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A B S T R A C T

Objective

To analyze public policies on food and nutrition in Brazil, with emphasis on the last fi fteen years (2003-2018). 

Methods

Historical-documentary analysis based on a bibliographical survey on indexed bases and exploratory visits to 
websites of government agencies. 

Results

The scientifi c and governmental fi ndings were organized according to the Lula, Dilma and Temer governments. 
They explore the development of several public policies and welfare programs in food and nutrition, focusing 
mainly on Brazilian Hunger Eradication Program, Assistance for Needy Families Program, National Policy on 
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Food and Nutrition Security, Food Acquisition Program, National School Nutrition Program, National Food 
and Nutrition Security Policy, National Food and Nutrition Surveillance System and Brazilian Misery Eradication 
Program. The centrality of the idea of the fight against hunger and misery in public policies during Lula’s first and 
second terms and Dilma’s first term stand out. Dilma’s second term is marked by the focus on healthy eating, 
as well as presenting the first signs of fragilization of public policies on food and nutrition. Currently, the Temer 
government is characterized by processes of institutional and programmatic rupture, budget cuts and setbacks 
in acquired rights. There is evidence of the need to activate national and international instruments to enforce the 
human right to adequate food and consequent strengthening of public policies on food and nutrition. 

Conclusion

This period presents an expansion and qualification of public policies on food and nutrition, mainly in the Lula 
and Dilma administration, with setbacks in the Temer administration, in which continuous budget cuts weaken 
social, hunger reduction, poverty reduction and food and nutrition security policies.

Keywords: Food and Nutrition Security. Nutrition Policy. Nutrition Programs and Policies. Public policy.

R E S U M O

Objetivo

Realizar análise da política pública de alimentação e nutrição no Brasil, com ênfase nos últimos quinze anos 
(2003-2018). 

Métodos

Análise histórico-documental, realizada a partir de levantamento bibliográfico em bases indexadas e visitas 
exploratórias a sítios eletrônicos de órgãos governamentais. 

Resultados

Os achados científicos e governamentais foram organizados de acordo com os governos Lula, Dilma e Temer. 
Exploram o desenvolvimento de diversas políticas públicas e programas em alimentação e nutrição, com 
enfoque principalmente no Fome Zero, Programa Bolsa Família, Política Nacional de Segurança Alimentar e 
Nutricional, Programa de Aquisição de Alimentos, Programa Nacional de Alimentação Escolar, Política Nacional 
de Alimentação e Nutrição, Sistema Nacional de Vigilância Alimentar e Nutricional e Programa Brasil sem Miséria. 
Destaca-se a centralidade do discurso do combate à fome e à miséria nas políticas públicas durante os governos 
Lula e primeiro governo Dilma. O segundo governo Dilma é marcado pelo enfoque na alimentação saudável, 
além de apresentar um início de fragilização das políticas públicas em alimentação e nutrição. O governo Temer 
se caracteriza por processos de ruptura institucionais e programáticas, cortes orçamentários e retrocessos em 
direitos conquistados. Evidencia-se a necessidade de instrumentos nacionais e internacionais de exigibilidade do 
direito humano à alimentação adequada.

Conclusão

O período analisado apresenta uma expansão e qualificação das políticas públicas em alimentação e nutrição, 
principalmente nos governos Lula e Dilma, com retrocessos no governo Temer, em que cortes orçamentários 
contínuos fragilizam as políticas sociais, de redução da fome, da miséria, da pobreza e da promoção da segurança 
alimentar e nutricional.

Palavras-chave: Segurança Alimentar e Nutricional. Política Nutricional. Programas e Políticas de Nutrição e 
Alimentação. Política Pública.

I N T R O D U C T I O N

In Brazil, the path of institutionalization of food and nutrition public policies, which began in 
the mid-1930s, converges with the history of the emergence of the profession of nutritionist, which 
completes 80 years of existence in 2019 [1,2].

Throughout this trajectory it becomes relevant to recognize the profound economic, political, 
social and cultural changes that have occurred both within the context of Brazilian society and 
within the framework of human society. These changes include those related to the nutritional 
epidemiological profile, which, in the 1930s, consisted mainly of diseases associated with nutritional 
deficiencies. From this period to the present day, non-communicable chronic nutritional diseases have 
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been superimposed, implying the need to construct new paradigms and new forms of intervention 
in food and nutrition [1,3].

In the last 15 years, several studies have been identified in the field of public policies on 
food and nutrition in Brazil, some of which have addressed the issue in a comprehensive way [4-6], 
while others have focused on the analysis of specific programs, such as the Programa Nacional de 
Alimentação Escolar (PNAE, National School Nutrition Program) [7-10]; the Programa Bolsa Família 
(PBF, Family Grant Program) [11-14]; the Programa de Aquisição de Alimentos (PAA, Food Acquisition 
Program) [15,16]; the government-backed economy restaurants program [17,18]; and the Sistema 
Nacional de Segurança Alimentar e Nutricional (SISAN, National System of Food and Nutrition 
Security) [19,20].

In the present article, it is assumed that, since 2003, a process of redefinition of the strategies 
of planning, management and execution of its actions and programs has taken place in the field of 
public policies for food and nutrition. Thus, in order to foster a change in the development model 
beyond the focus of economic growth, it was sought a process that should be based on the effective 
intersectoriality between the government agencies of the different governmental spheres involved, 
as well as on the effective participation of the organized civil society – the main mechanism of 
social control of this policy – and, consequently, of promoting and guaranteeing the human right to 
adequate food for all Brazilians [6,20].

In this sense, the objective of this article is to perform a historical-documentary analysis of the 
public policies of food and nutrition in Brazil, focused in the last 15 years (2003-2018).

M E T H O D S

This article is characterized as a historical-documentary analysis that seeks to synthesize the 
trajectory of the public policies for food and nutrition in Brazil over the last 15 years.

To obtain data, information and documents on the trajectory of the Brazilian food and 
nutrition policies from 2003 to 2018, exploratory visits were made to the websites of the government 
agencies involved, such as: (1) Conselho Nacional de Segurança Alimentar e Nutricional (CONSEA, 
National Council of Food and Nutrition Security) (http://www4.planalto.gov.br/consea); (2) Ministério 
da Saúde – Coordenação-Geral de Alimentação e Nutrição (CGAN, Ministry of Health - General 
Coordination of Food and Nutrition) (http://dab.saude.gov.br/portaldab/cgan.php); (3) Ministry of 
Social Development (http://mds.gov.br/assuntos/bolsa-familia); and (4) the Ministry of Education 
(http://www.fnde.gov.br/programas/pnae).

In an attempt to capture scientific articles on the subject which were published in the last 15 
years, a bibliographic survey was carried out at the Scientific Electronic Library Online (SciELO), the 
National Library of Medicine (PubMed) and the Web of Science databases, using the terms: “public 
policy”; “social policy”; “food and nutrition programs”; “nutrition programs”; “food and nutrition”; 
“nutrition”; “hunger”; “Food and nutrition security”; “Family Grant Program”; “Programa Fome 
Zero” (Hunger Eradication Program); “National School Nutrition Program” and its acronym PNAE; 
“Government-backed Economy Restaurants”; “Food Acquisition Program” and its acronym PAA, all 
terms being researched both in Portuguese and with their respective correspondents in the English 
language as well. The inclusion criteria involved the original articles whose contents and objectives 
contained analyzes of the various government policies in food and nutrition in the previously defined 
temporal cuts. The selected articles covered the most diverse methodologies in order to expand the 
possibilities of identified actions. The interpretation of the findings suggested that the treatment of 
data and information should be organized into three macro indicators or periods: the Lula government 
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(2003-2010), the Dilma government (2011-2016), and the Temer government (2016-July, 2018). 
The categorization sought to highlight the procedural, historical and social relationship of food and 
nutrition policies and programs.

Lula Era (2003-2010): Hunger eradication (Fome Zero) and assistance for needy 
families (Bolsa Família) programs

The Lula government started in an atmosphere of euphoria caused by the publicity of the 
actions of the Programa Fome Zero (PFZ, Hunger Eradication Program), which aimed to eradicate 
hunger and implement a national policy of Food and Nutrition Security (FNS) in Brazil, through 
structural policies, both specific and local [21].

In the first year of the government, conditional income transfer programs were unified 
with the creation of the PBF. Short, medium and long-term objectives have been designed, among 
them: to promote access to the network of public services, especially the ones related to health, 
education and social assistance; combat hunger and poverty; promote FNS policies; contribute to 
the full exercise of citizenship and the sustained emancipation of families who are most vulnerable 
to hunger; and promote the intersectoriality, complementarity and synergy of the social actions of 
the public administration. Thus, the PBF provided for the transfer of monetary resources to families 
living in poverty and extreme poverty layers, the access to health services and education in the form 
of conditionalities, as well as intersectoral actions and complementary programs.

The PBF has become the world’s largest income transfer program, absorbing most of the 
monetary resources earmarked for the Política Nacional de Segurança Alimentar e Nutrição (PNSAN, 
National Policy on Food and Nutrition Security) [11]. At the end of 2010, the PBF had benefited 12.8 
million Brazilian families with an income transfer of BRL14.4 billion per year (Table 1). 

Table 1.	Number of families benefited and accumulated annual budget value of the Programa Bolsa Família (PBF, Family Grant Program) 

in Brazil, 2004 to 2018.

Year Number of families Yearly budget (BRL)

2004 6,571.839 3,791,785,038.00

2005 8,700.445 5,691,667,041.00

2006 10,965.810 7,524,661,322.00

2007 11,043.076 8,965,499,608.00

2008 10,557.996 10,606,500,193.00

2009 12,370.915 12,454,702,501.00

2010 12,778.220 14,372,702,865.00

2011 13,361.495 17,364,277,909.00

2012 13,902.155 21,156,774,695.00

2013 14,086.199 24,890,107,091.00

2014 14,003.441 27,187,295,233.00

2015 13,936.791 27,650,301,339.00

2016 13,569.576 28,506,185,141.00

2017 13,828.609 29,046,112,934.00

Until June, 2018 13,736.341 14,881,878,458.00

Note: BRL: Brazilian currency (Reais: R$).

Based on data from the Ministry of Social Development (Brazil) [22].
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Fifteen years after its implementation began, there is evidence of the impact of the PBF on 

reducing both income inequality and poverty indexes [23], minimizing poverty and hunger in Brazil 

[24]; the increased use of health services by beneficiary children [25] and decreased post-neonatal 

infant mortality [26]. On the other hand, when it comes to studies of the impact of PBF on nutritional 

status, food consumption and FNS, the results are still inconclusive [11,14,27,28].

In 2003, the CONSEA was reconstituted as an advisory agency to the President, with 1/3 of 
its board composed of government members and 2/3 composed of civil society members. At the 
time, its mission was to broaden the debate on the issue of FNS, and to convene the II Conferência 
Nacional de SAN (II Food and Nutrition Security National Conference), placing social participation at 
the center of the structural changes related to the FNS agenda [29]. The II Food and Nutrition Security 
National Conference, held in 2004, deliberated on the proposal of the Lei Orgânica de Segurança 
Alimentar e Nutricional (LOSAN, Organic Law of Food and Nutrition Security) [30].

Sanctioned in 2006,the LOSAN instituted the SISAN, which was formed by the following three 
levels of government: Food and Nutrition Security Conference, CONSEA, Câmara Intersetorial de 
Segurança Alimentar e Nutricional (CAISAN, Intersectorial Chamber for Food and Nutrition Security), 
FNS agencies and entities, and private, non-profit institutions [31].

The PAA, created in 2003, has innovated by being conceived as an instrument of agricultural 
policy and access to adequate and healthy food [20]. It is a program of institutional purchase of food 
from family farmers, which creates short supply chains, bringing together producers and consumers, 
as a way to strengthen FNS policies and to increase the income of producers [32]. The Program also 
encourages pesticide-free food production; improving family nutrition and strengthening other direct 
food purchase programs, including the PNAE.

The III Food and Nutrition Security National Conference was held in 2007, and aimed to 
contribute to the construction of SISAN, proposing guidelines, axes and priorities of the Food and 
Nutrition Security Policy and National Plan, and incorporating food sovereignty as a strategic element 
of this public policy [33].

In 2010, through Constitutional Amendment No.64, food was included among social rights 
in Brazil, set forth in Article 6 of the Federal Constitution of 1988. That same year, the Decree 
No.7.272/2010, which regulated LOSAN, the PNSAN and established the parameters for elaboration 
of the National Plan of Food and Nutrition Security was published [19].

During the Lula administration, there were some developments in the first edition of the 
Política Nacional de Alimentação e Nutrição (PNAN, National Food and Nutrition Security Policy), 
published in 1999. Recine & Vasconcellos [5] highlighted important events of this period, namely: 
the configuration and development of food and nutrition surveillance, the regular production of 
information on nutritional status through population-based research, building an agenda of healthy 
food promotion, and training of human resources.

Monitoring of food and nutritional issues in Brazil gained strength based on population-based 
surveys, including the Pesquisa Nacional de Demografia e Saúde (PNDS, National Demographic and 
Health Survey) in 2006, which included the first national study on the prevalence of anemia and 
hypovitaminosis A, in addition to the Pesquisas de Orçamento Familiar (POF, Family Budget Surveys) 
for the years 2002-2003 and 2008-2009 [5].

Regarding the promotion of healthy eating habits, the agenda was qualified with the 

publication of the first edition of the Food Guide for the Brazilian Population (2006), assuming that 
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healthy food should be based on food practices that have cultural and social meaning, therefore, 

based on the consumption of food and not of nutrients [34].

Another important event was the creation of the Núcleos de Apoio ao Programa Saúde 

na Família (NASF, Family Health Program Support Centers), with the objective of qualifying and 

expanding the breadth, scope and resolution of basic health care actions, through the insertion of 

different professionals in the family health teams, among them the nutritionist [35]. Vasconcelos et 

al. [36] identified an increase in the number of nutritionists in Basic Health-Care clinics after the 

creation of NASF, although this number remains below health needs. Also, the insertion of the 
nutritionist into the NASF was an important step in boosting the organization of nutritional care in 
health services [35].

The Lula Government was also the background of changes in the legal frameworks of the 
PNAE, following the approval of Law No.11.947/2009 and Resolution No.38/2009 of the Fundo 
Nacional de Desenvolvimento da Educação (FNDE, National Fund for Education Development) [37]. 
Among these modifications, three guidelines stand out: the use of adequate and healthy eating 
habits, including the use of varied and safe foods, respecting the local food culture, traditions 
and healthy eating habits; the inclusion of food and nutrition education in the school curriculum; 
and the requirement of acquiring diversified food, produced locally and preferably by family 
agriculture, using at least 30% of the FNDE’s resources for this purpose, prioritizing the native 
production of indigenous communities, quilombolas, agrarian reform settlements, and organic 
and agroecological foods [37]. Table 2 contains information on the performance of the PNAE 
throughout the Lula government, in relation to the number of students benefited and the amount 
of financial resources spent.

Table 2.	Number of participating students and yearly budget of the Programa Nacional de Alimentação Escolar (PNAE, National School 

Nutrition Program). Brazil, 2003 to 2018.

Year Participating students (in millions) Yearly budget (in billions of BRL)

2003 37.3 0.954

2004 37.8 1.025

2005 36.4 1.266

2006 36.3 1.500

2007 35.7 1.520

2008 34.6 1.490

2009 47.0 2.013

2010 45.6 3.034

2011 44.4 3.051

2012 43.1 3.306

2013 43.3 3.542

2014 42.2 3.693

2015 41.5 3.759

2016 40.3 3.400

2017 40.6 3.900

Until June, 2018 40.8 1.800

Note: BRL: Brazilian currency (Reais: R$). 

Based on data from the Ministry of Social Development, National Fund for Education Development (Brazil) [38].
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Dilma Era (2011-2016): Brazilian Misery Eradication Program (Programa Brasil Sem 
Miséria) and other actions

At first glance, it can be said that if the focal point of the Lula administration’s political-

ideological discourse was the fight against hunger, in the first Dilma term, the discourse went to 

combat poverty or extreme poverty, symbolized by the launch of the Programa Brasil Sem Miséria 

(PBSM, Brazilian Misery Eradication Program). The fight against hunger and misery were the central 

issues that marked social policies and, in particular, food and nutrition policies, and can be understood 

as the main tools used to generate consensus, legitimacy and hegemony of the two Brazilian Labor 

Party administrations [39].

The PBSM was based on a daring goal of eradicating extreme poverty in the country before 

2014, targeting 16 million Brazilians and structuring on three axes: (1) productive inclusion (rural 
and urban); (2) income guarantee for social protection; and (3) access to public services for social 
protection and promotion [40-42].

In the specific field of public policies on food and nutrition, the productive inclusion axis in 
the rural area sought to articulate strategic actions aimed at accessing water for production and 
consumption, supporting productive structuring and marketing of food. In 2011, 82,000 extremely 
poor family farmers were included in the PAA, which has applied more than BRL5 billion in purchases 
of food from family agriculture since its creation until 2013, and has purchased about 4 million metric 
tons of food so far. The Rural Productive Activities Promotion Program, until October 2014, had 
transferred funds to more than 123 thousand families of small farmers [40].

In the income guarantee axis, the PBF underwent operational and financial changes that 
resulted in a readjustment of the benefit value, with greater corrections for those in greater 
vulnerability, besides the creation of new benefits and increase in the limit of benefits, leading to the 
inclusion of 1,3 million children [40].

In the area of access to public services, the launch of the Affectionate Brazil Program in 
2012 [40,41] stands out, focusing on families in extreme poverty, with children up to six years old, 
beneficiaries of the PBF, who started receiving the Benefit for Overcoming Extreme Poverty in Early 
Childhood, and in February 2013, the complementation of income began to cover all beneficiaries 
of the PBF. In the specific field of food and nutrition, the Affectionate Brazil Program also consisted 
of increasing the number of places in day-care centers, improvements in PNAE, supplementation of 
vitamin A, iron and other vitamins and minerals [40,41].

According to the MDS assessment, the PBSM had met its goal of ending misery as 
early as March 2013, when 22 million Brazilians had crossed the line and left extreme 
poverty [42].

Other relevant strategies of the social policy of food and nutrition of the first term of the 
Dilma administration deserve to be highlighted: the dissemination of the National Plan for Food and 
Nutrition Security (2012/2015) [43]; the update of the PNAN [44]; the publishing of the Reference 

Framework of Food and Nutrition Education (FNE) for Public Policies [45]; the institution of the 

National Strategy for Promotion of Breastfeeding and Healthy Supplementary Feeding in Sistema 

Único de Saúde (SUS, Unified Public Health System) [46]; and the launch of the new edition of the 

Food Guide for the Brazilian Population [47].
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The second term of the Dilma Rousseff administration (2015-2016) was marked by a strong 
recession and rising unemployment rates, due to a global economic crisis [48]. This crisis was 
intensified by a political crisis that resulted in the impeachment of the President in August, 2016 
[49]. At this juncture, from 2015 onwards, an attempt was made to deal with these crises, which 
resulted in a cut of BRL 70 billion in government spending, partially applied to social programs and 
policies [50].

In 2015, there was a reduction of 6% compared to 2014 in the government spending 
with the PAA, which in 2016 accumulated losses of more than 30% compared to 2014 [51]. 
According to Table 1, in 2015 the number of families benefited by the PBF was lower than in 
2014, a reduction that was repeated in 2016, although in this year the budget for the program 
was increased. In relation to the PNAE, Table 2 shows that in 2016 there was a 9% reduction 
in the budget directed from the federal administration to states and municipalities, in relation 
to the previous year.

In response to the progressive increase in chronic noncommunicable diseases, the second 
term of the Dilma Rousseff administration emphasized the promotion of healthy eating habits. In 
2015, the National Pact for Healthy Eating was established to increase the supply, availability and 
consumption of healthy foods and to combat excess weight, obesity and diseases rooted in a poor 
diet [52]. In 2016, the II Food and Nutrition Security National Plan was elaborated, which reinforced 
the importance of facing the growing issue of excess weight and of NCD, as well as promoting the 
provision of healthy food for the entire population [53].

Temer Era (May, 2016- July, 2018) 

On May 12, 2016, the change of the federal executive command led to institutional and 
programmatic ruptures, and to budget cuts that directly impacted on food and nutrition policies, 
indicating paradigm shifts and setbacks in the principles and acquired rights.

One of the first measures taken by the Temer administration in agrarian and rural areas 
was the extinction of the Ministério do Desenvolvimento Agrário (MDA, Ministry of Agrarian 
Development), which added to the threat of approving Bill 6,299/2002, which flexibilizes the 
legislation on pesticides [54].  Also noteworthy is the approval of the new fiscal regime established by 
Constitutional Amendment No.95, which establishes that the actual values of health and education 
government expenditure floors are frozen for two decades [55]. resources from the PBF and the 
Estratégia Saúde da Família (ESF, Family Health Strategy), continued austerity and the accompanying 
reductions in coverage of both programs will lead to an 8.6% increase in child mortality by 2030 [56]. 
If policies were maintained in the previous parameters, under-5 mortality rates for diarrheal diseases 
and malnutrition would be 39.3% and 35.8% lower in 2030 [13].

According to the Instituto de Pesquisa Econômica Aplicada (IPEA, Institute for Applied 

Economic Research) [57], fiscal adjustment will not allow expansion of coverage or creation of 

new initiatives by the Ministry of Social Development, since budget losses tend to reach 54% 

in 2036. The budget cut in the Food and Nutrition Security of the Pluriannual Plan (PPA) 

in 2017 compared to 2014 was around 76%, while the external debt repayment budget 

increased by 344% [58]. The weakening of the National Food and Nutrition Security Plan is 

shown in Table 3. 
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In May 2018, the proposal for Provisional Measures to make feasible an agreement made with 
the cargo transport movement resulted in the cancellation of budget programs, which had already 
undergone previous cuts, such as agrarian reform and technical assistance, and rural extension 
programs [8], focused on preserving biodiversity, fighting gender violence, providing basic 
sanitation services, sustainable development, housing, as well as several programs of Health 
[13] and Education [60].

These facts confirm worrisome projections of a return to food insecurity, hunger and poverty 
in the country. It is necessary to point out that the State can be held liable for noncompliance 
with its obligations to social policies, especially Food and Nutrition Security, considering besides the 
constitution, the San Diego Protocol, signed by Brazil in 1996, in which the State cannot retreat in 
relation to the economic, social and cultural rights, Law No.11.346/2006 and Decree No.7.272/2010, 
which establishes the Sistema Nacional de Segurança Alimentar e Nutricional (SISAN, National System 
of Food and Nutrition Security).

Given this framework, the need to activate national and international instruments to enforce 
the human right to adequate food is reinforced. The mobilization of agencies responsible for national 
and international rights is one of the feasible ways to control and reverse the suppression of rights.

C O N C L U S I O N

The analyzed period regarding the policies of food and nutrition in Brazil revealed three major 
cycles in its historical construction, in which changes in ideas, values and interests were identified. 
In the Lula administration, legal frameworks with implementation and valuing of food and nutrition 
security to reduce hunger were created, although there were contradictions such as the incentive to 
industrial agriculture based on large properties. The Dilma administration can be subdivided in two 
moments, initially with the idea of eradication of misery and extreme poverty, followed by a period 
of recession, in which an austerity policy is initiated, associated to the promotion of healthy eating 

Table 3.	Percentage of budget reduction of programs and goals of the National Food and Nutrition Security Plan. Brazil, 2014-2018.

Program/Goals LOA (2014) LOA (2018) Reduction (%)

Distribution of food to traditional and specific population groups (food 

basket)
BRL82 million BRL27.4 million 67

Ecological grant program BRL106.2 million - 100

Support for the sustainable development of quilombola communities, 

indigenous peoples and traditional peoples and communities
BRL6 million - 100

Technical Assistance and Rural Extension (ATER) BRL630 million BRL185.4 million 71

Technical Assistance and Rural Extension for settled and extractive families 

(ATES)
BRL357 million BRL19.7 million 94

Productive inclusion of women BRL32.5 million BRL3.6 million 89

Food Acquisition Program (PAA) BRL1.3 billion BRL431 million 67

“Water for All” Program (Cisterns) BRL248.8 million BRL40.8 million 94

International Humanitarian Cooperation BRL38.4 million BRL6.3 million 84

Note: LOA: Annual Budget Law; BRL: Brazilian currency (Reais: R$) 

Based on data from the National Council on Food and Nutrition Security (Brazil) [59].
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habits in the face of aggravation of chronic diseases noncommunicable diseases. Finally, the austerity 
policy intensifies with the Temer administration, where continued budget cuts weaken social, hunger 
reduction, poverty reduction and food and nutrition security policies.
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