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1. INTRODUCTION 

The research done by the Latvian team in the TRANSMANGO project earlier (reflected in the report 

“Latvia: Food and Nutrition Security Debate”) illustrates the central issues raised by media when  

vulnerabilities associated with food and nutritional security (FNS) are discussed as well as identifies 

groups that according to media articles are considered as vulnerable. Among others two themes seemed 

to be reoccurring during the analysis: first was clearly tying FNS with schools and with schoolgoers 

(children) as a group that institutionally has to rely for support on public systems; second was underlining 

the importance of local. For the purposes of this study we have reformulated this second theme as 

follows: small local farmers (and local producers), as an important actor to overcome system 

vulnerabilities - however, vulnerable due to economies of scale and global free trade. We have chosen 

these two themes – school food and small local farmers – for an in-depth analysis which is represented in 

this report. 

School food in public and academic debate is associated with the characteristics that can help to solve 

several social problems and should be associated with line of problems. First, school meals are seen as a 

tool that can „help children adopt healthy diet and lifestyle habits while allowing significant strides towards 

reducing the burden of childhood obesity” (Storcksdieck 2014, p.3). World Health Organization declares 

that intervention to ensure healthy nutritious food intake and to educate about healthy food must occur 

early in childhood. School as a comprehensive institution can provide an important opportunity for such 

intervention (WHO 2006). These goals are approved by Storcksdieck et al. In the study of EU member 

state school food policies he concludes that most of these policies hold similar goals – to improve 

nutrition, to educate about lifestyle habits and diets and to prevent obesity (Storcksdieck et al. 2014).  

Second, school meals (and public procurement in general) are often seen as an instrument to support 

local food systems. As indicated by Barling et al., initiatives as School Fruit Scheme or School milk 

Scheme create links between agriculture policy and health policy (2014). This links procurement and 

helth to third topic that can be discussed in the context of school meals: the quality of products served. 

The problem of product quality is encapsulated in the ironical quotation given by Morgan and Sonnino 

describing finances behind schools meals: „Catering staff is asked to perform minor miracles daily when 

they try to deliver quality meals at a price which most people would consider impossibly low – between 32 

and 38 pence for primary school meal” (Morgan and Sonnino 2008, p.15). As it can be seen – the 

problem should be rather associated with funding available to ensure that kids have access to healthy 

meals.  

Fourth, another question that could be put in the centre of the school meal debate is the organisation of 

the service. The organization materializes through several smaller questions: who pays for the school 

meals; where the meals are prepared; level of school meal system centralization; functional regulatory 

and support systems. The implementation of school catering will vary from school to school and the 

differences will be the result of relations between actors involved and specific context related aspects. 

Named problems constitute basis for this case study addressing school meals in Latvia (primary case 

study; main case). Finally, last but not least a question should be asked who can access school meals. 

Thus in addition to the main case we specifically explore (as a satellite case) the opportunities of small 

farmers to contribute to school meal provision, that is, the ways this group which in theory may be part of 

FNS solution, can and does or does not manage to contribute to it due to a range of influencing factors.  

Therefore the satellite case contributes to the understanding of issues examined in the core case – on 

utilisation (through green procurement) and access (through expanded coverage) of healthy and 

nutritional food schoolgoers by examining the issue of availability of that food in the school food system 

as provided by local primary producers, which we address in the satellite case as “small farms”. 
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For small farms, involvement in the provision of school meals may be an important market channel, as 

school meals are covered by the national budget (and often supplemented to some extent by municipal 

one) in primary schools throughout Latvia, with additional provision for schoolgoers from socially 

vulnerable families, and some municipalities expand the meal coverage even more (up to end of 

elementary school). Especially in rural areas, small farm produce (of controlled quality) might seem to be 

the obvious candidate for getting served to schoolgoers. However, the actual situation is quite complex 

and there are multiple ways how farmers can access school’s meals.  

First, the relative spread of the green public procurement might provide certain incentives to get involved 

in the system (for local farmers) and seek contracts with other farmers and/or school catering companies. 

Second, there are issues of capacity (both farmers’ and local authorities’), issues of the scale of 

production, storage and transportation, and of course the fit of the economic profiles of local farms with 

the needs of the local school system; all of which may hamper the use of these windows of opportunity. 

Third, another channel for getting involved in school meals provision is already established and 

functioning. We are talking about the School Fruit and School Milk programmes, which are relatively well 

established. Implementation of this programme in Latvia is overseen by the national network of Rural 

Support Centres, which, depending on the actual institutional arrangements may be either beneficial or 

detrimental to small farm participation.  

Thus, we find both opportunities and a gap in knowledge with regard to small farm participation in school 

meal provision, and aim to explore it as a supplement to uncovering the school-meal provision practices 

as sites of possible re-assemblage and re-localisation, to increase FNS in Latvia. 

This report explores these two cases. Report has two major parts. In the first the primary case is 

analysed. This part on its own is split into three chaptes. The first chapter discusses research 

methodology and raises research questions. The second chapter is the analysis– we discuss findings 

from literature, interviews and foresight workshop in the chapter. The third chapter summarizes and 

reflects on FNS in the context of school meals. While the second part of the report is organized in the 

same order as the first one yet it is dedicated to explore the secondary case study. Finally, research is 

closed with synthesis of the findings in two cases. 
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2. MAIN CASE STUDY REPORT 

In this report, the Baltic Studies Centre (BSC) explores agent interrelations and their outcomes that make 

available healthy food for schoolgoers. Our interest in the school meals, on the one hand, is related to the 

public interest school meals have recently attracted. On the other hand, the media has been so keen to 

discuss school meals mainly due to the rapid changes the field is going through. Firstly, a much stricter 

interpretation of what can be perceived as healthy food for kids has been introduced during the last few 

years (in fact regulations describing healthy practices have been changed repreatedly). The public 

discussion negotiating the amount of funding and product quality for school meals has been present in 

Latvia for years. Yet the recent debate has been in the centre of public eye more than before. The notion 

(as well as real solutions) of local procurement, which could be the practice that ensures schoolgoers’ 

access to healthy and nutritious food is also new. For certain groups in this recent discussion local 

procurement as well as possibility for food self-supply are both commonly mentioned possibilities to 

improve food quality. More and more municipalities and schools are experimenting with local procurement 

thus hoping to improve the public catering system and local economy. However, only few have clear 

vision how they could do that. Finally, the question who receives school meals has caught public interest 

as well.  

The reoccurring themes are presented as possible FNS pathways and in this report we are looking at 

them as such. The media analysis as well as the empirical materials collected allow us to identify three 

possible pathways: “green” public procurement, implementation of regulations on “healthy” products 

allowed in schools, which link the regulation of food schoolgoers consume and what producers produce, 

and improving pupils access of free school meals.  

School meals can be associated with several FNS dimensions. The first, there is a clear link to utilization 

dimension – food is mainly cooked in schools and served in schools. Both of these processes are heavily 

regulated. The second, school meals hold strong links to access – in many cases food offered in school is 

the only food source available during the school day. The third, school meals are also associated with 

availability – what will be available in schools is predefined by what is bought in procurement and how the 

procurement has been organized. 

The case also covers several FNS regimes. From the perspective of public and mass media, school 

meals represent the social regime (ensuring that children eat regularly and healthy). From the perspective 

of mass media, market and governance sector the case represents the economic regime – the trade-off 

between municipalities’ capabilities and market prices. Other regimes include public health, agriculture, 

food industry, social welfare and equality, local economic development, and local administration. Each of 

these interpretational fields can be changing. For example, the argument that investment in local 

economy raises local resilience is becoming increasingly wide-spread: the economic dimension 

incorporates the notions about local economy. This is a setting rich in both converging and diverging 

practices, claims, relationships and values, and as such provides a wealth of material for exploring FNS 

pathways on a local level. 

And finally, from the point of view of FNS activities, the main case addresses several: food consumption 

(meals in school and food accessible in school), food distribution (by considering who pays for the meals 

and how it influences accessibility, and by comparing meals offered between various schools and 

municipalities), forms of catering (often schools offer on-site cooking), and the educational aspects of 

school meals.  

Finally, the government has shown a strong willingness to work with school meals. Mainly this is because 

governing actors ever more clearly recognises school and practices surrounding school as a strong 

instrument to achieve transition. Local municipalities see the economic importance of local schools yet 

also recognize social importance of these institutions, Ministry of Agriculture recognizes the market power 
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of this instititution, Ministry of Health recognizes the transformative capacity school might have on public 

health, etc. However, all these visions bring forward all the difficulties that hampers achieving intended 

results: trade-offs, knowledge gaps, different interests, lack of political will of other actors, etc. 

2.1. Research questions & Methods 

Basing on the processes related to school meals we have identified four research questions. The set of 

research questions used for this case address the issue of school meals taking into account its multi-

scale nature:  

1. How is the implementation of school meals regulations negotiated on national, local, 

individual school level?  

The diversity of changes in regulations associated with school meals can be overwhelming. This question 

addresses the diversity by analyzing the interpretation associated with the changes at various political 

levels. 

2. What are the impacts of current changes in regulations and implementation of existing 

regulations on schoolgoers’ access to healthy food? On other stakeholders? 

Changes in regulations are a mix of centralizing and decentralizing decisions associated with school 

meals. Also, to be successfully implemented in many cases regulations would require rethinking the way 

controlling institutions operate. This question addresses impacts policies cause on school meals served, 

institutional arrangements common in school catering and on overall interpretation of school meals.  

3. What are the successes and bottlenecks in striving to provide schoolgoers with healthy 

food? 

This question is looking towards practical matters how various reforms introduced are either hampered or 

promoted by existing institutional arrangements. 

4. Are the outcomes divergent with regard to equality under different local authorities? If yes, 

how can this be remedied? 

Finally, the last question is addressing the structural characteristics behind success or failure to 

implement school meals related regulations. 

Methods 

The exploration of the case was building on the results of public debate analysis carried out in 2015, and 

continued with a range of methods: secondary research data analysis, statistical data analysis, policy 

document analysis, media coverage of the school meals issue, in-depth interviews with all major 

stakeholders groups related to the issue. 

During the first step of data gathering media articles related to FNS were analysed. In overall around 150 

articles were analysed. All except few of the articles analysed were published after 2010 (some of the 

science articles were older). These articles represented 55 sources (printed media and web pages). 35 of 

the sources were public publishers; 13 where publishers representing governing institutions, 3 sources 

represented both public and governance affiliations and 4 of sources had clear academic affiliation. From 

some sources just one article were selected while from some other the number could be significantly 

higher. Additionally, we have to stress that primary we were looking for articles discussing food related 

issues. However, for an in-depth analysis we were choosing articles bringing something new to 

discussion. Thus – on the one hand, we were trying to grasp the most commonly discussed food related 

issues. However, on the other hand, we were also trying to cover the diversity of these discussions. 
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For this case study we were also analysing secondary data. We were using multiple sources of data – 

most common source of data has been Central Statistical Bureau (CSB). However, for more specific data 

we were looking elsewhere. Most of the data describing education system was obtained from Ministry of 

Education. Data illustrating characteristics of municipalities were obtained from municipalities. Data 

related to violations of caterers and enterprises involved in school catering was obtained from Food and 

Veterinary Service (FVS). Data concerning green procurement was obtained from Public Procurement 

Office (PPO). In many cases data obtained was unstructured, with inaccuracies and only after we had 

cleaned and analysed obtained data they started to represent situation in Latvia. 

For this case study we have also visited 6 school canteens and on many occasions have had discussions 

with school cooks. And finally – we have had 24 interviews with stakeholders representing school meal 

stakeholders – 5 interviews with representatives from 3 municipalities, 4 interviews with experts from 

NGOs (including two respondents representing parent organizations), 2 interviews with ministry 

representatives, 5 interviews with teachers and school principals (both from big urban and small rural 

schools), 3 interviews with people representing advisory services, 2 scientists, 2 caterers, 1 person 

representing health related institution. Most of the interviews were conducted in the time period between 

February and May 2016. The length of interviews differed significantly - while most of them were around 1 

hour long, duration for some other ones were only 15 minutes.  

An important part of the research process was the two scenario workshops whose participants further 

expanded the initial ideas and also brought in schoolgoers as a key group (school self-government 

representatives). The first workshop was organized on the 16
th
 of February in Riga. The workshop was 

attended by 19 people from diverse backgrounds, like representatives of municipalities, schools, 

ministries, parent organizations, pupils, school caterers, and others (full list of attendees presented in 

Attachment). The second scenario workshop was held in Riga on 16
th
 of June. The workshop was 

attended by 11 participants representing several public institutions (national ministries, municipalities, 

agencies) as well as providers of catering service, advisory and training organisation, social scientists, 

parents, and schoolchildren. More information about the workshops is given in the next chapter. 

Two sites were selected for in-depth exploration: 1) the sub-case of Riga, as a relatively wealthy urban 

setting with possibly divergent practices uncovered in schools with a different student base (parent 

income, city borough, dominant ethnicity, orientation towards academic success), and 2) the largely rural 

Tukums region (60 km west from the capital), predominantly Latvian, with much lower municipal funds yet 

closer links with local economy/producers, and a pioneering Food Strategy in place. 

The research was carried out to address all key levels of practice – from individual school level to national 

level regulation, involved all major stakeholder groups, and followed the developments over 2015 and the 

first half of 2016, to explore the development and implementation green public procurement and “healthy 

food” regulation as a pathway towards more FN security for schoolgoers.  

2.2. Research findings 

Literature review 

In this part of the report contains four sub-chapters. We start with discussing history and current situation 

of school meals in Latvia. We continue then by discussing the three directions we earlier identified as 

pathways: “Quality of meals”, “School food procurement” and “Free meals”. In this part the discussion will 

be mainly based on literature and secondary data findings. 

History and current situation of school meals 

School meal provision is not a new service for Latvia’s schools. On-site cooked meals had been provided 

within the Soviet education system, and school canteens continued to provide these after the restoration 
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of independence. The way how the schoolgoers catering system is organised has changed yet the 

problems associated with the system are largely remaining the same through all of adapted models. The 

common approach uniting all of the models was to offer warm meals to pupils that would be free for low 

income families yet for small fee for everybody else. In smaller schools in rural areas it meant that 

teachers were also cooks and that pupil’ families along with local organizations were donating products 

for the school’s lunch table (Bleiere 2013). School catering held mainly social function (although there are 

health claims present in historical representation of school catering, the main discussion concerns the 

possibilities of low income groups to access food) and was left on the shoulders of local municipalities 

(which in many cases did not care about the issue). As a result there were significant differences in the 

quality and organizational structure of the service with a more homogeneous system in urban centres.  

The discussions surrounding the school meals all through the period until Latvia re-gained independency 

in the nineties are somewhat similar to those now. Historically media is discussing the ways that could 

allow to ensure larger part of pupils can access school meals (not necessary free) (Latvijas Kareivis 1937; 

Bīvā Zeme 1937; Latgales Vēstnesis 1937), how to ensure that those in need receive free meals (Latvijas 

Kareivis 1929; Kurzemes Vārds 1936; Brīvā Venta 1940a) and how to ensure meals to be warm (Cīņa 

1954; Padomju Jaunatne 1984, Brīvā Venta 1940b) (one of the solutions introduced in 1957 was buying 

motorcycles for rural schools so the schools could transport food (Cīņa 1957)). The quality of meals 

(including the nutritional value and the use of fresh products) is an issue often discussed all through the 

history of systemic school catering organization (Padomju Kuldīga 1953; Cīņa 1954; Padomju Jaunatne, 

1984) and so are the ways how food is served. Also, there has been an ongoing debate regarding the 

role of school cooks (Rīts 1934; Cīņa 1954) and the practical organization of catering (Rīts 1934; Latgales 

Vēstnesis 1939; Daugavas Vēstnesis 1942; Cīņa 1971; Padomju Jaunatne, 1984). However, the 

significant difference of historical models is that historically there is no catering enterprise that could be 

interpreted as central actor organizing catering in schools, if compared to current situation – school meals 

are more integrated in the education (is a part of schooling process). All of the organization is left to 

municipalities and some national level actors (representing the country). To develop a school catering 

system requires significant investments (mainly in infrastructure and logistics). These investments are a 

reoccurring theme in media all through 20
th
 century (Padomju Jaunatne, 1984; Pionieris 1986; Laiks 

1978). 

The decades after regaining independency have introduced 

range of changes in school meal regulations. There has been a 

slow shift in how school food is seen – it is not as much a 

part of welfare system supplied to low income groups as 

rather an instrument to ensure societies health in general. 

Initially, local municipalities subsidised meals for schoolgoers 

from low income families (the practice has remained 

unchanged and concerns about 6% of schoolgoers, with local 

variation on the extent of subsidy); the rest could choose to buy 

low-costing warm meals or, more recently, to buy overpriced 

snacks. Yet currently schoolgoers are eligible for free meals 

regardless of economic status of parents (now it is all 

schoolgoers in grades 1-4), the quality requirements for food 

available on school premises, and the procedures for obtaining 

both service providers and raw materials for preparing meals 

(public procurement). The improved school meals quality 

requlations have simultaneously affected school meals in 

multiple ways: regulations describing products that can be 

served to kid has tightened; regulations how school kitchen has 

Picture 1. Problematic data 

In order to gain better understanding 
on the processes related to school 
meals, during the case study we 
accessed two major data bases 
(register of school caterers maintained 
by FVS and and procurement register 
maintained by PPO). Both of these 
data bases could be used only 
partially because some the following 
reasons: 
- Inconsistent use of identificators that 
limits the possibilities to charts 
representing longer trends in data or 
merging data with other sources; 
- Obvious carelessness and 
inconsistencies in defining the borders 
of what data represents; 
- Inconsistent use of terminology and 
codable elements; 
- Insufficient amount of data presented 
in data bases; 
- Overall lack of control for information 
provided (the data bases are compiled 
technically). 
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to be organized, how pupils should take their meals have become stricter as well. Additionally governing 

actors have also stated that pupils should have greater diversity of meals. However, just to show that not 

all of these initiatives are throughough coordinated we can mention that at the same time governing 

actors have decided that pupils do not need health education.  

It is also noteworthy that the changes in regulation are happening amid a dramatic decrease of the 

number of schoolgoers (their number in 2015 was merely 60% of the number in 2000, according to the 

Central Statistical Bureau data
1
) Thus the issue of school meals becomes not only the issue of health, 

social justice, environment, local economy support – but also that of demography policies. Furthermore – 

last decades have brought new procurement regulations and new goals for procurement. 

Despite the newly found overall interest in school catering it remains a black box in Latvia. Firstly, it is 

because there have not been studies trying to explain what is happening in the sector (among the few 

studies that actually have been conducted we can name Korpa et al. 2015, Spakovska 2014; Mieze 2015; 

BIOR 2011. Exception is pupils’ health which as a theme has been well studied (see SPKC 2014; Līmeža 

et al. 2012; Kārkliņa et al. 2011)). Most of the claims present in public space have not been backed up by 

hard evidence. They have been substantiated by opinions or only partially related data. Partly this is 

because the monitoring system that should be used to assess the process in school catering is not 

working. Clearly, it has been negatively affected by no political willingness to analyse the data collected 

from the caterers. However, the official system used for accountability holds many flaws on its own. 

Moreover, even if the representatives had analysed situation, due to an insufficient data obtained results 

would hold many problems (problems with data are presented in Picture 1). 

The mentioned problems on their own can 

cause confusion regarding what is 

happening with school catering and school 

meals. However, it seems that there are 

also problems with terminology –in public 

conversations two concepts - school 

caterers and school cafes are used 

interchangeably as if they were synonyms. It 

is common that in one school both are 

connected and operated by same 

enterprise. However, this is not necessary 

so: in a simplified explanation of differences 

we could indicate that caterers have to win 

in a public procurement to be allowed to 

operate in school. This is not necessary so 

for school cafes. Additionally, cafes will sell 

wider set of products directly to pupils. 

Operating a café in school can be more 

profitable and in many cases – the institution 

can be less controled. 

Currently In almost all schools there are 

canteens that allow on-site cooking in 

Latvia’s schools. However, in some cases 

canteens are operated by cooks hired by municipality, while in other cases cooking is done by private 

                                                      
1
 http://www.csb.gov.lv/sites/default/files/nr_23_izglitibas_iestades_2010_11_macibu_gada_sakuma.pdf 

33 

23.7 

19.8 

23.5 

TOP 10 biggest caterers
Municipality operated canteens
Small private enterprises (operating in 1 school)
Medium sized caterers

Picture 2. Share of the served pupils 

Graph is created by report authors and combines data 

from FVS and MoA. 



‘Local’ level analysis of FNS pathways in Latvia 

   

 

 

  11  

enterprises. In first case municipality procures products while in the latter case municipality procures 

catering service (see Picture 2). Currently top catering chains are serving around 33% of Latvia’s pupils 

(see Annex 1 for in-depth explanation who these top 10 enterprises are). These ten enterprises mainly 

operate in biggest Latvia’s schools and in urban centres. Many of them concentrate their operations in 

just some regions and have been very successful in winning tenders in these territories (this astonishing 

success could be a theme for an additional study). The share of pupils served by these big enterprises is 

growing. Partly it is because these enterprises manage to expand their operations. However, this is also 

related to a depopulation (mainly in rural areas) and closure of small rural schools.  

 Second biggest group of pupils (23.7%) is served by canteens maintained by municipalities. These 

typically are smallest schools (with less than 100 pupils) located in rural territories. Share of these schools 

is dropping. For these schools municipalities are organizing public procurement to buy products. In some 

cases size of procurement does not reach official benchmark where municipality has to account for its 

purchases. For that reason, this can be a rather opaque field. Finally, short remark is needed illustrating 

the small private enterprises operating in schools. This group covers 19.8% of pupils and represents 

mainly small schools. In many cases this group represents school cooks who have become 

entrepreneurs. For municipality it is easier to deal with an enterprise rather than to hire a cook. Thus for 

the cook to found an enterprise can be a solution to offer municipality an attractive deal. However, it might 

introduce new institutional arrangements because the newly created entity can take many official forms 

(as for example in some cases school canteen is officially managed by a farm). 

The following sub-chapters will discuss most visible fields of political intervention in school catering. 

Quality of meals 

As has been already indicated – school meal related issues are widely discussed in Latvia’s national 

media. However, this is especially true in case of questions concerning nutritious and quality aspects of 

school meals. This field has received significantly more attention from academics and it is where a 

functioning monitoring system is located. Mainly this is because improved quality of school meals are 

seen by many as a pathway to a healthier society. 

On general the studies discussing nutritionl habits of kids agree that pupils health are decreasing, most 

notably - higher share of pupils are suffering from obesity (SPKC 2015; 2014), while some pupils also 

suffer from malnutrition (SPKC 2014). Studies also agree that prevalence of unhealthy eating habits is 

raising – number of pupils eating breakfast regularly has dropped from 74.5% in 2002 to 62.4% in 2014 

(SPKC 2015), intake of fruits and vegetables remains low.  

Research suggests that these problems are spread unevenly among various groups – for example, 

obesity is slightly more spread in schools with Russian education language (also –it is more common that 

apart from catering services cafes or shops are located in these schools) (SPKC 2014), fruits and 

vegetables are more consumed among girls (SPKC 2015), etc. Meanwhile some of the research results 

might be seen as proof that school can serve as a good entry point to improve the quality of food pupils 

eat – share of pupils who use sweetened drinks daily has decreased (from 15.6% in 2002 to 6.4% in 

2014) (this can be linked to regulations issued in 2006 of sweetened soft drinks), while share of pupils 

who eat snacks at least once per day has witnessed sharp growth from 27.6% in 2002 to 39.8% in 2006 

and then dropped again to 28.0% in 2014 (SPKC 2015). There is also a small growth in fruit consumption 

among pupils. Some of these positive changes could be associated with regulations concerning the 

quality of food available in schools. For example, there has been regulations forbidding selling line of 

products inlcuding sweetened soft drinks and candy (introduced in 2006 (see MK 2002) and energy 

drinks (introduced in 2016 (see Saeima 2016)) in schools, the country has long been involved in school 
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fruit (since school year 2010/2011 (MK 2010a)) and school milk programmes (since 2006 (MK 2006)
2
) 

and has constantly worked to improve the regulations describing the nutritional norms of meals served to 

pupils (see MK 2012). All changes that later have been introduced in regulations regarding nutritional 

norms have always caused laud public debates. 

Still, experts participating in interviews and workshops claim that these steps might be insufficient to solve 

problems associated with healthy and nutritious food intake. According to experts, policies so far have 

been oriented towards introducing unique models – “one size fits them all” solutions while each kid and 

each school might need some specific approach. Thus, the approach so far has been proclaimed of being 

sort-of naïve. It seems that somewhat similar conclusions could be suggested regarding the media portral 

of some of the issued food quality regulations – as somewhat naïve; which do not properly consider 

reality (what quality can actually be ensured, especially in an open environment with fast food outlets and 

shops all around, as well as unhealthy nutrition habits perpetuated by parents). Also – the model 

introduced has been constantly contested by market actors who tend to portray these regulations as 

limiting consumers’ choice and free competition. 

The food quality regulations as well as the regulations coordinating catering process and the 

infrastructure of school cafeterias could be interpreted as utilization dimension of FNS: the food quality 

regulations discusses what products pupils should have access to, how these products should be 

prepared and what meals can be served. As such regulations have strong regulatory grip on school 

canteens. However, they seem to be struggling when other possible food accessing school channels are  

taken into account. 

School food procurement 

Many of the issues associated with school meals are seen or presented as related to public procurement. 

Compared to pupils’ health, public procurement is significantly less studied in Latvia. However, it is seen 

as a central tool that can help to make a real difference in improving the quality of food available in 

school, to support local actors, to improve the sustainability performance of the served meals. Thus 

procurement is seen as a pathway to their goals by many groups. In some cases these goals are 

contradictory.  

During the last decades public procurement (PP) has been identified as one of the central instruments 

that governing actors have access to in order to promote their goals and to change the behaviour of 

market actors (Sonnino et al. 2014; Buying Green, 2016). As an instrument for change, procurement has 

attracted the interest of all stakeholders working with school meals – government actors, NGOs, market 

actors and scientists. Published research illustrates how procurement can be used to support the 

interests of local entrepreneurs which would then presumably help improving overall social and economic 

conditions of the community (Preuss 2009). There are also examples illustrating how procurement can 

serve to promote certain ethical principles or social goals (Preuss 2009). Public procurement is also seen 

by many experts as an opportunity for certain actors – as for example, local farmers (Izumi et al. 2010). 

However, judging from scientific articles discussing the matter it is safe to suggest that it is the improved 

environmental performance or green public procurement (GPP) that has attracted most of researchers’ 

interest (Smith et al. 2016). 

In theoretical literature several concepts are used to designate procurement oriented towards certain 

goals – such as ‘Sustainable Public Procurement’, ‘GPP’, ‘Environmentally Responsible Public 

Procurement’, ‘Green Purchasing and Eco-Procurement’ (Michelsen and de Boer 2009). In most cases 

                                                      
2
 Since the program started Cabinet of Ministers have issued new regulations for both programmes. For 

school fruit this has been done in 2015 (MK 2015) but for school milk in 2009 (MK 2009) and then in 2011 
(MK 2011). 
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these concepts incorporate rather similar ideas – procurement that relies on criteria reducing negative 

environmental consequences in all product life cycle stages. There are some differences in researchers 

perspective regarding which analytical fields are important and should be emphasised in green 

procurement – for some these are only environmental issues, while for other there are also ethical, 

economic and social issues. However, despite these differences some researchers continue to use these 

concepts interchangeably. Furthermore, no matter what concepts are used the general reasoning behind 

the interest in procurement remains the same – the power of public purchasing is seen as an instrument 

to promote the emergence of more responsible practices in food systems. Additionally, each of these 

fields might hold a little different interpretations regarding what aspects of green public procurement 

should be stresed as important – while some of the researchers concentrate their attention on political 

preconditions needed for implementing GPP, others study environmental aspects chosen for selecting the 

best tender, food waste associated with school meal procurement, etc. Meanwhile, studies also reveal 

that while there are evidences supporting many of the expectations, there are also research suggesting 

the expectations and positive effects of the GPP might be exaggerated (Izumi et al. 2010). 

Implementation of GPP is usually achieved by defining a set of either general criteria or by referring to 

certain quality standards (Cerutti et al. 2016). In general, the overall claim is that for GPP to be successful 

the regulations setting the principles for GPP should incorporate decentralization (this is also the way 

GPP has been organized in Latvia). The general openness (or flexibility, sensitivity) of GPP to various 

needs has led to a situation illustrated by Smith et al. – each country and each municipality can choose 

different principles for selecting green products for school meals and thus promote their individual version 

of goals (Smith et al. 2016; Thomson and Jackson 2007). Furthermore, there is also evidence illustrating 

how various stakeholders search for ways to extend the accepted interpretation in order to shape 

procurement in a way that promotes their vision– some examples might include NGOs assisting local 

governments to introduce procurement oriented towards regional food (Thomson and Jackson 2007). All 

this evidence suggests that final GPP will take various forms. 

The identified diversity hampers the possibility to come up with simple conclusions regarding the best and 

worst practices. However some researchers have identified major obstacles that hinder GPP 

implementation. Among these aspects researchers mention lack of information, lack of guidance 

documents and training; difficulties of fulfilling complicated procedures with the limited resources 

possessed by procurement organizers (usually municipalities); economic considerations and lack of 

knowledge about environmental impacts of procured products (Testa et al. 2012; Bouwer et al. 2006). 

Furthermore, many of these obstacles (especially organizational) become more visible in smaller 

municipalities. These municipalities will have difficulties to mobilize all the resources that are needed to 

organize the procurement process (Michelsen and de Boer 2009). Meanwhile, studies indicate that all 

municipalities have limited resources and have to make decisions as to which goals to pursue (Thomson 

and Jackson 2007). On the other hand, published studies also suggest certain processes that are the 

basis of successful GPP. These include such aspects as enthusiasm of opinion leaders, collaboration 

between environmental groups and institutions organising procurement, functioning GPP strategy and a 

certain level of centralization, which can all promote successful GPP (Michelsen and de Boer 2009). 

These considerations allow the conclusion that many GPP-related complications emerge from the 

complex nature of GPP. The process related interplay of several factors, most of them local-level 

characteristics, renders it unrealistic to offer a ready to use blueprint for how to implement such policy. A 

successful model would require knowledge, resources and mutual agreements between key 

stakeholders. One can overcome these problems by collaboration, motivated involved actors and 

commonality of vision. Both possible limitations and aspects promoting the implementation of GPP 

presuppose that there are moments for interventions that allow redefining the direction of GPP. These 

points of interventions are clearly needed because each of these municipalities has their different context 
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and different needs, which means that each of them will have to put forward somewhat different goals 

(Thomson and Jackson 2007). However, openness to various solutions can be both – the way to success 

as well as the cause for failure. 

Public procurement in Latvia is only marginally smaller (17% of GDP) than the EU average (19%). 

(VARAM 2015). Similarly as elsewhere GPP in Latvia is an important tool to further broad-scaled changes 

in public practices.  

While the history of public procurement in Latvia dates back to the very beginning of restoration of 

Independence in 1990, only since 1997 the law has included some quality and documentation 

requirements, as well as started to include local government subjects. The current Law on Public 

Procurement incorporating relevant EU Directives came into force only in 2002
3
, with subsequent 

amendments geared to include environmental and social criteria.  

The general application of GPP in Latvia may be traced back to 2004, when in preparation of aligning the 

procurement law with the “green” EU Directives, the Ministry of Environment and Local Government, as 

well as some environmental NGOs started to popularise the new principles and their application. However 

it took several more years before the first tentative experiments in using the procedure for state-funded 

green school meal procurement started in 2010. They have been increasingly in use in recent years 

(2014 – 2015).  

The first experiences in applying GPP to school meals were promoted by a couple of pioneering initiatives 

around 2010, namely the 7th framework research project Foodlinks (Galli and Brunori 2013), teaming up 

with the medium-sized city of Tukums, and the initiative by the Waldorf school in Riga. Both of these 

cases received outside support in implementing GPP – in case of Tukums municipality local governing 

actors had the possibility to consult with participants in the Foodlinks project while the Waldorf school 

received help from local NGOs. Both cases abandoned GPP soon after they lost assistance and pressure 

from outside stakeholders. From these initial attempts to introduce GPP there have been some other 

examples during the next few years. Most of these cases (such as Bauska municipality, Koknese 

municipality, Rujiena municipality) have aimed to use GPP to support the local economy by creating a 

market for the product of local producers. However, all of them faced problems and eventually abandoned 

the practice. 

These experiences GPP received a considerable political boost in October 2014 when the Cabinet of 

Ministers following the initiative of the Ministry of Agriculture, adopted regulation Nr.673 “On application of 

environmental criteria and proposal selection criteria in procuring food and catering services” (MK 2014). 

On the one hand this was a response to EU regulation on public procurement (EU 2014). However, these 

regulations were introduced right after the Russian trade embargo. Thus the political decision was also 

seen as a response to the foreign policy development – as a way how local farmers and food industry can 

be strenghtened. Partly the vision to use GPP as an economic instrument is reflected by a shift in actors 

promoting GPP. Before the embargo it was the Ministry of Environmental Protection and Regional 

Development that lobbied for GPP. Yet the regulations that officially introduced GPP as a mandatory 

solution were elaborated by the Ministry of Agriculture.  In a such manner school meal procurement 

became particularly visible in the context of difficulties in local food industry and agriculture. 

The final version of regulation Nr.673 identified 8 criteria (the criteria are based on those recommended 

by EU (see EC 2008a; EC 2008b)) that can be taken into account when GPP is organized: share of 

organic products; share of products registered in national quality scheme; share of products coming from 

                                                      
3
 The data of the Public Procurement Bureau, available at PPB home page: 

http://www1.iub.gov.lv/mobile/iub/2nd/?cat=697, retrieved Sept. 6, 2016 

http://www1.iub.gov.lv/mobile/iub/2nd/?cat=697
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integrated production sources; share of products that are packed in reusable packaging; share of 

products that are not pre-packed in separate portions; share of products delivered in environmentally 

friendly packaging; reduced emissions of delivery services; production-to-table time.  

The issue of the capacity of local municipalities to apply the GPP regulation became a visible concern, 

with an important part of AKIS, the Latvian Rural Advisory and Training Centre (LRATC) attempting to 

provide support. LRATC claims that they are seriously investing in supporting and educating municipal 

procurement organizers. In order to educate municipalities in ways how GPP can be introduced, LRATC 

also commissioned a study that illustrates the higher efficiency of money spent on local products (Korpa 

et al. 2015). Meanwhile, national level institutions issued instructions for GPP implementation and GPP 

development plans. The National Bureau for Public Procurement has been organizing public lectures 

about the procurement process. Despite all these efforts national level institutions complain that they 

cannot control the process, municipalities conclude that they lack all kind of resources, while some 

schools suggest that the quality of meals pupils receive have not improved. Many of the involved actors 

are critical about the processes triggered by GPP 

From the perspective of Transmango theoretical framework – procurement could be associated with 

availability dimension of FNS. On the one hand, procurement will define which product can be served to 

pupils. Yet, on the other hand, often actors implementing GPP claim that regions cannot produce 

sufficient amount of food corresponding the GPP criteria. 

Free meals 

Finally, there is significantly less discussion regarding the question – can pupils afford school meals. Free 

meals are seen as a pathway to equity, welfare and improved pupils’ health. Thus state has been working 

to prolong the period when pupils receive free meals. Currently the legislation states that that all pupils 

studying up to 5th school year (including) are entitled to have free of charge cooked meals (paid by 

national government). This has been established by Cabinet of Ministers regulation Nr.1206 in 2010 (see 

MK 2010b) (we may speculate that there is a link with the consequences of the financial crisis and the 

dire circumstances of a significant proportion of Latvia’s families). In practice, however, the introduction of 

free meals has been gradual, with 1-graders getting these in 2011, 2-graders only in 2013, 3
rd

 graders – 

from 2014, and 4
th
 graders only starting from 2015.  

The language of the regulations (and media portrayal) always referred to demography and family 

support policy, as well as the value of providing at least one quality meal per day. As already mentioned, 

the demography angle is indeed relevant, since the current number of schoolgoers in only 60% of what it 

used to be in 2000.  

According to the Basic Guidelines of Public Health 2014 – 2020, the strategy is to raise the number of 

pupils receiving free of meals until by 2018 all pupils up to 6
th
 school year get free cooked meals at 

school.  

These meals currently are subsidized by state (1.42 Euro for standard lunch) yet the catering process is 

organized by municipality. In the process many municipalities have decided to offer free meals to a wider 

group of pupils, or offer additional subsidies. We may argue that this is done because school meals have 

become an important instrument in school competition and is an instrument how schools attract parents 

to enrol their kids. However, as a result – different economic possibilities of municipalities are exposed 

and pupils’ access to school meals might differ depending on the municipality he lives in. For example, as 

of this study year, all schoolgoers in grades 1-9 in Riga are getting free cooked meals, with an intention to 

include in the coverage all grades within a year. Another economically affluent municipality (Ventspils, a 

major Latvian transit and port city) offered almost 50% funding in addition to the state guaranteed level, 

which of course allowed for higher quality meals, and this was done already since 2012. 
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While the above system covers all schoolgoers regardless of economic status of families, there is another 

category receiving free meals – those from low-income families. Historically all pupils identified as low-

income have been entitled to free meals, covered by the municipality (under the The Law on Local 

Governments (see Saeima 1994)). The procedure for obtaining this benefit involves receiving the status 

of a low-income family from the Social Services, and submitting a request to school Principal. Data from 

schools of various sizes shows that it is about 5-6% of such schoolgoers (e.g. 230 schoolgoers for 

wealthy Ventspils with its 4211 schoolgoers in 2013/2014, and a similar percentage for a small rural 

school in Tukums district).  

This political direction could be associated with FNS access dimension.  

FNS practices 

As has been shown by the literature review - school meals are mainly regulated by three policies that 

correspond to major vulnerability dimensions – food availability, food accessibility and food utilization. 

Clearly, relations between these policies and FNS dimensions are not exclusive. Still, recognising the 

linkages allows better understanding of the purpose of these policies and their possible mutually 

supportive relations. All these three policies on the lower political level are executed by same actors – by 

municipalities and schools. However, on a higher decision making level policies are promoted by 

separate ministries that often see behind the school meal regulations a way of achieving their own goals 

(see Picture 3). Research so far shows that the food available to schoolgoers is in the center of many 

contradictory fields of interests and is the subject to contested, continuously evolving regulations.  

 

Picture 3: The dimensions, policy regimes, corresponding issues of the three sub-practices explored 

During the period of our fieldwork some widely disputed regulations
4
 have been announced. The 

controversy surrounding the regulations - a) raised public interest and importance of our study;  b) both 

                                                      
4
 More restrictive amendments to already existing regulation Nr. 172 on healthy nutrition norms, in force 

since 2012, but introducing considerable new limitations on what can be served on school (also 
kindergarten, social rehabilitation institution, etc.) premises.  
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Food quality 
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assisted and hindered us in data gathering process; c) illuminated the main points of tensions of the 

studied topic. 

The above figure represents the key aspects associated with the three policies (pathways) explored in 

this report: Green Public Procurement, Food Quality Enhancement, and Enhancement of Access (Free 

meals). The former two are closely related both in public debate and in implementation; the Free Meals 

practice stands somewhat apart from the debate on what is consumed in school meals, and concentrates 

on the issue who gets to consume the school meals. However, all three are closely linked on the local 

implementation level through considerations of physical infrastructure and meal provision arrangements. 

Public procurement 

We have interpreted Green Public Procurement pathway as a means to improve food availability. 

However, the policy is seen as a valuable instrument by several regimes and each tends to associate the 

pathway with different goals. On the national level, the main promoter of the new – «green» procurement 

version was and continues to be the Ministry of Agriculture. Prior to external economic shifts (mostly the 

Russian embargo) the promoter was the Ministry of Regional Development and Environment. The shift 

evidently represents an increasing focus on supporting local (national) economy (not necesserily small 

farmers, but major agriculture-based industries as well). In the recent policy developments the strongest 

opponent of the Ministry of Agriculture has been the Ministry of Health (MoH) with its agenda of 

introducing additional quality requirements for school meals (and food available on premises). The debate 

and the attempt to implement these additional requirements revealed a mismatch of what is deemed to be 

healthy (by MoH) and the current selection of products offered by food industry to schools. This caused 

publicly visible tensions between MoH and producers, catering companies, and food quality monitoring 

bodies. Still we have to note that conflict between two regimes is wider than GPP. GPP is just one of the 

spaces where the discrepancies between the two manifest. 

A key aspect of public procurement for school meals is that it is carried out on local authority level, and as 

such it is heavily dependent on the context factors, capacities and stakeholder agendas (e.g. economic 

interests vs. health needs, administrative ease vs. genuine promotion of local participation, etc.). A cross-

cutting issue is that of technical knowledge, effective communication between stakeholders, as well as 

difficulties to exert control on practices once the procurement is completed and day-to-day operations 

begin with a new set of actors (school administration, medical staff, parent organisations, student 

organisations, Food and Veterinary Authority control staff).  

GPP has introduced new practices in how school food procurement is organized and there are 

municipalities that have found a way to use GPP in order to achieve all sorts of locally relevant goals – to 

reduce waste, involve local farmers in procurement, and improve the overall quality of meals. However, 

these effects are not felt by all municipalities equaly. We will now examine the pathway from the 

perspective of trade-offs and barriers municipalities’ face when working with GPP. We claim that these 

are the aspects producing the unequal outcomes of the policy. 

Trade offs. The central aspect to be considered in the context of GPP is goals varius actors associate 

with GPP. To begin with, it does not seem that all of the actors have clearly defined – what they want to 

achieve with GPP. Because of this only some of the stakeholders participate in definition of goals to be 

associated with GPP – ministries, professional organizations, entrepreneurs, some NGOSs. Meanwhile 

there are many cases when parent organizations, municiaplities, school related stakeholders remain 

uninvolved. Due to various reasons GPP is a decentralized policy which currently is not aligned with 

those who could benefit from the decentralization. However, unequal involvement (as well as power 

relations) between the stakeholders was noticable already in the early stages of policy development. 

During the period some of the actors representing market managed to incorporate the Green Spoon (GS) 

quality scheme in the final text describing GPP. GS is a quality scheme maintained by Latvian Federation 
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of Food Companies that holds strong support from MoA. GS is mainly geographical indicaton which does 

not consider any other quality indications (recently a spin-off scheme was introduced – “Maroon Spoon” – 

product quality scheme defining geographical origins only by the location of secondary processing). In 

official regulations both GS and Maroon Spoon have the same benefits that would be associated with any 

quality scheme designating only organic products (yet the production price between the products sold 

under these schemes would differ significantly). Thus bigger actors of food system have managed to 

lobby their interests in the GPP and have found a way how to benefit from the confusion on lower 

decision making levels. 

Unfortunately it is not the only case when different goals cause stakeholders to manipulate the original 

regulations. Most extreme examples can be seen in methods how municipalities introduce GPP. To put it 

mildly – luck of some caterers in procurement process in some municipalities could seem suspicious. It is 

easy to understand why municipalities would want to keep their historical supplier of catering services 

(even more so, if historically there have been a deal between caterer and municipality and the first of the 

mentioned, for example, have invested its own resources in renovating school canteens). For 

municipalities it is easier to continue collaboration they have historically had which means the two actors 

will bend the procurement description in a way that might be favourable to one of the suppliers. In this 

case investments in infrastructure, safety and predictability compeats with goals defined by GPP.  

Also we have to stress here that not all of the municipalities want to be involved in GPP – a proper 

procedure described in regulations would require significant amount of work, intellectual investments and 

it would definitely be a time consuming endeavour. Thus, if municipalities do not share the general 

sentiment underlying GPP they could consider looking for a solution how to avoid these practices. This 

would authomatically push the municipality to consider a broader procurement.  

When trade-offs are considered we should also take into account how municipalities decide the 

organizing of school catering in general. Municipalities can outsource the service. However, they also can 

organize catering themselves. As one of the experts puts it - for each meal there is a sum that can be 

paid. If a caterer wins procurement it splits the officially allocated sum (1.42 eur) for buying the products, 

hiring the cook and paying for the management. At the end of the day only one half or one third of the 

initial sum is left to pay for the products. However, the mathematics can be different if municipality hires 

cooks on its own. In this scenario management costs are reduced or absent and in some cases cooks are 

paid from municipality’s budget. Thus, sum allocated for the products grows. There are clear benefits 

from the perspective of FNS if municipalities undertake the catering. However, municipalities do not have 

the resources needed to organize cooking in bigger schools. Also – organization of cooking is time and 

resources consuming. For that reason municipality involved in catering might see it as a hindrance. 

Finally, two additional aspects should be mentioned – both related to procurement decentralization. First, 

in the situation of GPP market oriented actors hold more power and capacities and therefore smaller local 

actors will have difficulties in competing with them (if there will not be any support measures introduced 

by municipalities). Second, decentralization has also left sort of vacuum in concerning who controls what. 

As a result for those willing to bend the system it is much easier. Sometimes, it can be beneficial and help 

to achieve better goals. However, in other cases (when municipal actors do not see the value of GPP) 

this might result in low quality meals. 

Barriers. Apart from trade-offs there are clear barriers limiting possibilities of implementing GPP. In 

Latvia, similarly as elsewhere, official documents have concluded that successful GPP implementation 

requires overcoming set of information, economic, organisational and technical challenges. Major 

identified threats which might hamper GPP are: 1) lack of trained personnel, 2) insufficient exchange of 

the best practice and networking among stakeholders, 3) and the short budget cycle that might cause 
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difficulties with assessment and illustrating the beneficial impact of GPP (Ministry of Environmental 

Protection and Regional Development of the Republic of Latvia (VARAM) 2015).  

However, some additional problems should be stressed as well. It has been said already that size of GPP 

planning might become an issue if the region at hand is comparatively small. This is clearly an issue for 

many Latvia’s municipalities. Many of them are too small to invest their own resources in exploratory work 

needed to organize GPP. These municipalities also lack administrative capacity and might have hard time 

to follow all the recommendations of proper GPP.  

Rural sites also face depopulation which is felt most strongly in small rural schools. Precisely these small 

schools in most cases are those where municipalities hire cooks and where municipality have higher 

control over products used. Therefore rural small schools just need fresh products, however, the amount 

of produce need is often below official procurement benchmark. That allows these schools to manoeuvre 

in ways how they provide food for kids. Partly this is also because the small schools are more involved in 

thinking about the food pupils have access to (it is common that the small schools are more involved in 

aspects concerning pupils life in general). However, small schools might not have a long future ahead of 

them – ever dropping amount of pupils will force municipalities to close these schools. 

All municipalities could organize competent and adequate GPP. However actors organising procurement 

in many cases lack motivation to do so. The slowness and weak municipal support plays into the hands of 

bigger enterprises willing to promise that they will do everything to remove pressure from the shoulders of 

municipalities. There are only few good examples how GPP can be used so that municipality would 

receive clear benefits and thus municipalities does not feel convinced they should be involved (it seems 

that most of the municipalities are more motivated by economical gains instead of environmental 

benefits). 

Finally, many of the mentioned aspects would not matter if there were a sufficient control system for 

greenness of school catering. However, this is not the case. Existing food quality control is meant to 

control food quality, yet it does not have the tools nore the rights to compare what has been procured and 

what is delivered to school. And there are several reasons why it is so: first, none of the controlling actors 

have the right to compare and control the bought and thedelivered food (PPO holds the rights to control 

procurement process and FVS is monitoring food quality – yet to control GPP there would be a need of 

another institution to connecting the two of them); second, it is common that in GPP only share of 

products are green. It is difficult for a controlling body to trace the exact moment, when the green 

products will be delivered (especially so if many of the stakeholders are not willing to be involved in the 

process). 

Food Quality 

We associate food quality enhancement pathway with FNS utilisation dimension. When we speak about 

food quality we do not mean that food should be fresh (this is something that is considered as self-

evident). We rather refer to aspects that MoH stresses considering public canteens. The central themes 

addressed in these regulations are: nutritional aspects of meals served, restrictions of specific products 

and characteristics of products that can be served in public school canteens, weakly rations, how cooking 

process should be organized, how the cooking premises should be equipped, the professional 

qualifications of the cook. These are the reasons why we associate food quality with utilization dimension. 

In many aspects, GPP and food quality policies are closely interlinked, with the key difference that the 

actor relations are reversed, and the challenges already present in implementing the GPP are 

exacerbated when additional quality requirements are applied. 

In a relatively new development (debated in 2015, tentatively implemented since early 2016) the MoH 

developed amendments to already existing regulation (since 2012 (MK 2012)) on what is to be 
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considered «healthy» and also introduced much stricter controls on the presence of sugar, salt, various 

food additives, etc. This meant that the major food producers supplying schools had to rethink whole 

production strategies. As it turned out there were almost no products complying with the new regulations! 

The producer interests were defended by the MoA, and supported by commercial caterers and 

wholesalers. The process of aligning the stakeholder interests on a national level occured to be 

fragmented, with mutual accusations of being unreasonable or not open with vital information. 

On implementation level, which mostly concerned schools and commercial caterers with their existing 

contracts, (but also FVS) numerous controversies surfased, sometimes uncovering unhealthy links 

between companies and school administrations. The new requirements were initially carried to their 

extreme, with wide media coverage and broad involvement of nutritionists, pediatricians, local 

govenrment public health specialists and sometimes parent organisations.  

An interesting point illuminated by the public debates was the opposing views on whether schools are 

supposed to pay that much attention to meals, i.e. what is the core mission of school: providing academic 

knowledge or holistic care. In many cases the sentiment expressed both by parent organisations and 

school administrations was that school is for academic knowledge, and should not be involved in too 

much debate on food-related issues.  

It was precisely on this issue that we uncovered a rural-urban divide: small urban schools were 

completely prepared to address food issues which were seen to be of social and educational value 

regardless of the administrative burden they might place on the principal staff. However, we should also 

comment here that small rural schools are in a search of their own legitimacy grounds and thus are keen 

to grasp all the opportunities that might grant arguments allowing substantiatiating their existence. 

We will now inspect food quality enhancement pathway from the perspectives of trade-offs and barriers. 

Trade-offs. Most of the actors who we have interviewed at least publicly stress that there is a need of 

certain agreements regarding produce what can orcannot be served to pupils. However, this is where the 

mutual understanding ends – interpretations of what should be central principles guiding preparation of 

school meals differ and so does the ways how to ensure that pupils have access to a healthy and 

nutritious food. One of the common interpretations presupposes critique to MoH’s blindness to overall 

societal eating habits. As one of the interviewed nutritionists explained: “if the food is healthy but the kid 

does not eat it we have not achieved our goal. Our main goal is that kids eat school meals.” According to 

this perspective by pursuing ever more healthy meals for kids MoH is actually pushing pupils away from 

possibly only warm meal they will have during the day. The critique suggests that food MoH is trying to 

bring to schools’ canteen tables is unfamiliar to kids – they probably will recognize the dishe yet they will 

be disappointed with the taste of the food. According to this argument much of this healthy food goes to 

waste. By rising amount of food waste this approach undermines Green Public Procurement pathway. 

Furthermore, if kids do not eat the food served for them than MoH by trying to introduce certain pathway 

to more healthy food may be actually undermining access pathway enhancement efficiency.  

Some other experts indicate that the problem is elsewhere. As one of the interviewed parents 

(representing powerful parent NGO) commented – “the problem is that currently there is no differentiation 

between pupils. For everybody average nutritional needs is calculated and then similar dishes are served 

to all pupils … but pupils are different and their needs are different.” This perspective suggests that the 

main problem is thinking in portions each kid should be served. According to this parent MoH can 

continue to improve the nutritional quality of meals served in schools. Yet they should allow children to 

choose how much of the specific product in this specific day they want. Self-serving table is seen as a 

solution for many other problems as well. However, as some experts put it – the self-serving approach 

would mean that we are fairly confident about the food related knowledge of food pupils have. Yet it might 

turn out that most of kids cannot make food based decisions. 
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Apart from what has been already discussed experts also discuss infrastructural deficiencies that limit 

schools possibilities to implement requirements set by MoH. For example, many of the interviewed 

experts claim that schools could switch to self-serving table yet they would have problems with ensuring 

appropriate space in the buildings schools are loted in. Furthermore, caterers would need new inventory. 

However, inventory and infrastructure is not just a problem of hypothetical models. Experts indicate that 

there is a line of proplems with infrasturcutre even in the existing model. For example, education schedule 

developed by Ministry of Education (MoE) is not compatible with eating schedule developed by MoH. This 

could be solved if school canteens had bigger space or if they had more cooks. However, it does not 

make sense for catering enterprise to hire more cooks if they are needed only for a short time span every 

day. Thus the education system would need certain alignment with catering system. Yet this would 

require to both of these systems recognizing importance of the other and of the business side of catering 

(while the business side would need to recognize the needs of the two ministries). Unfortunately there are 

no indications this will happen in the near future.  

Additionally, many of the experts claim that broader teacher involvement in convincing pupils that they 

should have meals and that the meals served are healthy would help to introduce healthier eating 

practices. Many of the teachers are already involved in School milk and School fruit programmes helping 

to distribute the products to kids. Yet both teachers and MoE are skeptical about such involvement saying 

that teachers already are too involved in non-curriculum activities and they too have limits to how much 

they can be involved in various processes at school. 

Barriers. On the other hand, there are barriers limiting the possibilities to improve the food quality (this 

does not mean we agree with all of the regulations introduced by MoH. This analysis rather points out that 

there are certain barriers limiting overall movement towards any changes of the existing system).  

The central aspect mentioned by many experts is how low price state is officially allocating for meals (and 

even smaller share of the sum that is actually spent on products). Currently for each pupil national 

government is paying 1.42 euros in school day. In the last few years the expected quality of products has 

been raised yet the sum paid for the meals remained the same. However, this is not just an issue of 

officially allocated sum for meals. The manner how these relations between funding and product quality 

have been discussed raises doubts about the ability and wilingness of involved institutions to improve the 

meals. Probably the last case when quality regulations were changed serves as the best example to 

illustrate the controversy surrounding quality/ price debate (it has been shortly discussed in the 

introduction of this subchapter). In the August 2015 regulations significantly reducing circle of products 

that can be served in schools were accepted in national government (MK 2012). The date was set when 

these regulations should come into force (1
st
 of January, 2016). The difficulties caterers might face under 

these regulaions became visible only when the regulations came into force: at this time several problems 

were identified: 1) for some products there are no producers near by, 2) most of the caterers claimed that 

they cannot reach the quality expected for the price paid, 3) existing contracts with municipalities were 

signed in a way that where difficult to change. Some other caterers claimed that when they won the 

procurement the main precondition for their success was price. Thus they are supplying meals for a price 

that is significantly below the 1.42 euros. There were many barriers that could have been easily removed 

if stakeholders would have used 4 month window (between the moment regulations were accepted and 

they came into force) to prepare for new regulations. Instead caterers convinced MoA to trig the quality 

regulations which MoA successfully managed to do had (?) and then re-negotiated new, softer food 

quality requirements. Thus it seems that already in the beginning none of the involved actors were 

acturally believing that they will have to adapt to changes. They just expected that MoA will change 

everything back to normal. 

The real processes behind these discussions have been difficult to identify and follow. However, it might 

be that much of the conflict actually originated from the cafeteria side of school catering. This side is not 



‘Local’ level analysis of FNS pathways in Latvia 

   

 

 

  22  

bound to daily nutritional requirements set by MoH, these institutions are not limited by 1.42 eur, they are 

not bound by procurements and they have exclusive access to pupils. We have very little information 

about the functioning of these actors. However, it is clear that school cafeterias can make significant 

profit. 

Before finishing our discussion concerning food quality we need to mentioned historical and future 

limitations schools might face. Many of the schools currently have catering premises, which are too small 

to feed all of the kids simultaneously (we have mentioned this already under trade-offs). However, current 

estimations suggest that in the future number of pupils will fall. Thus for many of the actors it might seem 

unnecessary to think about the size of canteen. We could suggest that current generation of pupils is 

hostage of future demographical trends. 

Free meals 

Finally, enhancement of access pathway we associate with accessibility dimension. The pathway is 

promoted by several actors, funded by state and municipalities and implemented by municipalities. The 

existing system defines the minimum of people to whom municipalities should provide free meals. 

However, free meals have also become an aspect of mutual competition for municipalities and this has 

led to situation where there are significant differences among municipalities in who is eligible to receive 

the free meals. The most notable case in our study is the City of Riga aiming to provide free meals to all 

up to Grade 9 (including) and low-income family students up to grade 12.  

There are several actors involved in defining the principles of free meals on national level: MoH has 

defined the principle that younger kids should have acces to free meals; MoE organizes distribution of the 

funding allocated for school meals; Ministry of Welfare (MoW) is involved in organizing support for pupils 

representing risk groups (yet MoW is not involved in offering municipalities practical assistance). Fact that 

state or municipality provides free meals is generaly accepted and on it’s own does not provoke 

discussion. In this case practicalities of how these ideas could be implemented are the central question 

for discussions. 

On implementation level free meals poses certain challenges to schools in terms of infrastructure: with 

tight regulation on the timing of meals and large numbers of schoolgoers the issue of implementing the 

free meals practice means considerable changes in organisation, class timetables, and last but not least 

– the cooking premises. The broader issue that surfaces is of course economic inequality which makes it 

much better to be a (particualrly low-income) schoolgoer in Riga than in Tukums district.  

In remaining part of this sub-chapter we will discuss trade-offs and barriers associated with free meals. 

Trade offs. For this case there are only few trade-offs and barriers to be discussed.  

First major point to rise here concerns the source of funding allocated to ensure that pupils receive free 

meals. As was said, national government is paying for meals for pupils up to 4
th
 grade. If pupil is older his 

family can choose a way pupil will be fed: he can take a lunch box from home, he can buy his food 

outside of school (if school allows that – in many schools pupils are not allowed to leave school during the 

study day) or family can buy meals cooked in school’s canteen. Families with income below certain 

threshold will receive municipality’s subsidized meals. However, many municiaplities have decided that 

they will pay for food from municipalities pocket and will continue to offer free meals either, for example to 

9
th
 or to 12

th
 grade (presumably, it might be the pressure from neighbor municipalities that forced Riga to 

introduce free meals to all pupils up to 9
th
 grade). Municipalities do this because it is a way how they can 

compeate for pupils (depopulation forces municipalities to invest in order to convince pupils to choose 

municipality’s schools). Of course – pupils are main beneficiaries from this situation. However, what 

precisely municipalities decide to subsidize might depend on municipality: for some municipalities these 

are meals up to 9
th
 grade, while to some other to 12

th
 grade; wealthiest municipalities might decide to add 
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extra funding to offer meals of higher qulity while poorer municipalities might force caterer to give more 

meals for lesser price (in some cases this means that municipality bargain with caterer and eventually 

compertition pressures caterer to offer meals significantly below the sum state has allocated for each 

pupil. Remaining sum are used to feed older pupils). As one can imagine, this might cause significant 

differences in meal quality and thus improved access is achieved by reduced quality. On the one hand, 

this means that due to low quality some pupils might decide not to eat the free meals (and this is 

commonly mentioned story by respondents – despite the scrupulous quality regulations school meals 

remains a synonym for bad food… and euphemism for bad experience). On the other hand, this also 

means that inequalities between different geographical territories are rising.  

Experts have expressed doubts concerning one more question. Interviewed experts suggest that once an 

enterprise manages to get into a school it has already secured for it-self certain turnover and it might not 

care about pupils overall enjoyment of school meals. Ofcourse, schools might have active parent 

organizations, but evidence suggests that even these organizations might experience difficulties when 

trying to force caterer to change (especially, if the contract between the caterer and municipality does not 

have clear mechanisms that could force caterer to change). These experts claim that once pupils have to 

pay for meals caterers are keen to listen to pupils’ objections. However, this is not true if they just receive 

payment for each pupil. It means, that uncontrolled subsidized meals might cause drop in quality. This 

again might be a reason why amount of food waste could rise. Once more, most likely this factor will be 

more pronounced in certain, mainly rural territories. Thus we can again see links to geographical 

inequality – in places were parents are more organized and active, and where parents will hold more 

power there will be more mechanisms that will allow to pressure caterer to improve the quality of its 

service. 

Barriers. There are just few barriers that could be associated with this dimension. Firstly, we once more 

have to stress the limitations that might be related to schools physical premises. Secondly, we can also 

mention, that in some distant territories municipalities might witness difficulties to organize proper 

procurement due to the lack of possible applicants. In this case it would mean that municipality will be 

forced to choose the solutions available. 

Having made an overview of the three FNS pathways, we conclude the main case study report with 

findings from the foresight workshop and some reflextion on the transformative capacity of the above 

practices.  

Foresight Workshop 

A multi-stakeholder scenario workshop (in further text “workshop”) has been organized in all 

TRANSMANGO project cases (DoW, 2013). Workshops were focused on creating shared grounds for 

stakeholders to develop scenarios and transition pathways. Through this process clear links on specific 

case study issues and scope of the case was maintained. The strong linkage with clear context was 

allowing to investigating feasibility of concrete actions and introduce concreate improvements that could 

be implemented by the community surrounding the selected case (for a broader explanation of theoretical 

and methodological principles behind the workshops see Transmango training manual). This part of the 

report is illustrating the results obtained during two case study workshops in Riga (an additional 

information concerning the workshop can be found in workshop report (see Baltic Studies Centre 2016). 

Before both workshops participants were introduced to conclusions of this case study. 

The first workshop was organized on the 16th of February from 13.00-17.10 in Riga. The workshop was 

attended by 19 people from diverse backgrounds, like representatives of municipalities, schools, 

ministries, parent organizations, pupils, school caterers, and others (full list of attendees presented in 

Attachment). First workshop was taking place during the time when heated discussions concerning the so 

called cupcake controversy (regulations seriously limiting ingredients that are allowed in pupils’ meals) 
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where present in media. Unrelatedly, just few days before the seminars policymakers announced that 

they need more time to negotiate health regulations. For many of invited stakeholders the workshop was 

first possibility to meet other stakeholders working with school catering and share and discuss their 

doubts and visions concerning school meals.  

The workshop was strongly based on previous Transmango deliverables (Tisenkopfs et al. 2015) and 

methodological guidelines provided by workshop leaders. General goals for the workshop were creating 

the vision for the future of school meals, back-cast the routes that would allow achieving these visions 

and developing adaptations of EU level scenarios to local context. Next chapters will explain these 

activities in detail and will present results of the workshop. 

The second scenario workshop entitled “School catering system in Latvia: which path to go?” was held in 

Riga on 16 June 2016. The workshop was attended by 11 participants representing several public 

institutions (national ministries, municipalities, agencies) as well as providers of catering service, advisory 

and training organisation, social scientists, parents, and schoolchildren. Part of the participants were the 

same as at the first workshop, while some participants took part in this exercise for the first time, which 

allowed for both refined former and brand new insights on the given topic. The workshop was led and 

moderated by three researchers of the Baltic Studies Centre (BSC).  

The agenda of the second workshop included an overall presentation of the TRANSMANGO project, a 

brief recap of and reflection on the issues discussed and conclusions drawn during the first scenario 

workshop (incl. adapted national scenarios). It was followed by group work on the possible improvements 

in the school catering system of Latvia with a focus on specific agents, actions that can be taken by 

different stakeholder groups, as well as the factors facilitating or hindering the achievement of the key 

aims as previously defined by the participants of the first workshop. The workshop was winded up by 

writing individual postcards from an imagined future of the school catering system. 

The next sub-chapters will reflect on some of the results from the workshops. 

Goals for school meals 

During the first workshop participants were asked to defin and discuss goals that school catering system 

should achieve. Goals were set in two steps – first participants in smaller groups discussed among 

themselves their visions - each participant introduced their vision of where school catering should go and 

how it should evolve. During the discussion all goals where written on big shields of paper which after the 

group work held wide variety of various goals. After the group work researchers from BSC gathered all 

the sheets and during the brake coded the variety of suggestions into 13 overarching goals (see Picture 4 

for the final list of goals and number of votes each goal received (stakeholders’ perceived importance of 

these goals)). The workshop 

participants was then asked to 

vote for the goals they thought 

was most important for the 

school catering system.  

Voting allowed obtaining 

generalised perspective of what 

is considered important by 

stakeholders and allowed to 

identify four central goals. 

These are: (1) all products and 

all ingredients of school meals 

should be produced by local 

producers in the future, (2) kids 

Picture 4. Future goals for school catering 

During the discussion participants were asked to vote for those 

goals for school catering they think are the most important. Each 

participant received five votes which they could then give for one or 

several goals. The result of this voting is as follows: 

# 

 

15 
12 
11 
11 
8 
 

8 

8 
6 
5 
3 
2 
2 
1 

Goal 

all products and all ingredients are produced by local 

producers 

kids are able to make healthy choices 

both kids and parents are taking classes in health education 

food is served in a way that is appealing to pupils 

served food is diverse and balanced 

school infrastructure and time schedule is aligned with what is 

needed to have a healthy meal  

school cooks are well educated, it is a prestigious profession 

regulation is aligned with producers possibilities 

free of charge meals are available to all pupils 

school curriculum has lessons concerning healthy nutrition 

effective school food control system is in place 

increased funding for free of charge meals 

reduced amount of food waste 



‘Local’ level analysis of FNS pathways in Latvia 

   

 

 

  25  

are able to make healthy choices, (3) both kids and parents are taking classes in health education, and 

(4) school catering need to achieve that in schools food is served in a way that is appealing to pupils.  

Stakeholders who thought that during the coding some important goal has been lost were encouraged to 

indicate this on a separate sheet of paper. According to participants following goals were missing in the 

list: reducing amount of meat products in the school meals; reducing the negative effects of school food 

supply chain on the environment; need to create a catering system that would allow kids to choose and 

put on their plates their own meals – that would allow them to choose what they want and how much they 

want it; finally – participants stressed that it is important to rethink funding that has been allocated to 

school catering. 

Patways to achieve the goals 

After the initial visioning were charged to back-cast a set of actions that would allow reach one of the set 

goals (goals with highest number of votes were selected for this exercise). Each group was working with 

one of the goals. 1st group were discussing how the goal “all products and all ingredients are produced 

by local producers” could be reached; 2nd group back-casted the route to the goal – “kids are able to 

make healthy choices”; 3rd group was asked to work with the goal – “food is served in a way that is 

appealing to pupils”. During the back-casting exercise participants was asked not to restrict themselves 

with a specific time frame. Participants were encouraged to think that they have all the time that is needed 

to achieve the goal they were working with. As a consequence each group identified several directions of 

action that could be followed to move closer to the set goals. 

First group was working with the goal “all products and all ingredients are produced by local producers”. 

This group identified two directions for actions. Similarly as in other groups it was recognized, that the 

goal group is working with cannot be separated from wider context where farmers and producers operate 

and where pupils’ daily practices and opportunities are located. Thus in case of local products it was 

discussed that these products should be promoted in society in general – although procurement can 

support new products these products be recognized by actors consuming or procuring them. Thus – in 

order for local procurement to succeed local products should look for customers and supporters among 

average consumers as well. What concerns pupils daily practices – during the discussions it was 

indicated that links with local cannot stop with just ensuring that local producers can access school 

catering – the linking of school and farms must be much broader – pupils should have the possibility to 

visit farms, to grow at least some of their food near schools on their own, to be informed about farming 

practices. Pupils need to understand the farming and the consequences various farming practices might 

cause in order to appreciate local food. Participants indicated that there are two mutually related 

questions that local farmers and producers should solve in order to be able to work with public 

procurement: diversity of products and predictability of supplies. Participants discussed that in both cases 

solution could be cooperation among farmers and possibly – virtual procurement – an online system that 

would allow to be informed about school needs even earlier (this would help farmers to ensure needed 

amount and diversity of products). Participants also discussed that contracted obligations should be 

insured. Meanwhile cooperation would solve problems associated with transport and storage. For the 

virtual procurement it would be necessary to introduce changes in the regulations explaining municipal 

procurement. Stakeholders agreed that improved information exchange among stakeholders is needed. If 

there were more discussions and information concerning schools, farmers and other involved 

stakeholders it would allow everybody to improve the quality of their service. Finally, participants were 

claiming that other alternative channels to distribute local food should be strengthened. Channels such as 

farmers markets, direct buying, exhibitions, etc., could serve to strengthen small local farmers.  

Second group was looking for ways how to achieve that “both kids and parents are taking classes in 

health education” and “kids are able to make healthy choices”. Both goals after a short discussion were 

merged into one. Participants of this group identified three main directions of actions which could be 
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summarised as follows: responsible enterprises, healthy diets and healthy nutrition movement for youth. 

For enterprises one of the major tasks is to achieve that school food is well perceived, stylish and healthy. 

In order to achieve that one would have to think about food days at schools, booklets and other channels 

how pupils and parents could be informed. But even before that one would have to search for agreement 

with school food producers to negotiate common catering practices and in order to create partnerships 

between municipalities and enterprises. Meanwhile, governing institutions should search for possible 

ways how funding for school meals could be increased. When discussing healthy meals participants were 

suggesting that amount of meat product consumption should be reduced among pupils. In order to do this 

stakeholders should look for a way to show that healthy can be tasty and stylish. Simultaneously there is 

a need in wider campaign that would encourage school allotments, would spread information about 

farming, etc. Finally – there is need in youth movement that would promote healthy eating. This could be 

done by inviting pupils to consult procurement process (procured food), into food growing. This could also 

be done by introducing information concerning food into education curriculum. 

Finally the third group was discussing how it is possible to ensure that “food is served in a way that is 

appealing to pupils”. Participants of this group was in an agreement that in order to achieve this it is 

important to achieve that pupils consider school meals as stylish. In order to make meals more appealing 

to everybody food distribution in should be organised as a buffet – where everybody can take what they 

want and as much as they want. Group also agreed that this means repeal regulation on desirable 

nutritional norms. Instead of regulating what is needed to kids, stakeholders should work on informing 

kids on what is good for them. Furthermore, pupils should eat together with their teachers at one table 

and teachers should know what advice they can give in order to ensure that kids are eating healthy. Thus 

any changes in school catering should include ways how to persuade teachers that these changes are 

important. State should also invest more in research exploring pupils’ habits and desirable nutritional 

norms. Involved stakeholders should start thinking about the infrastructure available in schools and the 

ways catering is practically implemented. Schools along with Ministry of Education should look for a ways 

to compile education schedule that would include time for pupils to have healthy meal. Additionally – 

schools should renovate their catering premises. Governing actors should reinstate discussions regarding 

the funding allocated for school meals as well as search for a dialogue with producers.  

Stock of available resources 

From the workshop we could identify a set of resources that are already there and that can be used to 

improve the school meals. In this sub-chapter we will list these resources. 

- GPP; 

Despite the fact that GPP can be criticised, experts still recognize it as a major step in improving the 

school meals. As one of our respondents said – all the regulations that would allow municipalities to 

decide on their own what they would want to serve to their kids are already there. At this point – 

municipalities can achieve all the changes. It is that any real change currently depends only on 

municipalities’ willingness to act. 

- Growing knowledge and interest in food; 

There is growing concern about the food we eat and about the effects of existing food supply chains. This 

interest manifests itself in many ways – in public discussions, in growing popularity of various diets and 

growing interest in properties of consumed products and, finally, in newly emerging food supply chains 

(initiatiatives like direct buying, farmers markets, organic shops become ever more widespread).  

- Parent interest; 

Schools have parent organizations. These organizations are becoming more self-aware and in many 

schools have been successfully involved in decision making processes and in discussions concerning the 
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choices schools make. Also, parent organizations frequently operate as a bridge between pupils and 

school. Thus when food served is uneatable most likely it will be parent organization that will initiate 

investigation, look for ways how to communicate with caterer and will pressure involved stakeholders to 

work according pupils’ needs. 

- Pro-active and curious youth 

- Growing knowledge about the producers 

In general there is more information about producers and the properties of products than in any moment 

of history. Partly this is due to modernization and modern technologies. However, it is also due to growing 

consumer interest. This is also because the supply chains are becoming more transparent. 

- Existing campaigns concerning food 

During last few years there have been several broad media campaigns promoting sustainable and 

healthy consumption. 

- Good examples 

There have been some attempts during the last decade to come up with innovative models how school 

meals could be improved: some municipalities have tried to introduce GPP well before it was obligatory, 

some have tried to organize self-serving system, some other municipalities have tried to enable local 

farmers and help them to establish co-ops that could be used to supply local schools with seasonal 

products, etc. These examples could be used to further the development of school meals. 

- Kitchens in the schools 

It is possible to criticize existing infrastructure in schools. However, still – the infrastructure is there and 

can be used to cook onsite and offer pupils warm meals.  

- Interest from media 

As we concluded during the media analysis – media is keen to publish articles concerning catering in 

schools. Thus it should be easy for actors involved to secure publicity to any new initiatives or any 

problems they might face with their caterers. 

- Interest from politicians 

Recent discussion concerning food quality in schools have illustrated that politicians are willing to talk 

about the food in schools.  

- Instruments for quality check 

There are already institutions that could control school meals. Currently the control system is struggling to 

find a way how it could be involved in decentralised system. However, despite these difficulties, state 

agencies have professionals able to discuss food related issues. 

2.3. Summary and Reflection on Transformative Capacity 

Having considered public procurement, additional quality requirements and free meals as three practices 

ideally contributing to FNS of schoolgoers in Latvia, we can conclude the following: 

1) The food available to schoolgoers is a meeting-point of many contradictory fields of interests and is the 

subject to contested, continuously evolving regulations. It is dynamic, controversial field. The governance 

domains present in the debate are public health, welfare, local economic development, agriculture and 

food industry, health education. In the dicsussion civil servants, farmers and farmer organisations, 

experts, food companies, educational establishments, etc. are involved. 
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2) Public procurement is an important tool to reduce food vulnerability. Government regulations are 

enabling municipalities to organise green public procurement and to improve school meal quality. Basic 

school meal funding is provided by the state; while municipalities can supplement this funding.  

Free meals is an important tool to ensure that low-income family schoolgoers can participate in the study 

process without undue hindrances to their cognitive performance. Increased quality requirements for 

school meals have taken another step towards providing schoolgoers with healthy food and hopefully – 

with healthy nutritional habits.  

3) However, in practice these pathways to improved FNS can be associated with line of trade-offs. For all 

the positive potential of the three practices, the study also uncovered several areas of concern:  

On national level, development of regulations regarding school meals demonstrates bottlenecks of 

communication, alignment of agendas, and transparency. It also illuminates the economy/profit vs. health 

contradiction.  

On local level, implementation of the new practices reveals numerous controversies: inequalities in 

provision due to differences in municipal funding and capacity; a potential for trade-offs between quality 

and economic/profit considerations; the influence of broader physical environment (with shops or fast 

food entities); the only partially aligned agendas and contradictory frames used by state and private 

enterprises, deep entrenchment of most policies and stakeholder relationships. 

In addition, the implementation of the above practices reveals consecutive levels of new non-food 

challenges (infrastructure, personnel, class schedules), mutual mistrust among agents, and difficulties to 

align desired outcomes with actor capacities. 

4) However, regulations also allow certain openness to improvisation – both in actual school meal 

provision, in carrying out external control, and in negotiating special arrangements with the municipality 

(e.g. a rural school is allowed to make its own contracts with suppliers and not get involved in the 

centralised bid procedure).  

5) As practices involving in negotiation and alignment broad new categories of stakeholders the practices 

described in this report appear to have considerable transformative capacity (some aspects to be 

illuminated in the Satellite report), enhanced or hampered by human, social, and symbolic capital at the 

disposal of key agents.  
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3. SATELLITE CASE STUDY REPORT 

The satellite case aims to explore the availability dimension of FNS through examining the practice of 

involving local producers (especially smallholder farms) in school meal provision through formal market 

mechanisms of the green procurement and (to a lesser extent) the School Fruit programme. 

We analyse the external and internal (institutional, regulatory, etc.) context of the practice, its 

stakeholders and the actual practices, identifying the ways the practice unfolds – what relations, 

meanings, practices and technologies change along the way, and attempt to gauge the impact of the new 

practice on FNS.  

Alongside that, we also note the practices that used to be in place but are now largely discontinued 

(school orchards and schoolgoers working there, parents supplying schools with farm produce) and note 

their interrelation with the new, national programme- and regulation-mediated practices. 

3.1. Research questions & Methods  

To explore the potential of small farms for creating improved availability of healthy and nutritious food in 

the context of school meals, we examine the case of of Tukums region, a typical semi-rural municipality in 

the area with a typical Latvian composition of agricultural sectors and farm characteristics. 

To explore the issue, we pose the following research questions: 

Research questions Key concepts and/or practices Data sources and 
methods 

What are the areas of produce 
specialisation in small farms in the Tukums 
region, how these are compatible with the 
needs of school meals? 

Commercial production, self-
consumption, sectors of 
agriculture, market channels, 
territorial distribution 

Statistics from 
argicultural production 
surveys; Tukums food 
strategy; interviews with 
farmers and the advisory 

What are the current channels through 
which small farms in Tukums municipality 
may offer their produce to be used in 
school meals? (To what extent they are 
used?) What practices used to be in place 
but have been discontinued? 

Public Procurement, School 
Milk, School Fruit, governance, 
on-site canteen, catering 
company, wholesalers 

Statistics from Tukums 
food strategy and related 
documents, interviews 
with stakeholders, public 
procurement 
documentation 

What are various stakeholders involved in 
the practice; what meanings are 
associated by stakeholders with more 
participation by local farms in school meal 
provision? 

green procurement criteria, 
social aspects of school meal 
provision, community 
development; external 
discourses 

Interviews with 
stakeholders; group 
discussion, scenario 
workshop 

What has been the development of the 
practice so far: what new kinds of 
interactions, what skills and competences? 
What drivers and blockages? 

Market research, bottom-up 
and top-down involvement, 
localisation 

Interviews with 
stakeholders; participant 
observation in schools, 
scenario workshop; 
public procurement 
documentation 

How can broader involvement of small 
farmers be promoted? 

Institutional arrangements, 
multi-actor negotiation, trade-
offs 

Interviews with 
stakeholders (esp. 
farmers), scenario 
workshop 

The data was collected first in the autumn of 2015, then during repeated interviews in early February 

2016, and during the scenario workshop in February 2016, some developments revisited in May and June 
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2016 (NB in June another public procurement round in the Tukums region was taking place.). Local 

farmers involved in relationships with schools were already known to researchers through another 

research project targetting small farm resilience strategies. 

Analysis: triagulation of data, comparison and grounded theory building. 

3.2. Research findings 

The section on research findings is organised as follows: we outline the issues found in literature review, 

and the presentation and discussion of FNS practices is organised in sub-sections around the research 

questions. 

Literature review 

The literature on the green public procurement and its benefits and downsides is described in detail in the 

respective main case section (see. pp.12-14). 

To provide a background for the satellite case study, in this sub-section we outline relevant issues from 

scientific articles on public procurement as a market channel for smallholders, the constraints and 

opportunities it entails, focussing on issues of capacity, alignment of stakeholder interests, cooperation, 

and the specific (skills, planning, contractual) challenges posed to small farmers by centralised local 

government bids.  

We start by noting that formal public market as manifested in public procurement is tentatively seen as an 

emergent opportunity for farmers to improve their market linkage (MEAS 2014; Izumi et al 2010), either in 

general economic terms or specifying the upgraded skills, market inclusion and raised income (Mercadoa 

et al 2016). Other important frames found in articles may present smallholder involvement as an issue of 

food security (e.g. Sonnino et al 2014), sustainable development (e.g. Preus 2009), or “the multiple 

dividend” – a package of positive outcomes (in Morgan and Morley 2002).  

Clearly, for smallholders becoming successful players in centralised local municipality bidding is not easy. 

Researchers largely converge on the key obstacles and challenges. These are related to inefficient local 

administration and poor market coordination (MEAS 2014; Mercadoa et al 2016 ), catering culture biased 

to a few large firms (Preus 2009), too complex tendering procedures, lack of logistical and marketing 

capacity on the part of local producers (Morgan and Morley 2002), higher transaction costs associated 

with designing and implementing bids taking into account the capacities of local producers (Morgan and 

Morley 2002; Mercadoa et al 2016). These findings are echoed by some research commissioned by 

public administration institutions in Latvia, as well (Osis and Brizga 2015; Korpa et al 2015). 

Solutions to the above issues may be found in moving from the neo-liberal ideas of cost-reduction and 

open competition (favouring large-scale companies and excluding small producers) to deliberate 

prioritisation of smallholder involvement (Mercadoa et al 2014) – which still needs additional institutional 

and relation-oriented coordination steps to be taken to minimise transaction costs for smallholders; 

creating opportunities for operational learning and prioritising dialogue and deliberation (Sonnino et al 

2014); accepting the higher administrative burden for municipalities in the name of the multiple benefits 

that re-localisation of food chains may bring (Morgan and Morley 2002).  

Thus we start the analysis of (opportunities for) smallholder participation in the green school food 

procurement in Tukums region, bearing in mind the multiplicity of issues which may make this 

participation quite difficult, and intending to look out for signs of additional institutional efforts given to 

prioritise operational learning, dialogue, trust-building, and a willingness to accept a higher administrative 

burden to make it possible. 
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FNS practices 

The section is structured according to research questions, and we proceed from establishing the general 

background, the key channels the practice develops, then examine each of the practices in detail and 

conclude with stakeholder views on how the practice may be strengthened. 

RQ 1: What are the areas of produce specialisation in small farms in the Tukums region, how 

these are compatible with the needs of school meals? 

Before we move to in-depth analysis of small farm participation in school meal provision, we need to 

establish if the profile of small farm economic activities in Tukums region in general matches the needs of 

school meal provision, i.e. – if there is basic space for interaction of demand and supply.  

Tukums region represents an average/typical region for Latvia, as 65% of its territory is agricultural land 

(of which 85% is arable and 8% are pastures) and about 30% is forests and areas of special protection. 

The special feature of the region is its relative closeness to the capital. Rural territory comprises 95% of 

the area, with one town and 10 small administrative centres. The growing of genetically modified plants is 

prohibited for 12 years (Data: Tukums Food Strategy (Tukuma Dome 2015)).  

According to the central Statistic Bureau, in 2010 there were 1251 farms (CSB); currently 33 of them 

biological (data of the Food and Veterinary Service). The important issue would be - what proportion is 

commercial farms? The Central Statistics Bureau data of 2010 (Complete Agricultural survey) indicates 

that in the region of Kurzeme (of which Tukums region is a part) 2/3 of farms have economic output 

below 4000 EUR per annum, which corresponds to one milkable cow, or 0,43 ha of field vegetables. This 

indicates that a considerable proportion of small farms in the region cannot be viable participants in 

providing produce for school meals, as they are only self-providing. Roughly, this would mean that 

possible viable participants are around 400 farms (probably much less, for various reasons – economic 

profile, location, etc).  

The dominant agricultural sectors in the region are dairy (incl. biological), wheat and beef production, 

as well as vegetable and in particular fruit growing and processing. There are also some niche 

production farms, e.g. engaged in cultivated fish growing, as well as on-farm food production. Similarly 

to the whole of Latvia, small-holdings are dominant, with the average size of the farm 26.8 hectares. The 

large farms specialise in dairy farming and grain production, while the smallholdings have considerable 

diversity of their specialisations and combinations of sectors.  

The needs of the school meal system can be established by examining the technical description of 

demand issued by Tukums municipality for the public procurement in food (2015, 2016): Milk and dairy; 

cheese and complex products of dairy processing; pork, beef and processed meat products; poultry; 

eggs; cultivated fish; honey; field-grown vegetables and herbs; hothouse grown vegetables and herbs; 

cultivated mushrooms;  fresh fruit and berries; southern fruit and berries; frozen produce; processed 

vegetables (corn); processed fruit and berries; grain products, lentils and their products; bread; pastry and 

cookies; flour, cooking oil, condiments and drinks; specialised food and representation goods. 

Thus, there are 21 separate categories, and in principle small farms in Tukums region might contribute 

to the majority of categories, with possible exclusions of poultry and eggs (which is a sector heavily 

dominated by industrial farms) and southern fruit and berries (for obvious reasons). Of course, for the 

actual opportunities to supply produce, the farms would have to face the issues of bulk, logistics, and also 

quality requirements.  

In addition, the 2016 bid specified that for 18 kinds of produce (small categories, e.g. sour cream) the 

participants have to indicate the distance from the place of production to the centre of Tukums, aiming not 

to exceed 30 km.  
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Having established the kinds of produce demanded, we need to see how many educational 

establishments requiring this produce are there in Tukums district. According to the data of Tukums 

Food strategy (2015) there are 13 secondary, elementary or primary schools (of these, 6 in Tukums), and 

8 kindergardens. According to current regulation, public food procurement also covers hospitals (there 

are 2) and one institutional children’s home. All in all, there are 24 institutions requiring produce almost 

year round.  

To give an indication of the volume, the winner of the 2016 bid, in charge of providing catering for 9 

elementary and secondary schools and 6 kindergartens, received a contract for 6 385 500, 00 EUR
5
. 

Separate data is for the minority of schools and kindergartens with own on-site canteen which are allowed 

to carry out their own small procurements; and this is supplemented by the School Fruit programme, also 

a possible venue for small farm participation. (We will not analyse the School Milk programme as a 

channel, since it is not viable to assume that individual farmers or even cooperatives will be able to 

compete with major dairy processing plants in supplying consistent volume and quality of produce.) 

Thus, we may conclude that while there is demand that could in principle be at least partly met locally, it 

remains to be seen if the economically active small farms in the region are interested and if they use the 

existing opportunities. 

The next sub-section will outline these opportunities. 

RQ2: What are the current channels through which small farms in Tukums municipality may offer 

their produce to be used in school meals? (To what extent they are used?) What practices used to 

be in place but have been discontinued? 

The channels for farm participation in school meal provision may be as follows:  

- supplying individual school canteens directly (via a public procurement procedure),  

- entering contracts with catering companies who then use the produce to cook meals (usually for 

a number of schools),  

- providing fruit and vegetables through the School Fruit programme to clusters of schools in the 

region;  

- or selling the produce to wholesalers or processing enterprises (the produce may then be used in 

providing school meals). 

As the practice we aim to explore is increased participation of small farms in providing their produce for 

school meals, we will opt in our analysis to focus on the two three channels, which imply more or less 

direct, traceable links to small farms. The School Fruit programme will be mentioned throughout as a 

small supplementary market channel for local produce. 

While the fourth channel is of considerable importance economically, it is next to impossible to track the 

paths of raw materials within this particular study, so we will only remark that major local enterprises 

indeed emphasise that much of the raw materials they use are local (especially in the dairy sector, for 

obvious reasons; e.g. the major local dairy company “Tukuma piens” Marketing Department head notes 

that they purchase milk from 200 farms daily, and 170 of these are small ones). Apart from the major 

processing plants, there are also many smaller ones which might to varying extent rely on local raw 

materials. However this is a topic for a study of a different scope. We only note that interviews with local 

school canteen staff yield information on using the produce of local processing enterprises, which 

hopefully means the presence of local farmers’ raw materials in them.  

                                                      
5
 Data of the PPO, available in their homepage: https://pvs.iub.gov.lv/show/462265 
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To return to supplies to canteens and commercial caterers (modes 1-3), we will briefly outline what 

processes they entail: 

1. Individual schools knowing the range of local suppliers (incl. small farmers) prepare the public 

procurement request for the produce they need. Farmers (sometimes encouraged by the school) 

then submit their proposals/bids. They have to comply with a number of requirements as to 

quality, price and (to a lesser extent) volume. This appears to be the most realistic participation 

volume for smallholders.  

2. Municipality, consulting with individual schools announces public procurement for commercial 

catering services. The caterers have to demonstrate the origin of produce (contracts with 

producers), of which a certain proportion should be of particularly high quality. The Bid Guidelines 

set out also the list of products for which the distance from the place of production should be 

small. In principle, this is the entry point for local farmers. However, the challenge may be volume 

and logistics, as well as timing. 

3. School Fruit: Agriculture Support Service announces the opening for proposals to supply local 

schools with fruit, berries and vegetables 3 times a week for a certain period of time, posing 

certain requirements as to quality certification, packaging, delivery and pricing, as well as the 

volume and diversity. Theoretically this is the entry point for local farmers (but also catering 

companies, schools, and municipalities which may enter through own agreements with fruit-and 

vegetable growers and handle the logistics). The requirements may be restrictive for 

smallholders. 

 

We might say that two considerations (volume and logistics, and “green”/quality credentials) are of 

further importance in establishing whether small farms in Tukums region have the opportunity to 

contribute to school meals. 

Volume may not be a major consideration provided the farm cooperates with a single school (this is 

confirmed by interviews and observations in such a school). 

However to be able to make supplies to a number of schools, volume and logistics become a key issue. 

Indeed, the results of the first green public procurement showed that the fragmentation of supply and the 

sheer number of very small producers (who cannot really compete) is a challenge to address.  

Cooperation might be one of the answers, yet as with the rest of Latvia’s territory, the proportion of 

farmers involved in formalised cooperation forms is not high in Tukums region, and those who cooperate 

might choose easier market channels (after all, participating with bids in municipal tenders involves 

considerable paperwork and knowledge of outcome is usually not immediate at all, not to mention other 

limitations).  

According to business surveys (LURSOFT), the cooperatives in Tukums region are in the dairy sector, 

lamb meat production, wholesale fruit and berry production, wholesale fruit and vegetable production 

(two); some farms also participate in a wholesale vegetable production cooperative registered outside of 

the region.  

The existence of cooperatives in vegetable and fruit sectors is a good sign, although there is a major 

vegetable, fruit and berry processing enterprise (second largest in the region, „PURATOS” Ltd. – 

producing jams, juices, tomato sauces, and desserts, also chocolate which might be a “ natural” outlet for 

produce. Data from other 7th Framework research projects (SOLINSA, RETHINK) also indicates that 

local cooperatives tend to cooperate with supermarket chains.  

However, there is at least theoretical scope for cooperative participation in the School Fruit
 
programme.  
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The existence of the dairy cooperative is also not very promising, as – again - there is a major dairy 

processing enterprise in the region, one of the two with the greatest annual turnover. Observation in 

Tukums region schools shows that their produce is quite prominently in use.  

Thus we may conclude that having contractual relationships with an individual school or kindergarten may 

not pose challenges to farmers as to volume, however if farmers are interested in providing produce to 

several schools or a commercial caterer, the issue of volume and logistics may become complicated.  

Another aspect of being successful both in public procurement and School Fruit is the “green credentials” 

of farmers’ produce.  

According to Fruit Growers’ Association data, commercial fruit growers mostly produce fruit according to 

integrated growing protocols, which means that they are able to provide the required level of quality (e.g 

in School Fruit). The data of the Tukums Food Strategy shows that in the study year of 2014/2015 the 

majority - 11 - of educational establishments (elementary and secondary) participated in the School fruit 

programme. Importantly, entities applying for financial support may be both individual farms, their 

cooperatives, schools, catering companies and even municipalities (if they then organise the 

redistribution). In the case of Tukums region we note that the schools with own canteens also choose to 

be recipients of School Fruit funding and make contracts with local growers as they see fit (there is a lot 

of discretion, once the quality criteria are met).  

We witnessed stories of long-term school cooperation with local fruit-growing cooperatives, which is 

understandable, as cooperatives may have an easier time with logistics, storage and packaging.  

In Tukums region, there is a number of biological farms involved in vegetable, herbs, berries, and 

processing. However our study points out that once again, a preferred market channel for such farns may 

be specialised biological shops and/or restaurants in the capital. Presumably this is related to higher 

prices of such produce.  

Thus we may conclude that of the existing three direct channels of small farms supplying their produce to 

schoolgoers, the most “ direct”  and the easiest for local farmers is entering contracts with individual 

schools which have own on-site canteens. This minimises the issues of volume, transportation, and 

packaging. As soon as volume, timing, logistics become an issue, farmers may prefer other market 

channels – namely, cooperation with supermarkets. 

Discontinued practices 

In addition to practices that are developing at the moment, there are some which used to be in place in 

relatively recent past, and keep being mentioned by informants as much missed practices.  

In many of the interviews informants referred to the once-flourishing practice of school orchards and 

vegetable gardens, which used to be not only in rural schools but also in Tukums urban area. Currently 

this practice is only maintained in five kindergartens (two in the town and three out of town). Informants 

cite the following reasons for the discontinuation of the practice: the limitations imposed by childrens’ 

rights (“using child labour”), also limited resources (you have to have dedicated staff to tend a garden) 

and tighter regulations for the produce used in school meals imposed by the Food and Veterinary 

Authority. In the town, one of the key reasons for discontinuing, as cited by a school principal, was the 

scarce land resources, prompting the use of existing land to build sports facilities and the such in the 

place where the school gardens used to be.  

Another discontinued practice is the one where parents used to be able to bring produce from own 

gardens to offset the cost of school meals and also supplement canteens with fresh produce. Again, the 

tighter regulations and control of quality of produce used, carried out by the Food and Veterinary Service 

have gradually discontinued the practice.  
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Thus we may say that the current pathways to FNS are developing as tightly regulated and monitored 

practices against the background of previously active much less tightly regulated ones, which used to be 

embedded in local community life and brought additional educational and economic benefits, which the 

current practices fail to provide in full. 

In the next sub-section we will outline in more detail the provisions regulating the existing avenues of 

farmer participation, and the meanings associated with these practices as seen by key stakeholders.  

RQ3: What are various stakeholders involved in the practice; what meanings are associated by 

stakeholders with more participation by local farms in school meal provision? 

To further analyse the development of participation (or lack thereof) of small farms in school meal 

provision, we must point out the breadth of the range of stakeholders – and corresponding meanings – 

involved in the practice.  

The official Tukums Food strategy enumerates 15 (!) kinds of key stakeholders. These are: four 

departments in the local authority (development planning, education, welfare; legal); The Latvian Rural 

Advisory and Training Centre (LRATC), the Latvian Association of Biological Agriculture, Tukums 

Association of Farmers, local action groups, individual farmers, food producers and processers, 

enterprises supplying food to schools and kindergardens, enterprises providing school catering services; 

food sellers (local market), representatives of educational establishments, representatives of 

kindergardens.  

A special sub-set of stakeholders is the organisations invested in promoting local development of 

agriculture or its specific sectors (biological), or rural development. Of these, the key promoter of 

agriculture is the Tukums branch of the Rural Advisory and Training centre. An organisation highly valued 

by local farmers, its collaboration with the municipality on school meals appears practically non-existent. 

Tukums Food Strategy mentions that it may help in developing links with the region’s farmers and food 

producers, however there is no indication that such collaboration exists. The Municipality indicates that 

there are several prospective areas of collaboration, namely exchange of information, promoting 

cooperatives between primary producers, educational activities, etc. However direct cooperation on 

implementing school meal procurement appears to be lacking.  

So, we may conclude that in arranging the public procurement, the institutions which may be 

intermediaries or promoters of certain collective interests are not currently active. The municipality has a 

leading role in bringing these interests together, and the principal tool for it is the informal working 

group on school meals and public health convened by the public health officer. The Working Group is 

the primary place for negotiating different meanings of the practice of school food procurement, and 

specifically – implementing the declared Food Strategy goal to promote local economy. 

Among the stakeholders, there is certainly the nominal unity of purpose – to ensure that schoolgoers 

have access to healthy and nutritious food. However in addition, interviews with these stakeholders point 

out to individual specific interests, which do not necessarily contradict the core purpose, yet may add 

certain tensions in implementation.  

Based on our interviews, we may point out the following additional levels of meaning: 

- Farmers: the need to generate income, to ensure the balance of effort expended and the gains; 

the need to plan ahead at least some years; 

- Enterprises: the need to generate income, to ensure the balance of effort expended and the 

gains; 

- Local authority: the need to optimise the administrative burden of new practices and ensure the 

planned policy results; 
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- Representatives of education establishments: ensure reasonable quality, keep low the 

administrative burden, also respond to wishes of parents and the community (the last two may 

be self-contradictory). 

Viewed from another angle, the meanings and concerns involved in debating the issues of school meal 

provision, and specifically involvement of local farmers and producers, may be seen to range from  

- those related to broader economic, environmental and alse political concerns as expressed in 

the key artefact of the practice, Tukums Food Strategy,  

- develop another layer of issues in the course of implementation of the practice (administrative 

capacity of stakeholders and providing support to it; the issue of limiting or enabling small 

farmers, quality versus efficiency; administrative planning cycles vs. agricultural planning cycles; 

waste disposal arrangements, etc.),  

- and demonstrate related social issues of providing employment locally (for canteen staff), 

mutual trust and communication (between providers of service and school staff),  more 

educational opportunities for schoolgoers, and even more democratic decision-making (and 

involving schoolgoers in it).  

We note that the seemingly straightforward issue of providing high quality agricultural produce turns out 

to include multiple layers of meanings which have to be constantly negotiated. The success of 

involving local farmers in school meal provision or lack thereof is reflective of the outcomes of multiple 

negotiations and navigation of constellations of factors relating to agricultural, ecological, economic, and 

administrative, and other practices, trade-offs between considerations of expending various resources 

and obtaining desired benefits.  

For instance, our study revealed that for farmers, participation in municipal bids is made difficult not only 

by the specific requirements for complex documentation, but also the timing of the bid (usually early 

summer), which clashes with farmers’ need to plan ahead in order to be able to provide the produce of 

the required volume and quality. Another issue requiring certain trade-offs is the requirement of the fixed 

price during the time of the contract. This means that the farmer may have to forego profit, if he states a 

lower price and during the year of the contract commercial opportunities are better. So, in particular 

smallholders have to calculate the most costs and benefits of their involvement very carefully, which may 

shift the meaning of practice from a beneficial one to hazardous. 

A certain degree of risk is of course present in the roles of all stakeholders. For example, the new 

regulations on food quality introduced hastily in January 2016 meant that for months school caterers had 

to circumnavigate the new regulations (as produce of the “new” quality was not available). In this situation 

the Food and Veterinary Authority could not rightfully impose fines, and temporarily changed their role to 

an advisor on optimal ways to work in the transition period.  

Day-to-day place-based solutions demonstrate certain flexibility, space for experimentation even more. 

For example, one of the schools with its own canteen entered an informal arrangement with local pig-

breeders to dispose of the food waste. This is not the right way according to current regulations, but 

everyone is satisfied and the practice goes on.  

On a different level, much as the municipal actors are concerned with streamlining procedures and 

minimising the administrative burden, the practice of retaining own canteen in certain schools and even 

carrying out their own procurement was again allowed in 2016. Thus we can say that sometimes multiple 

meanings are allowed to coexist, or get transformed for practical reasons.  

On the other hand, the dominant drift is towards centralisation. The last procurement (for commercial 

catering services) already specified the requirement for being able to serve the equivalent of 10 schools, 

with corresponding requirements for the volume of produce. It appears that while smallholders can enter 



‘Local’ level analysis of FNS pathways in Latvia 

   

 

 

  37  

contracts with individual schools (of which there are few), 2/3 of the educational establishments in 

Tukums region are now being served by a large commercial operator, requiring large volumes of produce.  

So, we can conclude that the practice of green procurement and the scale of its implementation is 

being negotiated within a wide range of stakeholders, the meanings of practice being multi-layered and 

sometimes conflicting; with certain trends in effect limiting the participation of smallholders – yet other 

practices remaining in place still providing a limited but opportunity for such participation.  

RQ4: What has been the development of the practice so far: what new participants and 

relationships, what new kinds of interactions, what skills and competences identified as needed? 

What drivers and blockages? 

The practice of small farm participation in school meal provision is an ambivalent one as to its “new-

ness”. From one side, as already noted, there used to exist quite direct links from local farms to local 

school canteens (parents providing produce from their farms within agreed arrangements with the 

school). The era of the public procurement and tight technical monitoring of food quality put an end to 

such local arrangements.  

For more than a decade, public procurement meant the lowest price as the key criterion, and thus 

effectively put local farms at a disadvantage there. On the other side, the public procurement did not put 

an end to farmer involvement completely, as particularly in the recent years the criteria of public 

procurement have started to involve criteria which give preference to seasonality, local provenance, etc – 

all delivered in a competitive process, tightly documented and state/municipality controlled.  

So in effect, the practice is indeed new, or at least it now has a new form, requires new skills, and 

entails producing new kinds of artifacts (e.g. technical offers and other documentation, proving the level of 

quality of produce through certification etc.). Let us recap the main developments of the development of 

the new practice.  

At the start of the era of public procurement (increasingly applied prior to and certainly after joining the 

EU), each school (and other public institutions) carried out their own procurement for food, with the key 

criterion being the lowest price. The capacity requirement was only “prior experience”. This was a 

relationship between the administrative staff of the school and some wholesalers, usually not local at all.  

The downsides of the practice were many, according to the Municipality, and gradually these created 

dissatisfaction with the existing practice: municipal sources note the low quality of produce of untraceable 

origin, poor communication with suppliers, long supply chains, dissatisfied local producers, school 

administration, as well as parents and schoolgoers.  

This changed in 2014, when the municipality attempted the first experiment in applying environmental 

and social criteria to the procurement of produce for schools’ own canteens. In parallel, the municipality 

announced the intention to spread the criteria to procurement of catering companies as the next step. 

This was indeed implemented next year. 

The push for change was given both from the inside (the municipality participated in 7th FP project 

FOODLINKS engaged with the transfer of practices in food strategy development), and from the outside 

(the Russian trade embargo prompted new regulation to protect local producers, supplementing the 

procurement regulation with certain environmental and social criteria, which coincided with the changes 

EU procurement directive). Tukums turned out to be a pioneering municipality to put these interlinked 

ideas into practice.  

After the FOODLINKS project which gave impetus to the development of the local Food Strategy as an 

umbrella for a number of food-related initiatives, Tukums municipality specialists did a market research, 

analysed the consumption trends together with school canteen staff; developed a much more detailed 
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specification of the kinds of produce (21 not 11) required by schools, developed standard offer forms for 

bidders, and included the criterion of the most economically advantageous offer (which includes 

considerations of quality for a given price).  

In the new, “green”  procurement, price constituted only 30% of criteria, where 40% was specified 

green origin, 20% were given for short supply chains (30 km to producer or logistics center) and 10% for 

environmentally friendly packaging/waste utilisation. 

In 2014, the first procurement for specific kinds of produce was announced by Tukums Municipality for 

those education institutions that have own on-site canteens (and hence do not use outside catering 

companies). There were 5 elementary level and secondary level schools covered (and 4 kindergartens)
6
.  

The needed kinds of produce were separated in 21 category. An offer could be made by a physical or 

legal entity, for one lot or a combination. The downside was that the contract was only for 12 months and 

the application date was end of July, that is, the services would have to start in the beginning of the study 

year – without any prior planning for farmers (to adjust scope and logistics, etc). The preparation of the 

proposal also coinsided with the busiest time of the agricultural year for many kinds of farmers. Still, this 

was an important pioneering step.  

Indeed the outcome of the first green procurement in 2014 was successful. (Please note that the figures 

also include kindergartens, which we generally do not consider in this case study, but as indicative figures 

they still are useful.) There were 19 contenders and 10 businesses received contracts; one supplier (a 

major HoReCA sector wholesaler) contested the results with the National Procurement Authority, but did 

not succeed.  

The total value of the contracts via the centralised procurement was EUR 278 019,46; of the successful 

contestants 6 were local producers, with 67% of the total contract value. As previously mentioned, 

the mere produce volume provided by successful bidders is limiting for smallholders. 

The categories of produce purchased from the local producers were meat, processed meat, dairy 

products, bread and bakery products, open-field vegetables, fruit and berries. The special green-ness 

criteria were fulfilled by 6 categories of products labelled with the national quality label the Green Spoon, 

1 product from biological farm; 3 products registered with the institution of biological production, and 7 

products registered with the institution of integrated growing. 

However, the new practice obviously required of farmers new skills, and is was made known that a 

specialist at the local branch of Rural Consultation and Training Centre offered  help (for a fee) in 

preparing the technical proposal to those interested. Thus the new skill requirements did produce a new 

commercial (not free-of-charge) response, yet it is too early to determine if this service will turn out to be 

much used, or whether farmers will continue to rely on their own informal networks of knowledge and 

expertise. 

The case of the Rožkalni Farm illustrates the new challenges. For years, the farm supplied their nearby 

schools with high quality vegetables, by a long-standing contract with the two local schools. Then a 

centralised procurement was announced by the municipality, and the farm failed to win it. The right to 

supply the schools was won by another supplier; Rožkalni farm got a lower evaluation since they failed to 

demonstrate how they deal with packaging – although they do recycle them. It is noteworthy, that while 

another supplier won initially, the quality of their produce turned out to be low and the contract was 

revoked – Rožkalni farm got to be supplying the local schools again.  

                                                      
6
 The news item on that: http://www.lbla.lv/tukuma-novada-partikas-iepirkuma-prieksroka-biologiskajiem 
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This episode shows that public procurement does require certain skills in self-presentation and 

understanding of the technical intricacies of the proposal – with advice provision currently insufficient, or 

the need for that not realised for first-time entrants.  

The division of the procurement request into the 21 sections was seen (by the municipality) as beneficial, 

since “more participants may provide their offers, there may be more competition in each section, and this 

also gives the opportunity to primary producers (Legal Expert, municipality).”  However it is also noted 

that while this division is prompted by researching the local market (the capacity of local producers and 

the range of produce on offer), it is not possible to divide the procurement request in sections small 

enough so that each enterprise working in the food business may provide their proposal without 

cooperating with some other enterprise, to achieve competitive prices. Thus already the first round of 

implementing the new practice provided important feedback on its limiting and enabling aspects.  

In 2015 and 2016 the “green” procurement was extended to catering companies as well. The winner of 

the 2016 bid now will have contract for five years and serve 9 schools and 6 kindergartens, which is about 

¾ of all educational establishments in the region. We note that the dominant trend is towards 

centralisation of service. However as already mentioned, two modes of operation coexist: on-site own 

school canteens, and buying services of catering companies. The former is more conducive to the 

involvement of smallholders. 

Already in 2015 Tukums specialists were active in sharing with other municipalities their first lessons 

learned and outcomes of the first green public procurement, and debating and debates on the benefits 

and costs of centralisation vs. own canteens continued throughout 2015 and the first half of 2016.  

The reasons to prefer the commercial caterers were cited are as follows: fewer administrative challenges, 

no investment in cooking facilities; easier control of implementation, smaller expenditures for schools. Our 

study indeed uncovered a persistent view that administratively, it is preferable to have a contractual 

relationship with a catering company, even if it is not always easy to get the kind of meals the school is 

happy with. So, the consideration of administrative burden is quite important for schools.  

On the other hand, the schools that have their own canteen consider that administrative ease does not 

compensate the potential downsides associated with loss of direct control over provenance and quality 

of food, as well as the social and community aspects of arrangements with an outside provider of catering 

services. Those subscribe to the model are determined to keep their practices of on-site own canteen 

because of several considerations: the social value of employment for locals, the closer relationship 

between those who prepare food and the schoolgoers; the ease of relationships with local farmers 

providing produce as and when needed; opportunities to maximise waste reduction through 

arrangements with local farmers (mostly pig breeders). Indeed, it was a strongly held view that 

maintaining this model was preferable, and in the latest procurement round (in 2016) the schools with 

own canteens preserved this model  

The municipality, although initially seeming to prefer centralisation quite strongly, in the end did not 

push for it (allowing ¼ of educational establishments to retain their own way); as the first trial runs 

identified certain challenges in the case of outsourced services. The municipal staff note the following 

aspects that are difficult to control in this mode: the too small proportion of nationally certified (for higher 

quality) products used; too much of the offered produce is not fresh or healthy enough (with regard to 

components); wholesalers tend to disregard contract conditions with regard to green principles, fixed 

prices, produce quality, and the timing of deliveries; there is a general lack of experience in handling 

challenging situations and disagreements.  

Thus the option of schools with on-site canteens carrying out their own procurement (if they wished so) 

was retained; the standards set out in a special municipal regulation on green criteria. 
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On the other hand, the goal of involving local farmers has turned out to be more difficult to reach than 

previously hoped. Municipal sources note that there is a considerable number of small producers who 

simply cannot ensure the needed volume of produce, contenders are inexperienced in preparing 

documentation and may fail precisely there; there are many new kinds of produce that the municipality as 

the organiser of procurement is unaware of (and hence they may remain outside of the requested 

specification); the system of fixed prices is not quite workable from the point of view of entrepreneurs and 

farmers. With the preference for outsourced catering, the locus of initiative in cooperating with local 

farmers is with the catering company and selection of partners has of course to take into consideration 

the required volume of produce, which is more difficult to ensure for smallholders. 

Thus centralised procurement for outsourced catering may pose an obstacle to some farms because of 

the complex logistics.  

School Milk and School Fruit  

As already noted, theoretically, this is the second channel for local produce to reach schoolgoers. The 

School milk is implemented since 2004 and School fruit - since 2010. Latvia is one of the most active EU 

states in using this programme (Tukums Food Strategy). Can small farmers get involved in Tukums 

region? As already noted, participation in School Milk is indirect, the small farmers selling their milk to the 

major milk processer in the region, which then in turn supplies its produce to schools. Thus this route is 

quite opaque.  

A more direct link might be expected in the case of School Fruit (and vegetables); however observation 

shows that fruit are mostly supplied by Pūre Orchards company, a local integrated grower, but not a 

small one (serves all major supermarket chains in Latvia). The considerations for choosing this partner 

may be as simple as responding to their proactive offer years ago and then merely renewing the 

relationship, easy for both sides, as the company has logistics and storage all sorted out.  

To sum up, the practice of small farmers contributing to school meals is a complex and constantly 

negotiated one, with multiple shades of meanings involved. In practical terms, the consensus seems to be 

that the current arrangements may pose obstacles to small farmers, although the practices maintained 

by schools with own canteens do involve local farmers and as such are (or may be, if they choose to) the 

closest to obtaining local, seasonal, fresh produce of known origin.  

In this sub-section we note perspectives of different actors, in particular municipalities, the Rural Advisory 

and Training Centre, farmers and parent organisations. We note that there are two groups of 

proposals: those pertaining to facilitation of farmer involvement, and those addressing the issue in a 

broader, more holistic way, emphasising the tasks with regard to other stakeholders, too. 

Ease of farmer involvement  

Municipality: opportunities to reach more of the local farmers are seen in increased collaboration with 

the local branch of the Rural Advisory and Training Centre, which was not much involved in the initial trial 

runs. Other ideas include increasing the requested share of biological produce and the produce of 

higher quality; and improve the proposal evaluation system; improve communication and cooperation 

with local farmers and suppliers. 

Rural Advisory and Training Centre: it is vital to promote cooperation between the small producers, to 

enable them to supply produce to larger schools. (“This will help the development of small farmers, their 

ability to supply a diverse range of produce.”) There should be more proactive informing of local farmers 

about school meal opportunities, and making the procurement more responsive to the goal of involving 

local farmers. It is also important to identify and valorise high quality produce providers, so that they have 

recognition and certain benefits.  
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Farmers: the current system is difficult to reconcile with planning one’s work, as municipal procurements 

are about supplying the produce at a very short notice. One way would be to arrange the procurement for 

the next several years – so that farmers could actually plan their work, and have some stability. .( “The 

municipality announces bids in summer, when we have already planted all the crops and vegetables. Had 

we known beforehand that they would be buying leeks, we would have planted these!”) 

Broader issues 

Rural Advisory and Training Centre: schoolgoers could also be involved in selecting the produce, 

involved in “evaluation” – this would be a good step to become responsible for what they choose to eat. 

Another issue is that perhaps the eating habits of the younger generation (with certain differences in rural 

and urban schools) are constantly changed and have to be studied. 

Parents’ organisations: there should be effort to improve canteen staff skills to cook healthy but also 

attractive meals, acceptable to schoolgoers; educational activities could include excursions to farms, 

possibly with a view of doing some work/harvesting, etc. 

Municipal healthy nutrition specialist: it is vital to educate schoolgoers and parents on the basics of 

healthy nutrition. 

We must note that it was precisely the whole system view that was emphasised in the scenario 

workshops, where representatives of caterers, schoolgoers, local and national authorities mapped the 

interlinking practices of popularisation and valorisation of local farmers, educational activities for 

schoolgoers and parents; accumulation and distribution of relevant information on supply and demand, as 

well as improvement of long-term planning enabling farmers to be more competitive participants of 

municipal bids.  

Thus the scenario workshops placed the satellite issue of small farm participation into the broader context 

of school meals, of which it is only a part, albeit an important one.  

3.3. Summary and Reflection on Transformative Capacity 

Researching the new practice – targeted involvement of small farms in providing their produce for school 

meals in Tukums region – aimed to uncover the way it contributes to Food and Nutrition Security, in 

particular the availability and utilisation. With the great number of such farms, diverse range of produce, 

and the pioneering understanding of food issues of the local municipality, the case appeared to be 

capable of demonstrating both drivers and blockages, and some preliminary outcomes.  

Indeed, we found evidence of certain re-localisation, re-connection, and re-distribution, albeit in part 

representing a new, more bureaucratically complicated take on relationships between schools and 

farmers which used to exist in not so recent past, at least in rural and small town schools (direct supplies 

of extra produce by farming parents, school orchards and vegetable gardens, own school canteens, etc.) 

Thus we may view the new practice as new within the dominant technologized, tightly controlled, 

administratively centralised food and farming regime.  

The key element of the new practice is including certain environmental and social criteria in the primary 

channel for farmers to supply produce to schools (the green public procurement). The requirement that 

the origin of the produce must be within 30km attests to re-localisation, that is, including in the range of 

possible participants of the practice only those of a specific locality. We may see also evidence of re-

connection in the cases where the previous “lowest price only”  criterion effectively excluded local farmers 

from supplying their produce.  
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The new green criteria in principle open up opportunities for new connections. In addition, to be able to 

supply larger schools, farmers might be pushed to cooperate among themselves, which is another 

instance of re-connection.  

Evidence of re-distribution is seen in the outcome of already the first green procurement, where 67% of 

the contract value went to local producers. Of course there is a lot of work to be done to ensure that 

SMALL local producers can have a fair chance, too. Currently it is recognised by the municipality that 

small farmers “out there” constitute a fragmented mass of very small operators who are not yet capable of 

effective participation.  

We conclude that the most important institutional driver for small farm involvement is the political will to 

promote it, expressed in the Tukums Food Strategy and the action plans for the relevant sub-divisions of 

the municipality and the awareness of the broad range of stakeholders involved or needing to be 

involved. There is a new institutional arena for negotiation (the working group on school meals and public 

health) is functioning specifically to address the issues of school meal provision.  

However, as we are witnessing the early stages of the development of this FNS pathway, we may note 

that several contradictory drivers seem to be at play: the need to fulfil the declared policy goal (of 

promoting local farm involvement) vs. the desire to achieve administrative optimisation (through 

centralisation of the procurement and certain preference for procuring outside catering services, not 

produce). The latter is shared by municipality procurement specialists and some school administration 

representatives, and is countered by other drivers, also recognised by municipal experts: that of 

preserving the social and educational benefits embodied in more direct relationships between own school 

canteens and local farmers.  

The most notable blockages to the involvement of local farmers is the complexity of technical 

procurement procedures, the timing and no scope for long-term planning of farm activities (which in effect 

favours wholesalers who can obtain goods from a range of sources); also a certain mistrust in the 

fairness of selection expressed by farmers. Another notable blockage is the reluctance of smallholders to 

cooperate, and choosing other market channels (supermarkets) for selling their produce even when they 

do cooperate. (The issue of cooperation and preference for specific market channels is an issue worth 

exploring in more depth.) 

Thus the new practice is currently somewhat fragile; however all sides have ideas on how to improve it 

and the municipality expresses intention to work on gradually removing some of the obstacles to local 

farmers. Farmers, although not entirely happy with the new arrangements, appear to be reconciled to the 

fact that this (centralised procurement) is the way food relationships are going to be organised from now 

on, and they will have to do their best to work out effective solutions. 

  



‘Local’ level analysis of FNS pathways in Latvia 

   

 

 

  43  

4. SYNTHESIS OF FINDINGS 

Provision of cooked school meals is seen as a practice with multiple benefits: social, health, educational, 

local economy building, even demography-improving. This practice has been the focus of numerous new 

regulatory developments in the recent years. In addition to the changes in regulations, the new 

phenomenon in the public interest in the school meal practice.  

The two cases address the school meals, through examining two sets of practices: (Main case) the 

negotiation of the meaning and implementation of new regulations on green procurement and food quality 

on all levels of the institutional system (related also to the provision of free meals to low income family 

children), and the satellite case examines the re-linking of local smallholder producers to local school 

meal provision in a specific locality.  

The research done by the Latvian team earlier in the project and reflected in the report “Latvia: Food and 

Nutrition Security Debate” identified as vulnerable groups, among others, 1) schoolgoers (2) Small local 

farmers (and local producers), as an important actor to overcome system vulnerabilities - however, 

vulnerable due to economies of scale and global free trade. The main case is more about schoolgoers, 

and the satellite – local smallholder farmers.  

The three practices explored in this report Green Public Procurement (Availability), Food Quality 

Enhancement (Utilisation), and Enhancement of Access (Free meals). All three dimensions in the main 

case, availability in the satellite (green procurement as availability tool, involving or limiting participation 

by small farmers). 

The two cases are to some extent linked by the practice of green procurement, examined as a process 

re-linking a range of stakeholders with somewhat divergent agendas, re-linking the sourcing of school 

meals and local economies, the sourcing and the consumption, and above all – a process involving 

considerable negotiation of trade-offs, acquisition of new skills and knowledge – and often quite uncertain 

outcomes. 

The main case: discussion 

In the main case we addressed school meals and elaborated on three FNS pathways.  

The case illustrates that school meals is a contested area where several regimes collide. This collision, 

on the one hand, hampers some of the initiatives related to school meals. Stakeholders pursuing goals 

associated with particular regime re-structure practices present in the field, or create completely new 

ways how we should think about the school meal. Meanwhile, everybody else tries to maintain the 

position of their goals and thus scrupulously examines all new initiatives and threats these initiatives 

might pose. Thus school meals is a constantly growing area – both in way how this field is perceived and 

in the borders the field have. On the other hand, collision of these spheres ensures that school meals are 

field where many initiatives emerge and where wide diversity can be observed. It is due to all of the 

regimes that can be associated with school meals this diversity is there – for each of them there are their 

own way how to look at school meals which consequently reveals new layers of school meals, new 

possible entry points for addressing problems related to school meals and new possible issues to tackle. 

And because regimes are so well connected – the information identified in one reqime will quickly be re-

examined by other regimes. 

Furthermore, as we have shown – there are already wide set of resources that could be used to improve 

school meals (and consequently – FNS). There could be many reasons why it is so. However, it seems 

plausible that this is so precisely because this is a field where many regimes operate. Each of them 

introduces their own set of practices and resources in the field. As for example parents’ interest is mainly 

emerging from questions related to school meal quality, media interest initially could be associated with 

free meals (and welfare questions in general) and only recently with food quality, many of the NGOs have 



‘Local’ level analysis of FNS pathways in Latvia 

   

 

 

  44  

originally been interested in sustainability aspects of school food, etc. Thus available elements currently 

operating in the field can traced back to a specific regime that brought them to this field. Yet once they got 

caught in the mutual struggle between regimes their field of actions was expanded and many of them 

became more connected to the field (this, however, does not mean that these elements are highly active 

in shaping the field. In many cases these elements can be passive and slow). Eventually these resources 

become something that can be associated with the field instead of representing just one separate regime. 

Basing on this claim we can suggest that presence of compeating visions has a spill-over effect – namely, 

it creates social forces independed from initial struggle. 

The identified elements could help in initiatiating changes in school meals. However, it seems that these 

stakeholders in many cases do not understand their role and do not see how they could use resources 

they have access to in improving the system. Meanwhile, there are those who could triger activity of all 

the involved elements. For example, municipalities, if they were more pro-active, could have initiated 

much broader debate and thus facilitate participation of everybody. Yet at this moment it seems that lot of 

changes is stopped by lack of municipalitys’ willingness to act (or as it has been indicated on multiple 

occasions during this report – by lack of some sort of resources).  

There are clearly many other actors that have the ability to triger the change. However, municipalities are 

the most interesting one. Mainly this is because after decentralization municipalities are the central actor 

in organizing processes around school meals. Thus it is often the considerations of this political actor that 

leads to either one or another result. However, secondly we have to address municipalities not only as a 

political actor, but as a geographical location as well. This is something that has been echoed in several 

parts of the report: geographical location can be a sorce of inequality. Municipalities located further from 

centre, with fewer resources and with fewer inhabitants might be forced to consider other catering 

practices than the wealthy municipalities near the big cities. 

The report also illustrates that it is not enough just to get food into school. As it has been illustrated in 

many cases additional food in school might just produce additional food waste. Thus the task is to ensure 

that pupils have access to food, that this food is healthy, yet also monitor is this food accepted by kids 

and that they are willing to eat it.  

The satellite case: discussion 

In the satellite case we addressed a narrower subset of the public procurement issue: how procurement 

either obstructs or promotes the involvement of smallholder farms in provision of school meals, locally. 

First of all, the practice of smallholder farm participation in school meal providion is an ambivalent one as 

to its “new-ness”. From one side, there used to exist quite direct links from local farms to local school 

canteens (parents providing produce from their farms within agreed arrangements with the school). The 

era of the efficiency-prioritising public procurement and tight technical monitoring of food quality put an 

end to such local arrangements: for more than a decade (since 2002), public procurement meant the 

lowest price as the key criterion, and thus effectively put local farms at a disadvantage there. However, in 

the recent years the criteria of public procurement have started to give preference to seasonality, local 

provenance, etc – all delivered in a competitive process, tightly documented and state/municipality 

controlled. So in effect, the practice is indeed new, in the meaning of having a new form, requiring new 

skills, and entailing the producing new kinds of artifacts (e.g. technical offers and other documentation, 

proving the level of quality of produce through certification etc.). 

Secondly, the practices of the previous era are not fully gone: school vegetable plots or orchards remain 

in rural kindergardens or residential schools, and there remains a degree of close social and economic 

relationships in the case of schools having their own canteens and sourcing produce locally (albeit by 

means of a procurement procedure). Thus some parts of the historic practice are retained, and the 

contemporary ones may be somewhat hybrid. 
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A cross-cutting issue as to procurement is that of technical knowledge, effective communication between 

stakeholders, as well as difficulties to exert control on practices once the procurement is completed and 

day-to-day operations begin with a new set of actors (school administration, medical staff, parent 

organisations, student organisations, Food and Veterinary Authority control staff).  

An important point, echoed in research elsewhere (Mercadoa et al 2016) is the factor not only of complex 

knowledge, but also of time. Our study revealed that for farmers, participation in municipal bids is made 

difficult also by the timing of the bid (usually early summer), which clashes with farmers’ need to plan 

ahead in order to be able to provide the produce of the required volume and quality – and grow produce 

for own consumption. Also, the contracts tend to be too short – just for a study year, with fixed prices to 

be determined beforehand. 

The combination of the two factors (technical knowledge and unfavourable/rigid timeframe) may be quite 

a constraint pushing smallholders to choose other market channels (e.g. supermarkets).  

In both cases we witnessed a range of trade-offs that had to be negotiated. The satellite case manifested 

trade-offs between the goal of administrative ease and preservation of local practices and relationships 

with producers, also the tensions between municipal capacities and the goal of supporting local 

producers. This is echoed by research elsewhere (e.g. Morgan and Morley 2002, Mercadoa et al 2016; 

Sonnino et al 2014). In our case, we note that the municipality allows the existence of two parallel 

solutions: giving preference to administrative ease in the case of centralised catering company for urban 

schools and kindergardens, and allowing the continuation of local, on-site decision making for rural 

schools which manifestly wished to continue this practice regardless of a higher administrative burden 

involved. 

The second option is also the most direct and easiest way for local farmers to enter school-meal related 

contracts: collaboration with individual schools which have own on-site canteens. This minimises the 

issues of volume, transportation, and packaging. It even provides opportunities for creative waste 

reduction practices.  

To arrive at solutions that make sense locally, the Tukums region municipality has initiated active 

negotiation with stakeholders in a specially designated school meal procurement group. There the 

practices are being negotiated within a wide range of stakeholders, the meanings of practice being multi-

layered and sometimes conflicting; with certain bottlenecks (especially for small farmers) which have not 

yet been resolved. We may argue that giving contracts for contralised catering to a single company 

working in almost 2/3 of the educational establishments in the region for five years somewhat limits the 

range of local producers involved in food provision. However, as long as there the practices of individual 

schools involed in their own local decision-making, local producers still have a chance (this is somewhat 

similar to the coexistence of three modes of governance in Brazil described in Sonnino et al 2014).  

Another point is that individual sub-cases demonstrated a certain openness to improvisation – both in 

actual school meal provision and waste disposal, in carrying out external control, and in negotiating 

special arrangements with the municipality (e.g. the individually-sourcing schools are supposed to comply 

with municipal green procurement regulation yet no control is carried out on the implementation; external 

food quality controllers may act more as advisors in the situation of changing regulations and not as an 

institution able to enact punishment, etc.). 

This points to spaces for re-assemblage outside of institutional ones; a process giving rise to some hybrid 

solutions within an admittedly tight regime still favouring larger producers and businesses. 

Synthesis 

In both cases we witnessed re-localisation (focussing the sourcing of school meals locally – within 30 km 

in the case of Tukums) and re-assemblage. The leading concerns underlying the new practices are re-
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connecting food production and consumption, sustainability and health, as well as systemic stress – 

attempting to build local abilities for school meal provision which would also be healthier than before. 

Reinforcement of food entitlements was not a key issue in our cases, although our research did elucidate 

the local municiaplity level disparities in providing this (ideologically) non-problematic practice. 

New roles and knowledge related to the green procurement go hand in hand with certain nostalgia for 

previously wide-spread practices of school orchards, pupils working in on-site canteens and parents 

supplementing school meals with own produce. Thus the green procurement seems to occupy a place 

between the traditional practices allowing for close interlinkages with local food production and the first 

stage of public procurement dominated by neo-liberal cost-reduction and efficiency concerns. 

The implementation of the new (or-reinterpretet) practices reveals consecutive levels of new non-food 

challenges (infrastructure, personnel, class schedules), and importantly – the limiting factor of time.  

Negotiation of trade-offs also reveals considerable mutual mistrust among agents, and difficulties to align 

desired outcomes with actor capacities. Negotiation and operational learning often appear to be token 

activities, albeit less so on a local level or when initiated by non-partisan actors (e.g. researchers).  

Thus we may say that the current pathways to FNS are developing as tightly regulated and monitored 

practices against the background of previously active much less tightly regulated ones, which used to be 

embedded in local community life and brought additional educational and economic benefits, which the 

current practices fail to provide in full. 

While we acknowledge the need for consistent quality control, one cannot help but wish that some of the 

social and educational benefits had not been lost. Luckily, considerable local authority discretion over the 

procurement may also mean that those willing to retain more direct links with producers may indeed 

retain control over their decision-making and thus preserve soem of the said benefits. Thus we may say 

that the new pathways do respond to the new requirements – which in their turn are reflective of the 

highly controlled and regulated food practices of the 21st century. 

The goal of involving local farmers turned out to be more difficult to reach than previously hoped, which 

certainly echoes much of research elsewhere. The consensus seems to be that the current arrangements 

do pose obstacles to small farmers, although the practices maintained by schools with own canteens do 

involve local farmers and as such are (or may be, if they choose to) the closest to obtaining local, 

seasonal, fresh produce of known origin. 

Ways forward seem to include: interlinking practices of popularisation and valorisation of local farmers, 

educational activities for schoolgoers and parents; accumulation and distribution of relevant information 

on supply and demand, as well as improvement of long-term municipal systems of planning and 

deliberation enabling farmers to be more competitive participants of municipal bids. 
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6. ANNEXES 

Annex 1. Top 10 school caterers by share of pupils covered.  

Table represents data is merging information available from FVS, information available from Ministry of Education and information available in business registers.  

NO Enterprise name 

Number of 
schools in 

2016 

Number of 
schools in 

2012 

Number of 
served 
pupils 

Share of 
pupils Turnover profit Comment 

1 "Žaks-2" 30 19 14722 6.19 1961468 -75731 Operates in Riga and in territories close by Riga.  

2 "Baltic Restaurants 
Latvia" 

24 11 13558 5.70 11689058 336005 Operates in Riga and in territories close by Riga.  
Represents branch of an international school catering 
enterprise. 

3 SIA "Fristar" 23 9 12259 5.15 2290234 108470 Principā Rīga, bet ir arī Carnikavā un Jelgavā. 
Darbojas ar skolu ēdināšanu. 

4 SIA "Aniva" 31 17 9245 3.88 3510496 54977 Operates in Zemgale. Operates in some Riga’s 
schools. Very succesfull in Bauska and Ķekava. Has 
business interests outside school catering. 

5 SIA "IRG" 17 10 7830 3.29 1487869 2501 Operates mainly in Tukums. However recently has 
been expanding. 

6 SIA "Skolu ēdināšanas 
serviss" 

9 NA 5741 2.41 439520 672 Operates only in Riga 

7 SIA "Malta L" 9 NA 4552 1.91 330781 -5649 Operates only in Riga 

8 SIA "Kantīne B" 8 6 3868 1.63 1839181 121535 Operates only in Valmiera. Has business interests 
outside school catering. 

9 SIA "Māras Lācis" 6 NA 3586 1.51 948536 2428 Operates only in Liepāja. 

10 SIA "Zālītes A" 7 NA 3138 1.32 1104505 -42381 Operates mainly in Valmiera. Has business interests 
outside school catering. 

 


