's budget.

Beginning in the 1930s a number of Federal programs were
initiated to stabilize farm and market prices. Surplus farm
production was absorbed in the form of government-held or
supported reserves and released from these stocks in times of
shortages. To keep the growth of accumulated reserves within
manageable proportions, it became necessary to find an outlet
for surplus foods. "One of the most obvious outlets was
presented by the need for this food by the children of the
Nation, many of whom were malnourished to the point of physi-
cal and mental deterioration.” 1/ As a result, in the mid-
thirties, USDA initiated a practice of donating surplus food
to schools for use in providing free lunches to needy
children. This practice benefited both the nutritional well-
being of needy children and the Nation's agricultural poli-
cies.

In World War II, the Nation's agricultural production
was greatly expanded to assist our European allies. After
the war (in 1946), the European demand for U.S. farm products
slackened and the agricultural economy was threatened with
oversupply. Federal price stabilization efforts faced an
era of rising program costs and huge crop surpluses. As a
result, the National School Lunch Act of 1946 included this
agricultural objective: "* * * to encourage the domestic
consumption of nutritious agricultural commodities and other
food." This objective intended the National School Lunch
Program to be both an outlet for surplus foods and a vehicle
which, by making sizeable purchases of foods in local markets,

1/0.5. Senate, "Providing Assistance to the States in the

Establishment, Maintenance, Operation, and Expansion of
School-Lunch Programs," 79th Cong., lst Sess., Rep. No.
553, July 1945.
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would stimulate the overall domestic demand for food, thereby
helping to stabilize farm and market prices.

NSLP'S CONSUMPTION OF AGRICULTURAL PRODUCTS

The Senate Committee on Agriculture and Forestry sup-
ported the establishment of NSLP indicating:

“The school-lunch program becomes an organic part of the
agricultural program of the United States. The amount
and dollar value of food which would be consumed in

* ¥ * [the NSLP] * * * js in itself not inconsiderable.
¥ * * an estimate has been made on the basis of meal
standard and matching requirements which would indicate
that in the first year of its operation approximately
$186,000,000 would be expended for foods, and this would
increase as the matching requirements [local and State
contributions required by the act] increased. There is
also the indirect result of increasing the use of foods
through education. An established and regular market
for the agricultural production of this country is pro-
vided which would, in great measure, not exist if this
legislation were not enacted. An organized outlet is
established for the occasional surplus in production
which exists in almost every agricultural commodity
field." 1/

As foretold by the Committee, NSLP has come to repre-
sent an important market for the Nation's agricultural pro-
ducts. The program's food costs in fiscal year 1975 amounted
to more than $2.2 billion, as shown on the next page.

l/See footnote 1, p. 55.
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Table 5.1

NSLP Food Costs,
Fiscal Year 1971-75 (note a)

USDA
Fiscal commodity Local market
year distributions food purchases Total
(millions)
1971 $277.3 $1,132.5 $1,409.8
1972 312.1 1 ,250,8 L,562.8
1973 260.2 1,408.4 1,668.6
1974 316.1 1,6l5.2 Ey 38w d
1975 (est.) 421.3 1,808.4 2,229.7

a/Source: FNS/Program Reporting Staff.

Local market purchases

Since 1971 over 80 percent of NSLP's annual food needs
have been purchased by schools in local markets. These pur-
chases, by 1973 estimates, represent about 1.5 percent of the
overall U.S. food market. Theilr size, coupled with some
evidence that the program increases food intakes, provides
some basis for assuming that NSLP strengthens the demand for
agricultural products. However, we do not know of any study
which has determined the precise impact of these increasesg
on the Nation's agriculture economy--either in terms of the
farm and market price of focd or as means of fostering the
production of needed commodities.

An outlet for surplus food

NSLP has also supported the Naticon's agricultural poli-
cies as an outlet for foods acquired through direct market
support operations of the USDA. 1In 1945 USDA described the
value of such outlets as follows:

"lLLast October, a hurricane blew tremendous quantities
of apples off the trees in the Northeastern States.
Growers were faced with the prospect of a substantial
loss. The War Food Administration purchased about
400,000 bushels of those apples to support the market
and protect growers from what appeared to be an almost
certain loss. Although school-lunch programs were only
beginning to get under way at the time, they absorbed
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half the apples we purchased--apples that would surely
otherwise have been wasted before they could have moved
in the normal channels of trade." 1/

During the late 1940s and in the 1950s the Nation's farms
produced surpluses which were in part purchased in Federal
price support programs and donated to schools, other institu-
tions, and needy families. Although these donations were put
to good use, they were nevertheless a by-product of policies
designed to protect farm incomes until an acceptable balance
between farm production and consumer demand could be achieved.

In the late 1960s, U.S. agricultural policies were
changed. As government loan and storage programs were ~ur-
tailed, the: general pressure for surplus donations decreased
and most Gf the Federal food distribution programs were
phased out. NSLP then became the Nation's primary outlet for
USDA's food distributions.

The utility of the NSLP outlet was again demonstrated
in 1974 when a set of unusual conditions caught U.S. beef
producers in a severe cost-price squeeze. A summer drought
and an unexpected short ¢ of feed grains raised cattle
production costs while ca:: '+« prices declined. To assist
this threatened industry, the administration stepped up
purchases of beef and pork for school lunches as a way of
shoring up meat prices and warding off bankruptcies among
the Nation's livestock feeders.

In recent years, however, there has been a sharp decline
in the guantities and types of foods qualifying for purchase
under price stabilization and surplus removal programs.
Concerned with maintaining a distribution system for the
smaller volume of commodities, USDA sought an alternative
means of supporting NSLP--by replacing commodity donations
with a cash subsidy. The Congress, on the other hand, en-
couraged States to continue their commodity distributions
by (1) mandating a prescribed level of commodity support for
NSLP and (2) authorizing USDA's purchase of nonsurplus com-
modities when necessary to meet the mandated distribution
requirements. The continuing use of this distribution

1/See footnote, p. 55,
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system, in addition to assuring an outlet for foods acguired
in USDA's market support operations, has provided sizeable
savings in NSLP food costs (as described in ch. 8).

It should be noted, however, that USDA's food purchases are
primarily airected toward supporting the Nation's agricultur-
al market rather than satisfying NSLP regquirements.

IMPACT ON THE AGRICULTURAL ECONOMY

What would happen to the agricultural economy if NSLP
did not exist? How would the production of needed commodi-
ties be affected, and what would happen to the farm and market
price of food? The answers to such guestions are, in our
opinion, the "bottom line" for assessing NSLP's effectiveness
as an agricultural program.

Over the years, USDA and other organizations have pub-
lished a substantial amount of research on NSLP food costs,
student dietaries, and food preferences. Much of this re-
search supports the conclusions that NSLP (1) increases food
demand, (2) modifies consumption patterns (possibly enhancing
the utility of price support and surplus removal programs},
and (3) constitutes an important market for agricultural pro-
ducts; and these conclusions lead to a presumption that NSLP
affects the agricultural economy. The presumption is prob-
ably correct; however, it is important to realize that
neither the presumption itself nor its supporting research
constitutes an evaluation of NSLP's impact on the agricul-
tural economy.

To date, we know of only two studies that have actually
looked at NSLP's effectiveness as an agricultural program,
Both of the studies were sponsored by USDA, and were brought
to our attention by USDA's Economic Research Service (ERS).
One study used a commodity-by-commodity approach to evaluate
NSLP's impact on the demand for particular commodities (e.g.,
carrots, lettuce, milk). The other study--a sector-by-sector
approach--assessed the program's influence on the business
receipts of various economic sectors (e.g., agriculture,
meat and poultry manufacturing, wholesale trade).

While these studies do not answer all of the questions
we posed earlier, we believe that they represent important
approaches for determining NLSP's impact on agriculture.

To illustrate these approaches, we have included a summary
cf each study below. We must point out, however, that we
have not made an indepth appraisal as to the validity of
either study's findings. The summaries are intended solely
to illustrate the approaches used and the types of findings
they provide.
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Commodity-by-commodity approach

Using the commodity-by-commodity approach, a 1950 study 1/
analyzed the Iowa school lunch program's impact on the demand
for particular commodities during the 1947-1949 school years.
The study determined the number of NSLP lunches served during
each of the school years, the purchases made by the schools
for lunches in each year, and the purchases made by homes for
the same number of lunches. (Homes purchases were estimoted
from a sample of student dietaries; NSLP purchases included
surplus commodity shipments and were estimated from the pur-
chase records of a sample of Iowa schools.)

The total food purchases made by the schools for lunches
were subtracted from the corresponding purchases made by the
homes. This difference, or market support, was computed both
upon a per meal basis and a total basis. Table 5.2 shows
the total support given certain commodities by the Iowa school
lunch program for the schoecl years 1947-1948 and 1948-1949.

1/Nelson, P. E., "Market Support Given Certain Commodities by
the Iowa Schoel Lunch Program,” Journal of Farm Ecor.omics,
May 1950.
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Table 5.2

Iowa School Full Lunch Program Support For
Certain Commodities (note a)

19i7-19:8 18- 10

Positive Negative Tositive Negalive
Py Pounds

Cunned Veg: talides

Corn L Bt &,G13
Croven Boory IR RE 227 13
Vreas i, 785 7N
Yreezh Proits s Vegetalles
Appics St 507 65,011
Bananns 189,061 263,76)
Cubloioe 52,996 60,308
Carrols b, 176, 0% 1,858,060
Crlery 156,114 555,497
Letinee 123,451 141,643
Ouipng o), 487 23,411
Puolnioez 867, 169 091,282
Meats
Vieel 119,418 134,611
Pool: 1), 877 A58 00
Poultry 01,637 3,4 !
Miserllvenus Comnealilies
Euos 81,505 ¢, 691
Fip 84,812 6,401
Al b /a3 s b /s2,031
Sborles g 63,000 = 75,282

a/A number of commodities were excluded from the study, either
because the available records were not adaptable to study
purposes, or because they were too fragmentary. Source:
"Market Support Given Certain Commodities by the Iowa
School Lunch Program," Journal of Farm Economics, May 1950,

b/Gallons.
As stated in the study,

"4n examination of these results shows that the current
Iowa "full lunch”" program gives negative support to
several commodities, perhaps the most important being
beef and pork. However, th2se items are well represented
in the students' total dietaries, at least for certain
age groups. [Although NSLP patrons consumed less protein
for lunch, the study's dietary component found that the
overall (24-hour) protein intakes of all students ap-
proximated the reccmmended allowances.]

* * * * *
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"When only the lunch meal is considered, the school
preogram appears to contribute both market support and nu-
tritional supplementation in the case of milk. However,
it is interesting to note that * * * the total daily
calcium intake * * * was eguivalent for both schoecl and
non-school lunch students. Thus, it is possible that

the apparent support is not equivalent to actual support,
as has been the case for all other commodities.

* * * * *

“The support given leafy green and yellow vegetables

[with the exception of lettuce] presents a clear cut ex-
ample of support combined with dietary supplementation.
However, a complete analysis of these Iowa results [pos-
sibly not representative of the more industralized States]
suggests that the school lunch program's effectiveness as
an «verall price support mechanism may have been overem-
phasized., * * *V

Although this study is dated and deals with a program
much smaller than NSLP as it is is currently designed, it does
illustrate a number of important points. For example,

--NSLP's net impact on demand should be assessed in
terms of changes in the overall (24-hour) diet, not
in terms of changes in lunch intakes. 1/

-=-The school lunch program's "demand for agricultural
products" is, in fact, a collection of demands for
specific commodities. (Railsing the guestion as to
whether the focus of an evaluation should be on

1/In commenting on our report, FNS stated (see app. I):

"% % * the Department is conducting a survey to de-
termine the kinds and amounts of food used in the

nation's schools. This naticnal probability sample

of food use will provide information to further

evaluate the impacts of the NSLP (and the School

Breakfast Program) on the demand for agricultural prod-
ucts. Aan outside contract for the conduct of this

study has been underway for some time. Data collection
has been completed and analysis is in progress.”

In subseguent contacts with FNS, we found that the survey
does not include informatiom relating to the at-home diets
of children. We doubt, therefore, that the work will sup-
port a reliable appraisal of NSLP's net impact on the de-
mand for agricultural products.
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NSLP's support of particular commodities or on its
sunport of the overall agricultural economy.)

The commodity-by-commodity approach is the only means
that we know of for determining NSLP's effectiveness in sup-
porting a particular commodity. It appears to be worthy of
further consideration both as a technigue for assessing the
program's influence on selected commodities, and as a tool
for evaluating the performance of the commodity procurement
and distribution programs.

Sector-by-sector approach

A 1976 study 1/ by ERS used a computer model to analyze
NSLP's impact on the national economy during calendar year
1972 and fiscal year 1974. The study also analyzed three
alternatives to the 1974 NSLP: a universal free-lunch program,
a free-lunch program for those eligible and a reduced-price
lunch for other students, and a free-lunch for children from
poverty households only.

Program comparisons were based on the assumption that
personal income taxes were increased by the amount needed to
pay the Federal Government's share of NSLP costs. The tax
increase for each program variation (treated as a transfer
of "expenditure power" from taxpayers to schools and/or the
suppliers of commodities) was used to compute NSLP's net
impact on

--the business receipts among industry sectors (e.g.,
agriculture, retail trade),

-=-gross national product, and

-—the number of jobs.

Table 5.3 shows NSLP's impact on business receipts and
gross national product for fiscal year 1974, The effects of
cash contributions and the commodity program are shown
separately. As explained by ERS:

-_— = —

1/USDA, ERS, Economic Effects of Federal Contributions to the
U.S. School Lunch Program: Calendar Year 1972 and Fiscal
Year 1974, Agricultural Economic Report No. 350, Sept. 1976.

. i e e e

63



b9

Table 5.3

Changes in U.S. Business Receipts
and Gross National Product Assoclated with
Federal Contributions to NSLP, Fiscal Year 1974 (note a)

vontribhation

Changes {n businesa recelpts by “am‘ Comneu 1t v \.Oﬂtr ipution e
Industey sector Inote i:} {note o} Change in rross natlonal praduct \_‘35‘1 Comaouloy
{thouusanuas) {thousanus)
Agciculture, forestry & fluherfes..ooivenna. 4+ 335,530 45 204,54/ Combloned household secters:
MININB v useannnonss vesanessreararamerrerrany ¥ P4t I 577 Tngame from mew Johs. covuvonanricssanen > 378,648 5 24,268
CONSELUCRLON . cosnainassbtiniinarssnbdsdssans ve ¥ 9, 12h - Adly Flug decrease In taxes f savioos.. ..., 8,062 1,600
Manufacturing: Minus tax incredase to Pund Foderal "

Food sanufacturing — achool contributlen...... e SR L0853, 0N 319,218
Meatr & poulcry ProductS....ecevacesennes * 137,662 & 136,427 fquals chanee (n consumption exn........ = 673,350 - .n'l 153
Dalry productS.ceccsocscons senrasenasaess + BS54 £6,973
Graln mlll products.cccccceicnanssnncens * 26,235 + 67,888
Bakery products...sveecacnanas R — + 21,282 - i,ng2
Cannad & preserved foodS..c.viessssenaas + 100,649 + 34,801 School lunch sector:

Nther foods & baverages..... ey e T * 15,084 =+ 42,730 Chanve in school lunch expenditures. ..., 1,083,182 - 5%
TOtRdss snevaneni PR g penavas et e T 559,004 4+ 349,287 Mipua decrease In factor paveents ﬂ‘,’ Thre T.6MA - 1

Wonfood mansfacturing== Plus value In foods plven sehaole... ..., L1 3,218
CIITIIAR s miai g da S SR e s T 27,025 « 10,370 Equals chonge In cotsumpblon Cxp,.... - L.075,.684 + 734,560
Other nonf{ood manufacturifg, .covseeinne, = 29,271 = 8,873

OB Lc o snssdiiniersenspranmaanoessneie = 536,295 - 19,203

Total BINUfaCIUTING. cainranueneaaass + 502,779 + 320,084

Local & suburban transportation,,....ceeveee = 1,553 - 1,390 Net change in comhined sector consumprion
All other transpoTiatloN...covvercncoiaranas * 17,952 + 9,004 expenditures equils:
CommumicationS.....cvssasecesassssssnsanncrs = B,600 =~ h, 18 Change [n gross natfonal product....... . *3 M7,536 43 90,213
Gas, electric, water 6 sanltary wtilities.., + 3,618 - 7,407
Wholesale trade........v0e 15ccsvsnaiansanss * 51,794 + 2,615
Recail trade...... Erpe e arsvevernenneiasaay w09 = 41,476
Fipance, {usurance & rual eSrate..........ee = 134,115 = 49,17
Personal Services. . viiaenrirarrranrnrracnes = 17,7226 = 4,820
Physiciond & dentiBEs. . vvvsuvrn-asarrunss iy, = 18,086 - 7,118
Hospitals ‘& laboratory services..eeviennsees = 14,01 - 6,047
Education (privated ... icecissnnrsnsirinnssss = 5,132 - 1,55)
Other sectors CA . .u.vivnnrananns sRianasags 30,596 - 8,135

Total change in business recelpts......... +3 573,144 +3 %07,153

afSource: CLconomic Lffects of rederal Contridutions to the 4.3. Scnool Luncn Program:
Lalendar Year 1972 anu riscal Year lv7d4, u5ER Puc. ALH wo. 350, 5ept. 1w/
b/nu: neaparticipant household ductor was taxed. $1,085 million to fund the Federal C3Si) contribution to schools. The schools

expendtture of the :anh cuntrlbur.lcn wad traa:ed as an focrease in final demand of this amount, HMeeting this Increase In Einal

demand 'required ‘additional econonle activity. This incressed activity resulted in a contributfon to grous natfional product of
§397.%3% thouvsnd.

C/fihe ﬂcﬂ?dﬂltimnt Houschald sector was taxed $319,214 thoussnd to fund the Federal commodity contrihntion to schools. The
Federal wrchasc of comsodities was treated As 3a lncrease in final demand of this amounc. Meer ! ‘ng this fncreass do flaal demand
required addicicnal ecanemic Aactivity. “this Increased artlvity resvlted in a contrihution to gross natlenmal product of $59,21) thousand.

u/ozher sectars I: an aseregale cospused oft Direct and transferred imports: business travel & gitts: offlce supplies Federal,
State & local gmmr' mwent enterprises; and ather services.

g/lr. this sciior, Lt s composed primarily of depreciation of School Lunch egufpment.




"In 1974, the cash transfer of about $1.1 billion re-
sulted in a net increase in business receipts of $573.2
million and In GNP of $397.5 million. With respect to
business receipts, some sectors gained while others
would have gained more if there had been no program.
Thus, agriculture, food manufacturing, and the whole-
sale trade sectors gained a total of $92942.6 million;
whereas other sectors such as the retail trade sector
would have gained $106.1 million more without the pro-
gram. Schools buy primarily from wholesalers and food
manufacturers.

"Commodity distribution yielded analogous results, 1In
fiscal year 1974 when the USDA purchased $319,2 million
of food products which were distributed to the schools,
the business receipts for the Nation rose by a net
$409.2 million and GNP by §50.2 million. Agriculture,
food ‘manufacturing, and the wholesale trade sectors
gained $556.4 million in business receipts while retail
trade would have gained $41.5 million more in business
receipts without it."

Table 5.4 on the following page presents the number of
new jobs associated with the change in business receipts due
to the cash and commodity contributions. Whenever the change
in business receipts is greater with the Federal contribution,
a "+" is shown. When the increase in business receipts is less
with the contribution, the job figure is cited with a "-."

For all sectors, 26,383 jobs were added by the cash contri-
bution, and 12,052 jobs were added by the commodity program.

The economic impact of a cash contribution to the school
lunch program is not the same as the impact of a commodity
contribution. Cash contributions, for example, tend to in-
crease employment in the "Manufacturing: Bakery products”
sector. Commodity contributions have just the opposite ef-
fect. (See table 5.4.)

Notice also that the economic impact reported for cash
in the tables is based on a funding level about 3.4 times
greater than that used for commodities. (See footnote b,
table 5.3: $1,085 million divided by $397.5 million.} Thus,
while table 5.3 shows the cash contribution to have the
larger overall impact on meat and poultry manufacturing
($137.7 million vs. $136.5 million), the commodity contri-
bution has the greatest impact "per dollar of Federal funds"
contributed to the school lunch program.
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Table 5.4

Jdet Changes in Job Numbers Resultlng from
Feaeral Contributions to N5LE, Fiscal Year 1974

Het channe in pumper
of Jops due to

Sector e iy
casn uomwouaty
contribution contrinution
Agriculture, forestry, & fisherdes...,...,euve.2 + 26,389 + 16,281
AT i somemommmmimissnes s S & 15 - 12
Construccion....... R P S o 269 - 13
Manufacturing: 8
Food manufacturing--— :
Meat & poultry products.......... s swwwsed ATl HGD + 1,925
Bairy p.sducts..uuceerenns- vrsrrvanrensvansd 4,665 + 1,225
Grain mill productS.c.iucivevaiocavcannanens + 304 + 786
Bakery productsS..coviasisvrvrnonnan P S 815 - 118
Canned & preserved foodS....ccvvervvsersens i + 2,447 + 943
Other foods & beverapes.......ceceuvnens . 272 + 636
Total...oooss 158 B copmm e e crneveavast 10,445 + 5,397
Nonfood manufacturing—- z
Clothing....... S e R T R R R R e - 2,744 - 1,049
Other nonfood manufacturing.....c.veevvianns L 945 - 286
Total. ..o vnrevronncensansan N R SR - 3,689 - 1,335
Total manufacturing....... T, cobdnes 0106 + 4,062
Local & suburban transportation.......ccvecvisust = 276 - 111
All other transportationN....c.v.ocemscvnnsveesaat T 584 + 293
Communications. .o cveierennrvnnsnennnnnnssns PR - 372 - 186
Gas, electric, water, & sanitary utilities.....: + 56 - 122
Wholesale trade.iucceciiinsnavvuniosoeumessinsas + 2,392 + 120
Retadl trade.cosnanieswonevm e seaesad i - 11,263 - 4,403
Finance, insurance, & real eSCaAle...ovivaronsnst - 2,694 - 987
Personal SerVICeS.iceenssceorsoconssncensnnsnnel - 2,648 - 1,019
Physicians & dentistS. e verivsvsaenrsocesnssanat - 613 - 242
Hospitals & laboratory serviceS...cueisceersrnsasz =~ 2,121 - 844
Education (Pl’ivatﬁ".}.....-....-.---......-......: T 262 = 102
BEHOOE: TV won v orsnstos s insonsin e s winea 26 0 e R 8 + 11,806 - 7
Other sectors (NULE® A)iuiiecerssossssisesnsaaat - 1,633 - 656
Total number of new JobS..cuuieisasncvscensnsens + 26,383 + 12,052

2/ Other sectors is an aggragate composed of direct and transferred imports;
business travel and gifts; office supplies; Federal, State, and local govern-
ment enterprises; and other services.

Source: Leanomic LLIoct ol Feuelul Lanerbutlons to the U.u.
s¢hpol Luncn pProaram: fCalendar Yearl [972 and risca
Year 1974, U50A Pun, AER Ho. 330, Scpt. 1574,
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An important capability of the sector-by-sector approach
is that it can be used to compare the economic (and to some
extent, the income-maintenance) impact of proposed NSLP fiscal
actions. Such impacts, however, are measured within the con-
text and specifications built into the model. 1/ The model
does not describe NSLP's impact on the consumption of a par-
ticular commodity (e.g., lettuce, cabbage), nor does it
describe the program's impact on the farm and market price
of food. 2/

We believe that ERS' initiative in developing the sector-
by-sector approach is commendable. While the approach may not
address the specific issues that we believe are essential for
evaluating NSLP's effectiveness as an agricultural program,
it does provide an important perspective of NSLP's contribu-
tion to the Nation's economic policies. The ERS model may
be of use to decisionmakers in appraising the economic effects
of alternative NSLP fiscal policies.

1/In the case of the ERS model, economic activity is primarily
" measured in the context of business receipts (or sales)
among industry sectors; computational processes are guided
by specifications describing the demand interactions between
sectors. The demand specifications (describing how each
sector apportions its "income from sales" toward purchases
from other sectors) are perhaps the most critical part of
any sector-by-sector model. The 1976 study, based on a
retrospective analysis of NSLP's economic impact during the
1972-74 era, was supported by ERS' evidence that there
were no fundamental differences between the model's speci-
fications and actual data for that period. The use of the
same specifications in computing present or future impacts,
however, implies the assumption that purchase patterns
will remain constant and that technological change will
not materially affect the real cost of goods.

2/The ERS model, like any input-output analysis, implicitly
assumes that all additional demand is "real." 1In an in-
flationary economy, characterized by "tight resources" and
inflexibility of supply, the additional demand incorporates
"price increases" which do not represent "real additional
demand."
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POSSIGLE CONFLICT WITH
NUOTRITION OBJECTIVES

NSLP's effectiveness as a nutrition program depends on
student participation, which to some extent depends on the
form and content of the lunch itself. Since participation
in the program is voluntary, the lunch, in addition to being
a nutritious meal, must be presented in an appetizing manrer.
In appraising the success of this endeavor, authorities have
expressed concern about

-—-the low levels of student participation (implying
difficulties in getting children to eat the NSLP
lunch} and

--the excessive amounts of plate waste (implying that
the lunch is unappetizing or too large and that only
a portion of its nutritional value is consumed}.

There are two aspects of NSLP in which agricultural
considerations may be retarding the program's nutritional
effectiveness. These are (1) the Secretary's prescribed meal
standard and (2) the method of distributing commodities. 1In
each instance the potential problem is one of administrative
practices rather than legislative provisions and appears to
adversely affect student participation.

Differences in type A pattern and
the program’'s nutritional target

Legislation regquires that lunches served by schools
participating in NSLP shall meet the minimum nutritional
requirements prescribed by the Secretary. Although the
nutritional target is one-third RDA per meal, the Secretary
also requires the use of specified guantities and groups
of foods.

The current meal standacrd, the type A pattern, is
composed of: 1/

--One-half pint of fluid milk. 2/

1/These requirements are based on the food needs of 10- to

T 12-year-olds. Size of servings should vary in relation to
the age of the children. Substitutions may be made to meet
special medical needs.

2/The definition of milk was expanded in 1973 to include
fluid forms of whole, low~fat, and skim milk, cultured
buttermilk, and flavored forms of these milks.
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--Two ounces (edible portion) of lean meat, poultry, or
fish; an equivalent quantity of an alternate such as
cheese, cooked dry beans or peas or peanut butter, or
an equivalent combination of any of these.

~-~-Three-fourths cup serving of two or more vegetables
or fruits (full-strength fruit or vegetable juices may
be counted as part of this reqguirement).

-=0One slice of whole grain or enriched bread, or an
acceptable equivalent. 1/

~=0One teaspoon of butter or fortified margarine. (This
requirement was deleted from the pattern in June 1976.)

This food-based pattern (developed in 1946} provides a prac-
tical means for insuring that all food service personnel,
regardless of their training, can understand the program's
nutritional requirements. The pattern also reflects the

fact that, until recently, most schools prepared NSLP lunches
primarily from raw food ingredients.

Although the type A pattern may be well suited for using
donated commodities, its flexibility as a meal-planning tool
is essentially limited to a choice of items within specified
food groups. The pattern limits the form and content of
school lunches. One-third RDA can be provided in alternative
ways. As stated by Dr. Jean Mayer, Professor of Nutrition
at the Harvard School of Public Health:

"American eating habits have changed drastically in the
last 20 years and today's typical lunch is not usually
a full-sized meal. Peanut butter or ham and cheese on
whole—-grain bread, a glass of milk and fruit or a glass
of orange juice, is a nutritious and well-balanced meal,
and more in keeping with today's eating habits. Food
does little good unless it is eaten. And, now, of all
times, we can ill afford to waste either money or food.
Perhaps we should begin to change the school lunch
program by trying to save food and money. We will be
better able to feed every child in need."

In commenting on our report, FNS stated, "Dr. Mayer's
example of a typical lunch supports the Type A Pattern with

1/In 1974, the definition of bread was expanded to include
crackers, taco shells, pizza crust, etc.

69



the exception of one less fruit or vegetable." (See app. I.)
We might add that milk is also an optional item in Dr. Mayer's
lunch. This illustrates our point relating to the differences
between the type A pattern and the program's nutritional tar-
get. 1In point of fact, and irrespective of its nutritional
value, Dr. Mayer's "typical lunch" does not meet USDA's pattern
requirement. It would not qualify for Federal reimbursement

as an NSLP lunch.

Some food service directors believe
modifications 1n meal pattern will
improve participation and decrease
waste '

In 1975 the Senate Select Committee on Nutrition and
Human Needs asked State School Food Service Directors: "What,
if any, modifications in the meal pattern should be made to
help increase participation and decrease waste in the lunch
program?” 1/ Opinion was divided. About half believed that
the type A pattern was needed to safeguard the program's
nutrition standards and that greater emphasis on nutrition
education would improve participation. The other half sought
definite changes in the type A pattern. Some of the responses
included:

"There should be more diversity permitted * * *, The
current pattern of the Type A lunch contributes to

food waste and discourages paying students from partic-
ipating in the program.”

"Serious considerations should be given to re-structur-
ing the meal pattern reguirements to permit children to
receive the basic nutrients without having a specified
component, such as milk, as a daily requirement. It is
possible for a single component to become prohibitive
because of price."

"Permit a dairy alternate for fluid milk just as we
do with meat alternate.”

"Remove the butter requirements in the Lunch Program.
Also change the fruit and/or vegetable requirement that

1/0.S. Senate, Select Committee on Nutrition and Human Needs,
School Food Program Needs--1975, U.S. Government Printing
Office, wWash., D.C., Apr. 1975,
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stipulates two sources of such fruit and/or vegeta-
bles." 1/

"Offer either juice or milk, not both.”

"According to the requirement, in order to be counted

in meeting the meat/meat—alternate requirement the

high protein foods must be served in a main dish or

main dish and one other item. We fail to see the
nutritional advantage of this for it seems immaterial
where the protein source is used as long as the required
level is achieved for the total meal."

By eliminating the pattern requirement and prescribing
meal standards as simply "one-third RDA" (1) the type A lunch
would continue to be an acceptable meal and (2) nutritionists
would be accorded greater flexibility in designing menus.

This action might provide lower cost lunches and, at the same
time, be more effective in achieving the program's nutritional
objectives (e.g., provide higher levels of student partici-
pation and a more complete consumption of program lunches).

— = m— -

In commenting on this report (see app. 1), FNS described
as apparently unfounded our contention that one-third RDA can be
met in many forms and that the inflexibilities of USDA's food
pattern contribute to higher costs, food waste, and a meal
design which is not representative of today's eating styles.
Further, in regard to TSNS (see ch. 3), indicating that iron-
to-calories ratios were lower for school lunches than for
children's home diets, FNS stated:

"A recent nutrient calculation of the Type A Pattern,
based on foods representative of frequency of service
to 60 test groups over a four week period shows that
the Pattern furnishes approximately 8 mg. iron per
1,000 calories. This amount is well over the 6 mg.
iron per 1,000 calories which is the amount expected
from a varied, well-balanced diet as specified by the
RDA's."

As we pointed out in our description of TSNS and will
mention again in describing figure 5.1 of this chapter,
there are indications that the type A pattern provides too

—— — ——

1/The butter-margaine requirement was deleted from the
type A pattern in June 1976.
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little iron. We examined the research 1/ supporting FNS'
statement and found that the statement was not based on the
type A patitern at all, but rather on the School Lunch Pat-
tern, 1976. The School Lunch Pattern, 1976 (hereafter
referred to as the 1976 Pattern), was developed by the
Agricultural Research Service in consultation with FNS and
proposed as a replacement for the type A pattern.

The 1976 Pattern (see table 5.5), and the concerns
about the type A pattern which it attempts to alleviate (see
table 5.6), support our position about inflexibilities in
the type A lunch; and it should be noted that the 1976 Pat-
tern did two things: it reduced the fat content of lunches
and it increased the use of iron-enriched products (e.g.,
bread and rice). Thus, it not only improved the iron-to-
calorie ratio of lunches, it also improved the total amount
of iron served per lunch.

On the other hand, the butter-margarine requirement
has been removed from the type A lunch. This action, while
improving the meal's iron-to-calorie ratio (by decreasing
calories only), has not increased the total amount of iron
provided by the NSLP lunch.

USDA recognizes the need for
improvements in the NSLP lunch

USDA also expressed concern about the acceptability of
the school lunch program in its present form. Changes in
NSLP's meal pattern have been the subject of much review,.

The principal alternative proposed thus far is the Nutrient
Standard Menu (NSM). Using the NSM procedure, a meal is
designed to achieve a specified nutrient goal (e.g., one-
third RDA). The emphasis is on the nutritive value of in-
dividual food items rather than on a meal pattern. One
means of assessing the NSM altern cive is by analysis of
"plate waste," reported as a problem with the type A pattern.
A study by Colorado State University 2/ compared NSM with the
type A pattern. Data was collected from students consuming
type A lunches at 58 schools in the fall of 1972. The
following spring, schools changed to the NSM technique and
the survey was repeated. I‘igure 5.1 on page 75

1/USDA, Consumer and Food Economics Institute, Agricultural
Research Service, Schocol Lunch Pattern, 1976, July 1976.

Z/Harper, J. M., and G. Jansen, Lomparlson of Type A and NSM
Menus _in_the National School Lunch Program- Phase II
Re ort, Colorado State University, FNS Contract No. 12-35-
-85, Aug. 1973.
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Table 5.5

School Lunch Pattern, 1976
' (Proposed)

l‘rum-hnul. | Clerentary Sehoni THocinataty
Food , s L rldld sehian]l ¢ 11d
1= years | 3-5 yuesgs GrB o wears ] 4=ll years iamli veacs
Cockud peat {lean), poalicy, -

fish: 2 1 bunce 1 ounce 1-1/2 ounces 2 wunces 3 ounguew
AltyTiatey may replace all or

part of the meat, puultry, ot
Fish: I egg, 1/2 cup covked
dry heans we peas, & table-
Epoensg poandt butter, 1 ounce
cheddar-type checse, roplaces
1 ounme of covkbed lean weat,
poultry, or fish,

Vegetable andlor frufe: 1/4 cup 372 cup 1/2 cup 34 eup /4 cup
Eust fnclwie at least teo kinds

Bread (whole graln cr engiched) C/Hz silee 1 slice d/l—l!l‘ Elices d/l-i/Z slices 1-3 slives
Aleerpnaster tiay reniace a1l or | - -

part of tiw breads

Barery proeducis aande of vhole-
gralo or earlched oeal or
flourt)/f o2 cup ol cariched
vlce ur pasta way replace 1
sltec of bread.,

Mk f/ﬁ/Z cujr 3/4 cup f/@/& cup 1/2 pinc 172 pint
Alternates way replace all or -

part of the milk: 374 cunue
chivddar—type cheose e/, /4
cep of cortape choedt, M4
cup of fce ervan or fee nblk,
1/2 gup of uuflavorcd yopurc
replaves 1/2 cup of uflh,

EE/’ LUse no more than one vge In meeting this requlirement. Textured veopccable protein proguctis and
protein fortlfied, eariched micaroni-type products oy be wsed ar alternates for pare of the
requirescnt (See USDA fact sheols).

EE// For amounts of various bakery products that may replace 1 slice of bread, sed "A Menu Planning Culde
for Type A School tunches," (Pa 719} Hay 1974 revision, pape 1l.

EE// Serve 1/2? ounce or more of precooked dry infant cereal or other cercal with added jron in place of ov
in additien to bread tvo or more days por 5-day veek, 3 such cereal is pot ferved to the child as
part of a breakfast or snack served at the centetr.

EE// Or eight slices of bread, or equivalent, per 5-day veek,

fg/f 1f cheese replaces meat In the lunch, 1t ¢anpot replace =ilk also.

f;/ Sevve 1/Z pint 1f it {3 Impraccienl to serve 3/2 cup or 3/4 cup.

REMEMAER: “These amounts of foods are important as the fowndation for a nweritious luneh. Thelr use is

candatery for lunches scrved unuer the National Schiool Luach Progran.

Source: 5chool Lunch Pattern, 1976.
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Table 5.6

Concerns About the Type A Patter

to Help Alleviate the Concerns 1in the 1

n and Changes
976 Pattern {note a)

Concern _about existing
Type A pattern

Chanpe to lelp alleviate concern
in the 1976 pattern

-

Excessive plate vasie cccurs because
the pattern--

Requires some [oods that are not
vell liked, notably vegetables
and fruirs.

Hequires vore food than some
children can cat.

Requires milk, which some children
cannot telerate vell for physio-
logical reasons.

Kesults in lunches unlike those
children usvally eac.

Amounts of vegetables and fruits for
children of some apes are reduced,

Pattern is specific for § different
age levels. Pattern provides only
18 to 25 percent of the RDA for
food’ enerpy (calorles).

Milk products that usuvally can Le
tolerated, such as cheese and yogurt,
may be used in place of milk.

Flexibility is added: Riec and pasta
may rcplace bread.  3read requirement
may be spread over 5-day weel. |
Alternates for milk may be served.

Costs of lunches are high because
the pattern-=-

Requires too much meat.

Requires too cuch other [oed.

Amounts of meat for ¢hildren of some
apes arc reduced.

Amounts of food are specif{ied to meet
needs of 5 age lovels.,

Tlaoning varied Junches is difficulc
because the patterne-

Requivres oilk as beverage every day,

Tequires bread every day.

Alternates may be served,

Alternates may be served.

Kutritional quality of the lunch is
gquest {onable breause the patiern--

1s based on RIA that are out of date

Provides too little iron.

I'romotes lunches that are high
in fat content,

Pronotes lunches that are high
in cacbohydrate.

a/3ource:

School Lunch Pattern,

Yost recent RDA (1974) were used.

¥Well over 6 mg of iron per 1000
kealories-~amount expectod from a
varied, . well-balanced diet=-is provided.

D/Butter-margarine requirement §s delered }

from pattern. Fat in pattern is
Hndted to provide 35-40 percent of
kcalories.,

Luaches containing rice and pasta are
not required to ¢ontoin bread also.

1976.

o/The butter-margarine reguirement was deletea from the type

A pattern in June 1976.
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shows representative nutrient values for these meals as
served to about 1,500 fifth-graders. During the same period
Rutgers University examined the nutrient content of 160

sack lunches in New Jersey elementary schools. 1/ For com-
parative purposes, we have included the nutrient values

of these sack lunches with those of NSM and type A lunches
shown in fiqure 5.1.

FIGURE 5.1
TOTAL NUTRIENTS SERVED AND EATEN: ELEMENTARY SCHOOLS

NUTRIEKNT LEVEL (FRACTION GF STANDARD)
2.0

Ll

EJ 1ree aLunc ——
HSM LUNCH

I Home-wADE SACK LuncH
) PLATE wasTE

LA

1/3 RDA

——————— i —

?

CALORIES PROTEIN CALCIUM PHOSPHORUS IRON VITAMIN A VITAMIN C

NOTE: BASED ON 77H EDITION OF RDA

In terms of the one-third RDA requirement, both NSM and
the type A pattern evidenced shortfalls in the amount of
nutrients actually consumed by children. While NSM in-
dicated a slight increase in nutrient consumption, this ap-
pe.:ted largely a function of portion size. Clearly, both NSM
and the type A lunch came closer to meeting the one-third RDA
requirement than the sack lunch sample. (It should be noted,
however, that sack lunches can be but were not structured
to meet NSLP's nutrition standards).

1/U.S. Department of Agriculture, Food and Nutrition Service,
Proceedings of the National School Food Service Conference,
June 27-29, 1972,
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(FNS told us that two additional studies 1,2/ have com-
pared computer assisted nutrient standard menus against the
type A menu and have found that students consumed proportion-
ately more of the meals planned by the type A pattern.)

With respect to waste, figure 5.1 indicates that the NSM
technique did not provide a marked advantage over the type
A pattern. However, while 494 of the 675 NSM menus in the
study deviated from the type A pattern, most of the devia-
tions were minor; most of the food components were selected
from the type A school lunch recipe file. 3/ The comparative
amounts of waste indicate that children preferred the foods
and/or patterns characteristic of sack lunches.

We believe NSM's emphasis on designing meals to fulfill
a nutritional standard is desirable, particularly if NSLP is
to provide an optimum supplement for the schoolchild's home
diet. (See ch. 3.) However, the essential objectives of NSM
can probably be achieved by simply promulgating "nutritional
standards" together with a series of sample menus (or pat-
terns). Overregulation or unnecessary requirements in the
program's meal standard would probably inhibit nutritionists
in designing lunches which are more representative of today's
eating styles. 4/

1/Food and Nutrition Department, Dade County Public Schools,
Miami, Fla. Comparison Of Type A And Computer Assisted
Nutrient Standard Menus, USDA Contract No. -35-600-116,
June 1975,

2/Division of School Food Service, Memphis City Schools,
Memphis, Tenn., Comparison Of Type A and Nutrient Standard
Menus, USPA Contract No. 12~35~600-115, Feb. 1975.

3/Following the Colorado State Study, 29 participating menu
planners were authorized to use the NSM in their normal
school feeding programs. Many have since reverted to the
type A pattern because of its simplicity and because the
number of recipes provided in NSM planning guides lacked
the flexibility of the type A pattern. Only two menu
planners continue using the NSM in 1976. FNS is supporting
these planners in expanding the variety of foods available
in NSM planning guides and in appraising the system's per-
formance and support requirements in a school.

4/In compliance with Public Law 94-105, enacted in Oct. 1975,
USDA is now conducting a study which will, among other
things, examine possible relationships between plate waste
and the nature of the type A pattern. The results of this
study are expected to be available in the latter part of
1977,
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Timing of commodity distributions has an
important impact on nutritional objectives

Although commodity distributions play an important role
in providing low-cost meals, improvements in the timing and
guantity of deliveries may be needed. The following state-
ments, reported by school food service directors from Kansas
(which changed to a program of cash subsidy in lieu of com-
modities during fiscal year 1975), provide an illustration
of how commodity distributions may interfere with menu
planning and students' acceptance of the NSLP lunch: 1/

"t * % lwe] received 21,120 frankfurters to use in the
month of May. They could not be held over the summer,
Students were very unhappy with the lack of var ety in
the menus. Participation declined."

"We received 120 cases of orange juice February 15 of
1974 and 142 cases of orange juice in August. We will
still be using this orange juice most of 1975-1976."

"It was such a pleasure to plan menus and not have to
worry about a surge of commodities."

Similar problems are noted in other reports. 1In most
instances, these "commodity surges" appear to be aivoidable.
They are both a misapplication of food and a detriment to
NSLP's effectiveness as a nutrition program. It would be
appropriate for USDA to investigate these situations and,
where necessary, to implement corrective procedures to see
that NSLP's nutritional objectives are not unnecessarily
compromised by administrative difficulties or support of the
agricultural market.

HAVE AGRICULTURAL GOALS BEEN SATISFIED?

We believe NSLP is successful in strengthening the
domestic demand for agricultural products. This belief is
based on (1) indications that school lunch participants
consume a greater guantity and variety of commodities than
would otherwise be expected, (2) substantial purchases of
program foods in local markets, and (3) the program's
demonstrated capability as a commodity outlet. However,
the degree to which this strengthened demand affects the
market price of food, or contributes to NSLP's effectiveness
as a price support mechanism, is unknown. Such a deter-
mination would reguire further evaluation.

1/George, I., Testimony before the Senate Subcommittee on
Agricultural Research and General Legislation, Apr. 1975,
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However, we are not sure that an evaluation of NSLP's
impact on the agriculture market will provide information
appropriate to its cost. In view of recent changes in the
Nation's agricultural economy (while significant market im-
balances still occur, concern has tended to shift to the
problem of shortages and away from the problem of surpluses),
the program's ability to increase demand (and hence, the
market price of food) may no longer be an appropriate state-
ment Of NSLP's purpose. Therefore, we believe the guestion
as to whether or not the program's agricultural objective
should remain operative is an issue requiring overall policy
determination by the Congress.

RECOMMENDATIONS TO THE
SECRETARY OF AGRICULTURE

In order to determine the nutritional standards needed
for the National School Lunch Program, we recommend that the
Secretary of Agriculture

--Determine, with assistance from HEW, the nutritional
standards needed for NSLP to best safequard school-
children's health; and, if found desirable, revise
the program's meal regulations to reflect nutritional
requirements that will provide meal planners with
planning flexibility, improve the program's cost-
effectiveness, encourage higher levels of student
participation, and reduce plate waste. 1/

~-Determine the effect of commodity distribution surges
on NSLP's nutritional objective and, if surges are
determined to have a significant effect, implement
corrective procedures so that agricultural consider-
ations do not compromise the program's nutritional
effectiveness.

1/In an earlier report entitled "The Impact of Federal
Commodity Donations on the School Lunch Program® (CED-
77-32), we recommended that the Secretary of Agriculture
include a nutrient standard as an option to the type A
lunch pattern to provide menu planners with greater flex-
ibility in using commodities. In making that review, we
did not evaluate the adequacy of the type A pattern in
improving the nutrition of students. However, on the
basis of our current review of various studies of
NSLP it would appear that an evaluation of the nutritional
standards for NSLP should be done.
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AGENCY COMMENTS AND OUR EVALUATION

HEW advised us by letter dated April 14, 1977 (see
app. III), that it was willing to assist USDA in carrying
out the intent of our recommendation regarding NSLP's
nutritional standards.

In a letter dated April 20, 1977 (see app. I), USDA
expressed concerns similar to ours regarding program partici-
pation and plate waste, but noted that "there are ways of
addressing these concerns short of abandoning nationally
established meal standards." USDA cited various complexities
associated with determining nutritional standards for NSLF
beyond the present goal of providing one-third or more of
the RDA for children of various ages. It suggested a list
of activities for expanding program participation and re-
ducing food waste which included working with food service
personnel to improve the appearance and guality of food
served; revising the type B pattern to allow smaller portion
sizes for elementary school students; and eliminating the
sale of snack foods during lunch.

We believe that USDA is earnestly attempting to im-
prove NSLP's performance. However, there appears to be a
reluctance on the part of FNS to consider administrative
changes in the program's meal standards that might improve
NSLP's effectiveness in meeting legislative objectives, es-
pecially those concerning the type A pattern. We have not
recommended the type A pattern be eliminated out of hand,
but rather that nutritional standards be determined and that,
based on such standards, needed revisions be made.

In regard to our recommendation concerning the effect
of commodity distribution surges on NSLP's nutritional ob-
jective, USDA cited their response to our earlier report
(CED-77-32) which stated that

"the Department is reguired, for the most part, to
give first priority to items in surplus and in need

of price support, so that controls over the timing

and availability of deliveries are often restricted.

* * * Greater efforts will continue to be made to
achieve improvements and we will encourage the States
to establish similar procedures to the extent possible
in making deliveries to their local districts."

We believe USDA's actions are beneficial. However, in
view of the fact that NSLP's effectiveness as a price support
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mechanism has not been ascertained, we continue to have ques~
tions regarding how USDA allocates NSLP's priorities between
agricultural and nutritional objectives.

RECOMMENDATION TO THE CONGRESS

A typical problem arising in programs which have mul-
tiple goals is that, under certain conditions, goal conflirts
may precipitate undesired side effects within and outside
of the program. As indicated earlier, NSLP is a case in
point. 1In addition, a desire to use the program in support
of emerging Federal pulicies may have introduced additional,
unwritten objectives which influence the scope and purpose
of NSLP. For example, though not explicitly given an income
security objective by legislation, the program is currently
classified as an Income Security function within the Presi-
dent's Budget.

In view of the Congressional Budget Act of 1974's em-
phasis on clearly stated legislative intent, and the changes
in national priorities since enactment of the National School
Lunch Program, the Congress should provide policy guidance
indicating specifically what the goals of the program should
be, prioritize them, and have the program evaluated accord-
ingly.
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PART III

PROGRAM COVERAGE

During the 1975 school year, the NSLP lunch was served in
about 88,800 schools (about 81 percent of the Nation's total) with
an enrollment of approxlmately 44.8 million students. The number
of ‘students participating in NSLP. was 25.4 million and, of this
number, 9.9 million received free or reduced-price lunches.

PERCENT OF U.5. SCHOOL CHILDREN
BY PARTICIPATION CATEGORY -
FY 1975 (ESTIMATED)

CHILDREN NOT ENROLLED
IN NSLLP SCHOOLS

12.1 REGULAR-PRICE

LUNCH

3.4

FREE AND REDUCEGC-PRICE
LUNCH

19.4

WITHIN NSLP SCHOOLS

While the number of schools serving the NSLP lunch has in-
creased in recent years, there has not been a proportionate in-
crease in the number of participating students. The participation
of regular-price students has declined; but, since the number of
children eligible for free and reduced-price meals has increased,
overall participation levels have tended to remain constant.

Because program coverage 1s an important measure of NSLP ef-
fectiveness and beccuse student participation in the NSLP lunch
has been generally low, we thought a review of participation
studies might provide insights for future program improvements.
Chaoter 6 introduces this issue by describing the growth of
NSLP availability and recent trends in student participation.
Chapter 7 provides a specific look at the factors which affect
student participation.
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CHAPTER 6

PARTICIPATION TRENDS

Between 1946 and 1970, there was continuous growth in
the number of U.S. schoolchildren. That trend peaked at 52.1
million students in 1970, and by 1975 school enrollment had
declined by about 1.2 million students. The decline, associ-
ated with a drop in birth rates during the 1960s, has to date
affected only elementary school enrollment.

.

Current census projections indicate further declines in
school enrollment. Compared with 50.9 million students en-
rolled in 1975, the 1980 enrollment in reqular day schools is
expected to be between 45 and 47 million.

The continuing decline in U.S. enrollment and the
current shift of students from elementary to secondary schools
{where lunch program participation has traditionally been
lower) creates downward pressures on National School Lunch
Program participation levels. Actually, of course, many
other factors, such as expanded program availability, changes
in lunch prices, and improvements in the attractiveness of
program lunches may interact to change participation.

NSLP AVAILABILITY IN SCHOOLS

In 1950 only 54,000 schools particivated in NSLP. (See
figure 6.1 on the following page.) By 1975, however, the
program had grown to include nearly 89,000 schools with a
combined enrollment of about 44.8 million students=--approxi-
mately 8l percent of the Nation's schools and 88 percent of
the schoolchildren.
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FIGURE 6.1

GROWTH IN NSLP AVAILABILITY
FISCAL YEARS 1950-759

‘AL.S, SCHOOLS
(THOUSANDS)

89

11.5. STUDENTS

(MILLIONS) £0.9
3.2 52.1
40.7 40.9 “s
340
7.5
1950 1955 1960 1965 1970 1975 U.5, TOTAL
Q NSLP AYAILABLE

9 Saurce: Fiscol Yeor 1973 Statistics ond Historical Tobles, FN5/Progrom Reporiing Stoff.
1975 data bosed on preliminory reports of the FNS /Progrom Reporting Stoff.
195065 NSLP enrollment not availeble.

In 1974 USDA reported that 86 percent of the Nation's
schoolchildren were enrolled in NSLP schools. Of the remain-
ing 14 percent, 4 percent attended schoocls with other types
of food service and 19 percent attended schools without any
food service at all, except perhaps for a milk program.
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USDA characterized the 18,000 schools without food service
as follows:

—-DOver half were private, nonprofit schools with a
combined enrolliment equal to 49 percent of all
children attending such institutions.

--0One-third of the schools had enrcllments of less than
100 students.

--Their students were more likely to live in urban areas
and/or come from more affluent families. Although 25
percent of the children in NSLP were eligible for
free or reduced-price lunches, only 10 percent of the
children in schools without food service were consid~
eved economically needy.

To expand the program's availability, USDA placed great-
est priority on assisting schools without a food service
capability, especially schools with a high proportion of
needy children. Although Federal funds for nonfood (equip-
ment) assistance 1/ have provided an important means for over-
coming physical or financial constraints and bringing new
schools into NSLP, progress has been slow. 2/ The Department,
indicating increased difficulty in overcoming the attitudinal
reasons for schools not joining NSLP, described some of these
reasons as follows:

--School administrators and/or teachers are against
school lunches.

—-=Children walk home Eor lunch.

--Some private schools have too many competing demands
for available resources to be used in a lunch program
or simply want to operate free of Federal or State
assistance.

—— —

l/Nonfood assistance funds are used to help schools in low-
income areas establish, maintain, or expand food service
programs. State and local sources must match at least 25
percent of the equipment costs (the matching requirement
may be waived for especially needy schools without food
service).

2/The number of NSLP schools increased by 3,048 in the 1972-
73 period; 820 in 1973-74; and 1,603 in 1974-75.
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Ih;l@b@ﬂfésla3te§ﬁifaof these difficulties, USDA reported:

_ -"The Department now believes that there are a number of
”schools, partlcularly private schools, that will never
join the national school lunch program. The Department
and States will continue to make reasonable efforts to
.reach these schools, however, and to document the rea-
sons for nonparticipation." 1/

STUDENT PARTICIPATION

Although the student enrollment in NSLP schools increased
over the 1971-75 period, the number of participating students
remained fairly constant. -In fiscal year 1975, 25.4 million
students (56.7 percent of the NSLP school enrollment) parti-
cipated in the program:

Table 6.1

A P A e Al S N

Total Enrollment and Participating Students

in NSLP Schools, Fiscal Year 1971-75 (note a)

e

_ _ Student§_ _ _ Rate of
Year Enrolled Participating participation (percent)

—— i =t

{millions)

1871 43.1 24.6 57.1
1972 44.0 24.9 56.7
1973 43.8 25.2 57.4
1974 44.9 25.0 357
1975 44.8 25.4 56.7

a/Source: FNS/Program Reporting Staff publications.

In 1975 the "nonparticipants in NSLP schools" (numbering
about 19.4 million children} accounted for 75.9 percent of
all U.S. schoolchildren who did not eat the NSLP lunch. It
appears, therefore, that the NSLP enrollment itself presents
the greatest opportunity for further increases in program
participation.

i o o P o T —— — —— i —

1/0SDa, Comprehen31ve Study of the Child Nutrition Programs,
Committee Print of the Committee on Agriculture and
Forestry, U.S. Senate, Wash., D.C., Sept. 1974.
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It should be noted, however, that USDA's "participation”
values essentially represent the number of lunches which
would be eaten daily if the entire enrollment were in attend-
ance (e.g., no absentees). 8Since many students take lunch
less than 5 times a week, these values may substantially
understate the number of children who, at oné time or another,
benefit from program services. 1/ '

Participation rates of students in NSLP vary greatly
among States (see figure 6.2 below). Most of the States
with participation rates below 55 percent of enrollment tend
to be located in the West and Northeast.

Figure 6.2

NSLP Participation
As _Percent of U.S. Enrollment, Fiscal Year 1974 (note a)

s

s

-
%

:

NSLP
PARTICIPATION
RANGE

X4 75% and shovs-

i e =
; y 050 XA
/ & i-oo;‘.':':’:° eseieter K
Podetel S8 8 0 R 1 RN :
*1aiia R o bl 35 ¥

. It _ f : Py Fnn . ' 58% to 74%
) = 7 : : : 35% to 54%
(2] [ ] a4% sng uncier

a/Participation values are based on preliminary estimates.
Source: 1976 Budget Explanatory Notes, Vol. III, USDA.

1/USDA is now undertaking a study on the frequency of student

~ participation in NSLP. This study is scheduled for comple-
tion in the second half of 1977 and is expected to provide
a better estimate of the number of children utilizing pro-
gram sServices.
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Bgﬂulafféﬁd=reduced?Price/free participation

From ‘its inception in 1946, NSLP has provided for
serving free ‘or reduced—prlce lunches to children unable to
pay the regular price charged in participating schools. As
of 1968, however, these provisions were not being effectively
carried out. Accordingly, the Congress first authorized
substantial special funding for free lunches in 1968; and,
in 1970, Public Law 91-248 was enacted which (1) mandated
that free lunches be served to needy children and (2) pro-
vided spec1f1c guidelines to be used in determining e11g1—
bility for free and reduced-price lunches. 1/ (The serving
of reduced-price lunches remained a State option, however.)

The impact of Public Law 91-248 has been impressive.
Prior to 1968 only 3 million needy children were receiving
free lunches. But in the 5 years beginning in 1971, the
number of children participating in the free and reduced-
price program increased from 7.1 to 9.9 million, a gain of
2.8 million children. 2/ (See table 6.2 on the following
page.)

1/The Secretary of Agriculture issues annual poverty-income
guidelines based on changes in the Consumer Price Index.
States are authorized to set eligibility levels for free
lunches up to 125 percent of the Federal guidelines. 1In
the 1971-75 period, the reduced-price program was optional
and little used. Since 1976, however, NSLP schools have
been regquired to provide reduced-price lunches, at a price
not to exceed 20 cents, for children who are not eligible
for free lunches, but whose family's income is below 195
percent of the Secretary's guideline.

2/In 1971-75, FNS program reports consolidated free and
reduced-price students into a single participation
category. Only 1-2 percent of the total meals served in
this period were reduced-price lunches.
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Table 6.2

SRS 3 T )RR LSSl A LR

T Fiscal Year. iéll_:f?_{sﬁt_:ra_t_eeungﬂ’_el

Reqular-price_students __Free and reduced-brice studants
Particip~ Particio-
ation ation
Fiscal Particin- rate Barticip- rate
year  Epgolled 2tina treecent) gnrolled ating {egreent)
{millions) {millions}
1971 35.3 12.5 49.6 T3 Al 90,7
1972 14,7 16.9 48.7 9,2 8.0 B&.7
19713 33.5 16.6 49.7 1D.3 8.5 82.8
1974 33.9 15.9 46.8 11.1 9.2 82.9
1975 33.2 15.5 46.6 135 9.9 85.9

a/USDA does not publish Scparate particioation rates for recular-price and (ree/
reduced-price students. Our estimates were computed [rom FNS/Program Reporting
Staff publications.

In contrast, there has been a marked reverse trend in
the number of regular-price participants. From 1971 to 1975,
participation in the reqular-price program declined from 17.5
to 15.5 million, a drop of 2 million students.

The increasing share of children eligible for the free
and reduced-price proarams, together with the higher partici-
pation rates of those categories (85.9 percent versus 46.6
percent reqular-price participation in fiscal year 1975), has
been an imoortant influence in maintaining NSLP's overall
level of marticipation.
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CHAPTER 7

FACTORSZAFFECTING_PARTICIPATION

‘Nearly 88 percent of the Nation's schoolchildren
attended National School Lunch Program schools in fiscal year
1975. Yet, on an average school day, about 43 percent of the
NSLP enrollment did not eat program lunches. USDA's "Compre-
hensive Study of the Child Nutrition Programs" has character-
ized nonparticipating children as more likely to

~-live in urban areas,
--be economically nonneedy, and/or
--attend secondary schools.l/

Although there is general agreement on the need to im-
prove NSLP participation levels, the guestivn remains as to
how this can best be accomplished. One of the most widely
known factors affecting participation is the price charged
for the NSLP lunch. Many z=chool administrators believe that
"price" is very important and that increased Federal sub-
sidies would lower student payments, thereby improving par-
ticipation levels. This may be true. However, price is not
the sole factor influencing participation; nonprice factors
should also be considered.

INFLUENCE OF NONECONOMIC FACTORS

Several studies have shown that noneconomic factors have
an important influence on daily participation levels. Some
of the more important factors are:

--the availability of alternative food sources;

-—attitudes of school administrators; and

--menu variety, choice, food preparation, and fcod
guality.

Alternative food sources

USDA, noting that nonparticipating children usually ob-
tain lunch from alternative food sources, has identified the
following "major sources of competition® for the NSLP lunch
{based on the analysis of 1972 survey data):1/

1/USDA Comprehensive Study of the Child Nutrition Programs,
Committee Print of the Committee on Agriculture and
Forestry, U.S. Senate, Wash. D.C., Sept. 1974.
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A la carte items--In schools with a la carte food avail-
able (primarily secondary schools) the percentage of
students participating in NSLP was only slightly more
than half of the comparable percentage for NSLP schools
without a la carte {31 percent of enrollment compared to
61 percent).

Sack lunches--Eighty-seven percent of NSLP schools had
students who brought sack lunches from home. About 18
percent of the students in NSLP schools ate sack lunches
on the day of the survey. ©Sack lunches were consider-
ably more common among elementary students than among
secondary students.

Off~campus foods--Almost half of the Nation's schools
permitted students to leave school. during lunchtime.
NSLP participation in schools allowing studen*s to
leave campus at lunchtime averaged about 10 percent
lower than those not permitting students to leave.

Attitude of school administrators

Attitudes of school administrators, teachers, and workers
also have a bearing on participation. The effect of attitude
on the gquality of fcod preparation (and hence, on participa-
tion) is reasonably obvious. There is, however, an entirely
different aspect of NSLP which is seldom addressed, but
greatly affected by sdmiminstrators' attitudes and deci-
sions--the social climate of the lunchroom.

A student's choice of where and what to eat involves
both the food itself and the social aspects of dining. Stu-
dents, for example, have indicated a need to socialize during
the lunch period. Of the many factors affecting the lunch-
room's social atmosphere, two appear to have a particularly
important impact on participation. These factors, as re-
ported in a USDA study of high school participation, are:

--Length of lunch period and fast service. The length
of the lunch period in some schools ranged from 23 to
40 minutes. In the schools with sheorter time periods,
many students didn't eat or obtazined a guick snack
from the a la carte line. Over 54 percent of the stu-
dents indicated that the lunch line was too long and
they did not have time to enjoy lunch.
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--Merchandising the type A lunch. The majority of
schools with high participation made a special effort
to make certain that program lunches were well dis-
played, attractively served, and easily accessible
to students. In most of the low-participation schools,
this was not done.

Menu choice and preparation

Participation is also dependent upon the schoolchild's

appraisal of the NSLP lunch--its acceptability in terms of
food quality, preparation, and presentation. Existing re-
search has indicated the following influences of these fac-

—Food quality and preparation. In general, studies indi-
cate that students perceive the gquality of food used in
NSLP as being "average." Many students complain of
poorly prepared foods and a dislike of the basic food
items used in NSLP menus.

—Menu variety and choice. A USDA study of 20 high schools
found that menu variety and choice of items within the
menu were somewhat limited. Fifty-six percent of the
students had no choice in the style of the lunch (e.qg.,
soup, sandwich, salad, plate, etc.), and 49 percent had
no choice in the components of the lunch.

The impact of the above findings on program participa-

tion is underscored by the following excerpt from a 1973
GAOC report.

"In a needy secondary school, which had converted its
lunch program from a la carte service to a type A lunch
during the 1970-71 school year, general participation
fell from an average 850 stvdents daily during the 1968-
69 school year to about 630 students daily in December
1971. The principal of this school told us that he con-
sidered this drop in participation remarkable because,
under a la carte service, no free or reduced-price
lunches had been served and that akout 75 percent of the
students were eligible for free or reduced-price lunches
undrr the type A lunch program. He said that, when the
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type A lunches were served, students had noc choice of
what they could eat and lost interest in the lunches.” 1/

Regular—prlce part1c1pat10n rates
not affected by size of
free Iunch program

Some school administrators believe that the presence of
a large number of students receiving free or reduced-price
lunches within a school tends to inhibit or reduce partici-
pation of students who pay the full price for their lunches,
A study of NSLP participation in North Carolina schools
tested this possibility and concluded that

"*# * * the proportion of students participating who pay
full price for their lunches is not affected by the num-
ber of students receiving lunches free of charge or at
reduced prices." 2/

As a further test, we compared the participation rates
of regular-price students with those of students eligible for
free or reduced-price lunches. OQur analysis, based on fiscal
yvear 1973 data for the 50 States and the District of Columbia,
indicates that the participation rates of the two categories
are, for practical purposes, independent of one another.

This finding, because it is derived from statewide totals,
should not be considered conclusive until validated by fur-~
ther research. It does, however, suggest that regular-price
students and students eligible for free or reduced-price
lunches may respond differently to a particular set of var-
ticipation stimuli-—-a feature to be considered in further
studies of NSLP participation.

INFLUENCE OF PRICE

Information relating lunch prices to participation
levels has significance from a policy viewpoint since the
regular price is set by local scheol officials and

e e i i — " — i v

1/U.8. General Accounting Office,"Progress and Problems in
Achieving Objectlves of School Lunc¢h Program,"
B-178564, Wash., D.C., June 1973,

2/Nicholson, R.H., Some Economic Aspects of the National
School Lunch Program in North Carolina, Economics Informa-
tion Report No. 32, Noritn Carolina State University,
Raleigh, N.C., July 1973.
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administrators (possibly estimated as the price required to
make up the annual difference between the cost of preparing
meals and the subsidies of Federal, State, and local govern-
ments). These price decisions affect the cost of NSLP lunches
to parents and children in individual schools and collec-
tively influence the scope of the program's benefits on a
national basis.

FNS administrative reports and studies long have docu-
mented that agency's concern for increasing and for accurately
forecasting the numbers of prcgram participants. Published
and unpublished reports have identified factors which have
been viewed as being associated with participation and as
being of use for forecasting numbers of participants. In con-
sidering recearch directed toward identifying the relative im-
portance of factors which explain participation, the emphasis
has been directed toward those factors over which the school
has substantial degrees of control, e.g., prices and costs of
lunches, and also to those which could be meaningfully quanti-
fied.

Parents aware of relative prices

We mentioned earlier that nonparticipants normally ob-
tain lunch from alternative food sources. Althonugh such
meals are usually nutritionally inferior to the type A lunch,
they still have a cost. The parents of these children, whether
providing food from home or funds for the purchase of food at
school, are paying for the child's lunch. In this regard, it
is not the price of the NSLP lunch per se, but rather its
price relative to alternatives that affects student partici-
pation (i.e., differences in preference are expressed on the
market in monetary terms).

In order to compare NSLP lunch prices with a readily
available alternative, the authors of a 1973 study 1/ used
as a test instrument a sample of 4 sack lunches which met
the minimum nutritional requirements specified for NSLP.
(See table 7.1 on the following page.) The food cost in these

B ——

1/West, D. A. and R. A. Hoppe, Pricing and Participation Rates
in the National School Lunch Programs in Washington Public
School Districts, Washington Agricultural Experiment Sta-
tion, Washington State University, Oct. 1973.

93



samples ranged from 26 to 41 cents, roughly comparable to
NSLP's prevailing price of 25 to 40 cents. 1/

Table

s

——

Sample Sack Lunches Used In Washington State

Study (1970 prices) (note a)

Price

Number 1 (cents)
2 slices of bread 3.65
2 0z. bologna 13.87%
1 tablespocn butter 2.68
Carrots, 3/16 1lb. 3.28
Banana, 3/16 lb. 2,94
1/2 pint of milk _4.94
Total 31.36
Number 3

2 slices of bread 3.65
2 0z. liver sausage 13.56
1 tablespoon butter 2.68
Celery, 3/16 1lb. 3.74
Apple, 3/16 1b. 4.06
1/2 pint of milk _4.94
Total 32.63

Price
Wumber 2 (cenggl
2 slices of bread 3.65
2 0z. salami 16.33

1l tablespoon butter 2.68
Cucumbers, 3/16 1b. %15

Grapes, 3/16 1lb. 8.15
1/2 pint of milk _4.94
Total 40.90
Number 4

2 slices of bread 3.65
2 oz. peanut butter 7.88
1 tablespoon butter 2.68
Celery, 3/16 1b. 3.74
Banana, 3/16 lb. 2.94
1/2 pint of milk 4.94
Total 25 83

a/Each lunch conforms to NSLP's type A pattern requirement
and is designed to provide one-third of an elementary school
child's RDA. Source: Pricing and Partlc1gation ‘Rates in

the National School Lunch Programs in Washington Public

School Dlstrlcts, Washington State University, Oct. 1973

Mothers of elementary school children were aware of the
sack lunch cost. In school districts charging 30 to 35 cents
for the NSLP lunch, over 75 percent of the mothers interviewed

believed the price was reasonable;

less than a third said

they could provide a sack lunch for less money. 1In districts

1/The sack lunches, designed as a test instrument, should
not be considered representative of the cost or content
of sack lunches eaten by schoolchildren. The samples
are presented here to illustrate flexibility in the type A
pattern, to show that a sack lunch style meal can provide
one-third of the schoolchild's RDA.
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where the NSLP lunch price was 40 cents, only 40 percent of
the respondents believed the price was reasonable; 70 percent
said they could provide a sack lunch at less cost. This find-
ing (that parents believed the sack lunch less costly

than NSLP lunches in the higher priced districts) suggests
that the NSL? meal competes, on a price basis, with the sack
Yunch,.

Price-participation relationships
provide a weak forecasting tool

The relationship between prices and the rates of daily
participation which existed in the United States during fiscal
year 1973 are shown in table 7.2. A diagonal pattern is
formed by indicating the number of States associated with
each regular-price and participation level. 1In general, this
pattern indicates that the higher a child's payment, the
lower the level of participation.

Table 7.2

Number of States Participating in NSLP,
by Reqular Prices Charged and Daily Participation Ratas,
Fiscal Year 1972 (nocte a)

Rate of daily participation, percent of regular-price enrocliment

Average child's Total
payment nanber
{cents) - 16~ 21- 26~ 3l- 36~ d1- 46— 51- 56- 62- 66~ 7Tl- State-
(note b} 15 20 25 "8 33 40 45 50 55 60 &5 12 {note -]

60
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a/Tabular figures indicate the number of States whose average price is between
the amounts listed in the left-hand column and whose participation rate
for cegular-price students is between the percentages indicated a2t the top.

b/Determined by dividing State-reported figures con total lunches served--less
total free and reduced-price lunches served--into total children's payments.
This slightly overstates the lunch prices since a small bet unknown, portion
of the children's payrments are for reduced-price lunches.

c/Includes the District of Columbia.

USDA's Comprehensive Study of the Child Nutrition Program
informed the Congress that variations in participation depend
significantly upon the relationship of price to participation.
The study went on to describe a mathematical relationship be-
tween price and participation which was used to compare a
series of program alternatives. This relationship has since
been used in congressional debate on school lunch legislation.
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We believe the specific relationship reported by the
study would be technically correct only for NSLP lunches
priced in the 20 to 35 cents range. 1/ Since NSLP: prices
were con51derably above that range in fiscal year 1974--
and remain so today--the study's values should not be used
for projecting participation levels. More importantly, we
believe that the association between price and varticipation
levels is an extremely weak forecasting tool.

To illustrate this point, figure 7.1 on the next page
shows the linear relationship between prices and the partici~
pation rates of regular-price students which existed in fiscal
yvea; 1973. The straight line drawn there is the one that best
fits a "scatter" of points, each point representing the aver-
age price-participation levels of one State (computed from
FNS program data). 2/, 3/

—— el . PPy A L g,

1/All the research on price-participation relationships that
we found was either directly conducted, or sponsored, by
USDA. In each instance, the work indicated a high level
of professional competence. The Comprehensive Study, how-
gver, misreported the research findings by stating, as a
general rule, that "paying students respond by reducing
participation 3 to 6 percent for ev:ry 10 percent increase
in prices charged.” 8Such a relationship (price elasticity
in economic terms) is specific to a particular price level.
At prices of 35 cents and above, the elasticity is markedly
different.

2/USDA, FNS, Fiscal Year 1973 Statistics and Historical
Tables, Wash., D.C., 1974

3/USDA, FNS, "Estimates of Needy Children in National School

~ Lunch Program Schools Eligible for and Reached with Free
or Reduced Price Lunches," Survey Reports for Oct. 1972
and Mar. 1973.
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FIGURE 7.1

Palc_&nnfnam'tlou RELATIONSHIPS FOR REGULAR-PRICE STUDENTS
UNITED STATES FISCAL YEAR 1973
DAILY PARTICIPATION RATE, PERCENT
OF REGULAR-PRICE ENROLLMENT
100 '

80

PARTICIPATION 94.14 - 1.079 (PRICE) ©

20 3=

N I N T D N R RS B

20 40 60 80 100

PRICE OF LUNCH, CENTS

9 The price coefficient (-1.079) has a standard ciror equal to 0.193, indicating
that the coefficient is statistically highly significant.
The value of the squared correlation coefficient,RZ, is 0.389, indicating that
price alone explains obout 39 percent of the variation in the participation rates.
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Although differences in methodology preclude precise
comparisons, the price-participation relationships shown on the
previous page appear to pbe in subostantial agreement with the Eind-
ings of three studies 1/,2/,3/ cited in USDA's 1974 report. The
line has a downward slope (determined by the equation's price
coefficient, -1.079) and indicates that a S5-cent price in-
crease is associated with an "expected" 4/ decline of about

5.4 percentage points in the daily participation rate. Price,
however, explains only 38.9 percent of the variation in State
participation levels (i.e., an interpretation of the sguared
correlation coefficient). In a statistical sense these

findings indicate that price increases tend to depress par-
ticipation rates, but that other variables--accounting for

61.1 percent of the variation in participation--have a

dominant influence on the magnitude and direction of such
shifts.

The implications of these findings are clear. Price-
participation forecasts rest on the assumption that "all other
things remain constant." This assumption is tenuous, as
evidenced by the increases in both price and participation
rates which occurred between fiscal years 1972 and 1973.

BETTER_INFORMATION NEEDED TO
ASSIST DECISIONMAKERS

In view of the above discussion, and because participa-
tion studies have concentrated on the impact of "price,"
decisionmakers have very little guantitative support for
estimating the participation impacts of various policy al-
ternatives. These limitations can be summarized as follows:

———— e - —— — o

l/See footnote 1, p. 93.

g/USDA, Economic Research Service, "Factors Affecting
Participation in the School Lunch Program," Unpublished
Working Paper, June 1871.

3/Braley, G. A. and P. E. Nelson, "Effect of a Controlled
Price Increase on School Lunch Participation: Pittsburgh
1973," American Journal of Agricultural Economics, Feb.
19975, '

4/The standard error of the price coefficient introduces
variation about the "expected value," with a 99-percent
likelihood that declines will be in the range of from
3.1 to 7.6 percentage points.
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--Price~participation provides an extremely weak fore-
casting tool,

--The relative importance (rank) of the individual fac-
tors affecting participation has not been fully deter-
mined.

-~The "recognized" factors affecting participation have
not been shown to account for the major variations in
program participation.

Multifactor relationshigg

Since participation rates are a primary measure of pro-
gram performance, we believe that methods of improving and
better integrdating the results of participation studies need
to be examined closely. By combining several of the factors
affecting participation, it may be possible to develop a
cause—-effect relationship which would "explain" most of the
major reasons why children do or do not participate in NSLP.

To illustrate the basic features of a multifactor rela-
tionship, we added one additonal factor, "per capita income,”
to the price-participation relationship described earlier. 1/
The result is shown as a mathematical equation in table 7.3
on t! = following page.

1/Although "per capita income" serves to illustrate the de-
velopment of a multifactor relationship, it is very sus-
pect in an economic context. Specifically, average per
capita income for each State includes the incomes of house-
holds without children, with children who pay fully or re-
ceive free/reduced~price lunches, retirees, etc. Thus,
even though the relationship shows a high level of statis-
tical importance, it should not be given too much emphasis
in an economic sense. A more meaningful factor would be
an income series which is more closely representative of
the "household income"” of reqular-price students; however,
we have yet to f£ind such data. The results illustrated
by this price-per-capita-income example show a need for
further research in developing such a variable. ERS has
stated that it joins us in recognizing the importance of
a well-specified income variable for improving forecast
models.
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Table 7.3

Regular-Price Participation as a Function of
Per Capita Income and Price,
United States, Fiscal Year 1973

Regression eguation:
r = 121.8 - 0,5862p - 10.12i + e

where: r = daily participation rate expressed as a
percent of regular-~price enrollment

p = average regular price charged for the NSLP
lunch (cents)

i = per capita income (in thousands of dollars)
e = error term

Notes: The value of the squared correlation coefficient, R2, is
0.557, indicating that the combination of price and income
explains about 55.7 percent of the variation between State
participation rates, or almost 17 percent more than price
alone.

The coefficients for price and income have standard errors
equal to 0.2022 and 2,366, respectively. Each indicates a
high degree of statistical significance. The value indi-
cating correlation between price and income is 0.5695.

Both price and per capita income are statistically important
factors in "explaining" variations in participation. Their
coefficients are negative (-0.5862 and -10.12, respectively),
indicating that an increase in either would tend to lower
participaton rates. Furthermore:

--If price is held constant, a $1,000 increase in per
capita income would be expected to lower the rate of
participation by about 10.1 percentage points.
Alternatively, if per capita income is held constant,
a 5-cent price increase would be expected to lower the
rate of participation by about 2.9 percentage points.
In terms of their impact on participation, a $1,000
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increase in per capita income is equivalent to a
17.3-cent increase in the price charged for an NSLP
lunch. 1/

--Price and per capita income, taken together, account
for about 55.7 percent of the variation in State
participation rates. 2/ Although this value is low for
forecasting purposes, Tit is considerably higher than
the value obtained in the analysis of price relation-
ships.

Of course, price and per capita income are not the only
factors that affect participation. The relationship could be
expanded to include the influence of a number of factors--
both guantitative and qualitative. 3/ Appropriately coordi-
natcd; we believe that the use of multifactor relationships
in future studies of NSLP participation offers the best
possibility for developing a functional understanding of the
nature and importance of the major factors affecting partic-
ipatio:: and, guite possibly, a reliable basis for estimating
the participation impacts of various program modifications.

l/Changes in price and per capita income, measured in 1973
constant dollars (i.e., annual increases in the cost of
living do not automatically increase per capita income as
used in the equation).

2/Taken 1ndependently, price explained 38.9 percent of the
variation in participation and per capita income explained
48.0 _ercent. The combined relationship, as indicated by
the 55.7 percent reported above, is not usually cumulative.
This indicates the "sharing" of a certain participation
influence between price and per capita income.

3/USDA's 1971 study (see footnote 2, p. 98) combined "price” with

several gualitative factors to determlne their effects on

NSLP participation. Although the study did not develop a
reliable forecasting relationship, it did determine that

the following gualitative factors affected participation:

(1) the presence of a la carte foods, (2) the presence of
vending machines, and (3) whether or not students were
permitted to leave camnpus at lunchtime.
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Regular-price participation declines
— = vl
as_per capita income advances

In describing price-participation relationships, we
indicated that about 39 percent of the variation between
State participation levels was explained by differences in
the price of the NSLP lunch. "Per capita income," however,
accounted for 48 percent of the fluctuation in regular-price
participation. 1In every respect, per capita income was stat-
istically a more important variable than price in regard to
NSLP participation.

As a normal condition, the participation of reqular-
price students would be expected to increase with income.
This was not the case. Our analysis revealed that as per
capita income advanced, student participation declined. 1In
economic terms, the NSLP lunch exhibited the characteristics
of an "inferior good.™”

The income-participation relationship, because it is de-
rived from statewide totals and because per capita income may
nof: be representative of the "household income”" of regular-
price students, should not be considered in formulating NSLP
policies unless substantiated by further research. (See
footnote 1, p. Y%.) However, it does suggest the possibility
that as "real income™ increases children are provided greater
funds and therefore select their noon meal from a broader list
of alternatives--including some which may cost more than the
type A lunch, If this is true, NSLP is not "pricing-out"
students; it is merely losing the ability to use lower prices
as an incentive for participation. Our "example" would pro-
vide two very important conclusions regarding program partici-
pation, namely that:

1. Increases in "real income” {standard of living)
will tend to reduce the participation ¢of regular-
price students even if the "real price" of the NSLP
lunch is held constant. For example, the practice
of increasing Federal subsidies to compensate for
advances in the Consumer Price Index should not be
expected to sustain the current participation rates
of regular-price students.

2. Attempts to sustain participation rates in the reg-
ular-price program should concentrate on noneconomic
aspects of the school lunch program (e.g., social
climate of the cafeteria and the selection, prepara-
tion, and presentation of program lunches).
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ﬁatching resources with needs

A discussion of NSLP participvation should also consider
that

--the program's objective is to safeguard health,

-=-children have differing needs for nutritional
assistance, and

—-—program resources are limited.

The trade-off between differentially subsidizing the lunches
of economically needy children and applying the same resources
toward an increased subsidy for regular-price lunches is ob-
vious. The need to provide nutritional assistance for eco-
nomically needy children (e.g., free and reduced-price
lunches) is considered tc be more important than the need to
increase regular-price participation. 1In effect, two things
should be noted:

~-Program effectiveness depends more on satisfying re-
cognized needs than on "total™ sales.

-~Only as requirements for nutritional assistance are
identified can the effectiveness of participation
policies be judged and available resources matched
with needs.

By considering the NSLP enrollment as being grouped into
four participation categories--nonparticipating students and
regular, reduced-price, and free lunch participants--it is ap-
parent that a participation change in one category necessarily
affects one or more of the others. Present studies of NSLP
participation, by confining their observations to a single
participation category, generally exclude these impacts. They
do not, in general, identify the full impact of a participa-
tion change.

A Pittsburgh study 1/ analyzed the effects of a price in-
crease on student movements between participation categories.
The study reported that

--about one-fifth of the "dropouts" from the regular-

price program joined the free lunch program {(implying
that at lower prices some of those eligible for free

———————— —— — T, WO —

1/See footnote 3, p. Y8.
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lunches preferred to participate as regular-price
students); and

--four-fifths of the students ceasing to purchase type A
lunches did not transfer into the free lunch category
(implying that many children shifted to alternative
food sources or went without lunch). 1/

The increase in free lunch participation is an important cost

consideration in that Federal reimbursements may likewise in-

crease (refer to ch. 10). However, in regard to the program's
objective of safeguarding health, a more crucial guestion is:

wWhat happens to students that leave NSLP? For example:

--What do program "dropouts” substitute for the NSLP
lunch? And how does the alternative compare with the
price and nutritional content of the NSLP lunch?

--Do the reasons which precipitate a decline in participa-
tion affect the selection of alternative food sources
(e.g., does a participation decline due to the availa-
bility of competitive foods have the same nutritional
impact as a decline caused by price increases)?

--Is the process of a decline in participation revers-
ible? That 1s, by reversing the conditions causing
a decline, would NSLP reattract the same "dropouts"
into the program?

Further research is needed to develop a "unified expla-
nation" for the causes and impacts of changes in NSLP partici-
pation rates. We belie "3t such research, properly coor-
dinated, should enable L. .JA to better estimate and prepare
for the impact that various program changes would have, and
to improve the direction and effectiveness of outreach
efforts.

RECOMMENDATIONS TO THE
SECRETARY OF AGRICULTOUGRE

Further effort is needed to develop a "unified explana-
tion" for the causes and impacts of changes in the program's

- -

l/Since Pittsburgh schools did not offer a reduced-price
lunch prior to the price increase, the effects on that
category of participation were not analyzed.
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participation rates. We recommend that the Secretary of
Agriculture:

--Improve the accuracy of participation forecasts and
determine the relative importance of individual factors
(including price) which affect participation.

--Determine how changes in school lunch program partici-
pation affect the magnitude and characteristics of un-
met nutritiomal needs in the nonparticipant population.

AGENCY COMMENTS

USDA agreed that there is a need to prioritize the factors
affecting participation and to determine the extent to which
they individually and collectively influence participation.
(See app. I.) It indicated that such work has been an on-
going objective of the Food and Nutrition Service.

USDA did not address our recommendation about determin-

ing the influence of participation changes on the unmet nutri-
tional needs of the nonparticipant population.
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PART IV

PROGRAM COSTS

In 1975 the School Lunch Program's operating expenses rose
to about $3.8 billion, a 73-~percent increase over the §2.2 bil-
lion of fiscal year 1970. In this same period the Federal
share of program expense increased from about $0.6 billion to
$1.7 billion.

Although the Federal Government shoulders the largest
portion of program expense, Stat. and local governments have
the greatest control over operating efficiencies. As pointed
out in an Urban Institute report, 1/ the State governments
are in a strategic, and in some ways unique, position to in-
fluence some of the factors that increase cost growth within
NSLP. State government is especially able to improve program
performance in areas where either the Federal Government or
the localities cannot or will not act. States have the power
to prescribe regulations, implement program inceéntives, and
to some extent, provide services and resources for local use.
Although the State's domain is circumscribed by Federal and
local prerogatives, State governments, by their actions or
inaction, have an important impact on pregram costs through

-—administering local functions such as education and
welfare services and

—=-disbursing NSLP funds in a differential manner.

Because of the rapid increase in NSLP expenses and because
an increasing proportion of this expense is supported by Federal
funds, we thought a review of selected program areas might pro-
vide insights for future savings. Chapters 8 through 10 de-
scribe, in turn, the impact on Federal funding as influenced
by USDA food distributions; the dominent factors in cost
growth; and trends in Federal, State, and local financing.

l/Young, D., and S. Nokkeo, Response of State Government to &n
Urban Problem: The School Lunch Program in New Jersey, The
Urban Institute, Wash., D.C., June 1970.
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CHAPTER 8

USDA FOOD DISTRIBUTIONS PROVIDE COST SAVINGS

The National School Lunch Program has provided an im-
portant cutlet for foods acguired under USDA price stabili-
zation and surplus removal actions (see table 8.1 below).
Federal funds, principally from agricultural programs, have
paid for the purchase of commodities and the cost of trans-
porting them to the States. Once at the designated warehouse
or car~-side location, the State or recipient agency has borne
the final distribution expense.

Table 8.1

USDA Commodity Distributions to NSLP,
Fiscal Year 1971~-75 (note a)

Value of commodity distributions Share of
Fiscal _ (note b) NSLP
year Sec. 6 Secs. 32 & 416 Total food costs

———————————— ERILYLIONE Jmisstatmmri
1971 $64.3 $213.0 $277.3 19.7%
3972 64.0 248.0 e/312.1 20.0
1973 59 .5 200.7 4/260.2 15.6
1974 67.3 248.8 316,11 16.4
1975 (est.} 63.7 357 .6 e/421.3 18.9

a/Source: FNS/Program Reporting Staff publications.

b/Value is cost to Federal Government. Commodities are
obtain~ad by the Secretary of Agriculture with funds
approoriated by the National School Lunch Act (section
6 funds); with funds arising from tariffs on imports
(section 32 funds); and from the Commodity Credit
Corporation's purchase of surplus foods (section 416
funds).

c/Difference in total due to rounding.

d/Excludes $70.8 million cash in lieu of commodities to
schools.

e/Excludes $5.2 million cash in lieu of commodities
authorized for NSLP schools in the State of Kansas.
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NSLP, in 1970, accounted for less than half of USDA's
food distribution effort. But as the Nation's agricultural
policies reduced the need for surplus food outlets, alterna-
tive means were employed to support other Federal programs
(e.g., food distribution to needy families was replaced by the
Food Stamp Program} and NSLP became nearly the total focus of
USDA's food distribution activities. The Congress increased
the level of commodity support for NSLP and authorized the
Secretary of Agriculture, in some instances, to purchase non-
surplus foods for distributicon to schools., 1In 1974, USDA re-
ported to the Congress that

"* % % the Department will also be looking into whether
the continuation of * * * [the current food distribution
program] * * * is either feasible or necessary in view
of the shifts in U.S. farm policy, the phaseout of the
food distribution program for needy families, and the
fact that most of the food for the child nutrition pro-
grams is already being purchased locally. The Depart-
ment believes that a single cash payment, increased to
reflect past commodity support, may be preferable.™ 1/

This statement raised two major issues. The first, an issue
involvinag future agricultural policies and the abandonment of
a proven commodity outlet, is beyond the scope of this report.
The second issue, cash versus commodity support, is addressed
in the balance of this chapter.

DETERMINING THE COST SAVINGS OF
USDA FOOD DISTRIBUTIONS

In present program reporting, commodities are valued as
the sum of procurement cost and the cost of delivery to the
States. For comparing commodity distributions against a cash
alternative, it is necessary to consider the cost of food as
delivered to a school-~-a cost which includes administrative
and intrastate distribution expenses. 2/

1/0SDA, Comprehensive Study of the Child Nutrition Programs,
Committee Print of the Committee on Agriculture and
Forestry, U.S. Senate, Wash., D.C., Sept. 1974,

2/Report of the Comm1551on on _Government Procurement, vol.
3, Dec. 1972.
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Cost of USDA foods increased by
intrastate distribution_expenses

A study to determine the average cost for distributing
commodities at the State and local level and the apportion-
ment of those costs among participating agencies was completed
in April of 1974. 1/

This study, using 1973 data, determined that:

—-Average cost for intrastate distribution of commodi-
ties was 53 hundredths of a cent per school lunch--
in aggregate, about 6 percent. of the cost of pro-
viding commodities.

~-If food distribution to needy families was eliminated
with an assumed reduction in total administration
costs of 25 percent, intrastate distribution costs
would have increased to 57/100 cf a cent per lunch--
an 8% gain.

--The major components of intrastate distribution expense
were: transportation (56.6%), warehousing (22.6%), and
administration (20.8%).

—-Schools paid 61 percent of local distribution costs;
States contributed the remaining 39 percent. Twenty-
eight States made an assessment against recipient
schools.

USDA foods less expensive than
schools' open market purchases

In February 1975, USDA's Economic Research Service (ERS)
published "Costs of Foods Purchased by USDA and Local School
Systems, 1973/74." 2/ This study determined the cost for a
uniform "market basket" of 15 foods as purchased during
1973=74 school year at prices paid by:

1/A. T. Kearney and Co. Inc., Average Commodity Distribution
Costs for the School Lunch Program, conducted for FNS,
USDA, Apr. 1974 (revised June 1974).

g/USDA, Economic Research Service, Costs of Foods Purchased
by USDA and Local School Systems, 1973/74, ERS-592,
waSh-, D;Co ¥ Febo 19750
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--the USDA's commodity program,

--the largest school systems {over 25,000 students),
--the smallest school systems (under 2,500 students), and
--all school systems combined.

The study's "market basket" consisted of foods with sub-
stantial usage which had been purchased between July 1973
and April 1974 by school systems and USDA. On the open mar-
ket, schools purchased these foods through the fellowing
types of sellers: processors (canners, freezers, packers);
wholesalers; county or State purchasing agencies {(which buy
all items for the schools); and retail merchants. The simple
average price paid for each pound of "market basket" foods
purchased from these sources is shown below:

Table 8.2

Average Prices Paid by School Systems for Foods
By Source of Purchase, July 1973-April 1974 {note a)

County/
State
purchas-
Proc- Whole ing
Food essor  saler agency Retailer

Turkey 0.846 0.762 - 0.639
Chicken .563 .614 0.480 .568
Frankfurters (all meat) .850 .889 .437 .902
Ground beef (20% fat) .998 1.0609 .861 1.006
Cheese, processed .990 1.007 .954 1.078
Flour, all purpose .165 145 - «1L95
Margarine - 410 - .676
Rice - .356 - .430
Corn, canned .179 192 +159 27
Tomatoes, canned .229 .214 ol 217
Peas, canned AT 2 .190 .202 .216
Peaches, canned - 252 .363 .266
Pears, canned .236 274 .238 .287
Pineapple, canned .248 .251 .276 .246
Potatoes, frozen french - .239 .207 499

fry

a/Source: Costs of Foods Purchased by USDA and Local School

A . e g

Systems, 1973/74, USDA Pub. ER5-592.
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The county/State purchasing agency had the lowest price
for five foods, with a marked advantage for chicken, frank-
furters, and ground beef. Compared with the most expensive
source, their price was 13.4 cents a pound lower for chicken,
14.8 cents lower for ground beef, and 46.5 cents lower for
frankfurters. Since these foods are relatively hiagh in cost
and are excellent sources of nrotein, the vrice differences
are especially noteworthy.

Prices showed regional differences throughout the Nation
at all levels of distribution--retail, wholesale, and proc-
essor. However, for each of the 15 food items, the average
price per pound paid by the largest school systems (25,000 or
more .students) was consistently lower than the price vaid by
the smallest school systems (fewer than 2,500 students).

During the study period, USDA purchased about 441.5 mil-
lion pounds of the 15 "market basket" foods. By weight, this
amounted to about 40.3 percent of all USDA foods donated to
schools in fiscal year 1974. The overall procurement cost
of these foods was easily determined. However, since schools'
open market purchases included delivery to the feeding site
and administrative exvenses, a comparable cost for USDA foods
required that USDA's procurement cists be adjusted to include
a pro rata share of Federal administrative and intrastate ex-
penses (obtained from the A. T. Kearney study described
earlier). The resulting USDA food costs, expressed on a oper
lunch basis, are shown on the following page:
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Table 8.3

— = — o o aa

USDA Food Cost Per Lunch-:
Fiscal Year 1974 (note a)

Component Food cost per lunch
(cents)
Food procurement 7.65
Federal administrative expense «15
Intrastate costs:
Warehousing e
Transportation .30
Administrative .11
Total 8.33

a/According to the Kearney study, food cost per NSLP lunch
would rise to 8.37 cents if the Needy Persons Program
were eliminated. Since that program is being phased out,
the higher figure will be used throughout subsequent
sections of this chapter for comparative purpose.
Source: Costs of Foods Purchased by USDA and Local School
Systems, 1973/74, USDA Pub. ER5-592.

Cost comparisons between foods purchased by USDA (ac-
cording to its published specifications) and the cost of the
same foods (matched as closely as possible) purchased by 150
school systems are shown below: 1/

Table 8.4

Comparison of Food Costs:
USDA and Open Market

Food cost per lunch

{cents) Index

USDA-purchased foods 8:37 100.0
Open Market Purchases:

Average U.S. public school 8.93 106.7

Largest schools 8.35 99.8

Smallest schools 9.86 117.8

1/The "as closely as possible concept" still leaves a sub-
stantial margin for differences. For example, USDA speci-
fications call for net drained wcights for canned foods
and for can or container size. In the open market, few
school systems specify drained weights. To the extent
that USDA drained weights vary from market practices, the
respective prices will probably reflect this difference.
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Thus, ERS reported:

"The size of the differences paid for food by the school
systems and USDA and their statistical significance pro-
vides some quantitative support for making program
‘policy decisions. Estimates for the total 1973/74
school lunch program may be made in terms of food costs
per lunch * * * with the recognition that the results
for the 15 foods are assumed typical of results that
would be found if all commodities were studied."”

Prices reported by school systems with 25,000 students
or more are essentially the same as those paid by USDA. How-
ever, the smallest school systems ~aid prices averaging 17.8
percent higher than those paid by USDA; and the average U.S.
public school paid an average price 6.7 percent higher. As-
suming these proportions are representative of 1975's com-
modity program, equivalent cash support would have increased
program expenses by $23.2 million.

DIFFERING OPINIONS ON CASH IN LIEU
OF COMMODITIES

In January 1975, the Senate Select Committee on Nutrition
and Human Needs asked the Nation's State School Food Service
Directors for their preferences between cash and commodi-
ties. 1/ Of the 36 respondents (1 undecided), 22 preferred
commodities, 8 preferred cash, and 5 wanted an option for
individual school districts. Those favoring commodities
frequently noted inconveniences, but felt the coust savings of
USDA foods outweighed all other considerations. Their com-
ments included:

"Discontinuing the commodity program is not a reasonable
alternative * * * food Service directors should have some
input into types and kinds of food. Improvements are
needed in information regarding delivery and also in
freguency and guantity of delivery."

"If the commodity program were to end, at least 15 cents
per meal would be needed to offset the loss * * * The use
of bids with standards of guality presently found in USD2

1/U.S. Senate, Select Committee on Nutrition and Human
Needs, School Food Program Needs--1975, Government
Printing Office, Wash., D.C., 1975.
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donated foods is impossible in 95% of South Dakota
Schools."

"We heartily endorse the continuance of the commodity
program * * * we are now geared to effectively adminis-
ter the program with warehouses and trucking equipment.”

"If the commodity program were discontinued * * * no
school program, other than some of the major cities'
programs, have the technical know-how or volume to ob-
tain the guality and quantity per dollar that the USDA
can."

On the other hand, Kansas deactivated its intrastate
commodity distribution network and in fiscal year 1975 began
a program of full cash support in lieu of commodities. After
a half-year's experience Kansas' Director of School Food
Service indicated a strong preference for cash in lieu of
commodities. Her reasons included:

1. Less paperwork and time are involved in inventory
controls.

2. More variety 1n menus is possible.

3. There is better planning for utilization of facili-
ties, particularly storage facilities. Purchases
and deliveries are scheduled for convenience and
needs.

4. There is a savings of actual cash formerly spent for
freight and storage charges on commodities.

5. More food money is available to negotiate good buys
on food items.

6. Cash does not have 'price support' effect which
raises prices to other consumers. 1/

Although early experience in Kansas shows the convenience
of cash, we do not know of any study which has evaluated the

1/George, 1., Testimony before the Senate Subcommittee on

" Agricultural Research and General Legislation, Apr. 1975.
(Adverse experiences with the commodity distribution pro-
gram are noted by Kansas school food service directors in
ch. 5 of this report.)
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impact of that State's changeover, either in terms of student
participation or in terms of total program costs. We believe
that a study of the Kansas changeover can provide much useful
information concerning the commodity program's influence on
various aspects of NSLP. However, because of Kansas' accessi-
bility to the Nation's agricultural producers, we are not

sure that a comwmarison of food costs i that State will be re-
presentative of the Nation as a whole. 1In our opinion,

USDA's "market basket" comparison (described earlier in this
chapter) provides a better technigue for appraising the cost
trade-offs between cash and commodity support for NSLP over-
all.

IMPACT OF SUSPENDING
COMMODITY PROGRAM

Based on the facts and impressions described in this
chapter, ending commodity distributions to NSLP schools mav
have the following impacts:

--The possible disestablishment of a proven commodity
outlet, including the State facilities and administra-
tive organization essential to its operation.

——Increased NSLP food costs. Comparable foods, purchased
on the oven market, are estimated by ERS to cost about
6.7 percent more than USDA commodities—-—an increase
which would have amounted to $28.2 million in FY 1975.
While this "6.7 percent" value represents the average
increase, table 8.4 shows sizeahle differences between
the procurement economies of large and small school
systems. Prices reported in larqge districts are es-
sentially the same as those paid by USDA. The small-
est systems paid vrices 17.8 percent higher. In
this context, commodity distributions are shown to
provide greatest benefits toc schools with high food
costs. A fixed-rate cash assistance program inverts
these benefits--schools with high food costs receive
the least assistance.

The precise extent of program impact may depend on the actions
of the individual State governments. As concluded by the ERS
study:

"Given the size of food purchases involved (about $1.8
billion annually), a rotential exists for saving the
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Nation's schools several hundred million dollars by more
effective procurement practices." 1/

State agencies, by providing services such as volume pur-
chasing of foods and equipment and regional contracting for
storage and transportation services, might be able to im-
prove the food service economics ¢of small and medium-sized
school districts. These actions could, at once, provide
significant savings in program food costs and enhance a USDA
interface for intermittent sales of agricultural products.

——— s

l/see footnote 2, p. 10v
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CHAPTER 9

FACTORS AFFECTING COST GROWTH

A 1974 USDA study of regional cost variations in the
National Student Lunch Program reported that 1/

—-The Northwestern and Western States had the highest per-
lunch costs; the Southeastern States had the lowest.

--For total food costs, the Northeast was highest, the
Southwest lowest.

--Labor costs were highest inm the Northeast and lowest
in the Southeast.

--Cash outlays for other than food and labor showed the
greatest variation, with the West-Central and Western
Regions highest, the Northeastern the lowest.

--Synthetic cost analysis of data from 30 cities indi-
cated food costs varied little between major cities
except for Anchorage and Honolulu, where costs were
about one-fifth higher.

--Some va ‘iation in costs among States and regions may
be due to differences in accounting by the State
reporting agency.

=-=Characteristics of the program are heavily influenced
by State operating policy. For example, management
analysis of Hawaii for fiscal year 1973 showed program
management was centralized, with good accounting, some
centralized purchasing, and high overall efficiency.

While the study found sizeable cost variations between
States and regions, differences in accounting methods prevented
it from determining any meaningful association between costs
and NSLP's operating efficiency. Since that time USDA has
tested a uniform accounting manual for school food service
systems and has encouraged the adoption of this manual
throughout NSLP, If USDA's manual is accorded widespread

- amm - -

1/USDA, Comprehensive Study of the Child Nutrition Programs,
Committee Print of the Committee on Agriculture and
Forestry, U.5. Senate, Wash., D.C., Sept. 1974.
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use, a more uniform data base will be available for program
accountability, planning, and evaluation.

CROWTH IN COST OF PRODUCING
AN NSLP LUNCH

Cost growth for NSLP overall is shown in table 9.1 below.
Tor fiscal years 1970 through 1975, the table shows the num-
ber of meals served and the total program cost--including
commodity donations. On the right-hand side of the table,
these costs are deflated to 1970 dollars and then compared as
an "adjusted cost per lunch."

Table 9.1

NSLP Cost Growth—--Fiscal Year 1970-75

Adjusted cost

CPI food- (Fiscal year 1970
Total cost away-from=- constant dollars)
Fiscal Meals actual home index Total Cost per
Year served (note a) (note b) cost lunch
~--—(millions)---- {millions) {cents)
1970 3,565.1 $2,208.0 100.0 $2,208.0 61.93
1971 3,848.3 2,427.9 105.9 2,292 .6 59.57
1972 3p9%2.l 2,732.1 110.5 2,454.4 61.79
1973 4,008.8 2,984.5 115:9 2:575,1 64.24
1974 3,998.9 3,347.6 130.4 2,567.2 64.20
1975(est.) 4,076.8 3,7151;0 144.9 2,588.7 ©63.50

a/Includes value of donated commodities.
b/Adjusted to fiscal year 1970 (Sept.-June) = 100.0.

During this period, the number of meals served increased by
approximately 14 percent; program costs (including commodity
donations) increased by 70 percent. When deflated by the
Consumer Price Index (CPI) (the escalator used to determine
Federal reimbursement), the adjusted ccst of producing an
NSLP lunch increased from 61.93 to about 63.50 cents.

Component costs

Table 9.2 presents the cost of the various components
of a school lunch, for fiscal years 1970 to 1974:
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Table 9.2

Component Costs of NSLP Lunch--Fiscal Year 1970-74

Local Federally Other Donated Totél
Fiscal food donated cost goods & per—lunch
year purchases commodities Labor expenditures services cost

{cents)

1970 28.36 7.44 19.68 4.45 2.00 61.93
1971 29.43 7.21 20.42 4.63 1.40 63.09
1972 31.49 7.86 22.09 5.56 1.28 68,28
1973 35.13 6.49 24.29 6.64 1.90 74.45
1974 40.39 7.90 26.26 €.92 2.24 £3.71
Annual
growth
rate % 9.2 1.5 7B 11.7 2.9 7.8

The averace annual growth of the total "per-lunch" cost, at
7.8 percent, outpvaced the CPI (food away from home) for the
1970-7% ceriod--the latter had an annual growth rate of about
6.9 percent. The largest annual increase was for "other cash
expenditures"” (11.7 percent) followed by increases in local
fcod purchases (9.2 percent) and labor (7.5 vercent). Donated
gnods and services and federally donated commondities increased
only slightlv--2.9 percent and 1.5 vercent, respectively.

To determine the dominant factors contributing to cost
growth in NSLP, we increased fiscal year 1970 meal costs to
reflect changes in the CPI and then compared these "adjusted
costs" with the actual costs incurred in fiscal year 1974,
as shown in the table on the next pzge.
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Tahle 6.3

Highlighting the Factors Affecting Cost Growth of NSLP Lunch
{Meal cost for Fiscal Year 1970 adjusted to Fiscal Year 1974 prices and compared
with actupal Fiscal Year 1974 costs)inote a)

Local Tederally Cther Donated Total

food donated cash goods & per—lunch
pucrchases ¢ommodities Labor expenditures services cost
= ——={cants) - e
hRetual cost 40.39 7.90 26.26 6.92 2.24 83.71

Adjusted cost

{note h} 36.98 9,70 25,67 5.680 i 2.61 80.76
Difference {note c) 3.41 ~1.80 0,59 1.312 -0.,37 2.95

a/Since the CPI's "feood away from home" component measures changes in consumer

~ purchasing power rather than changes in the individual component costs, the
differences shown are not precise measures of cost growth. In relative size,
however, we believe these differences serve to highlight the cost categories
most responsible for escalations in meal cost.

b/PY 1270 meal cost escalated by CPI (food away from home} to fiscal year 1974
prices.

¢/Each 1-cent difference in cost represents about $40 million in program costs
{based on the nearly 4 billion meals served in fiscal year 1974].

Between fiscal years 1970 and 1974, the cost of prenar-
ing an NSLP lunch increased by about 2.95 centgs more than the
amount exvlained by changes in the CPI. With nearly 4 bil-
lion meals served in fiscal year 1974, this increase added
$118 million to program costs (e.g., 4 billion meals times
2.95 cents). The vprimary source of orogram cost increases
was in the cost category "local food purchases" (3.41 cents);:
the secondary source was in the cateqory "other cash expend-
itures” {(1.12 cents). Part of the increase in local food
purchases compensated for lower levels of commodity sup-
vort,l/ but such purchases accounted for less than half of
the increase observed in this category.

We do not know of anv studies which have investigated
the precise cause of these increases, but the relative
change in local food purchases and "other cash exvenditures"
suggests that schools increased the use of convenience foods
and labor saving devices (such as disposable utensils).

1l/Legislative provisions, effective at the beginning of
fiscal year 1975, authorized a minimum level of commodity
assistance at 10 cents wer lunch, or cash payments in lieu
thereof, with provisions that the rate be adjusted on an
annual basis to compensate for changes in the CPI for food
away from home.
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Although these items at times may provide economic advantages,
a North Carolina study 1/ has pointed out that this is not
always the case. Labor usage may be established by State
guidelines which specify in a policy formula the number of
workers to be used for the number of meals served at a par-
ticular school. 1In the presence of such guidelines, there
may not be an opportunity to reduce labor costs. The intro-
duction of labor-saving fesatures could be an unnecessary
expense.

Alternatively, USDA's comments on this report make the
important observation that

"overall program costs have tdust about kept pace
with inflation. Hence differentials in rates of in-
crease in purchased foods compared with other cost
components may reflect a deliberate effort to mini-
mize labor costs. Wage rates for cafeteria workers
have risen and continue to rise at a relatively ra-
pid pace. Other purchased inputs in part may be
substituted for labor. The increased purchases of
'preformed beef patties' in lieu of bulk ground
beef and of individual portion pizzas are illustra-
tive. Thus, disproportionate increases in food
purchase expenditures need not reflect ineffective
management."”

Cost variations due to
economies of scale

Another factor influencing cost growth is the decline
in daily participation levels. During the fiscal year 1970~
74 period, the average daily participation per school de-
clined from 276 to 263 students, a 4.7 percent reduction,
as shown in the table on the following page.

———————————— — ——

l1/Nicholson, R. H., Some Economic Aspects of the National
School Lunch Program in North Carolina, Economics Informa-
tion Report No. 32, North Carolina State University,
Raleigh, N.C., July 1973.
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Fiscal Year 1970-74 (note a}

Fiscal Daily lunches
year Enrollment served
1970 541 276

1971 540 279

1972 528 275

1973 507 268

1974 315 263

a/FNS/Program Reporting Staff publications.

In general, there is an inverse relationship between the
number of daily meals served in a school and the unit cost of
preparing a program lunch. Low unit costs are associated
with high participation levels, and high unit costs are
associated with low participation levels. For example:

~-By analyzing fiscal year 1972 data from 160 schools
across the Nation, a USDA study estimated that for
each additional 100 meals, the unit cost of preparing
the type A lunch declines by approximately 3 cents. 1/

--A North Carolina study reported economies of scale
in labor costs. The study analyzed scale economies
for elementary, junior high, and senior high schools
separately. It did not find evidence of scale econ-
omies in high school food service operations. However,
in elementary and junior high schools, the study
reported that labor costs per plate dropped 2 percent
for every l0-percent increase in the number of meals
served. 2/

—— ———

1/08DA, Economic Research Service, Cost_Structure of School
Lunch, Unpublished rept., 1973.

2/See footnote, p. 121.



"IMPLICATIONS FOR COST SAVINGS

Given the large volume of lunches served each year, and
the large quantities of foods used, we believe that efforts
to reduce food costs provide the greatest opportunity for
program cost savings. At today's participation levels, each
penny saved in meal costs would reduce NSLP expenditures by
about $40 million. Some of the areas in which we believe
Federal and State governments can act to lower food costs
without adversely affecting the program's nutritional
standards can be summarized as follows:

1. Revising USDA's meal regulations to-emphasize a
nutritional standard rather than the type A meal
pattern. There are a number of indications that
NSLP's type A meal pattern may increase the cost
of program lunches. (See ch. 5.) Some authorities
believe that revising USDA's regulations to focus
on a nutritional standard would provide lower cost
meals, less plate waste, and higher levels of
student participation.

2. Lowering the protein requirements for the school
lunch. Based on the studies we reviewed (see ch.
3), the Nation's schoolchildren have mean protein
intakes well in excess of RDA standards. In this
regard, it appears that NSLP's nutritional stand-
ards place undue emphasis on protein, usually the
most expensive component of the NSLP lunch.

3. Improving the food procurement economies of small
and medium-sized school systems. USDA and large
school systems purchase foods at prices consider-—
ably lower than the prices paid by small and medium-
sized school systems. (See ch., 8.) It appears that
sizeable reductions in program costs might be
achieved by: 1/

—— ————— . o i . S A

1/According to ERS estimates (see table 8.4), the average U.S.
school pays prices 6.7 percent higher than those paid by
USDA or large school systems for comparable food purchases.
In fiscal year 1975, approximately $1.808 billion of NSLP
foods were bought by schools in local markets. A potential
exists to reduce NSLP food costs by more than $100 million
per year by improving the food procurement economies of
small and medium-sized school systems.
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--States consolidating the food purchasing
operations of small and medium-sized school
systems to take advantage of volume pur-
chasing economies, 1/ and

--USDA directing proportionately greater com-
modity support to those school systems which
pay the highest prices for local market food
purchases.

State governments can also act to facilitate productiv-
ity increases in school food service operations. Although
productivity increases in the food service industry have
historically been low, some authorities believe the pressure
of rising labor costs will necessitate greater improvements
in the future. It is not expected, however, that such pro-
ductivity increases will offset increasing labor costs.
Investigation into labor savings by FNS is a continuing
effort. 1Its success will depend largely upon each State's
willingness to employ FNS' recommendations and equipment
support to offset labor expenses. The introduction of
convenience foods and labor-saving equipment in those States
with policies requiring a fixed number of workers per meal
will, in general, aggravate cost growth.

RECOMMENDATION TO THE
SECRETARY OF AGRICULTURE

In light of the potential for cost savings in the food
procurement area, we recommend that the Secretary of Agri-
culture examine approaches and implement procedures for im-
proving the food procurement economies of small and medium-
sized school systems.

AGENCY COMMENTS

USDA stated that actions related to our recommendation
are currently underway. (See app. I.) A report dealing with

the food procurement economies of small and medium-sized school

systems is scheduled for completion in this fiscal year.

1/USDA suggests that when a State is composed of both large
and small school systems, the development of a centralized
purchasing system should be used on a voluntary basis. A
compulsory participation arrangement, while helping smaller
systems, could penalize the larger ones as they could not
capture the savings from advantageous local bids whenever
they become available,
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CHAPTER 10

FEDERAL, STATE, AND LOCAL SUPPORT

FOR THE SCHOOL LUNCH PROGRAM

SOURCES OF NSLP FUNDING

The Federal Government provides assistance to States for
serving lunches to schoolchildren. The assistance is pro-
vided on a meals-served basis and includes the following:

--Cash grants. Section 4 of the National School Lunch
Act provides a cash reimbursement rate (general cash-
for-food assistance) for all meals served to school-
children. Section 11 of the act provides an addition-
al cash reimbursement (special cash assistance) for
meals served free or at a reduced price to children
from poor or near-poor families. 1/ These rates are
adjusted on a semiannual basis (Jan. and July) to
reflect changes in the series for food away from
home of the Consumer Price Index.

--Commodity assistance. Section 6 of the National
School Lunch Act regquires that

“# % * the national average value of donated foods,
or cash payments in lieu thereof, shall not be less
than 10 cents per lunch, and that amount shall be
adjusted on an annual basis each fiscal year after
June 30, 1975, to reflect changes in the series for

food away from home of the Consumer Price
Index * * * o

During fiscal year 1974, $316 million worth of agri-
cultural commodities and other foods were supplied
to States, of which $67 million represented foods
purchased exgressly for NSLP (section 6 funds) and
5249 million represented commodities contributed
through the Federal price support programs and pro-
grams for strengthening markets, income, and supply.

Federal assistance rates for the school lunch (effective
Jan.-June 1976) are shown on the following page:

L A L N, . A A - L W R AR L e e

1/Special cash assistance for a reduced-price lunch is 10 cents
less than the special cash assistance for a free lunch.
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Table 10.1

B P p—

School Lunch Federal Assistance Rates
(Jan.~June 1976)

Type of lunch

Reqgular- Reduced=
price (note a) price (note a} Free
{cents)
General cash-for-food

assistance (sec. 4) 12.50 12.50 12.50

Special cash assistance
{sec. 11) - 46.75 96.75
Commodities or cash in lieu 11.00 11.00 11.00
Total 23 50 70.25 80. 25

. s . . e s e T g e

a/Eligibility guidelines for free and reduced-price lunches:

--Poverty guideline for fiscal year 1976: §$5,010 for a fam-
ily of four. Any child from such a family is entitled to
a free lunch.

~-5tates have the option of increasing their free lunch
guidelines up to 125 percent {($6,260) of the Secretary's
index.

~-~Children from households with an annual income level
which falls between the State's guidelines for free
lunches and 95 percent above the Secretary's poverty
guideline ($9,770) are to be served reduced-price lunches
at a price not to exceed 20 cents.

For the 1976~77 school year, the average level of Federal
assistance for regular, reduced-price, and free meals is ex-
pected to rise to 25.6, 77.3, and 87.3 cents, respectively. 1/

States must match the Federal cash grant for reqular-
price lunches from sources within the State at a 3-to-l

T — S T ——————

1/The Budget of the United States Government, Fiscal Year
1877, Appendix, Government printing Oftice, wWash., D.C.,
1976, p. 173.
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ratio and 8 percent of the matching funds must come from
State appropriated funds. (For States with below-average

per capita incomes, the ratio may be reduced.) Between
fiscal years 1974 and 1975, annual contributions from sources
within the States increased from $1.97 billion to an estimat-
ed $2.14 billion, about 60 percent of which came from
students' payments. (Refer *o table below.) Traditionally,
States have exceeded the matching reguirements prescribed in
legislation.

Table 10.2

Sources of National School Lunch Proegram Funding
Fiscal Year 1970-75 {(note a)

Federal Childcen's State & local

Fiscal contribution payments contribution Total

year {millions] Percent {millions) Percent {millions) Percent (note b)
1970 $ 565.5 25.5 $1,105.0 45.8 $546.6 24.7 $2,217.1
1971 B09.5 32.5 1,090.2 43.7 $93.3 23.8 2,493.0
1972 1,050.8 38.5 1,080.4 39.5 599.0 21.9 b/2,730.3
1973 1,142.4 38.6 1,123.7 38.0 692.7 23.4 ~ 2,958.8
1974 1,401.4 41.6 1,174.2 34.8 796.8 23.6 3,372.4
1975(est.) 1,702.0 44.3 1,290,0 33.6 850,0 22.1 3,842.0

a/FNS/Program Reporting Staff publications.

b/The program operates on a nonprofit basis. Variations between funding and conts are
carried forward as a surplus/deficit to the succeeding year's operation.

c/Differences due to rounding.

FEDERAL FUMNDS CARRY INCREASING
SHARE OF NSLP COSTS

Between fiscal years 1973 and 1974 the number of regular-
orice meals declined by 90.3 million and the number of free
and reduced-price lunches increased by 80.4 million—-an over-
all decrease of 9.9 million meals served. However, desnpite
the fact that fewer meals were served, the shift to free and
reduced-price lunches actually increased the Federal Govern-
ment's share of program costs:
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Table 10.3

—— ——— — i . =i

NSLP Participation Categories,
Fiscal Year 1972-75(note a)

Millions of meals Percentage of total meals
Fiscal Regular- Reduced-  Regular- Reduced-
year price price  Free price  price  Free
1972 2,686.8 78.6 1,206.7 67.6 2.0 30.4
1973 2,606.4 3B.5 1.363.9 65.0 1.0 34.0
1974 2,;3516.1 45.5 1,437:3 bZ2.5 1:1 36.0
1975({est.) 2,451.2 89.4 1,536.2 60.1 2.2 37 .7

a/FNS/Program Reporting Staff publications,

In fiscal year 1976 the serving of reduced-price lunches
was changed from a local option to a mandatory regquirement
for all NSLP schools. Since that time the number of meals
served at reduced prices has increased significantly--and so
has participation in the free lunch program. The Federal
share of program costs has continued to grow.

OBSERVATIONS ON THE DESIGN

i —

OF SCHOOL LUNCH SgBSIDIEg_

Because of the strong possibility for further increases
in the free and reduced-price program, several observations
on the funding structure should be noted. These are:

--The reduced-price lunch, combined with a 20-cent
student charge, provides the least-cost alternative
in regard to State and local contributions. The
free lunch is, in general, the most expensive alter~
native. (See table 10.4.)

~-The special cash assistance subsidy for a reduced-
price lunch, at 10 cents less than the rate provided
for a free lunch, increases faster than changes in the
CPI (e.g., CPI adjustments are based on the free
lunch rate rather than on the rate provided for a
reduced-price lunch). This feature is expected to add
more than $2 million to Federal program costs in
fiscal year 1977.

——The 20-cent ceiling established as the maximum child's
payment for a reduced-price lunch does not provide for
the absorption of cost increases due to advances in
the CPI. Overadjustment of the Federal subsidy
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(described in the preceding paragraph) compensates
for a portion of the increase, but the contribt*ions
of State and local governments also need to increase
faster than advances in the CPI.

--Current law requires that States must match the Feder-
al cash grant for regular-price lunches from sources
within the State at a 3-to-1l ratio and that 8 percent
of the matching funds must come from State appropri-
ations. (See table 10.1.) Since there is no require-
ment for State appropriations to complement the
Federal subsidies for free and reduced-price lunches,
the continued shift of students to those programs may
place an inordinate burden on the resources of some
local governments.

Table 10.4

Funding Components of the
Fiscal Year 1974 School Lunch
(estimated)

Type of lunch

Regular-  Reduced- TE
price price Free
{cents )
Total cost per lunch 83.7 83.7 83.7
Deduct: Federal contribution
(note a) 18.2 54.0 64.0
Net cost to States 65.5 29.7 19.71
Deduct: children's payments
(note b) 46.3 20.0 -3
Reguired State & local
contribution (note c) 19.2 9.7 19.7

a/Includes commodities distributed to States.
b/Assumes 20-cent charge for all reduced-price lunches.
c/State and local contributions for FY 1974 were in excess of

this requirement and are assumed to be applied to previous/
subsequent deficits.
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At vresent, we believe the Federal subsidy structure has
facilitated a cost-effective increase in NSLP's participation
levels (i.e., if the funds exvended for the reduced-price
program were used to increase the Federal contribution to the
recular-price program, the increase in participation would be
less than that achieved by the reduced-price vrogram).
dowever, it should also be n.sted that anv increases in the
cost of preparina an MNSLP lunch (in excess of CPI adjustments)
must be borne by State and local contributions. The larqge
increases in free and reduced-price varticipation, combined
with a requirement to increase the subsidies for reduced-
orice lunches faster than advances in the CPI, place a oremium
on efficient program operations. Any program cutbhacks by
State or local officials would likely be reflected in the
child's payment for a regular-price lunch.
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PART V

PROGRAM EVALUATION ISSUES

The Office of Planning and Evaluation, USDA, has defined
program evaluation as

"* % * the formal systematic assessment of the actual per-
formance of ongoing programs in meeting the goals of USDA
missions, achieving program objectives, and serving specified
target groups. It is concerned with measuring the effects
and benefits flowing from programs and their costs. It ex-
amines the extent to which program activities have been
carried out in relation to the opportunities that have the
most favorable benefit/cost ratios or otherwise maximize

the beneficial effects in relation to cost."”

Chapter 11 addresses the current state of evaluation of
NSLP. Unresolved issues and suggested corrective measures are
presented for committee consideration.
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CHAPTER 11

EVALUATION RESEARCH:

ISSUES, DISCUSSION, AND MATTERS FOR CONSIDERATION

Program evaluation reoresents one of the most effective
tools available for closing the gap between volicy formula-
tion and resoonsive program administration. A well-directed
evaluation provides objective evidence on what a program
accomplishes, how these accomplishments compare with intended
objectives, and how effectively proagram resources are managed.
FPor Federal proarams, good evaluation studies not only help
to measure program results but also provide an analytical
tool to assist the Congress in apportioning scarce budget
resources, in considering revisions to an existing program,
and in overseeing prodiam administration.

YAJOR PROGRAM ISSUES REMAIN UNRESOLVED

While this report brings together a great deal of
information about varicus aspects of WSLP, its most import-
ant findings are that fundamental issues about the program's
impact remain unresolved. Four gquestions, which we believe
are the basic logic steos for evaluvating NSLP's effective~
ness, have not been satisfactorily answered.

1. What is the program's impact on the participants?
Does the program, nationally, safequard children's
health?

2. What is the vrogram's impact on the consumption of
agricultural commodities? Do children consume mnore
agricultural products under NSLP than if it did not
exist? And how does the change in consumption, if
any, affect the Nation's agricultural economy?

3. 1Is the program reaching the defined target popu-
lation? To what extent are nutritionally needy
children participating in NSLP and what are the
health conditions and dietary habits of those who
do not participate?

4. To what extent are the specified services provided?
And, in relation to alternative ways of providing
these services, are program services provided in
the most cost-effective manner?
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ISSUE DISCUSSION

The National School Lunch Act of 1946 established two
major objectives: (1} to safeguard health through a program
of nutrition intervention and (2) to supplement farm income
by increasing food demand. Over the ensuing years, national
priorities-changed; NSLP has become primarily focused on one
objective—--safequarding schoolchildren's health.

To help meet this objective, the Secretary of Agriculture
requires that meals served under the program be designed ac-
cording to a specified (type A) food pattern which should
provide, on the average, one-third of each participant's
recommended dietary allowance. This lunch--as designed,
served, and eaten-~is, in our opinion, one of the most
crucial factors affecting program effectiveness. The gquantity
and type of food included in the lunch largely determine its
cost and the amount of agricultural commodities consumed.

The price and presentation of the lunch determine how well
the program reaches the Nation's schoolchildren. And, the
nutritional qualities of the lunch determine how well the

program safeguards health.

Health considerations

Although education in nutrition is regarded as a major
strategic method for safeguarding public health, it appears
that State and local programs of nutrition education have
not been completely successful in developing good food habits.
Nutrition, the lack or the excess or the guality of it, ap-
pears to be a problem for millions of the Nation's school-
children. The threat is not overt, as in deficiency diseases
such as beriberi or scurvy. It is more complex, often without
visible signs, and usually associated with one or more of the
following:

--Deficiencies in RDA nutriture, which may impair growth,
development, and the ability to withstand infectious
diseases.

--Excessive _intakes of calories, which may contribute to
the development of heart and allied diseases.

--Poor choices in the nonnutrient part of diet, which
may contribute to the development of diseases such as
tooth decay and, ir the opinion of some authorities, hyper-
tension and bowel cancer.
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While these problems suggest a need to place greater
emphasis on the subject of nutrition education, it should be
recognized that such actions are traditionally the preroga-
tive of State and local governments. NSLP's authorizing
legislation expressly prohibits the program from imposing
any requirement relative to the teaching of nutrition to
schoolchildren. The program's health impact, therefore, is
directly dependent on the benefits of eating a program lunch,

NSLP's requirement for each lunch to approximate one-
third RDA should not obscure the fact that the lunch is but
a supplement to a child's home diet. Its effectiveness lies
not in its nutritional content alone, but rather in how well
it complements the home diet in providing optimum nutrition
for the individual.

In our opinion, the design of the NSLP lunch needs to
be reassessed. Not only does the program's single meal
pattern appear "out of phase" with the needs of school-
children, it also has an inherent capability for producing
undesired side effects. As set forth in this report,
indications are that the current lunch

--provides a valuable source 0of nourishment for some
children;

-—-may contribute to obesity in others; and

~-1s relatively ineffective in improving iron nutriture
(the most prevalent deficiency reported for school-
children).

The issue as to whether or not NSLP provides a net
health benefit is complex and riddled with uncertainty.
There is some evidence that the school lunch, if paired with
a nutritional supplement or with the school breakfast, can
improve the nutritional levels of schoolchildren. But, the
overall health impact of the NSLP lunch itself 1is presently
unknown.

Agricultural considerations

Few studies have attempted to evaluate NSLP's effective-
ness as an agricultural program. We did find consistent
indications that NSLP participants consume a greater guantity
and variety of commodities at lunch than nonparticipants,
but there was no conclusive evidence that this represented
and overall increase (at home and at school) in consumption
or that such increases were caused by NSLP., Nevertheless,
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we believe that NSLP, through substantial purchases of foods
in local markets and as an outlet for foods acguired under
"USDA price stabilization and surplus removal actions, has
probably strengthened the overall demand for farm products.

There is presently some controversy among school food
service directors as to the influence of the type A meal
pattern and/or USDA's commodity distributions on NSLP's
effectiveness as a nutrition program. The areas of contro-
versy can be summarized as follows:

--Type A meal pattern. School food service personnel
appear to be almost evenly divided in their opinions
of USDA's type A meal pattern: half believe the
pattern is needed to safeguard the program's nutri-
tional standards, and half believe that the pattern
inhibits student participation. The latter group
emphasizes that one-third RDA can be met in many forms
and that the inflexibilities of USDA's food pattern
contribute to higher costs, food waste, and a meal
design which is not representative of today's eating
styles.

--USDA's commodity distributions. Current legislation
mandates a guaranteed level of commodity assistance
which, except in special circumstances, is provided
in the form of foods acguired under USDA price
stabilization and surplus removal actions. In essence,
a sizeable share of NSLP foods is provided without
regard to the menu planner's desires, Many school
food service directors believe that USDA's commodity
distributions provide high guality foods at substantial
cost savings which, by keeping meal prices low, encour-
age higher levels of student participation. There
are, however, many complaints that administrative
problems in the timing and guantity of commodity
deliveries interfere with menu planning and student
acceptance of the NSLP lunch.

In each instance, the points of disagreement appear to be a
result of administrative practices rather than legislative
requirements. And each of the opposing viewpoints is worthy
of consideration.

Present conditions in the Nation's agricultural economy
are considerably different than when the program's agricul-
tural objective was enacted (i.e., while significant market
imbalances still occur, the agricultural economy is no longer
characterized by seemingly permanent excess supply; concern
has tended to shift to the problem of shortages and away from
the problem of surpluses).
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Because of this and because the agricultural objective pro-
claims that a major purpose of the program is to increase
food demand (thereby increasing food prices), the objective
itself may no longer be desirable.

Participation considerations

Between 1971 and 1975, an expanded free/reduced-price
program substantially increased the participation of low-
income children; but, because much of the increase was offset
by declines in the participation of regular-price students,
overall participation levels tended to remain constant. The
shift toward low-income children (the population group with
the greatest prevalence of nutritional problems) probably
increased NSLP's overall effectiveness as a nutrition program.
On the other hand, NSLP became less effective in reaching the
regular-price student (a population group containing several
times as many nutritionally needy children).

In fiscal year 1975, 44.8 million students (about 88
percent of the Nation's total) were enrolled in NSLP schools.
Roughly one-fourth were eligible for free or reduced-price
lunches; the remainder had to pay the "regular" price. Of
those eligible in each group

~-86 percent participated in the free/reduced-price
program and
~-47 percent participated in the regular-price program.

Of all U.S. schoolchildren who did not eat the NSLP lunch,
about 76 percent were "nonparticipants in NSLP schools."

It appears that the NSLP enrollment itself presents the
greatest opportunity for further increases in program
participation.

Although many authorities have expressed a desire to
improve NSLP participation levels, the guestion remains as
to how this can best be accomplished. One method for improv-
ing participation would be to lower the price of the NSLP
lunch. However, price is not the sole factor influencing
participation; daily participation levels are also affected
by noneconomic factors such as
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—~-the presence of competitive food sources,
——attitudes of school administrators, and
--menu choice and food preparation.

Available studies, though beneficial in identifying
some of the "factors®" affecting participation, provide very
little quantitative support to assist NSLP decisionmakers
in estimating the participation impacts of various policy
alternatives. Our research indicates that

—-price-participation relationships provide an ex-
tremely weak forecasting tool,

-~the relative importance (rank) of the individual
factors affecting participation has not been fully
determined, and

-—the "recognized factors" have not been shown to be the
major cause(s) for variations in NSLP participation.

Moreover, there is a lack of information about how a change
in NSLP participation affects the nonparticipant population--
information which is needed to assess the full impact of a
participation change and to target the program toward those
children in greatest need.

Cost considerations

While it is true that NSLP operating expenses increased
rapidly over the 1973-75 period, the cost increases appear
to be due primarily to inflation. Discounting the effects
of inflation, the cost of producing an NSLP lunch actually
declined.

On the other hand, we have some doubt as to whether or
not program services are provided in the most cost-effective
manner. As set forth in this report, it may be possible to
reduce NSLP food costs by more than $100 million per year
without sacrificing the program's nutritional impact if
Federal and/or State governments act to:

--Revise the program's regulations to emphasize a
nutritional standard rather than the type A pattern.

—-Lower the protein requirements for the school lunch.

-~-Improve the food procurement economies of small and
medium-sized school systems.
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APPENDIX I APPENDIX I

UNITED STATES DEPANTMENT OF AGRICULTURE

FOOD AND NUTRITION SERVICE
WASHINGTON, D.C. 20250

My, Henry Fschwage
Director, Communisy and
Feonomic Develovment Division
United Liates General Accounting Ofifice
Washington, D.C., 20548

AFR 29 1)

Dear Mr. Eachwege:

The enclogure to this letier responds fto the General Ascoumbing Offize's
draft repori titied, "Impeot end Effcctiveness of Schcil Inmech Program:
A Synthesis of Evaluation Studies." While the enclosuwrs ig cffereé 25
the response of the IFood and Nutrition Service, we have incorporatzd
the respenze of the Eecnomic PResearclh Service which was sent to you
under separate cover. The Agricultural Stabilization snd Conssrvaticn
Bervice and the Deopariment's Office of Management and Finance offaxed
no formal comments for inclusion in our report. BRBeyond the specific
points covered in the enclosure we svggest that GAO submnit the portion
of the report (and swamaries) dealing with nutritionsl sspects of the
Naticnal School Lunch Program to a panel of nubtritionisis appointed

by a techmical advisory group such as the Food and Hutrition Poari

of the Maticnal Academy of Sciences for review priox to its submission
to the Congress. 1/

GAQ's recormendation regarding the effect of commodity distribubion
surges on the National School Tunch Program's nutritional objective
ie not covered in the attached response. The Deparlmeni's poesition
on this issue is covered in our response to GAD's report CED-77-32
dated Jenunary 1, 1977. USDA's statement of actions taken on the
recommendations in that report has also been sent to GAO.

We hope you find our comments znd suggestions useful as you prepare
your final report Lo the Congress.

Sincerely 0
o
-~ l/ - // e
LA “ -y
of o TN /
.yﬂ-/f‘/ e
Aotz Ol falietan
Inclosure

1/GAO does not believe this is necessary since nutritional
experts in and out of Government were consulted during the
study, and the work reviewed by HEW.
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FOOD AND NUTRITION SERVICE RESPONSE TO GAO REPORT "IMPACT
OF SCHOOL LUNCH PROGRAM: A SYNTIIESIS OF EVALUATION STUDIES"

Organization of Response

This report follows the same organizational pattern as the major GAO report
(i.e. not the summary). FNS's comments on each of the five parts of the CAN
report are covered under similarly titled sections of this report. Where
possible, we have referenced the specific page(s) of the GAO report to

which the comments apply.
[3ee GAO note 4, p. 165.]

General Comments

An overriding theme of the GAO report is the need for " . . . a comprehensive
evaluation of the program's effectiveness in meeting its stated legislative

objectives." The need for such an evaluation is recognized in FNS.

An evaluation plan projecting FNS' research plans over the next five years
has been drafted and is currently under review. This plan calls for develop-
ment of a methodologv for assessing program performance in light of the
nutritional objectives contained in our enabling legislation. Because the
plan 1is under review, and therefore subject to change, it 1s not available
for release. We will, however, forward a copy of the plan to GAO as soon

as it 1s available. The Department conducted a comprehensive review of
studies of the program in 1974 and submitted it to the Congress in response
to Public Law 93-150. This report pulled together all of the existing

information on the subject that was available at that time. We note that

the GAO ‘made extensive use of this report in its critique of food program
evaluations. Our evaluation plans call for another major compilation of

existing information in 1981.
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As pointed out in the Economic Research Service's comments, the literature
review in GAO's report is reasonably complete, but does not indicate to

the reader that almost all of the research reported was directly conducted
or funded by USDA with professional staff responsible for research oversight.

This is a significant omission.

Finally, there are two summaries of the overall report. The first is the
separate summary titled "The School Lunch Program -- Is It Working?" The
second is PART V of the main report. Conslstency between the two summariles
and the main report is essential. Thus, any of our comments or recommended
changes to the main report which GAO decides to accept, should also be

reflected Iin the two summaries.

PART I - ABILITY TC SAFEGUARD HEALTH

- Program Philosophy and Basis

References: Page 20, Main Report; Pages 5, 6 & 8 Summary

It has never been the philosophy of the Department that the basis for the

NSLP is to serve as a nutrition intervention program to prevent a state of
disease. Adequate nutrition will allow for maximum dividends in the main~
tenance and promotion of health, but cannot guarantee total well-being and

absence of disease.

The Department has not evaluated the impact of NSLP on safeguarding the health
of the Nation's children. To assess the impact of the NSLP on the overall
nutritional well-being of its participants would be difficult. The program

is designed totfrovide a maximum of five meals per week. Assuming that

an average of 1/3 RDA is provided through the lunch over the five day peried
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this would be only 20% of the child's total nutritional requirements for
that .period. It would be most difficult to demonstrate any significant
changes among large groups of people as a result of this small amount of
food. The complexities associated with determining nutritional status and the
lack of standards that contribute to good health and adequate nutrition
(as presented in Chapter 3) further complicate the evaluation process
being sugpgested in the report. Because of the relatively small proportion
of the total nutritional requirements the NSLP is expected to provide and
the complexities associated with determining nutritional status, it is

guestionéble that the study would be successful in accomplishing its objectives.
|See GAD comments on p. 45 of this report.]

- Meal Pattern/Plate Waste

References: Pages 39 & 108, Main Report; Pages 4, 5, 6, 7, 10 & 14, Summary

The nutritional goal for the NSLP is to provide approximately 1/3 or more

of the RDA for children of various ages. The RDA's are estimates of the
average known nutritional needs of population groups and are not recormended
intakes for individuals, Establishing a simple nutritional standard per se
would be a misuse of the RDA's. The RDA's are not to be confused with
requirements. They are estimates that exceed the requirements of most
individuals and thereby ensure that the known nutritional needs of
practically all healthy persons are met. The basis for estimation of

RDA is such that, even if a person consumes less than the recommended
amounts of some nutrients, his diet is not necessarily inadequate for

those nutrients,
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On page seven of the summary report, GAO refers to 'the program's single
meal pattern." The program does not have a single meal pattern. The

Type A Pattern is based on minimum requirements designed for the 10-to-12-
year old child. Varied portion sizes are recommended for older and younger
children to meet their specific nutritional needs. The Type A Pattern has
been reviewed and revised pericdically since development in 1946 to reflect
current nutrition knowledge and food consumption habits. While the report
ceriticized the Pattern for its limitations and its appearance as being un-
responsive to today's eating habits, it reported that butter/fortified
margarine was part of the Pattern. This requirement was deleted in

June, 1976 and the report should definitely be modified to reflect this
fact. Previously in 1969, the amount of butter/fortified margarine had
been reduced from two to one teaspoons. Eliminating this requirement is
cohsistent with the knowledge of possible undesirable side effects of
large amounts of fat in the diet. Other changes that have been implemented
include: 1) In 1973, the definition of milk was expanded from whole fluid
milk to include fluid forms of whole, lowfat, skim, cultured buttermilk
and flavored forms of these milks. 2) In 1974, the definition of bread
was expanded to include crackers, taco shells, pizza crust, etc. These

changes have increased menu planning flexibility within the Pattern while
maintaining its nutritional integrity.

[The report has been revised to show the current type A pattern.
See pp. 63 and 69Y.]

The kinds and amounts of foods as specified in the Type A Pattern are based
on the four food groups from the Daily Food Guide. These four food groups
have served as the basic framework for menu planning by nutritionists for
years. We agree with Dr. Mayer's statement from page 5 of the summary that

eating habits have changed. However, the flexibility provided by the Tvpe A
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Pattern enables menu planners to offer meals which respond to these changes.
Dr. Mayer's example of a typical lunch supports the Type A Pattern with the
exception of one leas fruit or vegetable. Other menu planning approaches
will not likely provide greater flexibility than is provided through the
Type A Pattern if the nutritional goal is to be maintained. The types and
quantities of foods specified by the pattern are those required to satisfy
the goal., Consequently, an expression of thils poal as a requirement would
result in the utilization of approximately the same types and quantities of

foods. [See GAO comments on pp. Y anda 70 of this report.]

Three studies have been conducted to compare nutrient standard methods of

menu planning with Type A menu planning in school lunch. The study con-

ducted by Colorado State University comparing the manual nutrient standard
with Type A did report that no significant differences were found in either
student's rating or consumption of menu items between the two methods. How-
ever, in the study conducted in the Dade County (Florida) Public School

System, consumption and acceptability rates were higher in schools serving
Type A menus than in schools serving menus planned by a nutrient standard.
Additionally, a similar study in Memphis City (Tennessee) School System also
found that students consumed more of the Type A meals than of the meals planned

by a nutrient standard. [The report has been revised tc acknowledge
FNS' comment. 3ee 2. 70.]

A frequent criticism has been that the Type A Pattern is not responsive to
the protein contributions of food components in the pattern, because credit
is not given for the protein in both meat and milk. The pattern does not
require meat and milk for protein alone, but for all other nutrients as

well. Using iron and thiamin as examples, the goal of 1/3 of the RDA could
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not be met without the specified quantities of both meat or alternate and

milk. Consequently, expressing the requirements on a nutrient basis would

not lower the cost of veel=

On page 30 of the main report, GAO states iron-td-calorie ratios were lower

for school lunches than children's home diet (based on Ten State Nutrition
Survey data). A recent nutrient calculation of the Type A Pattern, based on fo
representative of frequency of service to 60 test groups over a four week
period shows that the Pattern furnishes approximately 8 mg. iron per 1,000
calories. This amount is well over 6 mg. iron per 1,000 calories which is

the awount expected from a varied, well-balanced diet as specified by the

RDA's. [See GAO comments on PP. 71 and 72 of this report.]

Accumulating evidence demonstrates that the amount of iron potentially
available from foods depends not only upon the amount of iron supplied but
the nature of that iron and the composition of the meal with which it is
consumed. This fact is demonstrated in the RDA for irom, which bases its
requirement on the assumption of an average availability of 10 percent of
the food iron. Furthermore, there has been consideration of expressing the
requirement by a different method. The total iron content of the diet is
thus a relatively poor indicator of the adequacy of the diet with regard to
iron. Two of the factors known to affect iron absorption are, the source
of iron in the diet and other foods consumed with the supply of iren. The
mrals served in NSLP have a positive effect on the availability of iron.,
Listed below are factors that enable the NSLP to positively affect iron
nutriture: 1) most meals contain heme iron from meat, poultry and fish -

this form of iron is most readily absorbed; 2) the meat/meat alternate
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component of the NSLP erhances the absorption of iron from other sources; and
3) the NSLP provides a high level of vitamin C which enhances iron
absorption.

The statement on page 10 of the summary report (attributed to half of the
school food service personnel) that states, "1/3 RDA can be met in many

forms and that the inflexibilities of USDA's food pattern contribute to:
higher costs, food waste, and a meal design which is not representative of
today's eating styles", appears unfounded. Based on the foregoing discussion

the statement reflects a lack of understanding of the Type A Pattern and the

intent of the RDA's.
[See po. 74 ana 75 ana table 5.7 in this report.]

A recent review of the Type A Pattern, based on the 1974 revision of the
RDA has led to the development of recommended revisions which are under
consideration by the Department. In an effort to reduce plate waste while
maintaining the nutritonal goal of the lunch program, the revisions would
specify minimum meal requirements by age/grade groups, thereby allowing
significantly smaller portion sizes for elementary school students while

more accurately meeting the nutritional needs of children of all ages.

- TFNS Suggestions for Improving Participation and Minimizing Plate Waste

On page 6 of the summary report, GAO states that, " . . . the Type A lunch --
is often presented in a form which discourages studeat participation and
contributes to plate waste." The Food and Nutrition Service shares GAO's
concern about program participation and plate waste. However, there are

ways of addressing these concerns short of abandoning nationally established
meal standards. The folluwing list of activities is sugpested as a means

to positively effect participation and help reduce plate waste.
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Provide Quality Food through Effective For iservice Management

l. Increase understanding of school foodservice personnel in
subjects of good menu planning, quality food production, and
imaginative techniques for merchandizing school lunches. Menu
planners must be aware of the proper techniques for using the Type
A Pattern to provide nutritionally adequate meals using a variety

of foods of the kinds and amounts children will enjoy and consume.

2. Develop materials to assist school foodservice personnel in
planning menus and writing specifications for pre-prepared foods
as well as food handling techniques and serving methods for these
foods. Monitoring guidelines should be provided for State and

local school foedservice personnel.

3. Implement the recommended revision of the Type A Pattern to
provide more flexibility in portion size adjustment according to

age groups and to permit use of more conventional foods.

Develop an Awareness of the Importance of Nutrition to Healch

4, Direet nutrition education activities toward the emphasis of

foods, the development of good eating habits and their relationship
to health, growth and development. Nutrition education activities
should utilize modern teaching techniques that relate nutrition to

day-to-day activities in both the classroom and the lunchroom.

5. Encourage more schecols to involve students in the lunch program
through activities such as menu planning, cafeteria decoration, and
building a student awareness of nutrition and the importance of

minimizing plate waste.
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Enlist the Support of School Administration and Program Cooperators

6. Emphasize the importance of a complete lunch program in which all
persons involved contribute to its effectiveness. Encourage school
administrators and teachers to assist the school foodservice manager
and students in developing an effective program. Encourage school
administrator and teachers to eat with the students and to schedule
lunch periods that minimize length of serving lines and provide
adequate time for eating. Encourage all school personnel to establish

effective communications with parents and the community.

7. Encourage schools to provide choices for elementary and

secondary students within each component of the lunch.

8. Encourage schools to eliminate the sale of "snack" foods during

the lunch period.

On Page 39 of the main report, GADO indicates that NSLP lunches should be
designed to better supplement the school child's home diet. Based on
previous discussion in this paper, there is no way to determine and evaluate
each participant's specific nutritional needs on a daily basis, let alone
produce and serve meals to meet these needs. USDA has consistently
encouraged schools to offer a choice in Type A meals, including a salad or
diet lunch, in an effort to meet the nutritional needs of varicus segments
of the student population. However, even when varied meals are offered,
there is no way to ensure that each student will select the meal most

applicable to his/her nutritional needs.
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- Non-nutrient Diec! Diseases
Reference: Page Summary
The statement on 7. 6 of the sumary reports that, "Poor choice: in the

non-nutrient part of diet which may contribute to . . . tooth decay . .
hypertension and bowel cancer", is not sufficiently qualified. The absolutc
causes as well as the dietary and health practices related to these abnormal-

ities are not known. [See technical note on . % o0f this report.]

— Caloric Intake and Development of Heart and Allied Diseases

Reference: Pages 6&7 Summary

On page 7 of the summary report CAO states that, "Indications are that the

current lunch -- may contribute to cbesity . . ."

|See pp. 45 anu 40 of tnis report.j

The nutritional goal of school lunches is approximately 1/3 of the RDA or
more (over a period of one week) feor nutrients other than energy. Foods
specified in the Pattern will not generally result in a meal containing 1/3
RDA for energy. It is believed to be desirable for lunches to furnish less
food energy as a percent of the RDA than for various other nutrients. Many
children do not need a comparable high level of food energy at lunch time
because food eaten at other meals and snacks frequently provide more than
2/3 of their daily energy requirements. Furthermore, the level of energy
is only one of the two important factors contributing to obesity. Exercise

is equally important.
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PART II -~ ABILITY TO ACHIEVE AGRICULTURAL OBJECTIVES

In its response to GAO, the Economic Research Service discussed two basic
methods of evaluating the NSLP's impact on the nation's economy. Along with
thelr response, ERS transmitted two reports which assessed the NSLP's
economic impact using each of the methods. The ERS summarized findings

from the more recent of the two reports which was released in September 1976.

[The studies provided by ERS are summarized in ch. 5 of this report.]

In addition, the Department is conducting a survey to determine the kinds

and amounts of food used in the nation's schools. This national probability
gsample of food use willl provide informatilon to further evaluate the impacts
of the NSLP (and the School Breakfast Program) on the demand for agricultural
products. An outside contract for the conduct of this study has been under-
way for some time. Data collection has been completed and analysis is in

progress. At the time of GAO's review, the most recent report on the NSLP's

.effectiveness in meeting its agricultural objectives was based on data from

the early 1960's. However, as mentioned above, since that time a formal

evaluation has been released and another is currently underway.
|See GAO note on p. 62 of this report.]

[See GAD note 1, p. 153.]

PART 111 - PROGRAM COVERAGE

The GAO recommendation (page 90) to improve the reliability of participation
projections and determine the relative importance of factors which affect
participation, has been an on-going objective of the Food and Nutrition
Service. National projections of program participation and costs are

updated by the Service on a quarterly basis for internal management and
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budget purposes. The GAO appears to be under the misconception that the

Department uses primarily prices paid by the paying child in its projections

of participation. While that is an important variable in assessing the
impacts of altermative legislative proposals, trends in past performance,
enrollment, free and reduced price eligibility levels and several other
nonprice factors are taken into considetatioq in the development of each
national projection. New legislative develcpments have often been domi-
nating factors. A special study, '"The USDA study on High School Partici-
pation in Child Nutrition Programs", cited on page 76 of the GAO report,
explicitly pointed to a large number of nonprice factors affecting parti-
cipation in high schools. That study was completed in 1975. FNS agrees
that there is a need to prioritize these factors and determine the extent

to which they individually and collectively influence participation.

The ERS response discussed several reasons why per capita income is a

poor series to adopt as a proxy for household income in evaluating parti-
cipation. FNS 1s in accord with the concerns expressed in the ERS response
and has similar objections regarding aggregation of prices at the State
level to determine the percent of variation in participation explained

by price. State agencies do not establish lunch prices for schools within
their jurisdiction; price setting is a local function. States report prices
which are average prices within States and include individual schools and
districts with widely varying prices. Thus, the State is not the appro-
priate sampling unit to determine the percent of participation variation

attributable to price. |[See GAO note 2, p. 153.]

FNS also joins with ERS in taking exception to the statement on page 81
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that," . . . price-participation relationships reported in the USDA's
study would be technically correct for NSLP lunches priced in the 20 to

35 cents range.” In USDA's comprehensive study, data from the Pittsburgh
study were weighted heavily in projecting participation rates for a bread

range of program options. The Pittsburgh study included observations of
participation behavior at two prices (20¢ and average of 46.67 cents).
Since the Pittsburgh study, FNS conducrted an informal study in Fairfax
County, Virginia, with price observations up to 60¢, which lends further
support to the projections in the Comprehensive Studv. Thus, we object
to GAO's contention that USDA's analysis was "flawed"” because prices

in fiscal year 1974 were above the 20-35 cent range.
[See GAO note 3, p. 153.]

PART IV ~ PROGRAM COSTS

In its response, ERS generally covered the food procurement aspects of

program costs, and indicated that increasing labor costs may force sub-
stitution of foods which require less labor and are thus more expensive.
We agree that disproportionate increases in food purchases need not re-

flect ineffective management.

The GAO report in assessing the regional cost variations in operating

the National School Lunch Program as reported in the Department's com-
prehensive study of the child nutrition programs, indicated that dif-
ferences 1in accounting methods among the States prevented it from
determining any meaningful association between costs and program operating
efficiencies (page 102). The Department recognizes that the cost data
available for that analysis were not sufficient for fully answering the
questions posed, partly because of accounting problems. The Food and

Nutrition Service has developed arcounting -*nstructions which when fully
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implemented will ensure more standardization in accounting practices
throughout the NSLP. The implementation of these instructions has been
a major FNS objective for the past several years. With implementatiocn
of cost-based accounting, FNS will be iIr a position to better assess

regional cost variations.

The GAO recommendation (page 109) to examine approaches and implement
procedures for improving the food procurement economies of small and

medium sized school systems is already underway. An outside contract
with A.T. Kearney and Company has been underway since last summer to

accomplish this objective. A report 1s expected before the end of

fisecal year 1977.

PART V -~ EVALUATION SYNTHESIS

As mentioped earlier, this section of GAO's report hinges on the pre~
ceding sections. Thus, any suggestions previously covered should also

be considered in terms of their impact on PART V (as well as the Summary).

In its assessment of evaluation cf the pregram, the GAO did not appear to
be aware of the study of the effectiveness of the program conducted for
the State of Washington by Washington State University. That study
assessed the Ilmportance of the program both for low income children
recelving free or reduced price lunches and higher income children paying
for their lunches. The impact of the Program on the overall diet of
recipients was measured, and the nutritional status of participants
versus nonparticipants was assessed using biochemical measurements.

Food intake data were obtailned both from the children at school and

from the parents of the children through home visits, Statistical
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assessment was made of the net additional amounts of food obtrained

through the Program upon the total food availability to the household.

The report of this study is available on loan from the Information

and Educational Materials Center, National Apricultural Library,

Beltsville, Maryland.

GACU notes: I

Comments have been deleted because of changes
to the final report,

The final report has been changed to reflect ERS'
commants regarding the use of "per capita income"
as a proxy for househola income. (See p. Y9.)
Fii3' objection to the aggregation of prices at the
State level is a different matter, and was not ad-
dressed by ERS.

All cross—sectional regressions implicitly have an
identity problem, that is whether the stuagents in-
cluded in each school/State of the cross-sectional
survey can be treated as being part of the demand
curve. Qur work, as presented in this report, 1is
vased on the averag: price charged {({on a per lunch
basis) in each State. The findings are consistent
with, and supported by, USDA's own findings in cross-
sectional surveys of individual States and in a before
and-after study on the effects of a price increase in
Pittsburgh public schools. (See footnotes 2, 1, 2,
and 3 on pages Y2, 93, and Y8, respectively.)

FNS reported in its Comprehensive Study of the Chila
Nutrition Programs that a lU-percent increase in price
would cause a 3- to 6-percent decline in paying studer
participation. Our report states that such a relatior
ship is technically correct only for NSLP lunches pric
in the 20 to 35 cents range. ERS' comments reinforce
our conclusion by noting that "* * * for every 1 per-
cent they raise the lunch price above 35 cents they
will average a loss 1in student participation of 1.33
percent * * % " Tn other woras, at a lunch price of
35 cents, a lU-percent increase in price woula cause
about an l8.d-percent decline in paying student
participation.
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UNITED STATES DEPARTMENT OF AGRICULTURE
ECONOMIC RESEARCH SERVICE
WASHINGTON. D.C. 201%0

March 14, 1977

Mr. Henry Eschwege
Director, Community and
Economic Development Division
United States General Accounting Office
Washington, D.C. 20548

Dear Mr. Eschwege:
We have reviewed the draft GAO report on the Impact and Effectiveness
of the School Lunch Program as requested in your letter of February 15.
Our comments are confined to Parts Il-IV since nutritional science is
outside our charge.
Our detailed comments are enclosed.
Sincerely,

e ko= )
CLARK BURBEE
Acting Deputy Administrator

Enclosure
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UNITED STATES DEPARTMENT OF AGRICULTURE
ECONOMIC RESEARCH SERVICE
WASHINGTON, D.C, 20250

COMMENTS ON GAQ REPORT

Y"THE SCHOOL LUNCH PROGRAM--1S IT WORKING?"

This report presents a synthesis of National Schoo! Lunch Program
evaluation studies. Although the review of literature seems reascnably
complete, nowhere does it give the reader the idea that almost all of
the research reported either was directly conducted by the USDA, or funded

by it with USDA professional staff responsible for research oversight.

PART Il - ABILITY TO ACHIEVE ACRICULTURAL OBJECTIVES

The National School Lunch Program's economic impact can be assessed
at various levels within the economy. For instance, identification of
the net increase in business receipts received by specified sectors
(e.g., agriculture; meat and poultry manufacturing; wholesale trade;
retail trade; etc.), as a resuilt of USDA's {a) cash transfers to the
States and (b) its purchase and distribution of commodities to schools
is one type of comparison. The determination of the tonnage and/cr dollar
value of increased sales of a particular commodity (e.g., carrots, lettuce,
mi 1k} is another.

The GAO's contention that it ''could not locate any formal attempt
to evaluate the NSLP's impact on the Nation's economy,'" {p. 52) is not
surprising as published reports have been few in number. The most recent

was released in September 1976.

[See GAO note 1, p. 162.]

155



APPENDIX II APPENDIX II

Both this report and an earlier one may be of interest and are enclosed.
The September study presents the sector level comparison while the earlier
study illustrates the commodity-by-commodity approach. The commodity
approach report is dated, but it illustrates the research problems and
the kind of findings such an approach yields.

The sector impact approach reports data for as recently as fiscal
year 1974. |t compares operating results along with simulations of what
three alternatives would have yielded if they had been substituted. In
1974, the cash transfer of about $1.1 billion resulted in a net increase
in business receipts of $573.2 million and in GNP of $397.5 million.

With respect to business receipts, some sectors gained while others would
have gu ned more if there had been no program. Thus, agriculture, food
manufacturing, and the wholesale trade sectors gained a total of $942.6
million; whereas other sectors such as the retail trade sector would have
gained $106.1 million more without the program. Schools buy primarily
from wholesalers and food manufacturers.

Commodity distribution yielded analogous results. |In fiscal year
1974 when the USDA purchased $319.2 million of food products which were
distributed to the schools, the business receipts for the Nation rose
by a net $409.2 million and GNP by $50.2 million. Agriculture, food
manufacturing, and the wholesale trade sectors gaineu $556.4 million in
business receipts while retail trade would have gained $41.5 million more
in business receipts without it. (For complete details, see the enclosed .
copy of AER-350.)

The results of each of these studies supports the GAO's belief that

""The NSLP has supported domestic demand for agricultural products' (p. 64)--
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and, it should be added, the demand for the services of food manufacturing
and trade sectors responsible for moving food from farms to schoel children.
However, there were economic opportunity costs. Other sectors would have
gained more business receipts without such an increase in the final demand
for food. Even so, the net gain for the economy was greater with the

NSLP than it would have been without it.

PART i1 - PROGRAM COVERAGE

FNS administrative reports and studies long have documented that
agency's concern for increasing and for accurately forecasting the numbers
of program participants. Published and unpublished reports have identified
factors which have been viewed as being associated with participation
and as of being of use for forecasting numbers of participants. These
include those detailed in the GAO report. |In considering reseaich directed
toward identifying the relative importance of factors which explain
participation, priority was given to factors over which the school had
substantial degrees of control, e.g., prices and costs of lunches, and
also to those which could be meaningfully quantified. This did not include
the income variable.

Specifically, per capita income for each State is a poor statistical
series to adopt as & proxy for household income because it does not yield
measurable associations which are statistically 'clean cut.'" Average per
capita State income includes the incomes of households without children,
with children who pay fully, on free- or reduced-price lunch participation,
composed of old maids or bachelors, and households composed of retired
pecple. The per capita State incomes for Florida and Arizona are affected

substantially by their numbers of households composed of retirees.

1517



APPENDIX II APPENDIX 11

States have such great variations of income within them that the per
capita income statistic is unsuijted for between-State comparisons. |If
each State's within-State income was homogeneous so that thé variance
within each State was small while differences between States were sub-
stantial, the income specification adopted by GAO would hold up--but
the present data suggest that this is not the case.

In addition; States which have high proportions of free- and reduced-
price lunches would have State per capita income averages not representative
of households from which full-pay students come. Thus, even though the
model's coefficients have high statistical significance, within an economic
context they are very suspect,

The need for a cleanly specified income variable is emphasized when
the added factors cited from the literature by GAO are considered.
Elementary students usually are relatively captive lunch patrons. They
must eat on school premises and typically the only alternative to the
Type A lunch provided is a bag lunch. Secondary students have varying
degrees of freedom ranging from use of only on-campus facilities or, with
both Type A and non Type A lunch, choice of such facilities plus permission
to leave the school premises and buy from off-campus sites. The true
income impact can be identified only if "all other variables are heid
constant." Use of an average per capita State income in a regression such
as GAD conducted could attribute influence of these other factors to
income. In essence, the GAO report places too much emphasis upon a
crudely specified regression equation. [See GAO note 2, Pp. 162.]

In discussing the price-participation relationships, GAQO presents

data which do not have clear source identification (footnote 1, p. 81,
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is missing). GAO contends that, '"the USDA study is technically accurate
only for the 20-35 cent range.' Actually, there were several studies
conducted independently (Wa: "ngton State, North Carolina, and two ERS
studies) which yielded similar results within this range. O0f these,
all but one were cross-sectional in character and analogous to the one
GAO has developed and reported in its figure 7.1, p. 82. For these cross-
sectional studies, the GAD statement is essentially correct. It is only
partially correct for the Pittsburg study which was more analogous to
an experimentally controlled design than it was to cross-section. The
Pittsburg system which had maintained a price of 20 cents for an extended
time, had a single price increase to an average price of 46.67 cents. The
Pittsburg own-price elasticity at 20 cents however, was almost identical
to the cross-sectional studies at 20 cents (-.47 versus -.50). Also,
when the Pittsburg and cross-sectional results were placed on a common
statistical basis for comparison, the results were similar. Because of
the similarity of results in their corresponding price range, the Pittsburg
results for the range of 35 cents to 46.67 cents become particularly
relevant as they go beyond the other studies. At 31.2 cents the Pittsburg
own elasticity was -1.0. Above that price the elasticity rose rapidly.
From 35-46.67 cents the average was -1.88. At 46.67 cents its own-point
elasticity was -2.95. [See GAO note 3, pv. 1982.]

No regression equation will necessarily yield a precise estimate
beyond the range of data from which it was computed. However, when
results from experimentally controlled situations and cross-section data

taken independently agree within the same range and observations of the
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former go beyond those of the cross section, the results from the former
can be used to make administratively meaningful decisions. |f a >chool
Board recognizes that for every | percent they raise the lunch price
above 35 cents they will average a loss in student participation of 1.88
percent, actually losing as much as 2.95 percent if they go as high as
46.67 cents, the message would appear to be loud and clear.

in summary, ERS joins the GAO in its recognition of the importance
of a well specified income variable for improving forecast models.
Unfortunately, ERS has yet to find currently available income series
which are adequately specified for this purpose of forecasting school
lunch participation. Consequently, until such an adequately specified
income variable becomes available, it is analytically questionable to
claim that a State per capita income series is a more "'important variable"
than others, such as price. [See GAO note 2, p.l62.]

GAQ's contention is based upon differences in coefficients which
they obtained. However, until these coefficients have been standardized
even a statistical comparison of relative importance is not possible.

In this instance, even if standardized coefficients were different in
terms of statistical significance, analytically they would be meaningless

because of the crude identification of the income variable.

PART 1V - PROGRAM COSTS

Overall program costs have ‘ust about kept pace with inflation.
Hence differentials in rates of increase in purchased foods compared with
other cost components may reflec¢ a deliberate effort to minimize labor

costs. Wage rates for cafeteria workers have risen and continue to rise
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at a relatively rapid pacz. Other purchased inputs in part may be substituted
for labor. The increased purchases of ''preformed beef patties'' in lieu of
bulk ground beef and of individual portion pizzas are illustrative. Thus,
disproportionate increases in food purchase expenditures need not reflect
ineffective management.

[The report has been revised to acknowledge ERS' comment. See p. lZ1.

While smaller school systems typically could realize savings if they

participated in a State- or county-wide buying arrangement, an additional
caveat probably shculd have been added in the original ERS report. When a
State is composed of both large and small systems, the deveiopment of a
centralized purchasing system should be used on a voluntary basis. A
compulsory participation arrangement, while helping smaller systems, could
penalize the larger ones as they could nnt capture the savings from
advantageous local bids whenever they become available.

[The report has been revised to acknowledge ERS' comment. See p. 124.])
PART V - EVALUATION SYNTHESIS OF THE SCHQOL LUNCH PROGRAM

Many readers will not study this report beyond its summary. Conse=
quently, it is important that the summary be written clearly and accurately.
Because of the information presented in the preceding comments and the two
enclosures, GAO may wish to revise some of its statements, particularly on
pages 120-124. For example, the introductory‘sentence under the heading,

Agricultural considerations, p. 120, needs revision to reflect the added

information. The statements at the bottom of p. 122 and the top of p. 123
are guestionable. ''"Current forecasts based on price participation studies
are npot reliable'" is too strong a contention. The use of elasticities of
demand c¢an yield workable estimates of what the impact of specified price

changes for lunches will have in terms of changes in numbers of participants.

[See GAO note 4, p. 162.]
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GAO notes:

1. The final report has been revised to include a summary of
the studies provided by ERS. See "Impact on the agri-
cultural economy," ch. 5.

2. The final report has been revised to better qualify the
limitations of using "per capita income" as a ‘regression
variable. See pp. YY to 102 of this report.

3. ERS' comments pertain to the lack of clear source identi-
fication in an earlier draft of this report. The final
report has been revised to clarify the point. (See p. %6.)
In essence GAO's contention is that USDA's Comprehensive
Study of the Child Nutrition Programs misinformed the
Congress by stating that "paying students respond by re-
ducing participation 3 to 6 percent for every 10 percent
increase in prices charged." Such a relationship, in
GAO's opinion, would be true only for lunches priced in
the 20 to 35 cents range. ERS' comments support the
contention by noting that "* * * for every 1 percent they
raise the lunch price above 35 cents they will average a
loss in student participation of 1.88 percent * * *_ Tn
other words, at a lunch price of 35 cents, a 1l0-percent
increase in price would cause about an 18.8-percent de-
cline in paying student participation.

4. The statement that "current forecasts based on price
participation studies are not reliable" has been revised
in the final report to read that "price-participation
relationships provide an extremely weak forecasting tool."
The interpretation of what constitutes a "workable esti-
mate" in projecting participation levels is, of course,
dependent upon the degree of precision required. The
limitations of current price-participation forecasts are
shown on pp. %6 to 9% of this report.
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DEPARTMENT OF HEALTH, EDUCATION, AND WELFARE

OFFICE OF THE SECRETARY
WASHINGTON, D.C. 2020

Mr. Gregory J. Ahart

Director, Human Resources
Division

United States General
Accounting Office

Washington, D.C. 20548

Dear Mr., Ahart:

The Secretary asked that I respond to your request for our comments
on your draft report entitled, "Impact and Effectiveness of School
Lunch Program: A Synthesis of Evaluation Studies." The enclosed
comments represent the tentative position of the Department and

are subject to reevaluation when the final version of this report
is received.

We appreciate the opportunity to comment on this draft report before
its publication.

Sincerely yours,

Thomas D. Morris
Inspector General

Enclosure
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-DEPARTMENT COMMENTS ON GAO DRAFT REPORT "IMPACT AND EFFECTIVENESS OF
SCHOOL LUNCH PROGRAM: A SYNTHESIS OF EVALUATION STUDIES"

GAQ RECOMMENDATION

That the Secretary of Agriculture:

-- should require a formal, systematic evaluation of the NSLP's
performance in meeting legislative objectives. The evaluation
should be coordinated to utilize the expertise .and resources of the
Department of Health, Education, and Welfare (HEW), in all matters
pertaining to the health and nutritional status of school children;
and to provide effective and timely reporting of information needed
for Congressional oversight.

-- with assistance from HEW, determine tY nutritional standards
needed for the NSLP to best safeguard schoolchild health; and, if
found desirabhle, revise the program's meal regulations to reflect
nutritional requirements that will provide menu planners with
planning flexibility, improve the program's cost-effectiveness;
encourage higher levels of student participation; and reduce piate
waste.

DEPARTMENT COMMENT

While we concur with the GAO recommendations, we have concerns, listed
below, about the accuracy of some statements in the report and the
validity of some of its reasoning. We will, however, assist the Depart-
ment of Agriculture in carrying out the intent of GAO's recommendations.

TECHNICAL COMMENTS

Following are some areas of the report which should be modified:

1. There are a variety of statements asserting specific relation-
ships between nutrition and disease which, while intriguing
hypotheses and which are now being studied, cannot be con-
sidered as authoritative fact. For example:

[See GAO note 1, p. l65.]
a. References to deficiencies in fiber in the diet causing
increases in the risk of bowel cancer. (Page 10);

[See GAO note 2, p. 165.]

164



APPENDIX III APPENDIX III

2.

The report criticizes the regular Type A school lunch because
it contributes to obesity in some children and has not been
able to improve iron nutriture. Since the report elsewhere
concluded that present studies of NSLP are inadequate to
evaluate nutritional impact, it is premature to implicate the
program on these grounds. This is particularly true since, as
the report points out elsewhere, the school lunch provides
only one-sixth of the meals of the participants and can,
therefore, only be a supplement to home meals.

(See GAO note 3 below.]

GAD notes:

The report has been revised to agree with the comment.
See "technical note" on p. 9.

Comments have been deleted because of changes to final
report.

See GAO remarks on p. 45.
Page references in the agency comments in appendixes

I, II, and III refer to the draft report and/or summary,
and may not correspond to the final report and summary.
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