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EVALUATION OF THE EU ROPEAN
SCHOOL MILK SCHEME (SMS)

(1) Introduction

"  For decades pearapita consumption of milk products has b
declining in most EU Member States (M

"  Since 1977, Member States (MS) have access to Coityr
aid through the EU School Milk Scheme (SMS) foryiding
children in educational establishmenmtgh milk and certair
milk products. In the SMS Member States receivaxadi
amount for every kg of milk equivalent distributiecthe form
of milk and certain milk products to children inusgtional
establishments. Member States can give nation-ups.

" The legal basis of the SMS within the Common Agtiaal
Policy can be found in Articles 39, 41(b), 43 arG8 Dof the
TFEU. Council Regulation (EEC) No 1234/2007
Commission Regulation (EEC) No 657/2008 create
legislative framework for the SMSith two core objective

a. Increasing EU milk consumption and milk demant
fight the declining trend and stabilising the mau

price for milk and milk products.

b. Increasing consumption of milk and milk products
children and young people by providingm with
healthy dairy products.

Beneficiaries of the aid ar@upils of nurser- or other

preschool establishments, primary and ndary schools

which are recognised by the KScompetent authoriti

Products that are eligible to obtain the are listed in Annex
of Regulation No 657/2008. MBay apply stricter rules fc
the eligibility of products.
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The aid rates are set out in /ex Il of the Regulation No
657/2008.The maximum quantity of milk eligible for aid
0.25 litres of milk equivalent per school day and pupil.
Various conditions have to be taken into accourthsas
different categories of products, the number obsthiays o1
the fact that milk used for meal preparation canbpetefit
from the aid.

Applicants that are listed in Art. 6 of the Regulatiare
suitable for the supply of milk products. Applicartave to b
approved by the competent authority of MS.

MS are committed to take care that the amount of ttese
duly reflected in the pric paid by the beneficiaries. MS shall
take all necessary measures to ensure compliartbe thigs
regulation, including c-the-spot checks, checks of book-
keeping reords and much more. Educational establishrr
participating in theSMS have to install a poster at the main
entrance in accordance with minimum requirementsdawn

in Annex Il of the Regulatior

EU law requires geriodical evaluation of all measures t
cause budgetary expenditure. The Commission’s Dirat-
General for Agriculture aniRural Development meets this
obligation with respect to the SMS with this evaiom study.

Figure 1: Development of SMS implementatic
in the EU27 (2004- 2012)
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350000

S00.000

i
E
=]

=
@
=
=

150.000

: =)
o
]
0
=
=
c
£
)
15
=
E]
]

100,000

50,000

200472005 20052008 200672007

Figure 2: Subsidised products within the
SMS (2004 — 2012) - absolute numbers

(2) Obijectives and Methodology

This evaluation covers the school years 2004/020b1/12 and

examines

in detail the SMS’'s effectiveness, efficie and

deadweight, coherence, relevance and EU value added

The evaluation report is based on

Legislative documents
Scientific literature

Existing European,
monitoring documents

Results of a standardised questionnaire (implenientatirvey)
carried out in all participating Member States {28)

Qualitative expert interviews with administrativedies, school
milk suppliers, market experts, school headmasteds parents
of participating children carried out in 8 Membertgs (case
studies): France, Germany, Hungary, Italy, Pol@weden, The
Netherlands and UK.

national and regional evaluatiand

(3) Results of the Evaluation

IMPLEMENTATION OF THE SCHOOL MILK SCHEME

Within the last decade the overall scale of the Sivi&rms of
total amount of subsidised products and total edpere
increased to about EUR 110 million (68.86 million Huhds
and 41.44 national top-ups) in the school year 2Z00112.

The individual national and regional school millhemes are
very different with respect to the relative pagaion of
school children and distributed quantities. Theinesed
number of participating children in the school y2ai1/2012
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was about 20 million. The quantity of distributesbgucts in
the school year 2011/2012 amounted to 385,000 abmsilk
equivalent.

National contributions (‘top-ups’) are voluntary darvary
strongly across the MS. The uptake level of EU aid
(percentage of the maximum budget used) is lowsschdS.
The average uptake in the EU27 reached approxiynaiéh.

Drinking milk (plain and flavoured) is most subsidd within
the SMS while cheese amount for approximately 228
milk equivalent provided under the SMS. Plain migknained
also the most important product after 2008 althoulgé
amendment of the Commission Regulation in 2008 vaden
the range of eligible products.

IMPACT OF THE SM SON THE EUROPEAN MILK MARKET

Compared to the total market volume of milk and milk
product, the volume of the milk distributed in the SMS is
very limited. However, this fact cannot serve as # only
indicator for the SMS’s market impact.

The SMS is based on the assumption that it aff¢ioes
consumption behaviour of children which later beeom
parents, passing on their milk drinking habits e next
generations, so that milk consumption increasesr dkie
generations.Such a long-term effect might result in a
remarkable impact of the SMS on the market balancein
comparison with a counterfactual situation withouta SMS.

Quantitative indicators for these long-term multiplier or
leverage effects are difficult to define and statixal
evidence on the magnitude of these effects is théoee
hard to provide for the evaluation period.



IMPACT OF SM SON CHILDREN'SMILK CONSUMPTION

" In many MS young children in kindergartens and Primary
Schools meet - but only on average the recommendec
intake of milk and milk products. However, milk
consumption declines with increasing age and olde
children and adolescents often remain below intak
recommendations. The SMS therefore addresses ¢
Secondary Schools, yet the Member States focusisksS is
mostly on younger children in kindgarten and Primary
Schools.

®  Children who are already used to drinking milk sheoWighet
tendency to participate in the SMBan children with lov
milk consumption. This is caused by taste prefeze
developed inthe home environment and by the pare
contributions(the part of the school milk price to be paid
the parents)required in most national or regional SI
programmesThe distribution of milk and milk products
stimulates milk consumption ofthe target group, yet it is
hard to verify if the SMS reaches those children wh need
the provision most.

"  Longterm effects of the SMS on milk consumption coutd
be measured due to a lack of data inM®& The evaluation
found that distribution in educationastablishments is a st
leading to a londerm impact on consumption of mi

products under the condition that the provisof products is
accompanied by measures fostering good eatings

EDUCATIONAL CHARACTER OF THE SM S

" At present the EU Regulatioconcerning the SMS does r
require educational measurédessages on the role of mill
consumption to substitute soft drinks and thus figting
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obesity and overweight are not systematically

communicated

Linkages between the SMS and the fight against okity
and overweight are not actively communicated in thevS.
The SMS’s national or regional implementation i Inased ot
behavioural theories as it is generally recommeridedchool
interventions in the academic literatt

A wide range of different educational materials anc
activities are offered voluntarily in the Member Sttes, in
particular by milk suppliers and dairy organisations.
However, these measures are not desico influence eating
habits. The voluntary educanal measures are often temporary
and have a small scale. Neither their impact neir duccess i
documented, monitored or evaluat

Where educational measures were carried out,netlput tha
children liked to participate and to learn aboultiey nutrition
and the production and processing of mSMS stakeholders
and the majority of the interviewees in the surveyarried

out for this evaluation are strongly in favour of obligaory

educational measures in the SM:

IMPACT OF THE EU AID ON THE SM S' SEFFECTIVENESS

—#— Share of participsting children in totzl target group
[Status 2010)

Evidently, the total budget spent on the SMS in a amtry
has a significant impact on its effectiveness in tes of the
number of participating children. A lower budget leads
ceteris paribuso a lower participation and vice ver:

It has been observed that in most I- due to slightly but
continuously increasing milk prices in the last atbes- the

share of the EU subsidy in the price of school rifls beel
decreasing. Member States therefore justify thational toj-

ups by a “oo low EU subsidy”

. The milk prices
that have to be paid by the
parents influence the
participation rate in the
SMS. However, prices
have only a limited
impact if the parents have
a high income.

" The evaluation
has found that only a
free distribution of milk

in schools would result
in a sharp increase in
consumption.

= Beside the
price subsidy, most MS
indicate that the EU

Shara of participat ing children In total targst group

framework of the SMS
was the main driver for
launching and
implementing a school
milk scheme in their
countries.

W P=rticipstion [2010,2011)

Figure 3:

Target groups and
participation in the
school year 2010/2011



Figure 4: Total EU expenditure and national tc-ups
in the SMS (2011/2012)
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IMPACT OF SOCIO-ECONOMIC FACTORS

Although the individual MShave quite different eating al
drinking habits,milk is in general an important part of the
populations’ diet in the EU.

Regarding socioeconomic factors the statistical analysi
provided no evidence for a significant correlationbetween
selected socie@conomic factors and the SMS’s effectivene.
This result is comprehensiblgince measures or actions wh
refer to the soci@conomic target dimensions are neit
considered nor transferred in the SMS’s desigrasc

However, the qualitative interview survey carried ait for
this evaluation shows that social and economic variable
have indeed an impact on the implementation an
effectiveness of the SMS According to 50% of th
interviewees of the qualitative survey for this leadion a
higher parental contribution the part of the milk pre that
parents have to pay in the SMS after the EU aid national
top-ups have been deducteldlas a clear negative impact on
participation of children from less privieged sl
backgrounds.

This is an important finding with respect to the iab
dimension of the SMSThe consideration of the sock
economic dimension within the general design of tr
programme is therefore urgently needed

The survey identified other important sc-economic factors

influencing the participation in the SMS e.g. family income
and the knowledge on nutrition of the families thae
participating children belong to.

Furthermore, the motivation of the administrationd, the
school staff and of the dairy sector is a cruciattér for
successful distribution of sobl milk in each countr

ADMINISTRATIVE AND ORGANISATIONAL BURDEN

Burdens in the SMS can be divided irthose related to
meeting legal obligations to provide information tire one

hand —the administrative burden— and those for actually
distributing the school mil- the organisational burdens.

Information on administrative costs caused by tMSSs in
most case not recorded and documentet Member States
level. For this reason the indicator for the administetwrde
used in this analysis is only a rough estimatas Iprimarily
based on the assessment of staff costs requiredalfc
administrative tasks of the Sh

The resulting administrative costs are relativeighhin some
Member States and the variationrelative administrative costs
among Member States is also quite I Administrative
burdens are higher in Member States where the uptak of
funds - the use of the EU budget availabl- is rather low.

While administrative burdens of the SMS aborn by
administrations (e.g. ministries) and dairy suppli
organisational burdens are born by the participating
schools teachers, school staff and paren. Most school milk
suppliers evaluate the burden they have to hanlite,
providing the security guaran and applying the supplier
licence as disproportionally high. Product contral® alsc
considered as burdensome. Howeularger suppliers are
able to reduce significantly administrative costs ¥ proces:-
automation and standardisation through adequate
software tools.

The organisational burden of collecting the parental
contributions seemsto be an obstacle for participatior, if it
has to be carried out by the schools (teact

The evaluation revealed the importance ofmonitoring
closely theorganisational burden of the persons involved it
the operation of the SMS Even small variations of the



organisational burden influence the willingnesssohools to
participate in the scheme.

ADVANTAGES OF A STRATEGIC PROGRAMMING APPROACH

The evaluation has found that strategic programming
approach is lacking at present.Such an approach could
improve the effectiveness of the SMS. It would adggly
address weaknesses of the present scheme: laokegfdtion
of all stakeholder groups and application of alé ttools
necessary to reach the SMS'’s objectives and ussythergies
with the EU School Fruit Scheme.

It has been found that strategic planning is negéalddree key
areas in order to strengthen the SMS intervention:

(1) Simplification of the access to the SMS.

(2) Target-group specific SMS implementation and other
approaches to increase the attractiveness of ti& SM

(3) Better cooperation and communication between retevan
stakeholders.

EFFICIENCY OF THESM S

In order to measure the SMS efficiency a commoicatdr for
all MS has been developed in the evaluation. Thilcator
reveals thatcomparable subsidies lead to quite different
results in the Member States

The evaluation found a statistically significantrretation
between thespending per child and year and theshare of
participating children. However, a high spending per child
does not automatically lead to a higher particgpashare.

The evaluation produced also the observation thratagively
high spending per child maximises the interest ot target
group to participate but often leads to a smaller cale of the
SMS due to budgetary limitations.

A problem in measuring the efficiency of the schemasults
from the fact that one of the most important outpdicators,
the number of participating children, is not harised across
Member States. The EU Regulation asks for repomimghe
“number of participating children in the schemehcg the
school year 2008/2009, but does not define thisakbe
explicitly. The way in which Member States calculate
participation varies strongly. To address this issuethe
Commission has already amended Regulation 657/2008
August 2013.The amendment adds to the existing monitoring
obligation ‘the approximate number of participating children
in the scheme” also “the approximate number of children in
regular attendance in all educational establishments
participating in the school milk scheme” and “the approximate
number of children eligible under the school milk scheme”.

DEADWEIGHT EFFECTS

Deadweight is a special case of programme ineffeie
Deadweight refers to effects which would have ariseen if
the intervention had not taken place. Deadweighailyg arises
as a result of inadequate delivery mechanisms, hwfad to

target the intervention's intended beneficiaridigently well.

As a result, other individuals and group who areinduded in
the target population end up as recipients of hsnpfoduced
by the intervention. It has to be investigated \wbkebr not the
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programme is efficient and provides an additionahilK
portion” to young people.

With respect to the SMS, one has to consider dlesband
behaviour differs for different products, thus charges of
product prices lead to diverse reactions of consume
demand In Germany for example, the increase of consumpti
through declining prices is significantly strongerthe case of
flavoured milk than for plain milk. The financiaffert to reach
a higher participation in Germany is much higheorify plain
milk is offered.

It can be assumed that the lower the demand effecf the

SMS subsidy is, the more probable is the existenoé policy

inefficiency in the form of deadweight effects Scientific

findings indicate that decreasing the milk priceade to
increased milk consumption at schools. Howevergéneral
the demand increase behaves under-proportiondieqtice
reduction. Only the free of charge provision leads to an
over-proportional (drastic) demand increase.

Contrary to the effects of a price reduction, the fee
distribution constitutes more than a pure price driven
stimulus. The free distribution leads to further psycholagjic
effects and to less organisational effort in therafion of the
SMS which stimulates the demand behaviour signifigaand
therefore, the participation in the SMS stronglyl qositively.
Furthermore, due to the omitted parental contributihe
problem of excluding children of low-income famdiean be
avoided and as all children in a class may padieip
children’s interest in the SMS might benefit fromrmogp
dynamics.

Another aspect which has led to deadweight efféstshe
missing awareness of the SMS'’s existenbg its participants
e.g. due to the fact that the milk is in some c@sesof regular
school meals.

Promising approaches to avoid and overcome deadwéig
effects are the prioritisation of milk products tha
theoretically imply a strong demand effect, an exdsively
“explicit” product distribution and distribution of school
milk fully out of charge.

COHERENCE OF THESM S

The evaluation has found that the SMS is coherétit the
overall CAP objectives, especially with the specidbjectives
of contributing to farm income, maintaining markstability
and maintaining a diverse agriculture in Europe.

While the SMS and the Strategy for Europe on Nutriton,
Overweight and Obesity-related Health issues are berent,
there is room for further alignment of the SMS with the
principles specified in the Strategy:

(1) Reduction of all risks associated with excess weight

(2) Action across all groups, policy areas and a watee of
instruments

(3) Requirement of actions from all organisations, itides,
political and private stake-holders involved

(4) Monitoring and assessment of the prevalence ofighes
overweight, eating patterns and measures undertetken
implement the strategy

The evaluation has identified the complementary chacter
of the SMS, the EU School Fruit Scheme and the EU



information policy. The objectives of these three policies are

coherent. Although the SMS and the School Fruitegah are
quite similar with regard to their objectives anteit
intervention logic, both programmes are hardly didkat the

moment, neither at EU level nor in the Member State

Furthermore, both schemes compete against eachr athe
school level as regards to crucial resources anmdpoaer.
RELEVANCE OF THE SM'S

" The SMS is an adequate tool for increasing milk
consumption of children and thus improving their eding

habits. The relevance of the scheme for that purpose ean b

increased by adding to its policy design: educationeasures,
free distribution of the milk products to the chéd and better
information on the scheme for parents.

" Interviewees identify the five most important suexdactors
for school milk programmes to be: high frequencyoffering
milk and milk products, accurate delivery and taielogistics,
integration into the daily routine, collective congption and
voluntary educational measures.

"  While long-term effects of the scheme may contribetto the
market balance, short-term market effects are foundo be

small. The evaluation contains suggestions how a stronger

relevance of the SMS can be achieved. The impleatientof
design elements which are specified in a way thueyt
distribute as much milk products as possible, forlang as
possible, to as many children as possible, so tH®&tSMS'’s
scale is as high as possible, will contribute toimgreasing
market relevance of this measure.

EU VALUE ADDED GAINED BY THE SM S

" EU value added of the SMS is recognised by the Membe

States. Most Member States indicated that the EU SMS was

the main driver for launching and implementing b milk
scheme in their countries.

®  The potential for higher EU value added has beentified in
this evaluation e.g. through a stronger knowledgmsfer
between MS and with experts, a periodical review thut

scheme and through better promotion and more active

communication of the achievements of the SMS.
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Recommendations

The SMS should be redesigned to permit for a Jueitdé
stimulus of children’s milk consumption. The intention
logic should be based on a behavioural theory. ferstrategic
approach is required.

A set of monitoring and evaluation indicators shidog¢ defined
that allows an assessment of the implementationirapelct of
the SMS. Clear monitoring and evaluation obligatibased on
an adequate set of indicators should be introdatete level
of Member States and at the EU level.

It is recommended to introduce educational and comication
measures eligible for the EU aid as part of the SMS

When targeting the SMS, adequate attention shoslgdid to
children’s age since milk consumption declines viittreasing

age and adolescents show higher needs to meet the
recommended intake. Furthermore, age approprigtmaphes

are necessary to keep children’s interest in th&SM

In view of the empirically observed trade-off inettscheme
between spending per child and participation ingtieeme, it
should be considered to establish minimum threshdait
spending per child and participation.

Free distribution (fully out of charge) of milk mocts to
children should be explored to increase the ppst@n of
children in the scheme. Therefore, it is advisalediscuss
alternative financing models, for example a codiiciag
approach.

Administrative burdens of the SMS can be reduced (hy

Simplification of product checks and administratiwentrols

through a risk-based, spot-check approach as wellaa
simplification of the registration procedure of piliers. (2)

Realisation of synergy-effects between the SMS acdb&

Fruit Scheme e.g. by a combined administrative éaork.

Reduction of the organisational burdens should bglso This
could e.g. be realised by better access of smalpl&rs to
software tools to manage their SMS operations agd b
organising the collection of parental contributionstside
participating schools.

The alignment between the SMS and the School Belieme
should be improved. Merging the administrative feavarks or
even the whole schemes may provide advantages asich
reducing the administrative and organisational basdas well
as the costs of distribution.

Since the SMS contributes also to the objectiveshef EU
information and promotion policy, it should be exgd how to
improve information campaigns.

Further synergies should be sought between the &hiSthe
Strategy for Europe on Nutrition, Overweight andeSity-
related Health issues.
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